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Chapter I 

I N T R O D U C T I O N 

1. THE PROSPECTS FOR LATIN AMERICA UP TO 1 9 8 0 

The patterns to be expected in Latin America at the end of the 
1970s, the second decade in which the Governments of the world will 
have formally and jointly committed themselves to accelerated develop-
ment through planning, are in part already determined by ongoing pro-
cesses of growth and change. In part they will be determined by the 
character and effectiveness of public policies during the 1970s. In part 
they will depend on events that policy-makers at the national or 
regional level cannot control and can foresee only imperfectly: scientific 
and technological progress; changes in the attitudes and expecta-
tions of the people; political, social and economic trends in the world 
power centres; shifts in the competition between these centres and 
in their policies towards the rest of the world; the presence or absence 
of climatic changes and natural disasters. 

Before the policy objectives and approaches likely to be most 
appropriate for Latin America during the coming decade can be 
considered realistically, it is essential to distinguish the trends that 
are irreversible, the trends that can be extrapolated from the present 
but that can be changed to some degree by public policy, and the 
probable new circumstances that will present opportunities to be 
grasped and dangers to be guarded against. 

The characteristic of Latin America in 1980 that can be pre-
dicted with most confidence is the size of the population. Under 
normal conditions, the regional population will increase from 284 
million in 1970 to 379 million in 1980.1 The greatest drop in rates 
of increase that might realistically be envisaged would not decrease 
the 1980 figure by more than 14 million. The size of the population 
of working age ( 1 5 - 6 4 ) can be predicted with even more confidence. 
The whole of the population that will have reached working age by 
1980 has already been born. In 1970 this group will number 153 
million and in 1980 about 205 million. 

Uncertainties are greater in relation to the upper and lower 
age groups, and here public policies can exert some influence. Life 
expectancies will rise to an unforeseeable extent, depending mainly 
on improvements in medical services and in living conditions. The 
proportion of aged in the over-all population pattern, however, will 
remain relatively small. 

1 Figures for the twenty Latin American countries, plus Barbados, Guyana, 
Jamaica, and Trinidad and Tobago. 
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The group that will be under 15 years of age in 1980 repre-
sents the main area of uncertainty, with the degree of uncertainty 
increasing for the children that will be bora in the latter part of the 
period. Infant and child mortality rates in most countries will pre-
sumably continue to decline, and this will raise the number of chil-
dren alive in 1980. On the other hand, the cultural changes accom-
panying urbanization along with technological advances offering more 
convenient means of limiting family size will exert a downward in-
fluence on fertility of unpredictable importance. Public policy will 
probably try to strengthen these spontaneous influences in a good 
many countries, whether effectively or not. At present, only a few 
countries fall definitely outside the regional pattern of high fertility, 
rates of population increase well over 2.5 per cent annually, and 
high percentages of population in the younger dependent age groups. 
It is probable that by 1980 there will be even wider divergencies in 
fertility patterns in the present high-increase countries. A few of the 
smaller countries may even raise their present rates of increase, as 
mortality decreases and fertility remains high. A few others, including 
some of the most populous and urbanized countries, will probably have 
begun the demographic transition to moderate rates of increase. The 
possible variation of 14 million in size of population referred to above 
falls almost entirely within the age groups under 15, so that their size 
in 1980 could vary between 145 million and 159 million. The popula-
tion in 1980 will be predominantly urban except in a few of the smaller 
countries. Between 50 per cent and 55 per cent will be living in 
centres with 20,000 inhabitants and over; between 25 per cent and 
30 per cent in centres of 500,000 and over. The number of cities with 
one million or more inhabitants will have grown from 9 to around 28. 

National policies will presumably influence the geographical dis-
tribution and the degree of concentration of the urban population. Many 
new urban centres will have to be equipped to function as dynamic 
growth poles, and satellite cities will have to relieve some of the 
pressure on the largest centres. Agrarian reform and rural development 
policies should enable the countryside to retain a somewhat larger 
share of its natural increase. In the main, however, the shift of popula-
tion into the cities seems to be irreversible and to present fewer dis-
advantages, as long as rural fertility rates remain high, than an attempted 
retention of the whole of the rural natural increase in subsistence agri-
culture. 

The population in 1980 will be urbanized in a more profound 
sense than that of physical concentration in cities. It is probable that 
rural isolation will have practically disappeared and that traditional 
forms of community organization, ways of making a living, patterns 
of consumption and marketing will have been transformed under in-
fluences emanating from the urban centres and, through the latter, 
from the rest of the world. Increasing geographical mobility of the 
rural population, modernization of agricultural techniques, penetration 
of urban consumption standards and political appeals through such 
media as the transistor radio, extension of public social services 
formerly restricted to the cities will exert combined and cumulative 
influences in this direction. Such trends may or may not, on balance, 
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mean an improvement in the lot of rural people. Unless public policy 
is able to effect fundamental reforms in the pattern of change it seems 
likely that increasing rural dependence on urban influences will be 
accompanied by greater relative poverty and marginality in most rural 
areas. In that case, it can be predicted that the rate of out-migration 
to the cities would be even higher than at present. 

The educational level of the population in 1980, to the extent 
that this can be measured by quantitative indicators, will be much 
higher than at present. The cumulative growth of the educational 
systems and the strength of the pressures behind their continued ex-
pansion indicate that primary education will have been universalized 
long before 1980 and that secondary and higher institutions will be 
accessible to wider strata. Moreover, television, radio, and printed 
periodicals will be equipped by technological advances to assume an 
ever more dynamic role in education. 

The consequences for the societies and economies of Latin Amer-
ica in 1980, however, cannot be predicted with any confidence. The 
present study will return again and again in different contexts to the 
implications of education for social stratification and mobility, employ-
ment, consumer conditioning, and the feasibility of national mobiliza-
tion behind a determined development policy. Educational expansion, 
irreversible in its more obvious quantitative aspects, can take on many 
alternative patterns implying quite different relationships to social 
change and economic growth. The population of Latin America in 
1980, on the average, will have spent a good deal more time in school 
than the population of today. At best, this can mean a population 
much better equipped to take part in a striving for development and 
for a more equitable and democratic social order. At worst, it can 
mean a population explosively frustrated by the failure of maldis-
tributed, inappropriate and low-quality schooling to produce the status 
and occupational rewards for which it was sought. The extension of 
formal education to population strata, important in all the countries 
and a majority in some, that are characterized by extreme poverty, 
insecurity and cultural deprivation, brings difficulties that have not yet 
been met satisfactorily anywhere in the world. Countries that are able 
to devote much larger resources to education than are the countries 
of Latin America are now discovering that conventional schooling, 
under such conditions, is not even able to guarantee functional literacy. 
The problem facing the Latin American educational systems, of 
adapting content to development needs and to the traits of the popula-
tion strata now entering the schools, is made even more complicated 
by the need to assimilate and adapt a flood of cultural and technological 
stimuli generated by societies outside the region. 

The population of Latin America in 1980 will receive better health 
protection than at present. In health to a larger extent than in any 
other sector of public social action, scientific progress combined with 
the cumulative expansion of potable water systems, environmental 
sanitation, and various protective services permits measurable and 
relatively unambiguous advances, particularly through the control of 
of infectious diseases, irrespective of changes in other social and 
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economic sectors. Up to the present, this has had the well-known 
consequence of a speeding up in the rate of population increase. As 
was indicated above, the drop in death-rates will tend to slow down 
and eventually to be balanced by declining fertility. For the period up to 
1980, the main potential gains of health protection should be in reduc-
tion of morbidity and thus in the enhancement of the well-being 
and working capacity of the population. Nutritional and environ-
mental deficiencies may limit the effectiveness of direct health mea-
sures. The combined facts of rapid population growth, urban concen-
tration, lagging agrarian reforms, extremely uneven distribution of 
incomes, insecurity of livelihood, and the allurement of other forms of 
consumer expenditure indicate that the nutritional and housing levels 
of large strata of the population may well continue static or even 
deteriorate unless effective policies bearing on the structural causes 
of the deficiencies are found. The limitations and potentialities of 
present policies relating to nutrition and housing will be discussed in 
the respective sections of this study. 

Whether the physical environment will be more conducive to 
human well-being in 1980 than at present is also problematical, and 
highly dependent on the finding of more effective public policies for 
urban and rural development. At present the urban environment is 
deteriorating through congestion, unplanned urban sprawl, the housing 
expedients resorted to by low-income strata unable to enter the market 
for conventional housing, infrastructural inadequacies, air pollution, 
and the multiple consequences of the aggravation of urban traffic prob-
lems. Foreseeable trends of city growth threaten that these deficiencies 
will be reproduced on an ever larger scale. The rural environment is 
increasingly degraded by wasteful land use, deforestation, erosion and 
water pollution. Further irreversible damage is only too likely as 
pressure on the land increases, areas presenting special problems for 
permanent agricultural use are opened up to colonization, and techno-
logical innovations facilitate ever more drastic interference with the 
balance of nature. 

It was stressed above that the whole of the potential labour force 
of 1980 has already been born. International migration is unlikely to 
affect the size of the 1980 labour force very much, although it may 
be of considerable importance qualitatively: (1) Countries may be 
able to increase the supply of professionals, technicians and skilled 
workers to some extent by encouraging selective immigration. (2) 
Unfortunately, their losses are likely to exceed their gains, if pro-
fessionals, technicians and skilled workers continue to find oppor-
tunities in the high-income countries more attractive than at home. 
The extent of the gains and losses through migration will be in-
fluenced more by the over-all effectiveness of national development 
efforts than by measures bearing directly on the entrance and de-
parture of persons with needed skills. 

The proportion of the population of working age that will 
actually be employed or seeking gainful employment in 1980 will 
depend on the structure of the economy at the time and will also be 
influenced by various areas of public policy, in particular education 
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and social security, that will bear upon ages of entry and departure 
from the labour force and the propensity of women to work outside 
the home. 

It can be roughly estimated, however, that gainful employment 
will be needed in 1980 for about 120 million persons, or about three 
fifths of the population of working age (80-90 per cent of the men 
and 30-40 per cent of the women) compared to 77 million in 1965. 

Present trends in practically all sectors of productive employment 
present severe limitations to increases in employment. A complex of 
economic, technological and social factors underlie these limitations, 
and the prospects for productive employment up to 1980 depend on 
the application of policies adequate to bring about substantial changes 
in actual trends. 

The educational systems of today contribute insufficiently and 
erratically to absorption of youth into gainful employment, and their 
further expansion along present lines would probably be accompanied 
by a widening gap between educational supply and demand. In present 
circumstances, the educated part of the labour force that is excluded 
from or ill-adapted to productive tasks exerts pressure for entry into 
public employment or seeks opportunities abroad. The uneducated or 
little-educated "marginal" part of the labour force finds refuge in a 
wide variety of low-productive and precarious ways of livelihood, 
mainly in the "service" occupations. Low incomes and inelastic job 
opportunities in agriculture continually drive new contingents into the 
marginal group. 

It is doubtful whether these trends can be extrapolated to 1980, 
even if effective policies for the generation of sufficient productive 
jobs are not found and applied. In some countries the capacity of the 
public sector to absorb educated unemployment is already reaching 
saturation point, and national authorities are compelled to face the 
political risks of eliminating excess functionaries. The marginal occupa-
tions, combined with the informal networks of mutual aid among the 
poor show surprising flexibility, but cannot expand indefinitely, even 
if the marginal strata were to continue to put up with the wretched 
and insecure livelihood they afford. Unless more satisfactory sources 
of income, associated with contributions to production, can be found 
and the marginal strata qualified to take advantage of them, the 
countries will be faced with demands for direct subsidies to support 
minimum levels of living at costs far beyond the resources they can 
mobilize. In such circumstances, moreover, continued growth of the 
"modern" high-productivity sectors of the economies, already hampered 
by the narrowness of domestic markets, would presumably be in-
creasingly crippled by the burdens placed on these sectors for support 
of the hypertrophied bureaucracies or the costs of subsidies to the 
marginal strata, without these expedients being able to prevent the 
growth of serious and justified social tensions. 

The urgency of need for different patterns of employment and 
income distribution demands more profound changes in the structures 
of the economies and the societies. 
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Such changes by themselves would not, of course, guarantee satis-
factory solutions to the problems of employment and income distribu-
tion, which demand in addition a range of specific policy instruments. 
Requirements of this kind are discussed in later chapters of the present 
study. It can be affirmed, however, that structural changes affecting 
the distribution of power, of participation, and of demand are requisites 
for the effective application of whatever policy instruments may be 
selected. 

The discussion concerning the patterns of Latin America in 1980 
has now entered into areas in which little guidance can be expected 
from quantitative projections or even from the formulation of quantita-
tive targets. The present processes of growth and change in Latin 
America threaten to lead into an impasse in which social, economic 
and political structures lose their viability as majority population strata 
try to participate on equal terms in systems unfitted for this by their 
evolution up to the present. 

2 . WHAT KIND OF SOCIAL DEVELOPMENT POLICY 
FOR WHAT KIND OF SOCIETY? 

The "development" that is envisaged for the coming decade 
obviously must include rapid growth in production and rapid expan-
sion in a number of sectors of public social action. The problems of 
setting quantitative targets for such expansion and determining the size 
of resources needed to reach the targets are now under discussion in 
the competent United Nations organs. The experience of the first 
Development Decade demonstrates that the setting of targets and the 
formulation of generalized demands for resources is not enough. 

During the first Development Decade, individual countries among 
those striving to emerge from poverty either reached the growth targets 
set for them or fell short because of fortuitous circumstances or factors 
outside their control. Moreover, the countries that have attained high 
rates of growth in per capita incomes, in educational levels, etc., are 
not much closer than others to the land of steady advance toward 
broadly based prosperity and social justice that would meet the hopes 
invested in the term "development". One of the objectives proclaimed 
most insistently has been that of "closing the gap" between the in-
dustrialized high-income countries and the rest of the world, and it is 
now generally agreed that few low-income countries have succeeded 
even in narrowing the gap. At the same time, it is disconcerting to 
find that the high levels of development attained by the countries 
implicitly accepted as models in the "closing the gap" slogans do not 
exempt them from social crises that may in their way be as serious as 
those of the low-income countries. It sometimes seems that the low-
income countries of Latin America are prematurely acquiring the social 
problems of the affluent societies, along with their patterns of consump-
tion and urbanization, while the high-income countries are rediscovering 
that they have not yet extricated themselves from the problems of mar-
ginality and disfunctional reactions to social change supposed to be 
associated with under-development. 
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The approach taken in the present paper implies that different 
questions will have to be raised in the social as well as the economic 
sectors: What kind of production? Education for what? How should 
incomes and social services be distributed? Who shall participate in 
the formulation and application of social development policy and 
how? The answers to. these questions, moreover, must point towards 
clear conceptions concerning the kind of society towards which de-
velopment policy and planning are directed and concerning the limita-
tions within which public policy must operate under defined national 
conditions and in pursuit of defined societal objectives. Attention 
thus comes to centre on the question whether the Latin American 
countries by 1980 will have attained better functioning societies and 
economies capable of self-sustained growth, capable of channelling 
the conflicts inseparable from any period of rapid growth into a 
dynamic process, and capable of assimilating and transforming a 
flood of external cultural, technological, political and other influences 
into real contributions to human welfare. 

It would be presumptuous to try to present uniform answers to 
these questions or to the question raised in the heading of this 
section, for a region composed of countries with conditions and trends 
as diverse as those of Latin America. The body of this paper presents a 
diagnosis of social problems and trends in Latin America today, proposes 
a typology of different national situations and then seeks to clarify 
the alternatives open to policy-makers trying to deal with the prob-
lems. It should be kept in mind that interpretations of the social 
structure of Latin America, of their present directions of change, and 
of the potential roles in development of the various classes or 
strata of the population differ widely, and that the differences cor-
respond in large part to differing conceptions of the meaning of 
development. The theoretical and factual bases for choice between 
interpretations is often shaky and ideological preconceptions are 
strong. The following pages will frequently indicate a preference for 
one position or another, but they will be more concerned to trace 
the policy implications of the differing interpretations that are offered. 
The ways in which peoples and governments can change social and 
economic realities depend not only upon the nature of these realities, 
but also upon the visions entertained of them. It is by no means to 
be counted on that only one right path leads to development, under 
the broad interpretation that is here proposed. Each country will have 
to explore its own path, but certain requisites for success in the 
endeavour can be suggested: 

(a) Clearer images of the future societies towards which the 
striving for development is directed need to be built up, through the 
combined efforts of political leaders, social scientists, planners and 
the people in general. The combination of quantitative targets and 
generalized formulations of human rights resorted to up to the present 
would constitute essential components of such images, but are in-
sufficient when they take the form of unarticulated listings of deside-
rata. In default of authentic societal images, the patterns of the 
high-income industrialized countries are bound to be accepted im-
plicitly as models, in particular by the middle and upper strata of 
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the population. For reasons to be indicated later, such models are 
likely to stimulate lines of growth and change that are not viable 
in the long term for countries that have entered late into the striving 
for development. Images of the future that are realistic, challenging, 
and compatible with the aspirations of the majority must be con-
structed that can carry out the essential function of helping in the 
determination of the directions of change that are wanted, the com-
patibility with such directions of present demands for resource alloca-
tions, and the characteristics to be required of public programmes 
contributing to these objectives. 

This requisite does not mean that eventual universal agreement 
on a single image of the future is needed or even desirable. As long 
as differing images respond to autonomous political imagination 
within the various ideological camps and interest-groups, their com-
petition and mutual criticism can be an indispensable means of forcing 
whatever development strategy prevails to adjust itself continually to 
Latin American realities. Nor does it mean that originality should 
become an end in itself. In the highly interdependent modern world 
it would be absurd for Latin America to expect to arrive at com-
pletely original solutions to the problems of development. Ideological 
and theoretical as well as technological borrowings will continue; but 
if these borrowings are to serve any better than in the past, a much 
enhanced capacity for creative selection and adaptation will have to 
be attained. 

(b) National capacity for autonomous policy formulation and 
application needs to be greatly enhanced, and authentic opportunities 
for participation in policy by the different population strata need to 
be widened and equalized. This requisite, like the preceding one, is 
particularly difficult for countries in which consensus is low; power, 
wealth and information are very unequally distributed; and incor-
poration into a world order with its more dynamic centres outside 
the region is increasingly binding and inhibiting for policy at the 
national level. The inadequacies of systems under which the State 
responds passively to the different demands made on it according 
to their strength and the need to maintain a wide basis of political 
support have been obvious for some time. Even apart from the 
urgency of vigorous and coherent public backing for development, 
resources no longer suffice to satisfy, except in a token way, the 
whole range of competing and contradictory demands made on the 
public sector. Initial attempts to remedy the situation through the 
formulation of comprehensive long-term development plans have re-
vealed that the problems are too complex, pressures too strong and 
diverse, information too incomplete, and the administrative machinery 
of the State too ineffective or unresponsive to central direction, for 
present planning techniques for allocation of resources to be con-
sistently applicable. Firm policy decisions must precede or accom-
pany planning, and both policy and planning must incorporate a 
deeper understanding of the demands they must submit to, modify, 
reconcile, or combat; of the resources and instruments they can call 
upon; and of the limitations set for policy feasibility by the character of 
the resources and instruments. 
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(c) The need for autonomous national policy-making informed 
by an image of the future society does not necessarily imply that 
policy-making should seek a maximum of central control. The State 
in most Latin American countries, through the combined influences 
of models of centralized bureaucracy inherited from the European 
mother countries and of the multiple demands for promotion and 
protection of separate internal interests, sometimes tries to assume 
responsibilities for detailed regulation of the societies and economies 
that would strain the capacities of even the most highly developed 
planning and administrative machinery. This situation is notoriously 
stifling to popular initiative and conducive to the diversion of an 
excessive share of national resources into the support of a central 
bureaucracy. The State, particularly in its socially motivated activities, 
comes to resemble a harassed nursemaid trying to meet all the needs 
and regulate all the activities of its children, too overwhelmed by 
the multiplicity of its tasks to judge which deserve priority, which 
are beyond its current abilities, and which are not worth doing at 
all. Undoubtedly the State should intervene more actively than at 
present in many strategic social as well as economic policy areas; 
but in many other areas it should stimulate decentralization and 
private initiative. The more the State can devolve on local and popular 
initiative within a flexible framework of long-term planning, the more 
capable it should be of bringing coherence into its major decisions 
on lines of policy. 

3. THE ROLE OF INTERNATIONAL CO-OPERATION IN 
SOCIAL QUESTIONS 

International co-operation—including the activities of intergov-
ernmental and international non-governmental organizations as well as 
public and private bilateral aid programmes—has assumed enormous 
importance during the past two decades in shaping the conceptions 
and expectations of the low-income countries concerning the develop-
ment process. It has impressive practical achievements to its credit 
and the international decision to embark on a second United Nations 
Development Decade indicates a general consensus of its continuing 
indispensability. Its efficacy in the stimulation of development has left 
a good deal to be desired, however, and a searching examination of 
the past record is now under way, within many international as well 
as national bodies, in the hope of devising more effective international 
strategies for the Second Development Decade. This is not the place 
for a detailed discussion of the issues involved, but a few comments 
are needed on the relevance of international co-operation for social 
development in Latin America during the coming decade.2 

International co-operation has taken the following principal forms: 
(a) International study, discussion and agreement upon norms for 

human rights, social services, rates of growth of production, etc. For 
the most part, the formulation of human rights and social sectoral objec-

2 Actual international agreements on economic, financial and trade policy 
will not be given any special consideration here, as they are dealt with in 
other secretariat documents. 
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tives has proceeded with little internal co-ordination and even less 
attention to compatibilities with economic objectives. The objectives 
have been juxtaposed rather than integrated in various resolutions and 
declarations of international bodies with general responsibilities con-
cerning development. The same kind of inorganic juxtaposition is visible 
in the combination of economic and social objectives in many national 
policy declarations and development plans. 

During the coming decade, if international agreements on rights and 
norms are not to lose all credit and capacity for mobilizing support, 
it will be necessary to curb their proliferation in response to isolated 
sectoral initiatives, set priorities for social and economic measures 
according to national situations, determine requirements for resources 
and institutional transformations, and devise realistic strategies—taking 
into account national capacities together with the obligations of the 
high-income countries that have endorsed the rights and norms—for 
obtaining the resources and carrying out the transformations. 

(b) Technical assistance through the provision of expert advisers. 
Up to the present, co-operation of this kind in relation to social policy 
has been highly compartmentalized and unavoidably dominated by the 
techniques of public social action in the high-income countries. It has 
also been affected by the great number of specialized international and 
national institutions that are sources of social technical advice and by 
their understandable zeal to convince the national authorities of the 
overriding importance of one or another sector of public social action or 
one or another technique within a sector. This kind of promotion has 
coincided with the interests of sectoral functionaries within the countries. 
For the most part, the planning and co-ordinating mechanisms of the 
countries have had insufficient capacity to select among the various 
lines of technical assistance offered, each presented as an urgent need 
by one of the domestic sectoral agencies. The shortcomings of unco-
ordinated social technical assistance of this kind are by now well known, 
and the international organisms have given increasing attention to the 
need for more general social policy advice. Unfortunately, the kind 
of adviser qualified to give such advice, adapted to specific national 
situations, is in very short supply and, as the second part of this study 
will indicate, many conceptual as well as practical problems remain 
unsolved in the formulation of the national development strategies that 
should govern the selection of specific types of social advice. It is 
arguable that the very terms "technical" and "expert" give a misleading 
impression of the kind of assistance that can be expected from social 
advisers from abroad. Scientific and technological specializations, in 
general, have universal applicability, whatever non-technical difficulties 
the expert may encounter in trying to apply them in social orders 
different from his own. Within the broad area of social policy, this 
is true of medical expertise, and it is significant that international tech-
nical co-operation in public health has been more incontrovertibly 
effective than such co-operation in any other social sector. A great deal 
of social policy advice, however, focuses upon institution-building and 
upon the stimulation of changes in human motivations, in relationships 
between different groups or classes, or in patterns of family and com-
munity life. Here the applicability of expertise acquired in one society 
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to the needs of another can never be taken for granted. During the 
past two decades a potentially valuable fund of empirical knowledge 
deriving from the experience of international advisers has accumulated, 
but only a beginning has been made in deriving from it principles to 
be applied during the coming decade. 

(c) During the past two decades a considerable number of re-
search and training institutions intended to serve Latin America as a 
whole have been founded under the auspices of the international organi-
zations. Additional specialized regional institutions are now planned, 
and it is to be expected that during the 1970s their number, size, and 
influence will continue to increase. These institutions have had to struggle 
with serious difficulties—insufficiency and unpredictability of funds, lack 
of professors with the needed range of qualifications, lack of previous 
experience and agreed-upon principles to govern the content of courses 
and research projects, and wide variations in the interests and levels 
of preparation of students from different countries. In general, how-
ever, their value has been proved. Practically all the countries of Latin 
America now possess a nucleus of trained development planners, econ-
omists, sociologists, statisticians, demographers, educational, health 
and community development specialists, etc., with some awareness of 
the problems common to the region and of national diversity, disposed 
to seek original solutions to regional and national problems within a 
common frame of reference. There is some danger that the prolifera-
tion of region-wide institutions might outrun the capabilities of the 
sponsoring organisms for their staffing and financial support, and also 
that insufficient attention will be given to the needs and absorptive 
capacities of the countries for the kinds of specialists produced by the 
institutions. Nevertheless research and training at the regional level 
promises to continue to be one of the most valuable forms of inter-
national co-operation during the coming decade. 

(d) Financial or material assistance through grants, low-interest 
loans, and supplies of food or equipment, earmarked for social pro-
grammes has also increased considerably. The rise of this kind of 
support for social programmes has been accompanied by an unresolved 
controversy over its desirability as an alternative to concentration of 
available external resources on "productive" investments. Subsidiza-
tion of the levels of living of the poorer countries by the wealthier 
is obviously not a long-term solution and is likely to have damaging 
side-effects on incentives to production in the countries receiving 
such aid. Financial or material aid for institution-building, or designed 
to contribute directly to national capacity to produce more and thus 
support further expansion of public social action is more promising, 
but has some limitations that are avoidable and others that seem to 
be inherent. The institutions and programmes to which the sources of 
aid give priority, and their standards concerning use of the aid, may 
not coincide with national priorities and usually involve the country 
in important counterpart expenditures it would not otherwise have 
made. Some degree of restriction on autonomous decision-making by 
the national authorities is inevitable and, indeed, is sometimes advanced 
as a justification by sectoral specialists understandably concerned to 
protect their programmes against political and budgetary instability. The 
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institution or programme, if it is of any importance, also implies an 
important demand for national personnel qualified to direct and staff it. 
Such personnel may not be available at all, leaving a choice between 
waste of the funds allocated and placing direction and staffing in the 
hands of the external source of aid, or they may be attracted away 
from other tasks of greater developmental importance. These diffi-
culties can be obviated to the extent that the country has an effective 
planning system enabling it to make a sound evaluation of the wider 
consequences of a given offer of aid and to select what accords with 
its own system of priorities. 

More important, the direct applicability of aid in the form of 
foreign exchange to social programmes depends on the extent to 
which these programmes require imported inputs of equipment and 
personnel, or can justifiably substitute these for domestic inputs. In 
social programmes in general, to a greater extent than in economic, 
the main demands are upon resources that are unavoidably domestic. 
School teachers, physicians, and a wide range of other nationally re-
cruited personnel must be trained and paid; buildings must be erected 
by local construction workers, on locally purchased land, using mainly 
nationally produced building materials. The costs must be met from 
the general resources controlled by the public sector. The foreign ex-
change allocated for social programmes does not directly alleviate the 
burden of meeting these costs, although it does increase the over-all 
supply that the public sector controls and can use for other purposes. 
It has been authoritatively argued that it would enhance the planning 
capacity of the countries if all grants or loans of external resources 
not usable for imported inputs for social programmes were incor-
porated into a general fund at the free disposal of the national 
authorities. This inherent limitation of external financial aid varies in 
its relevance to the specific sectors of public social action and its 
application to some of them is discussed in the concluding sections of 
this study. It is evident that external financial and material aid can 
play a valuable complementary role to national efforts, but it is also 
necessary that the national effort be governed by clear conceptions of 
policy and effective planning and administrative machinery, and it would 
be illusory to expect external aid to assume a major part of the burden 
of support for national levels of living and social services. 
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Part I 

SOCIAL TRENDS: A POLICY-ORIENTED DIAGNOSIS 

Chapter It 

G E N E R A L T R E N D S O F C H A N G E A N D R E C E N T I N T E R -
P R E T A T I O N S O F L A T I N A M E R I C A N D E V E L O P M E N T 
P R O B L E M S 

1. DEVELOPMENT OBJECTIVES AND REALITIES DURING THE 1960S 

Since 1961 the Latin American Governments have jointly com-
mitted themselves in a series of declarations to accelerate development 
and promote social justice within a framework of long-term planning. 
The formal endorsement of common objectives and obligations followed 
upon a period extending back to the 1940s during which "develop-
ment" emerged in the consciousness of the more articulate population 
strata as the central issue for national policy and differing formulations 
of the requisites for development were presented and debated. The 
intergovernmental agreements of the 1960s contain an implicit verdict 
that development cannot satisfactorily be interpreted simply as a pro-
cess of growth of production brought about by maximizing investment. 
They reflect the growing influence of a school of thought seeing struc-
tural changes in the economies as the central requisite for develop-
ment. The need to mobilize capital from domestic and external sources 
on a far larger scale than heretofore remained the centre of attention, 
but other broad lines of policy were given comparable stress, in par-
ticular: (i) the reform and modernization of key institutions, such as 
the public administration, the fiscal systems, and the systems of land 
tenure, so as to equip them for dynamic growth and the mobilization 
of resources; and, (ii) the expansion and more equitable distribution 
of public social action in order to raise levels of living, increase man-
power productivity and achieve social stability, with particular em-
phasis on education, health and housing. 

These commitments and the increasingly varied array of regional 
consultative and technical bodies set up to help towards their fulfil-
ment and report on progress support an expectation of greater simi-
larity between national development patterns in Latin America than 
in other world regions. The continuing regional debate over problems 
of development is increasingly conducted in a common language in-
fluenced by the incessant regional meetings into which political leaders 
and representatives of organized interest groups as well as planners, 
social scientists and specialists in the different sectors of economic and 
social action have been drawn. Planning machinery and institutions 
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for the execution of programmes have become more uniform, at least 
in their formal aspects. 

In the actual situations and trends of the countries, however, com-
mon elements are visible mainly in the unbalanced and insecure char-
acter of the "development" that is taking place, in the intractability of 
the key problems of employment and agrarian reform, and in the per-
sistence or accentuation of disparities in incomes, access to social 
services, and capacity to participate in political decision-making between 
internal regions, urban and rural populations, and social classes. The 
growth rates of national income, as in the past, have been at the mercy 
of contingencies outside the control of the Governments; while a few 
countries have maintained during most of the decade rates close to 
those envisaged in 1961, these gains cannot, for the most part, be 
attributed to enhanced capacity to carry out plans or to raise the rate 
of investment. For an increasing number of countries, chronic or acute 
inflation, recalcitrant to all direct measures for its control, is an ominous 
symptom of inability to match resources to needs and demands as well 
as a reflection of various social and economic factors. For the people as 
well the State, such inflation constitutes a source of constant distraction 
of attention from long-term development objectives to coping with 
emergencies. 

Economists and other social scientists have attained more intimate 
relationships to policy-making during the 1960s than ever before. A new 
kind of specialist in planning, drawn from various professional back-
grounds, has rapidly increased in numbers and has reached an assured 
status in most of the national administrations. For various reasons, how-
ever, the widening participation of social scientists and planners has not 
meant an equivalent increase in real influence over the course of events. 
Partial frustration in attempts to apply current development theories 
and planning techniques to the realities of Latin America has spurred on 
an essentially interdisciplinary criticism of the development effort, 
a search for reasons why some of the objectives agreed upon in 1961 
remain so elusive, and why others, attained according to quantitative 
indicators, have not brought the benefits expected of them, or have even 
generated new difficulties and sources of strain. The present study is a 
contribution to the exploration of these questions. Three lines of criti-
cism of the approaches to Latin American development characteristic 
of the early 1960s need to be summarized at this point, because of their 
relevance to the more detailed and specific parts of this exploration. 

(a) Insufficient appreciation of the diversity of the Latin American 
countries 

The uniformity of the commitments assumed in the early 1960s 
is at odds with the marked differences in the ability of individual coun-
tries to meet such commitments and in the importance they actually 
attach to the objectives endorsed. These differences depend on such 
factors as population size, density and rate of growth; degree of urbani-
zation; degree of industrial development and modernization; natural 
resources; and the degree and mode of dependence on the international 
centres of industry and finance. 
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Tables 1 and 2 show the relative position of each country in the 
light of several demographic, social and economic indicators. Although 
the figures in the columns are far from uniform reliability or strict 
comparability, they will serve to indicate the extent of the inter-country 
differences. These indicators must be taken into account in gauging the 
validity for each country of generalizations in subsequent chapters and 
in relating the countries to the typology proposed in chapter III. 

It should also be kept in mind that the disparities between areas 
within the larger countries are as wide as the range between the coun-
tries at the head and at the bottom of the rankings in the table. More-
over, while real year-to-year changes in most demographic and social 
indicators are small, annual fluctuations in the economic indicators 
can be very wide. Few countries, for example, have enjoyed a steady 
rate of increase in their gross domestic product during the past decade. 
The instability of rates of growth, concealed by the decennial averages 
in table 2, is itself an important inhibiting factor in development policy 
and human welfare, affecting the individual countries in different ways 
depending on their structures of production and income distribution. 

Revised ECLA calculations of gross domestic product per capita 
are particularly revealing as to the breadth of differences between the 
Latin American countries.1 The ratio between the per capita product of 
Argentina and that of Haiti is 9 to 1. This represents a far wider gap 
than the difference between the higher income countries of Latin 
America and the United States in the same year (about 1 to 3 for 
Argentina, Uruguay and Venezuela, 1 to 4 for Chile, and 1 to 5 for 
Mexico). The per capita product of these same countries compares 
favourably with those of several European countries. 

For such Latin American countries the situation is very different 
from that of the majority of countries in Africa or Asia and from that 
of some of their Latin American neighbours. Their higher income levels 
imply differences in their capabilities for attaining further de-
velopmental objectives and in the policies they can realistically en-
visage for the immediate future. This does not mean that their prob-
lems are any less formidable than those of the countries at the bottom 
of the per capita income range, or that a given per capita income has 
the same meaning for them as for European countries with quite dif-
ferent economic, social and political structures. Erratic economic 
growth or economic stagnation, the highly uneven internal distribution 
of income, the contrast between this distribution and their peoples' rising 
expectations, and the widening gap between their technological, man-
agerial and financing capacities and those of the advanced industrial 

1 "The measurement of Latin American real income in U.S. dollars", Eco-
nomic Bulletin for Latin America, vol. XII, No. 2 (October 1967). These calcu-
lations derive from geometrical averaging of purchasing power under Latin 
American and United States price levels. (The revised calculations resulted in 
figures for Latin America as a whole 10 per cent higher than previous ECLA 
estimates—431 against 392 U.S. dollars. The smallness of the over-all increase for 
Latin America indicated by these more realistic calculations derives from the 
fact that they show higher income levels for some countries and lower levels for 
other countries than did the previous estimates.) 
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Table 1 
L A T I N A M E R I C A : DEMOGRAPHIC INDICATORS 

Country 
Population 
(mid-1969) 

Density 
Birth-

rate 
(1965-70) 

Life 
expec-
tancy at 

birth 
(1965-70) 

Degree 
o f . 

urbanisa-
tion 

Population increaese in last 
intercensal period 

Age structure in 1970 
(Percentages) 

Country 
Population 
(mid-1969) 

Total 
(1969) 

Rural 
(1966) 

Birth-
rate 

(1965-70) 

Life 
expec-
tancy at 

birth 
(1965-70) 

Degree 
o f . 

urbanisa-
tion Total Urban Rural 0-14 15-64 

65 and 
over 

(V (2) (3) (4) (5) (6) (7) (8) (9) (10) (11) (12) 
Argentina 23 982 8.6 , 46.0 23.0 61.4 57.7 1.8 3.0 0.4 29.3 63.4 7.3 
Bolivia 4 546 4.1 — 44.0 45.3 19.6 — — — 42.6 54.4 3.0 
Brazil 90 633 10.6 335.0 37.8 60.6 28.1 3.1 6.5 2.1 42.0 54.5 3.5 
Colombia 21407 18.8 443.0 44.6 58.5 36.6 3.2 7.0 1.7 47.0 50.4 2.6 
Costa Rica 1 731 34.1 632.0 45.1 66.8 24.0 4.0 4.5 3.8 47.9 48.9 3.2 
Cuba 8 179 71.4 — 27.3 66.8 35.5 2.1 3.7 1.3 34.5 60.5 5.0 
Chile 9 559 12.6 216.0 33.2 60.9 54.7 2.8 5.9 —0.2 39.3 56.1 4.6 
Ecuador 5 829 20.6 620.0 44.9 57.2 26.9 3.0 6.6 2.0 46.9 50.2 2.9 
El Salvador 3 326 155.4 1 673.0 46.9 54.9 17.7 2.8 5.8 2.3 47.1 49.9 3.0 
Guatemala 1 970 46.2 1 442.0 43.2 51.1 15.5 3.1 5.6 2.7 45.7 51.3 3.0 
Haiti 5 095 183.3 — 43.9 44.5 5.1 — — — 42.5 54.5 3.0 
Honduras 2 496 22.3 410.0 49.0 48.9 11.6 3.0 8.1 2.5 46.7 50.9 2.4 
Mexico 48 995 24.8 185.0 43.2 62.4 29.6 3.1 5.2 2.3 46.4 50.3 3.3 
Nicaragua 1 960 15.1 558.0 46.0 49.9 23.0 2.6 5.9 1.9 47.1 49.8 3.1 
Panama 1 361 18.0 489.0 40.5 63.4 33.1 2.9 4.5 2.3 44.7 51.7 3.6 
Paraguay 2 336 5.7 118.0 44.6 59.3 15.9 2.7 2.8 2.6 46.5 50.3 3.2 
Peru 13 171 10.2 314.0 41.8 58.0 28.9 2.2 5.7 1.3 45.0 51.9 3.1 
Dominican Republic 4 200 86.2 1 480.0 48.5 52.1 18.7 3.6 9.1 2.7 47.6 49.9 2.5 
Uruguay 2 854 15.3 47.0 21.3 69.2 61.3 1.7 3.0 0.6 28.2 63.2 8.6 
Venezuela 10 401 11.4 153.0 40.9 63.7 47.3 3.7 7.3 1.4 45.2 51.9 2.9 
Barbados 267 667.5 — 29-32a 65.1b — — — — 

Guyana 734 3.4 — 40-4 l a 61.0b 
— — — — 

Jamaica 1 816 165.0 — 39-40* 64.6b 24.8 1.5 4.1 0.9 
Trinidad and Tobago 1 095 214.7 — 3 7-3 9a 64.2b — — — — 



Sources: Col. (1) Latin American Demographic Centre (CELADE), Boletín Demográfico, year 2, vol. Ill, table 1 (Santiago, 
Chile, January 1969). 

Col. (2) Area: ECLA, Statistical Bulletin for Latin America, vol. VI, No. 1, table 7; Population: Boletín Demográfico, 
op. cit. 

Col. (3) Inter-American Development Bank, Social Progress Trust Fund, Socio-economic progress in Latin America, sixth 
annual report—1966. Number of rural inhabitants per 1 000 hectares of arable and pasture land, taken from the 
"Basic Data" for each country in Part Two, "Socio-economic Conditions and Progress in Each of the Latin 
American Member Countries of the IDB", pp. 81-386. 

Col. (4) Boletín Demográfico, op. cit., table 4. 
Col. (5) CELADE, Boletín Demográfico, year 2, vol. IV, table 4 (Santiago, Chile, July 1969). 
Col. (6) ECLA, Social Affairs Division, "La urbanización de América Latina", table 6, p. 14 (draft, ditto, September 

1968). Percentage of the total population living in centres with 20 000 inhabitants or more. 
Cols. (7), (8) and (9) "La urbanización de América Latina", op. cit., table 9, p. 22. Rural population: Population of 

centres with 20 000 inhabitants or more. 
Cols. (10), (11) and (12) Boletín Demográfico, op. cit., table 2. Percentage of total population in each age group. 

a See ECLA estimates for the period 1960-65 in the Economic Bulletin for Latin America, vol. VI, No. 1, table 9.2. 
b See United Nations, Demographic Yearbook 1967, mortality tables for the period 1959-61. 



Table 

L A T I N A M E R I C A : SOCIAL 

Countries 

Pri-
mary 
enrol-
ment 
as a 

Percen-
tage 

of the 
popula-

tion 
of 7-14 
years 
of age 
(1965) 

Secon-
dary 
enrol-
ment 
as a 

percen-
tage 

of the 
popula-

tion 
of 15-19 

years 
of age 
(1965) 

Higher 
enrol-
ment 
as a 

percen-
tage 

of the 
popula-

tion 
of 20-24 

years 
of age 
(1965) 

Average annual growth 
rate of enrolment in 

1956-65 

Pri-
mary 

Secon-
dary Higher 

Economically active population 
by branch of economic 

activity according to 
last available census 

( Percentage) 

Pri- Secon- Ter-
mary dary ciary 

Year sector sector sector 

(V (2) (3) (4) (5) (6) (7) (8) (9) 
Argentina 90.5 51.4 12.6 2.1 3.9 4.0 1960 22.1 35.5 42.4 
Bolivia 65.1 22.5 2.4 7.8 12.9 12.5 1950 75.8 13.1 11.1 
Brazil 61.6 25.9 2.3 6.2 13.8 10.0 1950 60.7 13.1 26.2 
Colombia . . . . 57.9 23.8 2.7 7.7 13.1 18.0 1964 50.3 19.2 30.5 
Costa Rica . . 85.5 31.3 4.2 8.0 8.0 15.0 1963 50.1 18.7 31.2 
Cuba 96.1 29.7 3.0 6.8 12.8 3.3 1953 42.2 20.4 37.4 
Chile 62.9 36.3 4.7 3.4 6.3 11.2 1960 33.5 26.2 40.3 
Ecuador 54.6 20.0 2.8 7.3 9.2 10.0 1962 57.6 18.8 23.6 
El Salvador . . 63.5 18.8 1.3 6.4 10.7 5.0 1961 60.9 17.2 21.9 
Guatemala . . . 42.5 9.8 1.6 7.6 14.0 20.0 1964 65.9 14.2 19.9 
Haiti 30.1 5.7 0.2 2.8 13.3 — — — . — 

Honduras . . . . 58.6 8.6 1.7 10.8 9.1 20.0 1961 70.3 10.3 19.4 
Mexico 76.4 17.9 3.6 6.8 17.6 17.0 1960 55.8 17.8 26.4 
Nicaragua . . . 59.7 12.9 2.1 7.7 31.6 20.0 1963 60.6 15.3 24.1 
Panama 82.5 45.1 6.9 4.1 8.3 13.3 1960 50.9 13.6 35.5 
Paraguay . . . . 81.4 16.8 3.5 3.2 4.6 10.0 1962 57.3 18.5 24.2 
Peru 79.8 25.9 7.2 6.1 16.3 17.3 1961 54.0 17.4 28.6 
Dominican Re-

public 64.0 16.2 1.6 2.2 4.4 2.5 1960 66.3 11.8 21.9 
Uruguay 92.0 53.7 7.9 2.1 5.6 — 1963 19.7 29.8 50.5 
Venezuela . . . . 75.1 31.0 5.6 11.5 26.3 36.6 1961 36.8 19.9 43.3 
Barbados . . . . — — — — — — 1960 26.5 27.1 42.7 
Guyana — — — — — — 1960 40.9 24.9 34.2 
Jamaica — — — 3.3 17.7 3.3 1960 40.5 23.8 35.7 
Trinidad and 

Tobago . . . . — — — — — — 1960 26.0 29.0 45.0 

Sources: 
Cols. (1), (2) and (3): 

Cols. (4), (5) and (6): 

Cols. (7), (8) and (9): 
Col. (10): 

Enrolment taken from "Educational developments in Latin 
America 1956-65" (UNESCO/MINEDECAL/6), paper pre-
sented at the Conference of Ministers of Education and 
Ministers Responsible for Economic Planning in Latin 
America and the Caribbean (Buenos Aires, 20-30 June 1966), 
tables 6, 9 and 11. Population in single years taken from 
Latin American Demographic Centre (CELADE), Bolefin 
Demogrdfico, year 2, vol. I (Santiago, Chile, 1969). 
"Educational developments in Latin America, 1956-65", op. 
cit., table 3. 
Data for each country taken from last available census. 
Organization of American States, Centro Interamericano de 
Seguridad (Inter-American social security study centre), 
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2 

AND ECONOMIC INDICATORS 

Percentage 
of 

economically 
active 

population 
covered by 

social 
security 
schemes 

Gross 
domestic 
product 

per capita 
1968 

Annual 
growth 
rate of 
gross • 

product 
1960-68 

Percentage of total 
central government 

expenditure on: 

Education Health 
(1967) (1967) 

Central 
govern-

ment 
tax 

revenue 
as a per-
centage 
of the 
gross^ 

- domestic 
product 
(1968) 

Gross 
agri-

cultural 
Product 
as a per-
centage 
of the 
gross 

domestic 
product 
(average 

1968) 

(10) (11) (12) (13) (14) (15) (16) 
(1961) 81.9 851 1.5 17.7 4.8 9.4 15.5 
(1965) 6.4 184 2.8 31.3 3.1 8.4 23.3 
(1965) 23.4 314 1.6 7.2 3.0 8.4 26.4 
(1965) 11.1 336 1.1 15.9 5.2 8.5 31.4 
(1966) 29.3 521 2.8 29.8 10.1 10.6 32.3 

(1965) 66.8 585 2.0 20.1 2.0 20.0 10.5 
(1965) 12.6 286 1.2 17.4 3.3 8.9 32.5 
(1966) 7.2 307 2.4 25.2 13.1 9.6 28.6 
(1966) 25.2 337 2.5 13.5 8.2 7.2 26.9 
(1966) 1.5 92 - 1 . 0 15.3 13.1 5.3 45.9 
(1966) 4.2 229 2.0 20.2 8.5 10.0 41.1 
(1965) 19.0 631 2.8 25.3 6.3 6.8 14.6 
(1966) 11.4 299 3.5 19.4 5.2 9.7 30.9 
(1965) 26.1 610 4.4 28.3 15.7 11.2 21.9 
(1966) 8.5 257 1.0 15.1 4.3 9.4 36.7 
(1965) 22.8 386 2.7 29.9 5.2 12.4 18.9 

(1966) 8.2 196 —0.5 14.0 7.8 14.4 25.0 
— 628 - 1 . 3 23.3 — 12.0 19.9 

(1966) 16.1 765 1.8 14.0 8.8 13.2 7.7 

17.8 8.7 13.3 

Per 
capita 
food 
pro-

duction 
index 

( average 
1964-66) 

(1957-
59-100) 

(17) 
100 
97 

110 
100 

92 
94 

102 
113 

76 
110 
111 
99 

103 
93 

103 

82 
115 
128 

Annual 
cost of 

# living 
increase 
1960-65 

(18) 
23.2 

5.1 
62.5 
12.4 
2.5 

27.0 
3.8 
0.2 
0.2 
2.9 
2.9 
1.8 
1.6 
1.0 
5.3 
9.2 

2.8 
28.1 

Seguridad. Social y Planificación Nacional, by Dr. Ricardo 
Moles, Mexico City, March 1969. 

Cols. (11), (12) and (16): Figures prepared by the National Accounts Section of the 
Statistical Division of ECLA for the Economic Survey of 
Latin America, 1968 (United Nations publication, Sales No. 
70.II.G.1. In the press). 

Cols. (13), (14) and (15): Inter-American Development Bank, Social Progress Trust 
Fund, Socio-economic progress in Latin America, eighth an-
nual report—1968. 

Col. (17): Organization of American States, "Recent Economic devel-
opments in Latin America", ClES/1138, table 1. 

Col. (18): ECLA, Economic Survey of Latin America, 1965 (United 
Nations publication, Sales No. 67.II.G.1), table 15. 
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countries are undoubtedly more critical difficulties for much of Latin 
America. 

(b) Unarticulated and inauthentic character of social objectives 
The Latin American agreements of the early 1960s made a po-

tentially important advance in proposing a range of social objectives 
to complement the economic objective of raising per capita income 
levels. The social objectives, however, were independently conceived and 
juxtaposed rather than integrated with each other or with the economic 
objectives. Some of them could be expressed only in terms too vague 
and general to permit evaluation of progress towards their attainment. 
Others were expressed in quantitative targets that encouraged con-
centration on measurable but secondary achievements to the neglect 
of quality and of the developmental purpose of social action. The dearth 
of relevant statistics and investigations from which the viability and 
relative importance of each objective could be determined in relation 
to specific national situations prevented most of the targets from having 
other than an arbitrary and improvised character. Moreover, the hur-
riedly endorsed social objectives could not be subjected to the kind of 
political debate that would have been needed to reveal the extent to 
which they represented authentic demands around which popular partici-
pation in the development effort might have been organized. 

These shortcomings were not disregarded altogether, but the tasks 
of organizing the social objectives into a coherent whole and enlisting 
popular support for them was left to be worked out on the road, prin-
cipally through their incorporation in long-term comprehensive develop-
ment plans. In practice, the planning procedures have never been able 
to accomplish this, except in the mechanical sense of including chapters 
on certain social sectors in published development plans. The conse-
quences for social development policy in general and for the planning 
of the different sectors of public social action will be the main theme 
of Part II of the present study. 

(c) Insufficient understanding of the nature of the development process 
and its requisites 

Under this heading a large number of explanations and criticisms 
at different levels of analysis must be distinguished, some partially 
complementary to one another, others in direct conflict. A good many 
members of the school of social scientists and planners that influenced 
the formulations of the early 1960s have come to feel that these for-
mulations erred by not exploring their own premises deeply enough, 
and by not taking into account the full implications of Latin America's 
involvement in a world-wide system of social and political as well 
as economic interdependence. The earlier proposals for structural 
reform were not only assumed to be applicable to widely differing and 
imperfectly understood national situations. It was also assumed im-
plicitly and rather ingenuously that they could be applied promptly 
and effectively by political structures in which the interest groups 
standing to lose by them exerted a large measure of control, or at 
least of veto power. In fact, in many of the earlier formulations the 
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only tactic set forth for overcoming of resistances consisted of warnings 
of catastrophe if the reforms were not carried out. 

Many writers argue that the weaknesses of this kind of tactic have 
since revealed themselves plainly: (i) the rationalistic arguments for 
structural reforms and planning did not prove strong enough incentives 
to action in the face of the real obstacles and pressures; (ii) the threat 
of disaster was too vague to motivate the dominant groups to act in 
the desired direction, since they remained confident that, one way or 
another, they could escape paying the costs of the crisis; (iii) to the 
extent that the rationalistic prescription based its indispensability on an 
irrational threat, the fact that for most countries the threat of revolu-
tionary upheaval seemed to recede, or to some no closer to fulfilment, 
tended to discredit the prescription itself; (iv) from a strictly rational 
standpoint the argument that the prescription represented the only 
path to development did not convince. According to this line of thought, 
it seemed more plausible that several combinations of policies with 
varying degrees of soundness and probabilities of success could be 
devised, and this eclectic outlook suited the real needs of the Govern-
ments for manoeuvre and compromise in maintaining their bases of 
political backing. 

It would be beyond the scope of the present study to describe in 
detail the evolution of the different theoretical and ideological currents 
that have confronted the processes of economic growth and social 
change during the 1960s and try to relate them to coherent strategies 
for development. These currents, however, are too relevant to most 
of the topics to be explored later to be passed over. The feasibility of 
alternative paths to development is conditioned by the subjective views 
concerning the situation held by analysts and policy-makers as well as 
by the objective character of the situation. These views influence the 
selection of problems for analysis, organization of data, and proposals 
for policy in ways of which the analyst may not be aware. It is thus 
essential to make them explicit. 

2. INTERPRETATIONS OF DEVELOPMENT AND ITS REQUISITES 

Three main avenues of interpretation have been pursued. They are 
not mutually exclusive by any means; in fact, they are often explored 
together by individual analysts of development, but they approach the 
question at different analytical levels: (i) Certain global interpretations 
consider the economic, social and political structures of Latin America 
in their entirety and in their interactions with the remainder of con-
temporary world society, (ii) Other interpretations focus on certain 
parts of the structures or on the characteristics of particular groups or 
classes thought to be key factors in development. This latter approach 
is often simply the application of the former to more specific questions, 
but it can also be pursued separately, (ii) Still other interpretations 
focus on factors other than the structures of the societies: natural 
resource endowment and distribution, or population growth and com-
position. The last of these can be left aside for the present, although 
population and human resources questions will call for extended discus-
sion in later chapters. This study assumes that neither natural resource 
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nor human resource deficiencies constitute the fundamental reasons 
for the shortcomings of Latin American development, however impor-
tant they may be as contributory factors. 

(a) Global interpretations: dualism and dependence 
In relation to the first, more comprehensive type of interpretation, 

two themes deserve special attention: "dualism" and "dependency". 
Both cover a range of theories with differing emphasis and conclusions, 
cutting across the boundaries between the developmentist-reformist 
(desarrollista) and Marxist schools of thought. One or both of the 
terms can be found in most contributions to the debate over Latin 
American development, often without clear indications as to whether 
they are being used as basic theoretical conceptions, heuristic devices, 
or slogans. At the same time, a good many advocates of one interpreta-
tion or the other tend to use it as an all-purpose explanation, ignoring 
or slighting the real complexity and contradictoriness of present change 
processes in Latin America. 

Dualism. The more widely diffused interpretation attributes all 
or most of the difficulties of Latin American development to the 
dualism of the social and economic structures in all or most of the 
countries. Structural dualism in this sense should not be confused with 
the mere assumption of differences or discontinuities between internal 
regions or between social strata, or with the simple use of dual criteria 
for classification. True dualism is presumed to be present when two 
or more closed and self-sufficient—or semi-closed and semi-indepen-
dent—systems exist side by side. This is claimed, in particular, by 
Jacques Lambert.2 Dualism argues that the typical Latin American 
country really consists of two societies or "two countries", one that is 
"modern" and outward-looking and that has fully assimilated capitalism 
and the incentives of the market, and the other of a "primitive" or 
"traditional" nature, static, low in productivity, and unresponsive to 
the stimuli of the market system.3 Whatever the variant, the dualist 
hypothesis requires a demonstration that two social systems really exist 
and function independently of each other. 

2 Jacques Lambert, Amérique Latine, Structures sociales et institutions poli-
tiques (Paris, Presses Universitaires de France, 1963). English and Spanish trans-
lations of this work have been published. 

3 The terms "modern", "primitive" and "traditional" introduce certain asso-
ciations that are important in relation to the policy implications of the dualist 
hypothesis. On the one side, the term "modern" tends to be equated with "dy-
namic" and "desirable", begging the question whether the specific versions of the 
modern found in Latin America really constitute viable patterns for development. 
On the other side, use of the term "traditional" emphasizes the lack of innova-
tiveness and the presence of structural rigidities in the non-modern system, while 
"primitive" emphasizes poverty and low levels of productivity and technology. 
It is assumed that the non-modern as well as the modern system is stratified, 
containing positions of wealth and power. A quite different use of the term 
"dualistic" refers to the apparent polarization of the societies into an upper and 

. a lower stratum, with differing values, opportunities for mobility, etc. This latter 
conception, while it may be an over-simplification of the situation, does not deny 
that the two strata it identifies continually interact and require each other's exist-
ence within a common structure. See Richard N. Adams, "Political Power and 
Social Structures", in The Politics of Conformity in Latin America, Claudio 
Veliz (London, Oxford University Press, 1967.) 
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The present situations of the Latin American countries do not 
leave any of them susceptible to such a demonstration despite the fact 
that enormous discontinuities do exist and levels of development vary 
widely. 

(i) Most of the Latin American countries achieved formal in-
dependence in the early nineteenth century. Although historians have 
questioned whether this achievement was important socially or eco-
nomically, as is implied by the very use of the word "formal", it is un-
deniable that long-continued formal independence has exerted real 
influence. First, it stimulated people to think in terms of a national 
society, and this habit has gradually widened to include virtually all 
the groups existing in a given country. Second, formal independence 
of such long duration has led slowly but surely to the building up of 
a network of channels of communication and a stock of symbols peculiar 
to each national society. Third, foreign influence, of vital importance 
during the struggle for independence and afterwards, has also helped 
to enhance the importance of the frame of reference or nationality. 
The best indication of the importance of this frame of reference is 
that foreign influences have always tried to act through it, without 
arousing against themselves the feelings and expectations associated 
with it. Clearly, the process of national identification is not yet com-
plete, nor does it have the same meaning for all social units, but it is 
well advanced. Even the most marginal groups participate in the na-
tional sentiments, or what are represented to them as such, in part 
because the inculcation of such sentiments is an instrument of domina-
tion over them. 

(ii) Most of the population has long been involved in networks of 
patron-client relationships that extend from the national centres into 
the most "traditional" localities. In recent times, political leaders and 
high public functionaries are increasingly replacing the private patron 
as the expected sources of paternalistic aid and protection, even for 
rural workers and small cultivators. These relationships help to shape 
a certain kind of national integration. 

(iii) The relationships of dominance and dependence between 
centre and periphery to be discussed later, which really constitute a 
chain of relationships (international centre—national periphery, national 
centre—internal periphery) have an integrating role, even if the form 
it takes is considered undesirable. 

(iv) The Latin American countries, much more than the African 
and Asian countries, have been subjected to a huge expansion of the 
mass communication media dominated from the world centres. One of 
several results is their assimilation at a faster pace of the values and 
expectations of the high-income societies. This may be regrettable, but 
it is so indisputable that all economists are concerned with the de-
monstration effect that enters through the national centre and diffuses 
itself, with greater or lesser intensity, to all strata of the population. 

(v) It cannot be demonstrated that in Latin America there are 
important population groups that fail to respond to the economic in-
centives of the capitalist system. (It is also doubtful whether this could 
be demonstrated even in the societies of other low-income regions for 
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which dualist theory was first thought out.) It cannot be demonstrated 
that a modern market and a traditional or primitive market exist in 
Latin America as real and separate systems, although it is easy to 
distinguish between markets that are predominantly modern or pre-
dominantly traditional. The inputs used by the modern market are in 
some degree derived from the traditional market and some of its products 
are channelled to the traditional market. In all their aspects these 
markets really interpenetrate one another, and the characteristics of 
the one cannot be understood without reference to the other. In the 
Latin American countries in which discontinuities between the modern 
or the traditional or primitive are conspicuous, for example, the 
"modern" products (themselves feeding the demonstration effect and 
destined to a restricted market) have special characteristics or short-
comings deriving from insufficient capacity for technological innovation 
and adaptation, inefficiencies in industrial management and quality 
control, and the labour force's lack of appropriate skills and work 
habits. ("Modernization" is sometimes considered nearly synonymous 
with development, implying that the key factor in development is the 
capacity for innovation and creative adaptation of continually changing 
social and technological influences. Imitative and dependent moderniza-
tion, however, may not be much richer in this dynamic capacity than 
are the apparently more "traditional" sectors of the society.) 

Just as the more "modern" activities carry the stamp of the social 
structures within which they are inserted, at the other end of the 
social spectrum, the rural groups, whether Indian or not, whose pro-
duction techniques and products may appear typically "traditional" or 
"primitive" are also deeply involved in the national social structures 
and are motivated to "modernize". It is not that they are opposed to 
change but that they find themselves in structural situations that bar 
them from the kind of changes that would enable them to function more 
satisfactorily as producers, consumers and citizens. The obstacles that 
keep them from escaping such situations do not arise from the fact 
of belonging to a different social system. (Some evidence bearing on 
this question is presented in chapter VII below.) 

In comparing the urban and the rural in Latin America, it is clear 
that the differences between the large cities and the rural communities 
are more pronounced than in the high-income industrialized societies, 
but such differences do not in themselves confirm the dualist argument. 
It would be impossible to explain the character of the Latin American 
city without showing the ways in which it depends on the predominant 
types of farming, the ways in which it is responsible for the emergence 
in the rural areas of specific types of marginal population, etc. At the 
same time, the urbanization of rural life, which until a short time 
ago was a feature of the industrialized societies only, is now taking 
place in Latin America, even if in ways that are different and possibly 
undesirable. Even the extremes cannot be understood except as inter-
acting components of a single structure. 

The above considerations do not negate the usefulness for certain 
analytical purposes of classifications that emphasize the wide gaps and 
discontinuities between different elements in the Latin American so-
cieties and economies in terms of modernity, productivity, participation, 
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and other criteria. For most such purposes, the triple classification 
into modern, intermediate and primitive sectors which has been in-
troduced into several ECLA economic analyses is a distinct advance 
over the simpler dual classification. A larger number of classes might 
advantageously be introduced for specific purposes and for specific 
national situations. The analyst, however, needs to guard against the 
implication—which may be drawn by the reader without his intention— 
that such statistical classifications represent real separate social systems 
or systems of production going their own way within the geographical 
context of a single country. 

Another interpretation, having some aspects in common with the 
dualist, blames the shortcomings of Latin American development on 
the differences in rates of change between different parts of the eco-
nomies and societies. All the elements are changing, but some are 
modernizing rapidly while others lag behind, and the resulting gap 
between life-styles and production techniques generates internal con-
tradictions and conflicts. This idea is valid up to a point. The pheno-
menon of uneven rates of change leading to strains and contradictions 
can be found in any society, and is more conspicuous in the societies 
of Latin America than in most others. It is not justifiable, however, 
to assume—as is commonly done when the phenomenon is presented 
as an explanation for developmental frustrations—that the different 
elements are advancing at different speeds in the same direction and 
more or less independently of one another. On the contrary, the dif-
ferent elements are changing in qualitatively different ways as well as 
at different speeds, and both the character of the changes and the rates 
are determined by the interaction and interdependence of the elements 
themselves. 

(b) Dependence 
The interpretations centering on dependence also have several 

variants, according to the degree to which dependence is presented 
as the single and sufficient explanation of under-development and the 
nationalist or social revolutionary character of the conclusions drawn. 
In its more radical form, the hypothesis states that the post-conquest 
Latin American societies were shaped by international capitalism in 
its mercantile stage, and that these societies ever since have been de-
pendent on and thoroughly penetrated by the changing demands and 
organizational forms of the international capitalist system. The past 
and present inequalities and discontinuities between internal regions and 
social classes in Latin America derive from the successive forms taken 
by dependence and these in turn are determined by the interests and 
internal logic of the capitalist system. The more backward areas of 
under-developed countries such as those of Latin America create an 
economic surplus, most of which is pre-empted by the more advanced 
areas of the same countries, just as the dominant capitalist countries 
appropriate in various ways the bulk of the economic surplus produced 
by the dependent countries as a whole. 

In short, this process is the "development of under-development" 
in that the former produces the latter, feeds upon it, and cannot exist 
without it, at the national as well as the international level. "Internal 
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colonialism" and "concentration of technological progress" are simply 
aspects of or special ways of designating this vast phenomenon, which 
can also be traced in foreign political domination and in the deepening 
penetration of cultural and consumption patterns from the world centres 
by way of the great cities of the dependent countries. It is claimed 
that the present world system of economic, social and political relation-
ships functions in this way and, because of its very nature rather than 
any shortcoming open to correction, establishes a pole of development 
and a pole of under-development. The conclusion to be drawn from 
this interpretation of dependence is that only the destruction and revolu-
tionary transformation of the present system can break the vicious 
circle and generate authentic development.4 

A hypothesis claiming such sweeping explanatory power is hard 
to verify, and might remain so even if far better information on 
historical trends and present patterns were at hand; neither is it possible 
to give any conclusive demonstration as to whether the existing pro-
cesses of economic growth are inherently incapable of leading to a 
more equitable distribution of their benefits and to an eventual re-
duction of dependence. 

The assertion that the system inevitably produces widening dispa-
rities between countries, internal regions, and social classes is open to 
several lines of criticism. First, it can be argued that the appropriation 
of surpluses and consequent exploitation of some regions and some 
groups by others, while present in all countries and all economies, 
including the Socialist, depends on the distribution of power, so that 
its character and degree can be changed by shifts in power and the 
mobilization of countervailing power, without such changes necessarily 
amounting to a revolutionary breaking of the ties of dominance and de-
pendence. The second line of criticism relates to the present and future 
importance of "internal colonialism". It is asserted that the "modern" 
or "developed" sector is not now generated through the exploitation of 
more backward sectors and that it needs them less and less to further 
its continued growth. Their problem, then, is not predominantly one of 
exploitation, but rather of exclusion or superfluity from the standpoint 
of the dominant interests. This argument appears applicable to the 
various countries and internal regions only in differing degrees. In the 
higher-income countries, including the more advanced countries of Latin 
America, it is possible that the more modern economic activities no 
longer depend on appropriation of the surpluses produced by the more 
backward or "primitive" activities, although they may have done so 
in the past. They may even be in a position to redress the balance 

4 The literature discussing dependence as a central explanation for the short-
comings of Latin American development is rapidly increasing. See, in particular, 
André Gunder Frank, Capitalism and Under-development in Latin America 
(New York, Monthly Review Press, 1967); Rodolfo Stavenhagen, "Seven Erro-
neous Theses about Latin America" and other papers in Latin American Radi-
calism: A Documentary Report on Left and Nationalist Movements, Irving Louis 
Horowitz et al, ed. (New York, Random House, 1969); Alonso Aguilar Monte-
verde, Teoría y Política del Desarrollo Latinoamericano (México, Instituto de 
Estudios Económicos, Universidad Nacional Autónoma, 1967); Helio Jaguaribe 
and others, La Dominación de América Latina (Lima, Francisco Moncloa, Edi-
tores, 1968); Luciano Martins, Industrializagäo, Burguesía Nacional e Desenvol-
vimento (Rio de laneiro, Editora Saga, 1968). 
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somewhat through public expenditures favouring the poorer internal 
regions and the disadvantaged population strata. Nevertheless, the fact 
of net transfer of income from the poorer regions to the more advanced 
seems indisputable for a good many countries of Latin America as well 
as other parts of the world. 

Still other approaches, characteristic of urban and regional develop-
ment theories, place their emphasis on the cumulative advantages for 
industrial, commercial and financial activities enjoyed by large metro-
politan areas by virtue of their size and diversification. According to 
these approaches small countries and internal regions lacking large 
dynamic urban centres are bound to remain at a disadvantage whatever 
the economic system or policy. 

For present purposes, a final comment on the more radical variants 
of the dependence hypothesis deserves emphasis: the frustrations and 
inequities of the development process in Latin America in recent years 
make it highly probable that an important proportion of the educated 
youth will seize on these ideas as directives for action. 

Even if one sets aside as unproven and for the present unprov-
able the assertions that dependence offers a sufficient explanation for 
under-development, it can still be affirmed that this conception offers 
several essential contributions to an understanding of the processes 
now taking place and of the feasibility of policy alternatives. It offers a 
needed corrective to dualist or other interpretations that view the de-
velopment of the Latin American countries as processes largely auto-
nomous, responding to internal circumstances and policies, with the role 
of the rest of the world limited to meeting (or failing to meet) needs 
for trade, investment and transfer of technology. Variants of the de-
pendence hypothesis have a prominent place in nationalist currents of 
thought that are taking on new vigour in several countries, and can be 
traced in the statements of political leaders and planning bodies.5 The 
question whether dependence is intrinsic in the nature of capitalism is 
of less immediate importance to them than the evidence that it has 
become more pervasive and more inhibiting to autonomous policy-
making in recent years. 

The exclusively economic aspects of dependence, which are par-
ticularly conspicuous, will be mentioned only incidentally in the course 
of the present study; they are too closely linked to the main themes 
of the study to be ignored altogether. Social and cultural dependence 
will require more extended treatment in relation to a number of the 
problems in later chapters. One of the most important aspects of recent 
changes in patterns of dependence is their increasing internalization, 
through expectations and demands conditioned by social and cultural " 

5 "Cancelar la tradicional dependencia de nuesto país es objetivo fundamen-
tal de la revolución nacionalista y meta central del desarrollo pleno del Perú . . . . 
La dependencia latinoamericana surge fundamentalmente de la naturaleza de las 
relaciones económicas, financieras y comerciales de nuestros países con las na-
ciones desarrolladas del mundo." (Address by General Juan Velasco Alvarado, 
President of Peru, 28 July 1969.) (One of the fundamental objectives of the 
nationalist revolution in Peru, and the essential target of full development, is to 
do away with the country's traditional dependence. . . . In Latin America, the 
root cause of dependence lies in the countries' economic, financial and trade re-
lations with the developed countries. (Unofficial translation).) 
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influences emanating from the dominant centres. Thus, the feasibility of 
policies that would disappoint these expectations, e.g., by shifting in-
dustrial production from durable consumer goods to capital goods, 
or by mobilizing the population for development through restricting 
consumption and raising productivity, becomes even more precarious 
than dependence on external financial, commercial and technological 
factors could make it.6 The groups that have attained "modern" urban 
consumption standards look on these as a right, and tend to blame the 
shortcomings of development on the lack of initiative and capacity of 
the poor, or on the parasitism and incompetence of the public bureau-
cracy. Their models and sources of security are increasingly sought 
abroad. Both the flow of investment funds, largely illegally, from Latin 
America to Europe and North America and the increasing out-migration 
of graduate professionals are symptoms of their unwillingness to rec-
ognize the need for sacrifices in the name of national development. 
Even among the intellectual circles wich deliberately reject the path 
of dependent modernization, its influence brings about obvious con-
tradictions between ideology and behaviour. 

One other controversial aspect of dependence that has entered into 
several recent analyses of Latin American trends and policy alternatives 
calls for brief comment. The commitments assumed by the Latin 
American countries during the 1960s and earlier, and the constellation 
of power to which most of them adhere, set certain limits to the 
character of the political régimes they might embrace, although the per-
missible alternatives may remain quite varied. The limits of the permissi-
ble are very indefinite, since the alternatives ruled out are defined mainly 
in negative terms, referring not only to the actual character of a given 
régime but also to its future trajectory and the likelihood that such a 
trajectory might carry it outside the bounds of the permissible. This 
aspect of dependence implies a frustrating or dangerous ambiguity. 
The commitments themselves call for the enhancement of democratic 
procedures and social justice and, by implication, for a high degree of 
popular mobilization behind the causes of reform and development. 
At the same time, régimes relying on mobilization of the masses of 
the population for the acceleration of development would face barely 
manageable pressures and continual needs for rapid and drastic action 
that might drive them across the line of the permissible from the point 
of view of the power centre within the svstem of dependence. Thus, the 
enlistment of popular participation in development is universally pro-
claimed to be desirable or necessary, but inability to reconcile such 
participation with the preservation of existing national economic and 
social structures coincides with insecuritv regarding its consequences 
for regional commitments. Meantime, the influence of the power centre 

•Luciano Martins, op.cit., contrasts two possible models for development: 

While publicly expressed national aspirations point towards Alpha, he asserts, the 
existing combination of external and internal influences directs economic growth 
towards Omega. 

Alpha Omega 
Excluding 
Autocratic 
Dependent 

Embracing 
Democratic 
Autonomous 
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has seemed to exert itself in self-contradictory directions. During the 
mid-1960s, some analysts drew the conclusion that the restrictions on 
autonomous national decision-making from this source would become 
narrower and supported by more formidable sanctions in the future. 
More recent events suggest the contrary; that the range of actions that 
can be taken without reprisal, and with the assurance of popular 
backing, is wider than had been predicted. 

(c) Interpretations centering on specific aspects of the social structure 
or specific institutions 

Such interpretations, most of which claim applicability to under-
developed regions in general, have placed particular emphasis on one 
or other of three questions: (i) the prevailing value systems; (ii) the 
nature of the political systems; (iii) the characteristics of certain 
groups or classes judged to have strategic roles in the development 
process. 

(i) Value systems. Without denying the wide variations in value 
systems from country to country and from class to class, the argument 
that prevailing values in Latin America are less compatible with de-
velopment (however development may be defined) than the values 
obtaining in the present high-income industrialized countries during 
their rise to dominance seems to have a large measure of validity. 
The values associated with striving and achievement seem to be weaker 
than those of a symbolic nature. The valuation accorded to science 
and technology is relatively low, as can be seen clearly in the content 
of education and in preferences for different careers. This, together with 
the related but partlv independent weakness of instrumental values, 
constitutes the main shortcoming of the value systems for the purposes 
of economic growth. It is probable, however, that these shortcomings 
are not so much a basic cause of under-development (implying that 
the highest priority must be given within development policy to their 
removal through educational reforms or otherwise) as they are subor-
dinate factors produced or confirmed by the combination of cir-
cumstances that make up under-development. These are very important 
questions that cannot be answered satisfactorily at present. Part of the 
problem is that the models for value systems offered to Latin America 
as requisites for development are not necessarily the best models for 
present needs, and they tend to be accepted superficially, as part of 
the pattern of dependence, without implying a genuine commitment 
and without replacing the previous values that negate them. The low 
rating accorded to Latin American values for development purposes 
also reflects in part an unsound assumption that only the value systems 
of the United States and North-Western Europe would be suitable. 
A comparison with the Mediterranean countries might suggest that 
value systems similar to those of Latin America can serve better than 
they have in fact served in Latin America. 

Moreover, the applicability of prescriptions for changes in value 
systems is limited by the increasing real dominance, noted above, of 
values originating in the high-income countries that have little to do 
with the emphasis on achievement, frugality, and technological innova-
tiveness that have frequently been contrasted with Latin American 
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devotion to humanistic or spiritual values. In the Latin American upper 
and middle strata, to which the discussions of value systems usually 
confine themselves in practice, the consumption values appropriate to 
post-industrial societies seem to have been incorporated much more 
readily than the production values needed for the stage of industrializa-
tion itself. 

(ii) Political systems and the State. It is generally agreed that the 
political systems of Latin America, whatever legal form they may take, 
with very few exceptions function as systems of compromise.7 Such a 
system implies that power is distributed among a number of organized 
groups, belonging to the most diverse social strata, by means of an 
explicit or implicit pact that simultaneously excludes a number of other 
groups. Such compromises are far from static. New groups demand 
to be admitted and are often supported by groups already participating 
in the compromise, with the idea of improving their own relative posi-
tion or reinforcing the hold on power of the compromise itself. Thus, 
the political system is the focus of many separate if not contradictory 
demands, which tend to increase continually in diversity and intensity. 
The system, in order to survive, tries to satisfy these demands wholly 
or in part, according to the strength of the relevant groups within 
the system, and faces continual choices between the granting of some 
satisfaction to the groups striving to become incorporated or keeping 
them out by force. Such a system is incompatible with, first, the clear 
long-term definition of a development policy, and secondly, the need 
to maximize investment, since the mechanism is very expensive, whether 
in terms of the increased rewards it must distribute or the repressive 
action it must take in lieu of rewards. 

All of the newer interpretations of development have discarded 
the older liberal view of the State as best limited to the role of policeman 
and provider of a few essential services not obtainable satisfactorily 
through the market. All of them utterly reject the view of the State 
as a mechanism for the dispensing of privileges and prebends to the 
groups within the system of compromise. The question then arises 
whether the State itself is capable of autonomous positive action 
or whether the State, in its developmental role, should be viewed simply 
as an instrument to be made use of by whatever élite group, class or 
coalition becomes capable of imposing a coherent and dynamic de-
velopment strategy. 

The proponents of development strategies are in their majority 
public functionaries, better able to conceive of manipulating the State 
machinery than of placing the State at the disposal of an élite or class. 
This introduces a predisposition to accept implicitly the idea of an 
autonomous role for the State without any systematic consideration 
of the real features of the State in Latin America. Such a predisposition 
underlies large numbers of proposals emanating from public agencies 
that call upon the State to undertake actions that assume a degree of 
autonomous decision-making capacity, benevolence, and ability to defy 
with impunity dominant political and economic interests that the real 

7 The sense in which the term "compromise" is used here is discussed in 
chapter V. 
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State apparatus in practically all countries is a long way from possessing. 
Nevertheless, such proposals are not completely divorced from reality. 
The State—or rather the public officials and planners who want to 
equip and use the State for developmental purposes—does seem to have 
a significant measure of capacity to take action that is not predetermined 
by the existing political compromise and to bring into being counter-
vailing political forces to strengthen that capacity. 

Recently explicit formulations on the potential developmental role 
of the State have appeared that, in a sense, invert the view of the 
political system as one of compromise and argue that, in a period of 
rising nationalism, and increasing technical competence and self-con-
fidence in the strategically located parts of the bureaucracy, the State 
apparatus will be able to dominate the system of compromise.8 This view 
derives in part from the disillusionment of many social scientists with 
various élites or classes previously looked to for leadership. It is argued 
that throughout Latin American history the State has provided most of 
the impetus towards whatever economic growth has taken place, and 
that reliance on stimulation and regulation from the public sector is too 
deeply embedded for it to be expected that private initiative will take 
their place, particularly under the patterns of imitativeness and de-
pendence to which the national private élites are constrained by their 
ties with the world centres. 

(iii) Strategic groups or classes. It would be hard to name an 
élite group or social stratum, with the possible exception of the large 
landowners, that has not been nominated by some school of thought 
in recent years for the honour of leading the way to development. 
The middle classes in general, the industrial entrepreneurs, the tech-
nically minded public officials, the youth in general or the students in 
particular, the organized workers, all have been measured against the 
role in an impressive number of studies and polemical papers. Recent 
events have encouraged several analysts to look to the armed forces 
or the Church, previously dismissed as the most reliable defenders of 
the status quo. Currents of opinion that see revolutionary destruction 
of the existing structures as the only avenue to development invest their 
hopes in the dispossessed peasants and the urban marginal strata, as 
the elements whose interests or very survival are most incompatible 
with the continuation of the status quo. Up to the present, the claims 

8 "En lugar de pensar en la supervivencia o resurreción del estado liberal 
del siglo diecinueve, estimo que debemos pensar más bien en un gigante dormido 
que recién empieza a despertar; en un grupo de presión actual y potencialmente 
fuerte, que extiende su poder a través de burocracias centralizadas, complejos 
servicios de seguridad social y un patronazgo que prácticamente ha transformado 
todo el ámbito urbano en una vasta clientela institucionalizada." (Claudio Veliz, 
"Centralismo, nacionalismo e integración", Estudios Internacionales, Santiago, 
Vol. 3, No. 1 (abril-junio 1969).) (In my view, we should not be thinking in 
terms of the survival or resurrection of the nineteenth century liberal state; we 
should think of a sleeping giant that is just beginning to stir, an actually or 
potentially powerful pressure group extending its power through centralized 
bureaucracies, complex social security services, and a system of patronage that 
has turned the urban milieu into one vast institutionalized clientele. (Unofficial 
translation).) See also the introduction to The Politick of Conformity in Latin 
America, op.cit. Charles W. Anderson, Politics and Economic Change in Latin 
America (Princeton, N. J., Van Nostrand Company Inc.), presents a more quali-
fied view of alternative developmental roles for the nation-State. 



for each group have been supported by evidence drawn from some 
specific situations and refuted by evidence drawn from others. 

The remainder of Part I attempts to diagnose the social situation 
and direction of change in Latin America in terms of a few central 
problems that really constitute facets of one complex problem separated 
for analytical purposes. First, however, it presents a typology in order 
to suggest the real variety of national patterns to be covered by 
subsequent generalizations, and it summarizes the quantitative charac-
teristics of the population itself as they can be expected to evolve 
during the next decade. It then examines the social stratification and 
processes of social mobility in Latin America in relation to present 
hopes that changes in stratification and the emergence of dynamic new 
elements will open the way to development. It discusses the phenomenon 
of rapid and concentrated urbanization, not as a simple demographic 
and ecological process, but as a central link in the chain of dominance 
and dependence through which ways of life, consumption patterns, 
expectations and institutions are being transformed. From the urban 
it turns to the rural crisis, complexly dependent on the former but 
marked by the stagnation of production and employment and by 
varied and confusing changes in local power structures and in relation-
ships to the land. This leads to a consideration of the inability of the 
Latin American economies to provide sufficient productive employment 
for a fast-growing and virtually unskilled labour force, of the tactics 
followed by different groups to obtain access to employment, and of 
the processes of marginalization that are pushing enormous and growing 
proportions of the Latin American population into peculiarly frustrating 
relationships to the national societies. Lastly, the diagnosis considers the 
characteristics and reactions of the youth who are trying to relate 
themselves to social change during the difficult period of transition 
from dependence on the family and the school to independent function-
ing as citizens, income-earners and family heads. 

The policies and plans formulated since 1961 have done little to 
reduce the magnitude of the problems discussed, whether or not such 
policies are to be judged incapable of solving them. It does not follow 
that the more specific characteristics of the problems have not been 
modified by the policies, and the diagnosis will enter into the problems 
of interaction between problems and policies. Part II will then turn 
directly to policy needs, analyse the evolution of social programmes 
up to the present, and seek criteria for social development policies 
responding more adequately to the needs indicated by the diagnosis. 

The range of the study could have been even broader without 
exhausting the major themes relevant to its title. Many questions are 
touched on incidentally and superficially that really deserve systematic 
treatment in separate chapters or separate studies. Some of these have 
already been covered by ECLA publications cited in the text. Others, 
it is hoped, will be explored more adequately in the future. A few of 
the deliberate limitations of the present study need to be mentioned: 

(1) Although it deals with Latin America as a whole, it has con-
centrated on social change and social development policy at the national 
level and to the interplay of internal and external influence within 
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separate countries. The deficiencies of the nation-State as a framework 
for development policy in the world of today and tomorrow have 
received a good deal of attention during the past decade. The future 
viability of small States and even of States such as those of Europe, 
much larger in population and resources than the majority of the Latin 
American States, has come into question. Many proponents of the 
Latin American integration movement see such integration as the only 
hope for self-sustaining and autonomous development. Nevertheless, it 
seems probable that the influence of integration on social change and 
social development policy during the next decade will be visible mainly 
in the continuing generation, mentioned above, of common standards 
and common intellectual categories for the study of development 
problems. In certain circumstances, indeed, integration might change 
the whole context for social development; but this is not the place for 
speculation on the likelihood of such an event. 

(2) At the same time, this study has been unable to go far enough 
in the application of its general principles to specific types of countries 
or regions within countries to presume to offer detailed guidelines for 
policy. This task is now being pursued in a programme of studies of 
regional and local development policy. 

(3) The study's inability to give systematic consideration to the 
implications of scientific and technological change and to the requisites 
for creative research and adaptation of science and technology to Latin 
American needs is another serious limitation. Even within the next 
decade, and still more in the longer term, these factors can invalidate 
almost any conclusion that might be drawn from present social trends. 
The study repeatedly calls attention to the probable consequences of 
innovations that are now being introduced, and to the dangers in 
continued passive acceptance of technologies devised for quite different 
societies, or for narrow interests within these societies. The opportunities 
for development and human welfare offered by a planned and selective 
introduction of new technologies should receive just as much emphasis. 
The implications of automation or semi-automation for employment; the 
implications of computers for research, planning and administration; 
the implications of medical advances for mortality, morbidity and life 
expectancies; the implications of new contraceptive techniques for 
fertility and family life; the implications of communications satellites, 
already able to beam programmes directly to television receivers in 
isolated rural schools, for education; the implications of advances in 
agricultural technology for food supplies and for the rural social 
order—these and many other scientific and technological questions 
deserve more than the brief references made in the following chapters. 
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Chapter i l l 

T Y P E S O F C O U N T R I E S I N T E R M S O F S O C I A L C H A N G E A N D 
S O C I A L D E V E L O P M E N T P O L I C Y C A P A B I L I T I E S 

In a study such as the present it would be impracticable to relate 
the generalizations systematically to each country and to specify the 
numerous exceptions and qualifications that apply to all such generaliza-
tions, even if current information were adequate for such a purpose. 
Tables 1 and 2 above provide a quantitative indication of the width of 
differences between countries. In order to provide a frame of reference 
for the remainder of the diagnosis it is necessary at this point to 
attempt a typology of national situations, combining the differences 
revealed by the tables with other factors. 

Because of its specific aims the typology outlined here diverges in 
important respects from typologies formulated in other studies of Latin 
America and intended to serve differing purposes.1 It does not confine 
itself to separate or correlated statistical indicators giving a structural 
and hence static picture, but takes into account apparent directions and 
rates of change in some indicators and introduces criteria that cannot 
be expressed more precisely than by rating some countries "high" or 
"low" in comparison with others. It tries to link these indicators and 
criteria together so as to suggest the lines of social change and economic 
growth that are likely to emerge from present patterns in the different 
types of country. Its principal objective, however, is to contribute to 
a better understanding of the differing combinations of situations and 
trends that generate pressures, set limits, and create opportunities for 
the evolution of development policy in general and social development 
policies in particular. 

Five main national patterns can be distinguished, in which differing 
economic levels and rates of growth combined with differing processes 
of social and demographic change, among which urbanization in a broad 
sense now seems to have a dominant role, imply differing capabilities 
for development and for the application of development policies. It 
would, of course, be futile to identify each country closely with one 
of the types. The first four types, as they are set forth in table 3, are 
abstractions to which some countries of the region correspond fairly 
closely, while others present intermediate situations or anomalies deriving 
from special political or economic circumstances. Costa Rica and 

1 See, for example, Jacques Lambert, Amérique Latine: structures sociales et 
institutions politiques (Paris, Presses Universitaires de France, 1963); Roger 
Vekemans and J. L. Segundo, "Essay of a socio-economic typology of the Latin 
American countries". Egbert de Vries and José Medina Echevarría, éd., Social 
Aspects of Economic Development in Latin America (Paris, UNESCO, 1963), 
vol. I; and Betty Cabezas de G., América Latina: Una y Múltiple (DESAL, San-
tiago de Chile, and Editorial Herder, Barcelona, 1968), especially chapter 7. 
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Panama, for reasons that cannot be explored here, are particularly 
hard to classify, and combine some traits of type I with others of 
type III; together, they account for a little more than 1 per cent of the 
regional population. Venezuela, with its high per capita income and 
extremely rapid urbanization, is best treated as an extreme case within 
type II. Cuba a decade ago would have approximated to type I, 
although with some unique traits. Since then, the deliberate adoption 
of economic, social and political patterns fundamentally different from 
those dominant in the rest of Latin America justifies its separate classifi-
cation as Type V. The changes in Cuban social stratification and in 
the character of the public sector, however, are of such a nature that it 
would be misleading to rank Cuba according to the criteria used for 
the other types in table 3. (Cuba has about 3 per cent of the regional 
population.) The English-speaking Caribbean countries would constitute 
yet another type for which many of the criteria in table 3 might be 
inapplicable or unsuitable, and no attempt has been made to classify 
them. (These countries contain less than 1.5 per cent of the regional 
population.) The typology does not convey any suggestion that the 
different types represent stages through which the countries might pass 
successively in advancing towards "development". Differences in the 
geographical and demographic characteristics of the countries would 
be enough to rule out this idea, even if the enormous differences in 
the world system of interdependency of today from that confronted 
by the countries of type I during their past periods of economic growth 
did not. 

Table 3 
TYPOLOGY OF NATIONAL SITUATIONS» 

I II III IV 

Level of per capita pro-
duct High Medium 

Rate of growth of per 
capita product Low Medium-high 

Size of national popula-
tion High-low High 

Rate of national popu-
lation growth Medium-low High 

Proportion of popula-
tion in the lowest age 
groups (0-14) Medium-low High 

Degree of industrializa-
tion and economic di-
versification Medium-high Medium-high 

Level of urb anization 
and size of urban mid-
dle strata High Medium 

Rate of urbanization and 
growth of urban mid-
dle strata Medium-low High 

Low Low 

Low Low 

Low Low 

High Medium 

High Medium 

Low Low 

Low Low 

Medium Low 
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Table 3 (continued) 
TYPOLOGY OF NATIONAL SITUATIONS** 

il in IV 

Importance of marginal 
strata within urban 
population Medium-low 

Percentage of popula-
tion in agriculture . . . Low 

Proportion of popula-
tion able to participate 
in the political process 
through votes and or-
ganized demands . . . . High 

Degree of development 
and income inequality 
between internal regions Medium-low 

High Medium-high Medium-high 

Medium High High 

Medium 

High 

Low 

Medium 

Low 

Low 

Degree of inequality in 
income distribution . . Medium-high High High Medium-high 

Absorptive capacity for 
professions and spe-
cialized skills Low High Medium 

Importance of the public 
sector as a source of 
employment and in-
vestment 

Coverage of educational 
and other social ser-
vices and proportion 
of national products 
allocated to such ser-

High Medium-high Low 

Low 

Low 

vices High Medium Low Low 

Rate of growth of cov-
erage of such services Medium-low Medium-high Medium-high Low 

Internal pressures for 
growth of services 
along present lines . . High Medium-high Medium Low 

Pressures for reform and 
equalization of services Medium-low 

Technical capacity for 
planning and reform 
of services High 

Ability of public sector 
to increase allocations 
to social services . . . . Low 

High 

Medium 

Medium-low Low 

Low Low 

Medium Medium-high Low 

a "Low", "medium" and "high" refer to the Latin American average, not to 
international norms. 
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Type I is made up of countries with levels of per capita produc-
tion and income that are well above the regional average, but with low 
rates of economic growth over the past decade. Sixty per cent or more 
of the national population lives in urban centres having more than 
20,000 inhabitants and the middle strata constitute relatively high 
proportions of this urban population. The middle strata constitute a 
large proportion of the rural population, which is not the case with the 
other types, but the rural population represents only a small part of 
the total. Population growth has slowed down, the urban marginal strata 
are relatively small, and the rural-agricultural population no longer 
constitutes a disproportionately large reservoir of potential cityward 
migrants. Educational, public health and social security programmes 
reach most of the population, however unevenly they may be distri-
buted. These sectors of public social action already absorb high pro-
portions of the national product and their internal momentum for 
further expansion is strong. Since the low rates of economic growth 
limit the growth of public revenues and the latter are subject to 
claims from many sectors, the satisfaction of social sectoral claims 
becomes increasingly difficult. The need for planning and reform of 
the social programmes is admitted by national policy-makers, and the 
technical capacity of the public administration to carry out such 
reforms is adequate, but these needs do not generate pressures strong 
enough to offset the momentum making for expansion within traditional 
channels. The results of this contradiction are particularly striking in 
the educational sector. The pressure for more education, particularly 
at the middle and higher levels, is irresistible, but the occupational 
demand for the output of the educational system is weak. The private 
sector can absorb only a fraction of the graduates and the public 
sector can do so only at the price of budget deficits and expansion 
of an already excessive body of public employees. In such countries 
the emigration of professionals and technicians can be expected to 
reach important proportions. In varying degrees, the three countries 
of the southern cone of South America conform to type I. They con-
tain about 13 per cent of the Latin American population. (While 
memberships in the other types correlates with population size, type 
I consists of one large, one medium-sized and one small country.) 

Type II is made up of countries with medium per capita income 
levels and fairly high rates of growth in relation to the regional aver-
age, with national figures concealing particularly wide internal dispar-
ities, with urbanization and the size of the middle strata rising steadily 
but still some distance below the levels characteristic of type I, with 
urban marginal strata large and susceptible to incalculable further 
recruitment from the rural population and the backward internal re-
gions. (The percentages of their population living in centres with more 
than 20,000 inhabitants range between 35 and 45 except in Venezuela, 
where the percentage is already over 50.) The social programmes are 
expanding with some rapidity from previously low levels of coverage, 
but their resources are concentrated disproportionately upon the middle 
strata within the larger cities. These countries have reached stages of 
industrialization and economic diversification at which shortages of 
professionals, technicians, and literate, stable, healthy workers readily 
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absorbable by industry appear as obvious bottle-necks in capacity for 
further development. At the same time, public institutions experience 
real needs for qualified administrators, economists, social specialists, 
etc., that cannot be satisfied by the existing educational systems. Here 
national capacity for allocating increased resources to social programmes 
is good, though far from unlimited. The internal momentum for expan-
sion is strong but confused, with the urban marginal strata and the 
rural population making increasingly insistent demands for a fairer 
allocation of services. The external (occupational) demand for reform 
and diversification of educational and other social programmes so as 
to bring them into closer correspondence with developmental require-
ments is also strong. The technical capacity of the public sector, with 
its existing human resources, to carry out general reforms under con-
ditions of rapid expansion of the programmes, is relatively limited. 
The result is likely to be the appearance, under both public and private 
auspices, of a wide variety of new and unco-ordinated social initia-
tives intended to meet urgent needs. In particular, new educational and 
training mechanisms are set up to meet immediate demands for special-
ized skills in the public sector as well as in industry, while the remainder 
of the educational system continues to grow in some disorder and 
with considerable internal conflict. Five out of the six most populous 
countries of Latin America approximate to varying degrees to type II. 
They contain about 68 per cent of the regional population. 

Per capita incomes in the countries of type III are in the same 
range as those of type II, and are also growing at fairly high rates, but 
industrialization and economic diversification are more limited, and 
the growth is more dependent on exports of a few raw materials. 
Urbanization and the size of the middle strata are growing at roughly 
the same rates as in the countries of type II, but from lower previous 
levels. (Percentages of population in centres with more than 20,000 
inhabitants are still under 30.) The predominance of rural population 
remains higher than in group II and the urban marginal population is 
less prominent. The coverage of the social programmes is also expand-
ing at rates similar to those of the type II countries, but from much 
lower levels in the recent past, so that their scope and their share of 
the product are still low. Here the apparent requirements for larger 
social allocations are very high, if assessed by international norms, but 
both the internal momentum for expansion and the external or occu-
pational demands for the potential contribution of such programmes 
to human resources development are only moderate. The specialized 
character of economic growth and the limited functions of the public 
sector do not generate a strong demand for highly qualified human 
resources. The technical capacity of the public sector to reform and 
direct the expansion of social programmes is low. While the low 
percentages of national product devoted to social programmes indicate 
a good capacity for expansion, the ability of the public sector to capture 
a large share of the product for the financing of such programmes is 
weak. Under these circumstances, the most vigorous urgings toward 
expansion and reform of the social programmes, are likely to come 
from international bodies comparing existing levels with developmental 
requirements and the theoretical capacity of the economies to support 
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larger social allocations. Most of the smaller countries of Latin 
America conform to type III. 

A country in type IV has a low per capita product and little or 
no economic growth. Urbanization is limited, the urban middle strata 
are small, and their rates of growth are low. The population is over-
whelmingly rural, and rural poverty has not yet generated an important 
expansion of urban marginal strata, since the cities exert only a weak 
attraction for migrants. (The percentage of population in centres with 
more than 20,000 inhabitants falls as low as 15.) Coverage of the 
social services, allocations to them, and their rate of expansion are all 
very low. Ineffective pressures for such services from the different 
social strata, weak demands from the occupational sectors for better-
qualified human resources, inability of the public sector to obtain re-
sources to support social programmes, and low technical capacity to 
direct such programmes coincide. In terms of ideal developmental 
requirements, the educational and other social needs of a country 
of this type are enormous, but the capacity to meet the needs and 
the capacity to absorb improved human resources are equally puny. 
Such a country thus paradoxically shares with the countries of type I 
particularly high rates of loss through emigration of the few profes-
sionals and technicians it does produce. At present, only one or two 
of the smaller countries of Latin America approximate closely to 
type IV, but many of the traits have emerged in other small countries 
during periods of political upheaval or of depressed export markets. 
In the absence of effective Latin American integration, the possibility 
of becoming trapped in this kind of low-level stagnation seems par-
ticularly threatening for small countries with specialized economies. 
Types III and IV correspond fairly closely to what have come to be 
called the "relatively less developed countries". Together, while they 
include nine of the Latin American countries (if the cases of Costa 
Rica and Panama are set aside) they include less than 13 per cent of 
the regional population. (The fact that Costa Rica, Panama and 
also Uruguay, with per capita incomes above the regional average, 
have identified themselves with the "relatively less developed" groups 
indicates a feeling that narrowness of the productive base and relative 
economic vulnerability associated with small size are just as important 
as present levels of income, urbanization and social services in classify-
ing the countries.) 
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Chapter IV 

D E M O G R A P H I C T R E N D S A N D P R O S P E C T S 1 

1. POPULATION GROWTH 

According to recent estimates (see table 4), the population of 
Latin America, which in 1920 numbered fewer than 87 million inhabi-
tants, will reach nearly 280 million by 1970, or in other words, will 
have more than trebled in half a century.2 In the same period, the world 
population will not yet have doubled, and that of Africa—the region 
with the second highest demographic growth rate after Latin Amer-
ica—will be less than two-and-a-half times as large as in 1920. 

The rapid rate of increase of its population has long been a 
characteristic of the region. Between 1750 and 1900 it was outstripped, 
in some periods, only by the rates recorded in Canada and the United 
States and in Oceania, and in every decade since 1920 growth has 
been faster than in any other region of the world. As a result of this 
exceptionally high growth rate, the population of Latin America, which 
in 1920 did not account for as much as 5 per cent of the world 
total, will represent about 8 per cent by 1970, and there is every sign 
that this trend will continue in the future. 

Within Latin America, rates of population growth vary widely. 
Whereas by 1970 the population of Venezuela will be nearly four-
and-a-half times as big as in 1920, that of Uruguay will barely be 
doubled. Between these two extremes, the other countries can be 

1 This section summarizes a study of demographic trends and prospects that 
is now in progress, entering into detail only on the aspects most relevant to the 
main purposes of the present study. The following principal sources used, in 
addition to census publications and special studies for some countries, may be 
consulted for more extensive statistical information: 

CELADE, Boletín Demográfico (Santiago de Chile), Año 1, Vol. II, Octo-
ber 1968; and Año 2, Vol. Ill, January 1969; United Nations, Statistical Bulletin 
for Latin America; 1964-1968; Demographic Yearbook, 1948-1967; World Popu-
lation Prospects as Assessed in 1963 (United Nations publication, Sales No.: 
66.XIII.2); Urban and Rural Population Growth 1920-1960, with Projections 
(Population Division Working Paper No. 15, September 1967; 

Andrew O. Collver, Birth Rates in Latin America: New Estimates of His-
torical Trends and Fluctuations (University of California, Institute of Interna-
tional Studies, Research Series No. 7, Berkeley, 1965); 

Eduardo E. Arriaga, New Life Tables for Latin American Populations in the 
Nineteenth and Twentieth Centuries (University of California Population Mono-
graph Series, No. 3, Berkeley, 1968). 

2 Here and elsewhere in this study totals for Latin America include the 
twenty-four countries listed in table 4. The last four countries in the table 
(Barbados, Guyana, Jamaica and Trinidad and Tobago) differ in demographic 
characteristics from the rest but owing to their small share of the regional popu-
lation (less than 1.5 per cent) they are not here discussed separately and are not 
included in table 11. 



Table 4 
ESTIMATES AND PROJECTIONS OF POPULATION BY COUNTRIES, 1920-1985 

1920 1930 1940 1950 1960 1965 1970 1975 1980 1985 

Argentina 8 861 11 896 14 169 17 085 20 850 22 545 24 352 26 262 28 218 30 107 
Chile 3 783 4 424 5 147 6 058 7 683 8 708 9 780 10 937 12 214 13 609 
Cuba 2 950 3 837 4 566 5 520 6 819 7 553 8 341 9 183 10 075 11 017 
Uruguay 1 391 1 704 1947 2 198 2 542 2718 2 889 3 066 3 251 3 447 
Brazil 27 404 33 568 41 233 52 326 70 327 80 953 93 244 107 510 124 003 142 894 
Colombia 6 057 7 350 9 077 11 629 15 877 18 692 22 160 26 397 31 366 36 974 
Mexico 14 500 16 589 19 815 26 640 36 046 42 696 50 718 60 247 71 387 84 445 
Peru 4 862 5 651 6 681 7 969 10 024 11 649 13 586 15 869 18 527 21 612 
Venezuela 2 408 2 950 3 710 5 330 7 740 9 113 10 755 12 736 14 979 17 350 
Costa Rica 421 499 619 849 1 233 1490 1798 2 182 2 650 3 196 
Dominican Republic . . . 1 140 1 400 1 759 2 303 3 129 3 671 4 348 5 183 6 197 7 416 
Ecuador 1 898 2 160 2 586 3 207 4 323 5 098 6 028 7 130 8 440 9 981 
El Salvador 1 168 1 443 1633 1 922 2 512 2917 3 441 4 092 4 904 5 907 
Guatemala 1 450 1771 2 201 2 907 3 868 4 497 5 179 5 976 6 913 8 018 
Honduras 783 948 1 119 1 389 1 849 2 182 2 583 3 070 3 661 4 365 
Nicaragua 639 742 893 1 133 1 501 1 745 2 021 2 373 2 818 3 347 
Panama 429 502 595 765 1 021 1 197 1 406 1650 1938 2 276 
Paraguay 699 880 1 111 1 337 1740 2 041 2 419 2 888 3 456 4 121 
Bolivia 1 918 2 153 2 508 3 013 3 696 4 136 4 658 5 272 6 006 6 833 
Haiti 2 124 2 422 2 825 3 380 4 138 4 633 5 229 5 956 6 838 7 895 
Barbados 155 159 179 209 232 255 270 280 285 290 
Guyana 295 309 344 440 567 654 757 886 1 045 1238 
Jamaica 855 1 009 1 212 1403 1 607 1720 1 840 1960 2 080 2 200 
Trinidad and Tobago . . 389 405 510 632 834 969 1 129 1 321 1551 1 825 

T O T A L 86 579 104 771 126 439 159 644 210 158 241 832 278 931 322 426 372 802 430 363 

Source: Latin American Demographic Centre (CELADE), Boletín Demográfico, year 2, vol. Il l (Santiago, Chile, January 1969). 
The figures for the period 1960 to 1985 correspond to the average of the projections referred to in section 5 of this chapter. 



grouped in several categories. Costa Rica is the only country besides 
Venezuela whose population will be more than quadrupled between 
1920 and 1970. In Colombia, the Dominican Republic and Guatemala, 
population figures will be more than three-and-a-half times as high in 
1970 as in 1920. In twelve of the remaining countries, which in 1970 
will together comprise about 80 per cent of the region's total popula-
tion, the corresponding increases will range from two-and-a-half to 
three-and-a-half times the 1920 figure. In Bolivia, and Haiti, the 1970 
totals will be less than two-and-a-half times above 1920. 

In all the countries except Argentina, Cuba and Uruguay, annual 
growth rates have risen steadily since 1920. In fourteen countries they 
are now above 3 per cent; in eight of these—Colombia, Costa Rica, the 
Dominican Republic, Ecuador, Honduras, Mexico, Paraguay and Vene-
zuela—they are probably as high as 3.5 per cent or even higher. Of 
the other countries, four—Bolivia, Chile, Cuba and Haiti—show rates 
ranging from 2 to a litde over 2.5 per cent, and only in two—Argen-
tina and Uruguay—is the population increasing by less than 2 per 
cent yearly. 

2 . COMPONENTS OF POPULATION GROWTH 

At the immediate and purely demographic level of the analysis, 
the determinants of population growth are fertility, mortality and 
migration. 

Although over-all population growth trends in many Latin Amer-
ican countries are known, in few cases are relatively reliable data on 
the trends of growth components available. Generally speaking, this 
is imputable to the lack or inaccuracy of vital statistics, and the con-
sequent need to apply indirect methods which never give equally 
trustworthy results. Migration records also leave much to be desired. 
Although nowadays all countries keep them at the main points of entry 
and departure, this was not aways the case. Moreover, there are indica-
tions that the situation in many of the countries is affected by un-
registered international migration. 

With the exceptions of Argentina, Brazil, Cuba, Uruguay and 
Venezuela, where international migration has been a significant factor, 
at least in some periods, population growth trends since the beginning 
of the century have primarily stemmed from well-defined trends in 
fertility and mortality rates. 

With the exception of Chile, all the countries in which international 
migration has been inconsiderable in relative terms have witnessed a 
persistent acceleration of their population growth rates since the 
beginning of the century, owing to the decline in mortality rates and 
the maintenance of high levels of fertility. Everything suggests that 
in the countries in question fertility patterns have undergone no sub-
stantial changes in the period under review. It is unlikely that the 
minor trend fluctuations observable reflect real changes in the fertility 
rate. The slight upward movement to be noted in some countries, 
especially since 1950, may be attributable to one or more of the follow-
ing causes: improvement of records, better health conditions, a steadily 
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decreasing proportion of widows of child-bearing age, increased stabil-
ity of marriages and changes in the nuptiality rate. The slight down-
ward movement occurring in several countries in some periods may 
be due to less efficient recording or to changes in the age structure of 
the population brought about by a decline in the death-rate. 

At the beginning of the century, gross mortality rates in the coun-
tries under discussion probably ranged from 30 to 35 per thousand. 
Since then they have been gradually reduced, at varying speeds in 
different countries and at different times, until at the present time their 
levels in most countries are much lower than before. 

There are also signs that the decline in mortality rates has not 
been uniform throughout the period under consideration. Broadly speak-
ing, up to about 1930 it was slow and gradual; then it gained a little 
momentum up to the end of the Second World War; and since that 
time it has speeded up a great deal. 

Trends in the components of population growth in the Latin 
American countries may be summed up as follows: 

(1) In most of the countries of the region, the death-rate has 
dropped rapidly to relatively low levels during the last few decades; 

(2) Except in a few South American countries (Argentina, Chile, 
Uruguay) and in Cuba, birth-rates have remained high—between 
40 and 50 per thousand—and there are no symptoms of significant 
change such as might suggest that a period of decreasing fertility 
is beginning; 

(3) International migration, which in the past considerably in-
fluenced population growth in some of the countries of the region 
(Argentina, Brazil, Cuba, Uruguay and Venezuela) has dwindled of 
late to such an extent that, taking into account the larger size of the 
present population, its relative importance has been much reduced. 

3. AGE DISTRIBUTION 

The age structure of a population depends on the trends of the 
components of population growth. In most Latin American countries, 
a continuing high fertility rate has led to a very young age structure, 
with a high proportion of children and youth and a small proportion 
of old people (see table 4). The population of such countries has been 
rejuvenating since 1920; initially (between 1920 and 1940) at a slow 
pace, but more rapidly after 1940. This process is probably related 
to trends in the mortality rate which fell slowly during the initial period 
and then began to decline more rapidly. 

In the countries (Argentina, Chile, Cuba and Uruguay) in which 
the fertility rate has declined significantly, the age structure of the 
population shows a steady fall in the proportion of children and youth 
and an equally steady increase in the proportion of old people. Popu-
lation ageing has been most pronounced in Argentina and Uruguay in 
which the effects of the comparatively greater decline in the fertility 
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rate have been added to in some measure by the effects of interna-
tional migration. 

The prospects for change in the age structure vary from country 
to country. In general, in countries with a very young age structure and 
a relatively low mortality rate, the age structure will remain constant 
until the population begins to age as a result of a decline in fertility. 
In other countries, for example Bolivia and Haiti, where the mortality 
rate is still high, some rejuvenation of the population is to be expected. 
As to countries in which the fertility rate has declined significantly, it 
is most probable that the population will continue to age in the future. 

Taking Latin America as a whole, the age structure of the popu-
lation will probably change very little over the coming decade. The 
totals given for twenty-four countries in table 4 show that, according 
to the intermediate variant, the proportion of children under fifteen 
is expected to fall from 42.3 to 41.7 per cent between 1960 and 1985; 
while over the same period, the proportion of people over sixty-five 
is expected to rise from 3.5 to only 4 per cent. 

At present, the age structure of the population of the vast major-
ity of the Latin American countries differs significantly from that of 
the more developed countries in other regions of the world (see 
table 5), where the percentage of children under fifteen ranges from 
24 to 32 per cent, and that of people over sixty-five from 6 to 12 per 
cent. Only in Argentina and Uruguay is the age structure of the popu-
lation similar to that of the more developed countries. Chile and Cuba 
are also approaching this situation. 

The age structure of the population has important implications 
for development since both productive capacity and people's needs 
for goods and services vary with age. At any given moment in time, 
the higher the ratio of economically active to total population, the 
more favourable the situation. The size of the economically active 
population depends on the size of the population of working age (or 
the potentially economically active population) and the degree to 
which this population is actually employed. 

Table 6 shows that the young population accounts for a much 
higher proportion of the total in Latin America than in other more 
developed regions; and this is generally mentioned to show the in-
fluence of Latin America's high fertility rate. It certainly does show 
the high rate of dependency that has to be supported by the eco-
nomically active population, whose chief manifestation is pressure on 
education and health services. However, the figures in table 7 make 
it clear that equally or even more serious is the fact that the Latin 
American economies do not have enough capacity to mobilize their 
potential manpower resources. This is demonstrated by the low ratio 
of economically active population to population of working age, com-
pared with that prevailing in the more developed regions of Europe. 
In the latter, the proportion is about 2/3, while in Latin America it 
is just above one half (approximately 55 per cent), which means that 
the rate of dependency is even higher. The difference is mainly due 
to the low proportion of women employed in Latin America. 
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Table 5 

L A T I N A M E R I C A ( T W E N T Y COUNTRIES) : POPULAT ION STRUCTURE BY BROAD AGE GROUPS, 1920-1980 

{Percentage distribution) 

Age groups Age groups 

65 and 65 and 
Countries Year 0-14 15-64 over Countries Year 0-14 15-64 over 

Argentina 1920 
1940 
1960 
1980 

Chile 1920 
1940 
1960 
1980 

Cuba 1920 
1940 
1960 
1980 

Uruguay 1920 
1940 
1960 
1980 

Brazil 1920 
1940 
1960 
1980 

37.1 60.4 2.5 
32.6 63.8 3.6 
30.7 63.6 5.7 
29.2 62.3 8.5 

39.8 56.7 3.5 
38.2 58.3 3.5 
39.9 55.8 4.3 
36.2 58.9 4.9 

42.0 55.3 2.7 
36.2 60.4 3.4 
36.1 59.5 4.4 
32.6 61.1 6.3 

38.0 58.4 3.6 
33.0 61.5 5.5 
28.1 64.5 7.4 
27.6 62.9 9.5 

42.8 54.8 2.4 
42.5 55.0 2.5 
42.7 54.3 3.0 
41.4 54.7 3.9 

Costa Rica 1920 
1940 
1960 
1980 

Ecuador 1920 
1940 
1960 
1980 

El Salvador 1920 
1940 
1960 
1980 

Guatemala 1920 
1940 
1960 
1980 

Honduras 1920 
1940 
1960 
1980 

Nicaragua 1920 
1940 
1960 
1980 

41.2 56.5 2.3 
41.7 55.7 2.6 
47.4 49.5 3.1 
47.5 49.2 3.3 

38.8 58.6 2.6 
40.5 56.4 3.1 
45.4 51.6 3.0 
46.3 50.5 3.2 

40.0 57.4 2.6 
40.5 56.8 2.7 
45.4 51.4 3.2 
48.3 48.7 3.0 

40.3 57.4 2.3 
40.9 56.6 2.5 
46.1 51.1 2.8 
43.4 53.6 3.0 

40.0 57.4 2.6 
41.0 56.2 2.8 
47.4 50.3 2.3 
47.0 50.6 . - 2 . 4 

40.9 56.6 2.5 
42.9 54.4 2.7 
46.6 50.2 3.2 
46.1 50.9 3.0 



Table 5 (continued) 
L A T I N A M E R I C A ( T W E N T Y COUNTRIES) : POPULAT ION STRUCTURE BY BROAD AGE GROUPS, 1920-1980 

{Percentage distribution) 

Countries Year 

Age groups 

Countries Year 

Age groups 

Countries Year 0-14 15-64 
65 and 
over Countries Year 014 15-64 

65 and 
over 

Colombia 1920 40.2 56.5 3.3 Panama 1920 38.0 59.4 2.6 
1940 42.1 55.0 2.9 1940 39.3 57.9 2.8 
1960 46.5 50.8 2.7 1960 43.5 52.9 3.6 
1980 46.3 51.2 2.5 1980 44.4 51.8 3.8 

Mexico 1920 39.3 57.7 3.0 Paraguay 1920 39.1 58.1 2.8 
1940 41.2 55.8 3.0 1940 41.5 55.2 3.3 
1960 45.6 51.1 3.3 1960 46.9 49.3 3.8 
1980 45.7 51.0 3.3 1980 46.9 50.1 3.0 

Peru 1920 38.9 57.3 3.8 Dominican Repub-
1940 40.7 54.6 4.7 lic 1920 40.6 56.7 2.7 
1960 44.6 51.8 3.6 1940 42.0 55.2 2.8 
1980 43.5 53.3 3.2 1960 47.3 49.8 2.9 

Venezuela 1920 40.0 57.8 2.2 1980 47.7 49.8 2.5 

1940 40.9 56.7 2.4 Bolivia 1920 37.5 59.9 2.6 
1960 45.0 52.2 2.8 1940 38.2 58.4 3.4 
1980 44.2 52.6 3.2 1960 41.9 55.1 3.0 

1980 43.3 53.6 3.1 

Haiti 1920 36.0 61.4 2.6 
1940 36.4 60.2 3.4 
1960 42.0 55.2 2.8 
1980 43.3 53.5 3.2 

Source: For the period 1960-85, the results of the projections which appear in the Boletín Demográfico of the Latin American 
Demographic Centre (CELADE), year 1, vol. II, are given. For the period 1920-1960, estimates were obtained using stable and semi-
stable population models adjusted to take account of the census results relating to prevailing conditions in individual countries, the 
estimates of total population in the Boletín Demográfico and the available estimates of fertility, mortality and migration. 'Hie results 
obtained must be considered as a preliminary approximation which, though not exact for all years, is an adequate indication of the 
trend in distribution by broad age groups over the period. 



Table 6 
POPULAT ION STRUCTURE BY BROAD AGE GROUPS I N CERTAIN REGIONS 

OF L A T I N A M E R I C A AND I N OTHER REGIONS, 1960 

(.Percentages) 

Central 
Tropi- Tem- Amer-

cal perate ica, East- West- North- Canada 
South South Panama ern ern em and 

Broad age Amer- Amer- and Eu- Eu- Eu- United 
groups ica ica Mexico rope rope rope States USSR Japan 

0-14 43.1 32.5 45.5 28.3 23.8 24.1 31.3 30.8 29.9 
15-64 54.3 62.6 51.1 63.3 65.0 64.6 59.7 63.0 64.4 
65 and over . . . . 2.7 4.9 3.4 8.4 11.2 11.3 9.0 6.2 5.7 

Source: United Nations, World Population Prospects as Assessed in 1963, 
Population Studies, No. 41. 

4 . F U T U R E PROSPECTS FOR GROWTH COMPONENTS 

The task of estimating probable trends in the future evolution 
of the demographic variables that determine population growth in-
volves a whole set of conceptual and practical problems which are very 
difficult to solve, given the present status of information on the inter-
relationships between those variables and others of an economic and 
social character. 

The current mortality-fertility ratios in developing countries are 
very different from the corresponding ratios in the past. Even where 
a body of research exists with respect to the relations between those 
variables and other indicators of economic and social development, its 
conclusions do not enable quantitative relationships to be established 
between the changes in the two sets of variables.3 It is worth while, 
however, to consider what factors may affect mortality, fertility and 
migration trends in the near future, even if all that can be shown is 
whether their influence is favourable or unfavourable. 

If levels of living are improved and public health services are 
extended to cover a steadily increasing proportion of the population, 
the mortality rate will undoubtedly continue to decline. The scale of 
the decrease will depend upon changes in the factors in question and 
upon the present level of the death-rate. In some countries where it 
is still relatively high (Bolivia, Guatemala and Haiti, for example), it 
may be significantly reduced even if there is no substantial rise in levels 
of living. But as it gradually drops to lower levels—and that is what 
is happening in most of the Latin American countries—its further 
reduction wUl be more dependent upon the improvement of levels of 
living and the progress of medical science. Experience teaches that its 

3 Moreover, most of these studies relate to developed countries. See The 
determinants and consequences of population trends (United Nations publication, 
Sales No.: 53.XIII.3), currently in process of revision and World Population Con-
ference, 1965, Vols. I, II, III and IV (United Nations publication, Sales No.: 
66.XIII.5, 6, 7 and 8). 
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Table 7 
G L O B A L INDEXES OF DEPENDENCE AND PARTICIPATION I N ECONOMIC 

ACTIVITY FOR CERTAIN AREAS OF L A T I N A M E R I C A AND EUROPE 

Tropical 
South 

America 

Central 
America, 
Panama 

and 
Mexico 

Temperate 
South Eastern 

America Europe 
Western Northern 
Europe Europe 

Dependence ratios (both sexes) 
Total population 

Economically active population, 15-64 
Total population 

Economically active population, all age groups 

Total population 

X 100 335.0 

X 100 308.1 

X 100 184.5 
Population of working age 

Rates of participation (both sexes) 

352.9 

314.1 

195.3 

284.9 

271.7 

159.9 

211.9 

199.2 

142.5 

233.8 

223.4 

154.0 

228.9 

220.0 

154.8 

Population of working age 
X 100 



Economically active population, 15-64 
X 100 51.1 55.3 56.1 67.3 65.9 67.6 

Population of working age 

(Men) 
Economically active population, all age groups 

Population of working age 

Economically active population, 15-64 

X 100 98.0 104.2 91.7 97.0 94.0 97.3 

X 100 90.4 93.0 87.1 91.0 90.1 93.1 
Population of working age 

(Women) 
Economically active population, all age groups 

X 100 22.0 21.9 26.3 63.3 45.5 44.2 
Population of working age 

o Economically active population, 15-64 
- — : X 100 19.9 19.3 25.4 59.7 43.3 42.8 

Population of working age 

Source: Calculations based on information in James M. Ypsilantis, World and Regional Estimates and Projections of Labour 
Force, document presented to the First Inter-Regional Seminar on Long-Term Economic Projections for the World Economy, held 
in Elsinore, Denmark, 1966. 



rate of decline will become very slow. In the four countries in which 
fertility has declined significantly the downward trend of the crude 
death-rate will also probably be slowed by the effects of the increasing 
importance of the older age groups in the population structure. 

Any forecast of the future importance of international migration 
for population growth in the Latin American countries must take into 
account a wide range of factors bearing on development trends in 
Latin America and the rest of the world. In modern times, the factors 
that have most strongly influenced steady major flows of international 
migration have been of an economic nature. Except in wartime, 
during periods of social upheaval or on the occasion of natural disasters, 
the magnitude and direction of migratory movements are largely 
determined by the differences between the areas of origin and of desti-
nation as regards material living conditions and the possibilities of 
obtaining well-paid employment. The influence of economic considera-
tions is, however, limited by other factors—geographical, cultural and 
political—because of which not all those who could improve their 
level of living decide to migrate, and not all those who wish to migrate 
can do so. 

Most immigrants into Latin American countries in modern times 
have come from some of the Southern European countries, in particular 
Spain and Italy. In view of the distances and the cultural differences 
involved, it seems very unlikely that major migratory movements from 
other parts of the world will appear in the future. As for the traditional 
flows, it is also highly probable that the persistence of their recent 
downward trends will go on reducing their importance in absolute and 
still more in relative terms. In the first place, although the traditional 
countries of origin are not among those at the most advanced stages 
of economic and social development, they have made undeniable 
progress in that direction, especially in comparison with the Latin 
American countries of destination. Secondly, the growth of the Euro-
pean Common Market, whose more highly industrialized members are 
experiencing a shortage of manpower, opens up a new immigration 
area which has unquestionable advantages for emigrants from the less 
developed Mediterranean countries (proximity, relatively high wages, 
etc.); and, lastly, conditions in the Latin American immigration coun-
tries have also altered in the sense that many of them are in a state 
of economic stagnation, and there is an increasingly marked tendency 
to discourage mass entry of immigrants with insufficient education and 
training, and to base admission on selective criteria, in accordance with 
each country's human resources requirements. All these considerations 
warrant the conclusion that in all probability international migration 
will carry very little weight in the future as a determinant of popula-
tion growth in the Latin American countries. Probably, however, 
migratory flows will not disappear altogether, since migrants keep up 
family and cultural links with their countries of origin, and there will 
always be economic incentives to migration in the case of persons with 
certain special skills and certain levels of training. Another possibility 
is that in future, through the operation of a number of factors such 
as the improvement of communications, the relaxing of inter-country 
transit regulations, and fuller knowledge of the employment oppor-
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tunities available, migration between adjacent Latin American countries 
may increase. Significant migratory movements of this type have taken 
place in recent times between Argentina and its neighbours and 
between some of the Central American countries. Such inter-country 
movements, however, are already encountering resistances motivated 
both by nationalism and by suspicion of low-wage competition for 
available jobs. 

In the light of all the above-mentioned factors, it seems unlikely 
that migration to Latin America will gain in importance. Economic 
growth has been too weak to offer inducements to large contingents 
of skilled manpower from Europe, the only type of migrants likely 
to be admitted readily. On the contrary, in several countries of the 
region there is a tendency, difficult to assess in quantitative terms, but 
undoubtedly significant, for highly qualified manpower to emigrate 
from Latin America. 

Migration out of Latin America, however, is no more likely to 
become quantitatively important than migration into the region. The 
high-income countries are prepared to admit professionals and skilled 
workers, but are becoming more restrictive in regard to mass entry of 
migrants without special qualifications as in the case of the practical 
exclusion of Mexican migrant workers from the United States. Thus, 
the balance of interregional migration becomes more unfavourable 
to Latin America, depriving the region of needed skills without doing 
anything to alleviate the problems of rapid population increase and 
unemployment.4 

Fertility thus emerges as the key variable whose evolution will 
largely determine future population growth in the great majority of 
the Latin American countries. The determinants of levels of fertility 
have been analysed in a number of studies carried out in industrialized 
high-income countries, whereas the rest have only recently begun to 
study the question. Although many lacunae still exist, the findings of 
the research conducted suggest that average family sizes are linked 
to a variety of cultural, economic and social factors. 

* The selective exodus of skilled labour might become increasingly impor-
tant in the long-term future, assuming that the income gap between Latin Amer-
ica and the world centres continues to widen, even if otherwise satisfactory 
progress is made in raising incomes, raising the qualifications of the labour force, 
and poviding jobs matching the qualifications. It has been predicted, for example, 
that the United States will find it increasingly difficult to maintain an adequate 
supply of the routine mechanical skills needed for maintenance and repair of 
equipment, etc. A partial solution would be to "import mechanics in the same 
way we today import physicians and interns (in many hospitals 70 to 80 per cent 
in the United States today come from less developed nations) . . . there is likely 
to be a good deal of import of labour from places like Latin America where 
competent mechanics will exist who cannot earn very much. (It is easy to 
imagine that in the year 2000 a mechanic who might be lucky to make two or 
three thousand dollars a year in Latin America could make ten to twenty thou-
sand a year in the United States.) This import of labour could be via normal 
immigration or through special contract labour routes, as in the EEC today." 
Herman Kahn and Anthony J. Wiener, The Year 2000: A Framework for 
Speculation on the Next Thirty-three Years (New York, The Macmillan Com-
pany, 1967, p. 219). 
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In the industrialized countries, the fertility rate crept downwards 
during the period of transition from a traditional agrarian society to 
a modern industrial society with high degrees of urbanization and 
social mobility, in which the status of women is incompatible, in 
practice, with the procreation and upbringing of a large number of 
children. In those countries, changes in attitudes to family size were 
not brought about to any appreciable extent by publicity campaigns 
or technical birth control possibilities; rather were they the consequence 
of the process of adaptation of the family to new economic and social 
conditions. 

So broad an outline does not clearly reveal the diversity of the 
downward trends in fertility and of their determinants. For example, 
in France the decline probably began in the mid-eighteenth century, 
prior to the industrial revolution, and was much more intensive there 
than in such countries as the United Kingdom, where the industrial 
revolution started. 

Any attempt to estimate future fertility trends entails ascertaining 
the relevant variables. Once they are known and projections of them 
can be prepared, a projection of the fertility rate can be derived 
from them. 

From the censuses and special sample surveys that have been 
taken in some of the Latin American countries, it can be seen that 
fertility rates differ according to levels of education, between the rural 
and the urban population, and from one social class to another.5 

The conclusions reached in these studies may be summed up as 
follows: 

There is a negative correlation between fertility and education. 
The higher the educational level, the lower the level of fertility, and 
vice versa. Two problems must be borne in mind, however. In the first 
place, there are not enough studies of the right type to enable the 
effect of the education variable to be completely isolated from that of 
other correlated variables which may influence fertility. It is therefore 
not impossible that the correlation between education and fertility 
may itself be the product of another cause or complex of causes, 
which means that there are insufficient grounds for asserting that 
fertility levels are determined by levels of education. Secondly, accord-
ing to the surveys, the correlation between fertility and education 
is apparent only in respect of persons who have completed their 
primary education, and it becomes more marked as groups with higher 
levels of education are considered. 

Fertility is usually assumed to decrease with the transition from 
the lower to the upper social strata, but there is some evidence that in 
the highest strata fertility rises again. As regards this correlation, it 

0 Carmen A. Mirò, "Some conceptions disproved: a program of compara-
tive fertility surveys in Latin America", Family Planning and Population Pro-
grams (The University of Chicago Press, 1966): J. M. Stycos, Human fertility 
in Latin America, Sociological Perspectives (Cornell University Press, 1968); and 
Robert Carleton, "Fertility trends and differentials in Latin America", The Mil-
bank Memorial Fund Quarterly, Vol. XLIII, No. 4, Part 2; Components of 
Population Change in Latin America (New York, October 1965). 
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should be remembered that empirical evidence is very fragmentary, 
and that some surveys give a correlation that is not wholly independent 
of the one discussed above, since in order to define the social strata 
a compound index is applied, of which one component is, precisely, 
the level of education. 

The education differential may also account, at least in part, for 
the fact that fertility is higher in the rural than in the urban popula-
tion. But there are other intermediate variables which play an im-
portant part in determining the existence of the rural-urban fertility 
differential. Among these, special mention should be made of the 
disparities in income levels and distribution patterns, the extent to 
which women have access to regular paid employment, and the differ-
ences in fertility between migrants from rural areas and non-migrants. 

What are the implications of these findings for estimates of future 
fertility trends? Even if the doubts already expressed as to causal 
relationships are disregarded, the expansion of education is unlikely 
to have much impact on fertility in the near future, especially in those 
Latin American countries where current birth-rates are about 40 per 
mil or more. It has been shown that the effects of education are really 
significant only at post-primary levels, and according to census data 
for 1960 or later years, the proportion of the 15-or-over age group 
that had received 4 or more years of secondary education was not as 
much as 10 per cent in any of the countries in question, and in most 
of them was less than 5 per cent. It must also be taken into account that 
by far the majority of the population at that educational level live 
in urban areas, and that the level of education of the total population 
is rising decidedly slowly, even in countries that are making an energetic 
drive to improve it. 

In studying changes in fertility, so abstract an indicator as the 
percentage of population domiciled in areas belonging to specific size 
categories cannot safely be taken as an independent variable; as has 
already been pointed out, urban development is really linked to 
fertility through other intermediate variables. But although the rela-
tionship between changes in urbanization levels and changes in fertil-
ity is not very clearly defined, it is often considered that the mere 
existence of an urban-rural fertility differential6 gives grounds for 
predicting that the fertility of the total population will decrease in the 
future, that is, on the assumption that the fertility rate remains constant 

* Most research on urban-rural fertility differentials is based on the child-
woman ratios noted in the two areas. 

The size of the urban-rural differential varies according to the type of indi-
cator used to measure fertility. Recent research (see Robert Carleton, op.cit.) 
relating to Latin American countries shows that the differential resulting from a 
comparison of gross reproduction rates is generally slightly higher than the 
figure resulting from a comparison of child-woman ratios, which, in its turn, 
considerably exceeds the differential obtained when crude birth rates are com-
pared. 

The discrepancies between the results deriving from these indicators are due 
to the different effects produced on them by infant mortality and the structure 
of the urban and rural population by sex, age and marital status. 

In relation to population growth, the crude birth rate is the most appropri-
ate measure of fertility, since it is simply and directly related to the total, urban 
or rural population, as the case may be. 
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in both the urban and the rural area, the continuance of the urbaniza-
tion process will steadily increase the relative importance of the urban 
area, in which fertility is lower. 

Although the differentials in question have been observed since 
before 1950 in many Latin American countries where fertility rates 
are high, the fertility of the total population has not significantly 
declined. The causes of this apparent paradox may be of various 
kinds. In the first place, even if the premises implicit in the projection 
model were borne out by events, changes in total fertility would be 
very small,7 too small to be detected by birth registration or estimates. 
Secondly, the hypotheses implicit in the model may prove to be out 
of line with the facts. It is assumed that birth-rates in both the rural 
and the urban population remain constant, but they may undergo 
changes, increasing or decreasing at different speeds. 

Another postulate adopted in the model is that the birth-rate in 
the migrant contingent is similar to that of the rural population, but 
becomes the same as that of the urban population once the migrants 
settle in urban areas. This is, indeed, the basic hypothesis. If the 
migrant groups kept up their former birth-rates the natality rate of the 
total population would increase instead of decreasing, since, owing to 
its more rapid rate of natural growth, the population with rural birth-
rates would steadily gain in relative importance. 

The ultimate effect of urbanization in reducing fertility will thus 
largely depend on the speed with which migrants to urban areas adopt 
the reproductive behaviour patterns of the urban population groups 
with lower fertility levels. Generally speaking, the rapidity with which 
they assimilate urban culture will be contingent on their chances of 
taking an active part in it. 

On the whole, new jobs, educational opportunities and medical 
facilities in the urban areas of Latin America are being created too 
slowly for the process of assimilation to progress at all quickly. More-
over, given that fertility is connected with urbanization through other 
intermediate variables, and that its correlation with them is displaced 
over time, there is every reason to believe that the effect of urbaniza-
tion will be limited during the next ten years at least, to a slow decline 
of over-all fertility in certain countries. 

These observations on the relation between education and urbani-
zation on the one hand and fertility on the other do not permit of 
more than very broad hypotheses on the latter's future trend in the 
Latin American countries with high fertility levels. To begin with, 
there is every indication that the drop in fertility will be slow and 
gradual, and that its pace will not quicken for the next twenty years. 
The start of the decline may be imminent in some countries with large 
urbanized and industrialized areas such as Brazil and Colombia, but in 
others it may be staved off for ten years or more. 

7 Thus, if it is assumed that urban and rural birth-rates (35 and 45 per mil 
respectively) remain constant, and the proportion of urban population rises from 
25 to 35 per cent, the birth-rate of the total population will be reduced only 
from 42.5 to 41.5 in the period under review. 
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It must be noted, however, that these hypotheses discount other 
factors which may come to be of crucial importance for the evolution 
of fertility in Latin America. There is no doubt that recent advances 
in the techniques of birth control, and the spread and efficiency of 
mass communications media have definitely increased the prospects 
of effective birth control even in communities at low income and 
educational levels. In this sense, the relationship between the decline of 
fertility and changes in economic and social conditions has been 
severed, in theory if not in practice. 

Future shifts in fertility may thus resemble the trend of events in 
respects to mortality in the past. Just as the decline of mortality 
in the under-developed countries was due to the spread of technology, 
in the broad sense of the term, this may play a similar part in influ-
encing the future trend of fertility. In both cases, the downward curve 
of the indexes would tally closely with the trend in the developed 
countries, but the transition from the high levels of fertility and 
mortality to those now prevailing in such countries would be much 
swifter and would be inspired by very different reasons. 

This would have significant consequences. Government policies 
in the Latin American countries might in the future embrace the 
objective of increasing or reducing the growth rate of the population, 
mainly through the prevention or promotion of the spread of birth 
control methods. Quite apart from such policies, however, the possibil-
ity exists of a more rapid drop in the fertility rate than might be 
expected from the relationships with education, urbanization, etc. set 
forth above should not be ruled out. The activities of the mass com-
munications media and of private institutions and groups, many of 
which have abundant funds at their disposal, obtained from govern-
ments and foundations in the developed countries, might exert a 
decisive influence in this direction. 

5. POPULATION PROJECTIONS FOR 1 9 7 0 - 8 5 

The conclusions reached on the future trends of the components 
of population growth can be used as a basis for preparing population 
projections for each of the countries in the region. 

In calculating these projections, consideration has been given not 
only to the most likely hypotheses in the light of past mortality, fer-
tility and migration trends and other factors, but also to variants of 
these hypotheses, which can be regarded as the maximum and minimum 
limits of all the possible trends. 

In actual fact, the formulation of alternative hypotheses is simply 
an acknowledgement of the limitations of the information that has been 
amassed so far on the interrelations between population factors and 
changes in economic and social conditions, and of the difficulty of 
projecting those changes. The projections presented here should thus 
be accepted as illustrative of national population trends on the supposi-
tion that the hypotheses on which the calculations are based will be 
verified in the future. 
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Three variants of the projections, classified as high, intermediate 
and low, will be set forth (see tables 8-11).8 

The intermediate variant represents the most probable future trend 
of population in each country, given past fertility, mortality and migra-
tion trends and certain economic and social factors. 

The three variants differ solely in the hypothesis on fertility 
trends. No justification has been found for formulating different 

8 The projections in tables 4 and 8-11 have been prepared by different people 
and compiled in the publications of the Latin American Demographic Centre 
(CELADE). The intermediate variant appears in the Boletín Demográfico, 
year 2, vol. Ill (Santiago, Chile, January 1969). The other two have not been 
published. In a few cases, the figures in the projections have been slightly modi-
fied. The countries are grouped according to their demographic characteristics. 
This grouping coincides for the most part with the typology discussed in chap-
ter III, although in a few instances other factors taken into account in the 
typology call for a different grouping. 

Table 8 
L A T I N A M E R I C A : GROWTH RATES ACCORDING TO THE LOW VARIANT 

1960-65 1965-70 1970-75 1975-80 1980-85 

Argentina 1.58 1.51 1.41 1.32 1.21 
Chile 2.54 2.21 1.95 1.91 1.98 
Cuba 2.00 1.94 1.87 1.80 1.74 
Uruguay 1.33 1.13 0.98 0.87 0.79 
Brazil 2.82 2.78 2.76 2.72 2.63 
Colombia 3.32 3.29 3.11 2.93 2.74 
Mexico 3.44 3.41 3.35 3.33 3.31 
Peru 3.05 3.12 3.16 3.15 3.02 
Venezuela 3.32 3.33 3.14 2.85 2.68 
Costa Rica 3.86 3.76 3.83 3.80 3.60 
Ecuador 3.30 3.30 3.28 3.26 3.20 
El Salvador 3.03 3.36 3.47 3.53 3.57 
Guatemala 3.06 2.80 2.75 2.71 2.68 
Honduras 3.32 3.29 3.27 3.25 3.16 
Nicaragua 3.03 2.80 2.85 2.79 3.07 
Panama 3.23 3.21 3.07 2.99 2.98 
Paraguay 3.24 3.46 3.54 3.41 3.20 
Dominican Republic . . . . 3.25 3.44 3.54 3.56 3.54 
Bolivia 2.27 2.41 2.51 2.64 2.52 
Haiti 2.29 2.45 2.64 2.72 2.80 

Total, twenty countries 2.84 2.83 2.79 2.75 2.70 
Other countries of the re-

gion51 2.11 2.06 2.04 2.05 2.11 
Regional total 2.83 2.81 2.78 2.74 2.69 

Source: As indicated in footnote 1. 
a Barbados, Jamaica, Guyana and Trinidad and Tobago. 
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L A T I N A M E R I C A : GROWTH 

Table 9 
RATES ACCORDING TO THE INTERMEDIATE VARIANT 

1960-65 1965-70 1970-75 1975-80 1980-85 

Argentina 1.58 1.55 1.52 1.45 1.30 
Chile 2.54 2.35 2.26 2.23 2.19 
Cuba 2.07 2.00 1.94 1.87 1.80 
Uruguay 1.35 1.23 1.20 1.18 1.18 
Brazil 2.85 2.87 2.89 2.90 2.88 
Colombia 3.32 3.46 3.56 3.51 3.34 
Mexico 3.44 3.50 3.50 3.45 3.42 
Peru 3.05 3.12 3.16 3.15 3.13 
Venezuela 3.32 3.37 3.44 3.30 2.98 
Costa Rica 3.86 3.83 3.95 3.96 3.82 
Ecuador 3.35 3.41 3.41 3.43 3.41 
El Salvador 3.04 3.36 3.53 3.69 3.79 
Guatemala 3.06 2.86 2.90 2.96 3.01 
Honduras 3.37 3.43 3.51 3.58 3.58 
Nicaragua 3.06 2.98 3.26 3.50 3.50 
Panama 3.23 3.27 3.25 3.27 3.27 
Paraguay 3.24 3.46 3.61 3.66 3.58 
Dominican Republic . . . . 3.25 3.44 3.58 3.64 3.66 
Bolivia 2.27 2.41 2.51 2.64 2.61 
Haiti 2.29 2.45 2.64 2.80 2.92 

Total, twenty countries 2.86 2.91 2.95 2.96 2.92 
Other countries of the re-

gion* 2.12 2.12 2.16 2.21 2.28 
Regional total 2.85 2.90 2.94 2.95 2.91 

Source: As indicated in footnote 1. 
a Barbados, Jamaica, Guyana and Trinidad and Tobago. 

hypotheses on the mortality trend, since the field of probable variation 
is narrow and the resulting changes in population size and structure 
are small. As far as migration is concerned, it would be difficult to 
justify the presentation of different hypotheses, since its relative im-
portance is negligible in most countries. 

(a) Mortality. The hypotheses of future mortality trends were 
formulated on the basis of an analysis of past trends in each country, 
and especially in more recent years. It was generally assumed that 
the mortality rate would decline at an increasingly slow pace as the 
level of mortality dropped. The rate of decline would, however, vary 
from one country to another in accordance with prevailing economic 
and social conditions. As the lower levels are reached, the increase 
in life expectancy will come to depend increasingly on the improvement 
of living levels. 

(b) Migration. All the projections, save those for Argentina, 
assume that the effect of international migration is nil from 1960 
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Table 10 
L A T I N A M E R I C A : GROWTH RATES ACCORDING TO THE HIGH VARIANT 

1960-65 1965-70 1970-75 1975-80 1980-85 . 

Argentina 1.58 1.55 1.52 1.50 1.46 
Chile 2.54 2.45 2.51 2.58 2.60 
Cuba 2.07 2.07 2.01 2.01 1.94 
Uruguay 1.35 1.23 1.20 1.18 1.19 
Brazil 2.88 2.95 3.02 3.07 3.10 
Colombia 3.32 3.46 3.63 3.77 3.85 
Mexico 3.44 3.50 3.60 3.83 3.57 
Peru 3.15 3.40 3.60 3.74 3.73 
Venezuela 3.32 3.42 3.53 3.77 3.77 
Costa Rica 3.86 3.93 4.12 4.19 4.12 
Ecuador 3.35 3.46 3.56 3.70 3.79 
El Salvador 3.04 3.36 3.53 3.69 3.85 
Guatemala 3.06 2.98 3.22 3.46 3.46 
Honduras 3.40 3.55 3.70 3.85 3.88 
Nicaragua 3.06 3.07 3.43 3.77 3.94 
Panama 3.23 3.33 3.43 3.55 3.56 
Paraguay 3.24 3.46 3.66 3.82 3.82 
Dominican Republic . . . . 3.25 3.44 3.64 3.80 3.88 
Bolivia 2.28 2.41 2.51 2.64 2.70 
Haiti 2.29 2.45 2.64 2.80 2.95 

Total twenty countries 2.87 2.96 3.07 3.21 3.20 
Other countries of the re-

gion11 2.13 2.16 2.25 2.40 2.50 
Regional total 2.86 2.95 3.06 3.20 3.19 

Source: As indicated in footnote 1. 
a Barbados, Jamaica, Guyana and Trinidad and Tobago. 

onwards. In most of the Latin American countries, migration has been 
of little relative significance in the past. Apart from Argentina, the only 
exceptions to this rule have been Brazil, Venezuela and Uruguay. It is 
hard to estimate future migration trends in these countries; moreover, 
the hypothesis of no migratory effect is justified by the fact that, 
in view of the present size of their respective populations, net migra-
tion figures that are equal to or even greater than those recorded in 
the past would now be negligible in relative terms as a factor of 
population growth. 

(c) Fertility. It is the fertility hypothesis above that accounts for 
the difference between the high, intermediate and low variants of the 
projections. In this case, although recent studies have shown that 
there is a relation between certain economic and social variables and 
fertility levels in different population segments, the quantification of 
these results for the purposes of the projections has raised a number 
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Table 11 

L A T I N A M E R I C A ( T W E N T Y COUNTRIES) : POPULATION BY BROAD AGE GROUPS ACCORDING T O THE 
THREE VARIANTS OF THE PROJECTION 

(Thousands of persons) 

Age group 1960 1965 1970 1975 1980 1985 

0-14 
15-64 
65 and over 

T O T A L 

0-14 
15-64 
65 and over 

T O T A L 

0-14 
15-64 
65 and over 

T O T A L 

87 518 
112 232 

7 168 

206 918 

87 518 
112 232 

7 168 

206 918 

87 518 
112 232 

7 168 

206 918 

High variant 
101 457 117 587 
128 370 147 997 

8 589 10 307 

238 416 275 891 

Intermediate variant 
101 278 116 631 
128 367 

8 589 

238 234 

101 110 
128 370 

8 589 

238 069 

147 997 
10 307 

274 935 

Low variant 
115 352 
147 997 

10 307 

273 656 

137 238 
171 381 

12 343 

320 962 

134 255 
171 381 

12 343 

317 979 

130 290 
171 381 
12 343 

314014 

162 483 
198 812 

14 597 

375 892 

154 605 
198 639 

14 597 

367 841 

146 617 
198 478 

14 597 

359 692 

191 324 
231 610 

17 128 

440 062 

176 996 
230 686 

17 128 

424 810 

164 276 
229 451 

17 128 

410 855 

Source: Latin American Demographic Centre (CELADE), Boletín Demográfico, year 1, vol. II (Santiago, Chile, October 1968). 



of problems. For instance, findings from this kind of study do not 
exist in a number of Latin American countries, while in other countries 
the coverage is very limited, and is confined to the capital in the 
majority of cases. 

The two factors that are most readily quantifiable for postulating 
the trend of fertility, with the aid of the data available, are the level of 
education and degree of urbanization. 

An analysis of changes in the birth-rate that would correspond to 
specific trends in the level of education and degree of urbanization 
indicate that the decline in fertility would most probably be slow and 
would not quicken to any appreciable extent during the projection 
period. This was the general fertility hypothesis used for the inter-
mediate variant of the projections. The initial moment of decline and 
the rate, which would invariably be fairly slow, would differ from 
one country to another under the influence, apart from the different 
trends forecast for education and urbanization, of such factors as levels 
of mortality and nuptiality, the spread of mass communications media 
and methods of birth control, and possible changes in these variables. 

The fertility hypothesis adopted for the high variant of the projec-
tions also differs according to the country concerned, but generally 
assumes that the decline would begin later and be slower in pace. 
The justifications for this assumption are greater delays in the improve-
ment of the levels of education and urbanization and, in general, less 
influence on the part of some of the factors listed in relation to the 
fertility hypothesis in the intermediate variant. In certain cases, the 
hypothesis adopted for the high variant postulates at least a temporary 
increase in fertility. The reduction of the average age of matrimony 
for women, the increase in nuptiality, the legal recognition of de facto 
unions, the improvement of the health of women of child-bearing age 
and greater control over certain types of diseases (venereal, in parti-
cular) may, in such cases, have that result. 

The fertility hypothesis in the low variant of the projections 
presupposes, in general, an earlier and swifter decline than the 
hypothesis in the intermediate variant. The time and tempo of the 
decline varies according to country, but, on the whole, the hypothesis 
in the low variant assumes that changes in levels of education and 
urbanization and in the other factors mentioned will take place more 
rapidly and be accompanied by other changes that might be very 
important, and would tend to speed up the pace of the decline. The 
changes include quicker assimilation of rural migrants and other 
marginal groups into the national community and greater participation 
by them, further progress in methods and means of birth control and 
the development or expansion of the activities of private and official 
groups in publicizing such means and making them accessible. 
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Chapter V 

S O C I A L S T R U C T U R E A N D M O B I L I T Y : G E N E R A L 
C O N S I D E R A T I O N S 

1. THE INFLUENCE OF DEVELOPMENT ON STRATIFICATION 

In making any analysis of social stratification, however brief, it is 
necessary to bear in mind that the problems for study can be grouped 
under either of two closely related but separable themes; the class 
system and its possible influence on development, and the influence of 
development on the class system. The first is more germane to the 
present study but the second requires consideration at this point. 

A distinction must be made between development considered as 
synonymous with past or present economic growth and development 
viewed as a process of social and economic change resulting in a new 
social order that reflects such values as human well-being, social justice, 
the reduction of disparities, etc. In this chapter the first meaning only 
will be discussed, as a consideration of the influence of development, 
taken in its wider sense, on stratification would involve a discussion 
of values, and this would mean analysing the social ideals inherent in 
the objectives of development. 

Nearly all the theories assume the truth of the contention that 
development has far-reaching effects on stratification which reveal them-
selves more clearly as the level of development rises. Its main effects 
are thought to be as follows: (1) changes in the proportional size of 
the strata; (2) changes in their internal composition; (3) changes in 
mobility; (4) changes in income distribution. Only the first three are 
discussed below, as the fourth will be covered in chapter XVIII. 

In the course of development, the proportion of the upper classes 
remains constant, that of the lower strata or classes diminishes, while 
that of the middle classes increases, although it is difficult to know 
exactly where to draw the line between them, and estimates vary widely 
depending on their conceptual basis. 

If the typology proposed in chapter III is taken as the framework, 
it will be seen that these general principles are borne out in Latin 
America. While various calculations concerning the size of the middle 
classes cannot be accepted without reservations, it is clear that in the 
type IV countries the middle classes represent less than 10 per cent, 
in type III they account for 10 to 20 per cent, in type II they are 
usually more than 20 per cent, and in type I, over 35 per cent. In 
some cases, they even constitute nearly half the population. These per-
centages are closely linked to the geographical distribution of the 
population, as they have a high correlation with the urbanization in-
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dexes in the different types of countries. The middle classes in Latin 
America are almost entirely urban. The proportion of the middle classes 
in rural areas varies considerably, but on the whole it is very small. 

The changes in the internal composition of these strata are just 
as important as changes in size, if not more so. The different phases 
of development seem to readjust the proportions of the groups that 
make up each class. The traditional upper class, which is often termed 
the oligarchy, owes its origins to the ownership of land or mines, and 
at one time its power virtually knew no bounds. However, there has 
undoubtedly been a slow but certain shift in the balance of economic 
power away from the land. The greatest changes in this respect were 
brought about by industrialization and the emergence of upper class 
groups whose status derives from industry. The size of these groups 
increased, but without their necessarily playing a greater part in the 
process of major political decision-making in their countries. Finally, 
there has always been a group which may be termed for lack of any 
other name the mediators, and this too seems to have become rela-
tively more important. 

These distinctions may lose some of their force if it is assumed, 
as some writters do, that the new upper class groups are not really 
new but simply parts of the old upper classes attempting to 
monopolize the most important economic activities as they monopo-
lized the land when it was the key to power. It is difficult to sustain 
this argument for two reasons in particular: first, even if the old and 
new upper class groups are assumed to have a common social origin 
their activities and interests differ considerably, and this would in any 
case be productive of strain; and secondly, in many countries it has 
been demonstrated in practice that most of the big industrialists are 
foreign-born. 

These aspects should be clearly distinguished from the questions 
of whether the upper classes are closely united whatever their origin, 
and whether it is possible to speak of a power élite. An élite might 
come into being even if its members were of different origins and, 
conversely, the upper class might fail to act as a body even if its mem-
bers were all of the same origin. Which of these phenomena occur 
appears to depend very much on the degree of concentration of eco-
mic and political power. 

The changes in the internal composition of the middle classes in 
Latin America also seem to have been governed by a universal factor, 
namely, the fact that the activities proper to self-employment have lost 
ground numerically, while salaried activities have gained proportionately 
in importance. This trend, which Aron has called "salarization" to dis-
tinguish it from "proletarization", seems to increase on a par with 
the rise in the level of development until the proportion of self-
employed reaches a point at which it becomes virtually constant. No 
Latin American country has yet arrived at this stage, but Argentina 
and Uruguay come closest to it with persons dependent on salaries or 
wages accounting for about 75 per cent of the active population. This 
is such a radical change that it has been suggested that it should be 
used as a criterion to classify the middle strata and amalgamated with 
the distinction between the traditional middle classes, which were mainly 
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self-employed, and the new middle classes basically consisting of salaried 
employees. Whatever the importance of this distinction, the situation 
in the Latin American countries differs widely as regards the relative 
importance of the two middle class groups. In the more developed 
societies of Latin America where urbanization and the expansion of 
the middle classes began earlier, this process went through a series of 
phases closely resembling those of the developed countries. The middle 
classes emerge mainly through independent activities, and the process 
of increasing salarization comes later. In Latin American societies, 
where the rise of the middle classes is more recent, the structural situa-
tion is different, and much of their rise can be traced to the need for 
middle-class salaried occupations. Similar percentages in various coun-
tries are the product of widely differing courses of development, and 
the fact that there is no solid tradition embodying values proper to the 
economically independent middle classes may be important for an 
understanding of the evolution of the latter group. 

Salarization is attributable to a whole host of factors that cannot 
be analysed here. It takes place and gathers force in every field of 
activity, even those which have been traditionally, and apparently by 
their nature, independent, such as medicine. In Latin America the out-
standing aspect of the salarization of the middle classes is the growth 
of bureaucracy, and of government bureaucracy in particular. In the 
more developed countries of the region, there is even a strong tendency 
for the private sector to become bureaucratized. In Uruguay, for 
instance, the worker-employee ratio between 1956 and the average 
for 1958-60, dropped from 7.2 to 5.4 in the traditional industries and 
from 6.7 to 4.6 in the dynamic industries. 

The growth of public bureaucracy is a more important phenom-
enon. This is a constant concomitant of development in all parts of 
the world. In Latin America, however, it exists on a much bigger scale 
than in the developed countries, even when the per capita income 
levels are similar. Thus the State bureaucratic apparatus has acquired 
a weight of its own. This is probably one of the most significant of 
the changes that have taken place in the internal composition of the 
middle classes. 

Some changes have also taken place in the rural middle classes. 
The distribution of land through land reform in some of the Latin 
American countries has tended to add to their numbers by investing 
them with the traditional mantle of the landowner. Other changes have 
created new groups of varying sizes belonging to these classes, namely: 
(<z) more employees, directors, book-keepers, etc., on modern large-
scale farms; (b) the emergence of activities allied to changes in farming 
methods, such as tractor drivers, transport workers of different kinds, 
etc.; (c) the emergence of a certain sort of middle class even in small 
communities because rural non-agricultural activities are carried on side 
by side with agricultural activities. The importance of the small shop-
keepers, money-lenders, cafe owners, etc., has increased as a result 
of the disintegration of the large estates, or because these estates no 
longer provide the services for their workers that they used to, or have 
lost control of them. 
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It has been found throughout the world and also in Latin America, 
that the proportion of the middle classes increases as the level of devel-
opment rises. What are the steps that mark this process? This question 
has been widely discussed and tends to defy clarification as the answer 
largely depends on the accepted definition of the middle classes. Some 
writers claim that, during the take-off stage, the middle classes actually 
decreased because the proportion of self-employed shrinks and condi-
tions are not yet ripe for the emergence of an equal proportion of 
salary-earners to replace them. There may be no comprehensive answers 
to this question, since the process depends on the structural character-
istics of each country and its component areas and the take-off period 
chosen. A rise in the levels of development seems always to be accom-
panied by an expansion in the proportion of the middle classes, but 
the self-sustained increase in the relative importance of the upper half 
of the middle classes, which, in its turn, is contingent on the possibilities 
of upward social mobility, is probably quite as characteristic a phe-
nomenon, if not more so. 

The proportional decrease in the lower strata is a corollary to this 
process, but more important still is the radical internal change these 
strata undergo. A larger number of groups are formed, which must 
be distinguished from one another for some analytical purposes at 
least. The major factor is the increase in the number of factory workers, 
in absolute terms and also, for a certain time, in their importance in 
relation to the active population, and the consequent creation of an 
urban industrial proletariat. Secondly, there is the reduction in the 
number of artisan workers, both proportionally and in absolute terms; 
this has not yet taken place in most of the Latin American countries. 
The third factor is a general decline in the proportion of self-employed, 
while the fourth is the emergence and development of forms of wage 
work in rural areas on a fairly permanent basis backed by relatively 
effective guarantees. Lastly, there are the marginal masses that are 
predominantly urban but are also numerous in rural areas. The increase 
in their numbers makes it doubtful whether there has really been a 
proportional reduction of the lower classes, particularly in type III and 
IV countries. 

Some of these groups unquestionably belong to the lower strata, 
whereas the status of others can be debatable. Do skilled factory 
workers who have steady employment and strong guarantees as a 
result of the establishment of trade unions and effective legal protec-
tion belong to the lower or to the middle classes in Latin America? 
Conversely, do the lowest strata of employees, who usually earn much 
less than skilled workers, belong to the middle or the lower classes? 
The reply to these questions is based on theory rather than fact. If 
income level is taken as the sole criterion, many workers would be in 
the middle classes, just as many employees would be in the lower 
classes; but this criterion has a great deal against it for theoretical 
reasons which need not be entered into here. 

The criterion of subjective identification with this or that class 
also raises a number of serious problems. The few surveys that have 
been made indicate that people tend to rank themselves higher than 
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their actual level and that this adds enormously to the size of the 
middle classes, which would end by being even larger according to 
the subjective criterion than in the developed countries, where the 
same tendency can be found. Another reason why it is a much more 
complex matter to make these distinctions in Latin America than it has 
been in other societies, during similar stages of development at least, 
is that educational aspirations are much greater and those of the 
working classes come very close to those of the middle classes. What 
is very clear is that small employees tend to identify themselves with 
the behaviour pattern of the middle classes in a far more systematic 
fashion than the working classes do. 

In the lower strata there is the same ebb and flow between the 
self-employed and the wage-earners as in the middle classes; but if 
workers with steady employment are disregarded, does the distinction 
have any vertical significance or is it merely a horizontal line of demar-
cation?1 This brings up a point of real importance for the marginal 
masses, some of whose members are sporadically employed in both 
types of occupation or, as often happens, shift from one type to the 
other. In this group too, the differences may be minimal or non-
existent if levels of income are taken as the yardstick. The small-scale 
self-employed person who does odd jobs is unlikely to earn more than 
the person who accepts employment occasionally, so the distinction 
here would be horizontal. Subjectively, however, the situation is no 
doubt viewed in a different light, and the self-employed person will 
tend to rank himself above a wage-earner. He will probably identify 
himself much more closely with the middle classes, particularly in 
political questions, and when compelled to shift from one kind of 
activity to another, his aim will always be to maintain his independence. 
This pattern of behaviour is analogous to that of rural workers in 
certain countries. 

There is a tendency to regard the marginal masses, which are so 
numerous in some Latin American countries, as absolutely homoge-
neous. The foregoing observations on self-employed and wage-earners 
indicate that this is a mistake. Other considerations also point in the 
same direction. For the outside observer, the marginal population 
forms a single stratum at the very bottom of the ladder, but it actually 
has its own system of stratification, about which little is known. To 
begin with, some marginal communities have their own leaders, formally 
or informally acknowledged as such, who represent the ground swell of 
opinion or have the ability to impose their views widely. These leaders 
are not always connected with political parties nor do they come from 
them; they may be simply spokesmen for the problems experienced by 
the communities in which they live. The seizures of lands imply an 
organization that would be impossible without leadership of some 
kind, from outside or inside, or from both together. In the second 
place, there are differences of income and aspirations, which are almost 
imperceptible to a member of the middle classes but are significant for 

1 Elizabeth Jelin de Balan, "Trabajadores por cuenta propia y asalariados: 
¿distinción vertical u horizontal?", Revista Latinoamericana de Sociología, No. 3 
(1967), pp. 388-410. 
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those who live in marginal communities. Thirdly, the form and degree 
of family solidarity create considerable differences. 

As can be seen, although the Latin American societies have de-
veloped only in a limited way, the system of stratification has become 
highly complex, but not necessarily more permeable. Just as the expan-
sion of the middle classes has been thought to be an infallible sign of 
development, it is often believed that if these classes become large, 
an intensive process of social mobility must be going on. Vertical 
social mobility, however, is much too complex a problem to be taken 
for granted. The following two questions indicate the crucial issues 
that are involved. What chances are there for the members of the 
stratified groups to move upwards or downwards socially during their 
working life? What are their chances of improving upon or dropping 
below their parents' social status? The first question refers to mobility 
within individual generations and the second to mobility between the 
generations. The latter is the only one on which any information has 
been collected in Latin America. 

Mobility between the generations depends essentially on changes in 
occupational structure and changes in the intensity of the discrimina-
tion practiced between the stratified groups. 

If the new occupational structure were to include more occupa-
tions but distributed by status in the same proportions the structural 
possibilities of mobility, all other things being equal, would remain 
unchanged. If the proportion of intermediate and high positions were 
to increase, there would be a greater possibility of upward social mobility, 
and vice versa.2 

These considerations are valid for the stratified groups taken 
separately only on the hypothesis that they all have the same chance 
of achieving a particular social position; but as stratification means 
precisely that probabilities differ, it is important to know just how far 
they do. If one group is large and discriminated against, as, for 
instance, Indians and Negroes in some countries, the general pos-
sibilities of structural mobility might be greatly enhanced without any 
real change in its situation. 

This short analysis will suffice to show the true importance of 
education and other factors which are channels for, rather than causes 
of, mobility. Without detracting from the significance of education, for 
instance, it must be stressed that unless its expansion is accompanied 
by an improvement in the occupational structure or a reduction in 
inter-group discrimination, or both, young people who have received 
a better education than their parents will discover that this does little 
to change the real possibilities open to them. 

The expansion of the occupational structure in terms of the 
creation of a larger number of intermediate and high positions is a 
prime factor in mobility. As this expansion is linked to development, 
development and mobility are also closely connected. For instance, if 
a larger number of doctors are of working class origin, it is important 

"2 On the assumption that employment increases in direct ratio to the growth 
of the labour force. 
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to know how far this is due to the fact that the proportion of doctors 
in the active population has become greater and how far to a genuine 
improvement in the possibilities open to children of working class 
families. 

Hence it is clear that empirical research specifically aimed at 
assessing vertical mobility is highly useful but very little has been 
published in Latin America. It boils down, in practice, to surveys in 
only three cities—Buenos Aires, Montevideo and Sao Paulo—in 1959 
and 1960. In all three surveys, the occupations of the interviewees 
and of their parents were ascertained. In a first broad classification, a 
fairly even division between manual and non-manual occupations is 
found. In the parents' generation, 58.8 per cent had manual occupa-
tions in Buenos Aires, 57.3 per cent in Montevideo and 55.4 per cent 
in Sao Paulo. In the next generation, the proportions dropped to 47.8, 
50.2 and 47.3 per cent respectively. 

The difference between Buenos Aires and Montevideo on the one 
hand and Sao Paulo on the other is greater when the occupations of the 
subjects interviewed are compared with those of their parents. More 
opportunities of mobility were found in Montevideo and Buenos Aires, 
which is surprising in view of the rapid economic development of 
Sao Paulo. There may be two reasons for this, whose respective weight 
is impossible to determine: the Sao Paulo sample contains a much larger 
proportion of young people, which tends to accentuate recruitment 
from the same class, and there may be more discrimination in Sao 
Paulo, despite the emergence of new occupational opportunities, pos-
sibly because there are more recent migrants from the rural areas, 
who are not in the same position as the European immigrants who pre-
dominated in the past in Buenos Aires and Montevideo. 

In all three cities, self-recruitment is higher in the upper than in 
the middle and lower classes. 

... Studies in more depth of the Montevideo survey confirm that 
discriminaiton is much less there than elsewhere, but they make it plain 
that the possibilities of upward vertical mobility are still too limited 
because, as a result of economic stagnation, the proportion of inter-
mediate and higher positions has failed to grow sufficiently. The 
effect of the structural changes has been mainly to multiply the inter-
mediate-to-low and low positions. 

These distinctions may seem trivial. It matters little to a group 
whether its members hardly ever rise in the social scale because struc-
tural opportunities fail to increase or because they are discriminated 
against. Likewise when group mobility is satisfactory, its members will 
have little interest in finding out whether the reason is an improvement 
in the occupational structure or less discrimination. In the face of this 
argument, two points must be stressed: that it is important to both 
sociologists and economists to know the real cause, and that it may 
also be of real importance to the groups concerned. The conflicts and 
social tensions liable to be provoked will vary tremendously in intensity 
depending on the origin of the barriers to mobility. 

The cases of Buenos Aires, Montevideo and Sao Paulo cannot be 
taken as representative of Latin America in general, nor even of the 
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hinterland that supplies them with migrants. All that can be discovered 
from the surveys is that the rural migrants move into the lower levels 
of the urban stratification structure and that even their children seem 
to be discriminated against more severely than other social groups, 
but this may again not be a general rule. 

What can be inferred from the surveys are certain consequences 
of the theoretical principles in this question. The two major variables are 
changes in occupational structure and discrimination. Inasmuch as the 
former are closely tied to development, mobility is a function of develop-
ment and may at the same time promote it. In this case, the relevant 
factor is not the general development of the country but of the unit 
chosen for analysis. 

Accordingly, there is reason to believe that in towns where the 
process of development has followed much the same lines as in Buenos 
Aires, Montevideo and Sao Paulo, the basic trends of mobility are very 
similar and the variations are mainly due to the degree of discrimination 
practised there in accordance with the prevailing social mores and power 
systems. It is important to note that the differences between Buenos 
Aires-Montevideo and Sao Paulo, although considerable, are less 
marked than the similarities. 

It should also be borne in mind that although Latin American cities 
differ a good deal from cities studied in other parts of the world, the 
resemblances between them seem to be far more striking. In London, 
for instance, the outstanding difference is a much higher degree of self-
recruitment in the upper strata than in Latin American cities. This 
proves the importance of inflexibilities in the social structure. In some 
Latin American cities, however, such as Mexico City and Caracas, there 
must be far more upward mobility from the intermediate-to-low and 
the low strata. 

The surveys merely give a rough idea of the process of mobility 
that takes place when people migrate from the country to the towns. 
The views held on this question are usually founded on the following 
assumptions: that most or nearly all migrants are of rural origin; that 
migrants tend to mass together at the bottom of the urban pyramid; 
and that these two points are cause and effect. None of these assumptions 
is universally valid, however, even in Latin America. The data available 
although scanty and not always comparable, indicate that the question 
is far more complex. The migrant category is very mixed and its pre-
dominant source, i.e., rural or urban communities, varies from one city 
to another. In Buenos Aires migrants rank much lower in the occupa-
tional hierarchy than do those born in the city. This also seems to be 
true of Montevideo, but is much less so of Santiago, Chile, where the 
distribution pattern is very similar for migrants and others. Mexico 
City stands midway in this respect. Not all the migrants are from the 
countryside, nor is it necessarily a disadvantage to them if they are. 
In nearly all the surveys made, the origin of the migrants is determined 
by their place of birth. The proportion of rural migrants is thus higher 
than it would be if judged by criteria that are closer to the person's 
experience throughout his active life. 
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Mobility in small towns and rural communities is still very much 
an unknown quantity. There too it depends on the state of development 
or stagnation and the degree of discrimination exercised. Where the 
rural communities are concerned, it is usually assumed that upward 
vertical mobility is non-existent or virtually so, and that any such pos-
sibilities are drained away by migration. This cannot be proved, but it 
is no doubt true to some extent. Objectively, the predominance of lati-
fundia in Latin America is unquestionably a major barrier to mobility. 
The concentration of land in the hands of a few bars all possibility 
of moving up the social scale in many rural communities. In a number 
of rural areas however, ownership of land is not the only pathway to 
a higher position. In several, achievement of the status of a permanent 
wage-earner is a form of mobility, so long as effective means or protec-
tion and strong trade unions exist. In fact, for many peasants, owner-
ship of land is sometimes less of an incentive than steady employment 
at a reasonable wage. Non-agricultural activities may be the most im-
portant means of mobility in rural areas. A number of studies have 
shown that the better educated tend to migrate, but many do not, and 
they go into non-agricultural activities, thus considerably improving their 
lot, whether such activities are the staple or the only means of livelihood 
or are undertaken in addition to their usual work. 

Subjectively the question is much more complicated. It has been 
pointed out ad nauseam that to be a smallholder, whether owner or 
tenants, need not represent any real improvement since it will often in-
volve combining the farming of a small plot of the land with occasional 
or even virtually permanent wage work so as to earn enough to make 
a livelihood. 

This is a proven fact but it offers no information as to how the 
person concerned feels about his situation. It has been shown that 
wage-earners may become smallholders without giving up their former 
status altogether, and that this is felt to be wholly satisfactory by the 
persons involved. Certain groups have their eyes fixed on security of 
employment and high wages, while others are anxious to own land. 
Both undoubtedly represent different group structures but unfortunately 
nothing is known about them. All that can be said is that, although the 
possibilities of vertical mobility are limited in rural communities, some 
undoubtedly exist, and those that do may be highly valued. The 
phenomenon is thus far more complex than is generally supposed. 

Much the same may be said of the effects of stagnation in an urban 
milieu. It is known to reduce the possibilities of upward mobility con-
siderably, but has also been found to increase circulation in situ or 
that leaves the situation more or less unchanged. In other words, it 
tends to increase horizontal mobility, with slight upward or downward 
movements. The self-employed become wage workers, and vice versa, 
and small craftsmen become factory foremen or the other way round. 
There is no information on how the persons drawn into this process 
see it themselves, but it is likely that, on the one hand, it glosses over 
the decrease in their real chances of vertical mobility and that, on the 
other, in many cases they believe it offers greater possibilities of future 
mobility for them or for their children. 
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2 . STRATIFICATION AND ITS INFLUENCE ON DEVELOPMENT 

If the question is viewed from the standpoint of the system of 
stratification and its influence on development, two major issues arise: 
what is the structure of the stratification pyramid and what develop-
ment function or functions may be attributed to each unit in the 
pyramid? 

In the classical conceptions of stratification, which vary widely, 
certain characteristics are considered typical of Latin America: (a) the 
social gap between the base and the peak of the pyramid is very wide, 
or at least much wider than in the developed countries; (b) there are 
two social classes that are important for the power they exercise or for 
their numbers (the upper classes, generally referred to as the oligarchy, 
are found at the peak, and the lower classes, or lower strata, at the 
broad base); (c) the middle classes are very small numerically, and 
the amount of power they wield may be even smaller; (d) the stratifica-
tion is extremely rigid, possibilities of upward mobility very few and 
self-recruitment among the members of all groups very high, or at least 
much higher than in developed societies. In addition to these ideas on 
the general character of the system of stratification, there are others 
which relate to the functions of each unit; (a) the sources of prestige, 
economic power and political power are concentrated in the oligarchy, 
which exercises power either directly or through its henchmen, but 
always for its own advantage, or what it considers to be so; (b) the 
oligarchy's power lies essentially in the ownership of land or mines, 
but it may carry on other activities; (c) the oligarchy has a very high 
income level, although its returns on its capital are generally very low, 
because its ownership is highly concentrated; (d) it spends nearly all 
its income. The oligarchy's investment does not play a positive role in 
development: such investment is low in relation to income and a large 
proportion of the oligarchy's available capital is spent on luxury goods 
or to increase its holdings of land. The construction of mansions in the 
cities and the use of any surplus funds to buy more land instead of to 
increase production on the land already owned are two well-
known examples of this; (e) the role of the middle class or classes is 
purely accessory to that of the oligarchies for since they lack all capacity 
for autonomous action, they are not an independent factor for develop-
ment; (/) the lower classes appear to be cowed and inert, and nothing 
which either promotes or discourages development can be expected of 
them. Their situation could lead to sporadic and disruptive, outbursts 
which would be controlled by the upper classes. 

Some of the basic ideas underlying this theory have been used to 
explain the political instability prevailing in Latin America3 on the 
basis of the seemingly paradoxical observation that side by side with 
extreme structural rigidity—as shown by the slow changes in the 
concentration and sources of economic power—there are constant un-
constitutional changes of government or a continual struggle to prevent 
such changes. Although the actors on the political scene are constantly 

3 Merle Kling, "Towards a theory of power and political instability in Latin 
America", The Western Political Quarterly, year 9, No. 1, pp. 21-35. 
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changing, the structural bases remain the same. This may be explained 
by the fact that since the channels which are normal in other societies 
are closed by the rigid economic structure, the only way to rise in the 
social scale for many is to obtain political power. This provides a chan-
nel for upward mobility which will function all the more effectively 
the more changes there are among those who are in politics. Thus 
successful coups d'état and "preventive" coups d'état one after the other 
serve as a channel of mobility. Admittedly this is not the only political 
theory to which the above view of the system of stratification may lead, 
but it serves to recall that this explanation has political implications. 

The theory of stratification summarized above may be considered 
valid either for the past—i.e., a past stage in the Latin American system 
—or for the present, and either for Latin America as a whole or for 
individual countries. Although this theory may have been valid at one 
time, it has. lost its validity in the course of time. If it is applied to the 
present, some points may be valid in type III countries, but they become 
less and less so, and even totally inapplicable, as type II and I countries 
are considered. 

The criticisms levelled at this theory do not always take the form 
of coherent arguments, and the analysis of such criticism may bring into 
focus some of the characteristics which may be ascribed to the stratifica-
tion system. 

As regards the actual conception of the pyramid, the arguments 
boil down to the following: there are more social strata than the con-
ception envisages; the middle classes are bigger; the oligarchy's power 
is not so exclusive; and the system of stratification is more permeable 
than usually supposed. As a result partly of the foregoing and partly of 
other considerations, it is assumed that the oligarchy is far from holding 
absolute sway over the middle classes; the middle classes have a con-
siderable degree of independence which enables them to play a role of 
their own; and that role is generally favourable to modernization and 
development. It is easy to see that the differences lie essentially in the 
structural position and the role of the middle classes, so that these 
criticisms usually result in a new conception of the middle classes. 

3 . THE ROLE OF THE MIDDLE AND UPPER CLASSES 

There are many theories whose central tenet is that the middle 
classes have had or will have a key role in Latin American develop-
ment. Everything is complicated by the fact that the assumptions 
and arguments on which the theory of the importance of the middle 
classes is based, differ and even conflict. There are, however, some com-
mon features. 

The point of departure of one of the best known theories (John-
son's)4 is the contention that it would be more correct to talk about 
"middle sectors" than about "middle classes", because various factors 
have prevented the formation of a real middle class. These sectors are 

4 John J. Johnson, Political change in Latin America (Stanford, Cal., Stan-
ford University Press, 1958). 
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urban groups oriented toward the promotion of urban growth and eco-
nomic development; they, are identified with the expansion of educa-
tion, the determining factor in their social status, and are heavily com-
mitted to industrial development, State intervention and the promotion 
of social mobility. The intellectuals of the middle sectors are nationalists. 
Looking back, it can be seen that not only has the rise of the middle 
sectors been achieved at the expense of the oligarchy, but, that in the 
light of their past history and political experience, the importance of 
their role is likely to increase. This view implies, on the one hand, an 
exalted idea of the decisive importance of the middle sectors and, on 
the other, a very optimistic conception of their function, which is 
viewed as essentially positive, in the past, in the present and in the 
future. Explicitly or implicitly one or more of the postulates of this 
view are to be found in a great many of the theories regarding the 
factors of development nut forward by economists and other groups of 
all kinds. It is commonly assumed that the development of the middle 
classes and economic development are one and the same. 

A view based essentially on the same assumptions as those de-
scribed above may, however, lead to pessimistic conclusions. Hoselitz,5 

noting that the Latin American countries with the largest middle class— 
Argentina, Chile and Uruguay—suffered most from stagnation, con-
cluded that the middle classes of the type found in Latin America have 
certain characteristics which, so long as they persist, make these classes 
incapable of promoting development. As far as can be understood from 
a sometimes rather confused formulation, the contention is that the 
middle classes lack the necessary entrepreneurial spirit, are given to 
conspicuous consumption and to imitating the patterns of far more 
developed societies, invest on too small a scale, etc. 

The basic assumptions of both the optimistic and the pessimistic 
versions of these ideas are very questionable. First, generalizations 
regarding the middle classes or middle sectors are too sweeping. These 
are said to have been strong supporters of State intervention, industrial 
development, etc.; but what about the middle classes or sectors which 
have been opposed to State intervention, industrial development and 
other similar measures? It may well be that the latter are exceptions and 
that the predominant orientations formulated above have been pre-
dominant, but it would have to be shown that they really are pre-
dominant and to what extent, and also to what kind of alliances and 
pacts this has led. To understand how a society functions it is equally 
important to determine which are the predominant trends and which 
are the others, since the latter have some influence too. Secondly, these 
theories, which, curiously enough, have been formulated by professional 
historians, to a great extent ignore the historical dimension. It seems 
that the middle classes or sectors have an innate and enduring quality 
which, despite varying structures and historical circumstances, always 
produces the same effect. As a result, many of the postulates are over-
generalizations. State intervention may constitute a commitment of 
certain middle classes or sectors at certain times in history but not at 
others. If middle classes or sectors have implicit leanings towards State 

5 Bert F. Hoselitz, "El desarrollo económico de América LatinaDesarrollo 
Económico (October-December, 1962), pp. 49 et seq. 
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intervention and nationalism, how is it that in countries otherwise so 
similar in structure as Argentina and Uruguay, State intervention and 
the nationalization of foreign enterprises should have been carried out 
on such different scales at the very time when the most typical middle 
classes in Latin America were in power in both countries? Thirdly, in 
one version it is contended that the middle classes or sectors are capable 
of bringing about development, through private enterprise; and in other 
versions, that they have too many defects to do so; but both versions 
are based on the assumption that there can only be one type of develop-
ment, and that development is dependent upon the middle classes. These 
assumptions seem to be theoretically and historically false, as long at 
least as they are accorded general validity and lack the support of empi-
rical evidence. They conflict with theory because the strategic groups 
which promote development may come from widely differing social 
classes or from a combination of widely differing origins. In certain struc-
tures and historical circumstances, some groups are more likely than 
others to produce the leaders required for development, but a priori there 
is no reason to give pre-eminence to certain groups. The assumptions 
are not borne out by history either, because widely differing groups have 
played that role in the rest of the world and in Latin America itself. In 
most Latin American countries the first strong impetus towards modern-
ization and development, as far as full integration into the world eco-
nomic system is concerned, was provided by groups recruited among the 
rural upper classes. The same groups played this role in Uruguay and Ar-
gentina between 1870 and 1890. Leaders from the middle classes pro-
vided a fresh impetus in Uruguay after 1910 but more through public 
enterprises than private concerns, although the latter played a part. On 
this basis, it can be argued that the role which certain middle classes or 
sectors can play in development through public enterprises, instead of 
merely through support of a certain degree of State intervention in the 
economy, is systematically ignored. Lastly, it is usually taken com-
pletely for granted that development never has depended, and never 
will, on leaders from the working classes or other groups in the lower 
strata. 

One thing is undeniable; in a capitalist system of development the 
upper or lower class leaders promoting development must be endowed 
with the values and essential characteristics of the middle classes and 
must somehow compromise with them, while in the case of a non-
capitalist system of development, the leaders from or supported by the 
lower strata would have to fight to destroy those values and charac-
teristics. In either case, the existence of the middle classes would not be 
an unimportant factor, but this is very different from considering that 
they provide the only possible motive force for development. 

The diverse composition of the middle classes does not rule out 
the attribution to them of a certain unity, but what this unity com-
prises must be determined. It seems to have been established that the 
structure of Latin American stratification is much more permeable 
than it used to be, and that this very permeability is one of the obstacles 
to development. During a certain phase in the social evolution of the 
Latin American countries, occurring at different times, there was an 
upward movement of the middle classes which brought them into con-
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flict with the oligarchy. Not enough is known about this very complex 
phenomenon. The term "oligarchy", apart from being used mainly in 
an unfavourable sense, has been given widely diSering interpretations. 
Here, it is used to describe certain stratified groups whose power derives 
essentially from their ownership of land or mines, although there may 
be considerable differences between one type of ownership and the 
other. The existence of an oligarchy may date from different periods 
historically, but it seems important to establish a division which may 
have occurred at different times in the various countries: before or 
after full integration in the world market as an exporter group. The 
integration of some countries seems to go back a long way, by the 
very nature of the activity concerned and the fact that there is little 
or no domestic market for it, as in the case of mining. In other coun-
tries, full integration in the world market dates back only a century 
or less. In this case it probably entailed a great many political and 
social changes. More action was required of the State for the main-
tenance of law and order, education had to be further expanded, good 
road and rail communications with export centres had to be constructed, 
etc. All these changes have been carefully studied, but insufficient 
attention may have been given to the fact that only some of the big 
landowners encouraged these changes. In other words, the process 
took place in the midst of conflict and internal division in the tradi-
tional oligarchy, which shows that it was not so monolithic as is often 
thought. What gives this impression is that the sources of power, con-
sidered objectively, remained unchanged. This question is linked to 
others which are also important and about which, unfortunately, very 
little is known, i.e.; what was the degree of social mobility; or what 
was the degree of self-recruitment among the rural or mining upper 
classes? It has nearly always been taken for granted that the self-
recruitment rate was very high both before and after the sweeping 
changes referred to. The few studies available for some countries, while 
indicating high rates, show that they are not so high as originally 
assumed. Imaz shows that in the rural upper class in Buenos Aires 
only 38 per cent of the leaders representing from 50 to 55 per cent 
of the Governing Board of the Rural Association belong to the un-
changing traditional category.6 Mobility seems to have been even 
greater in Uruguay, where hardly any of the present large landowners 
are descended from the founders of the Rural Association which was 
established a hundred years ago. These facts are not so strange con-
sidering that violent and complex conflicts were rife in the Latin 
American countries during the nineteenth century and have not been 
uncommon in the twentieth. Many families belonging to the oligarchies 
were ruined and were replaced by other families. 

Mobility and self-recruitment, important as they are, must not 
be confused with the oligarchies' degree of permeability and ability to 
compromise. When a certain amount of mobility is said to have taken 
place, it is almost automatically thought that there has also been a 
high degree of permeability and great ability to compromise with other 
groups. These are different things, however, which can be completely 

6 José Luis de Imaz, Los que mandan (Buenos Aires, EUDEBA, 1964), 
p. 88. 
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separated in particular cases. An oligarchy with a low degree of self-
recruitment may have considerable or little ability to compromise, 
although the former is more common; an oligarchy with a high degree 
of self-recruitment may have great ability to compromise. In order 
to keep the changes in leadership down to a minimum, an oligarchy 
may be willing to give up some of its prerogatives to other groups; 
in contrast, an oligarchy whose membership changes frequently may 
feel the need to consolidate its domination, since it feels that mobility 
is a threat and regards it as a concession. 

It seems quite definite that the Latin American oligarchies, by 
their very nature (that is, by the very source of their power), relied 
heavily on the groups now called the middle sectors, which carried 
out essential activities for the economic system that they themselves 
did not wish or were unable to perform, and still less to monopolize. 
An export economy entails banking facilities, financial services, com-
plex legal regulation and, therefore, lawyers, notaries, etc. It might be 
thought that these groups, which were small at first, did not exercise 
much power; but to some extent the oligarchy had to share part of its 
power with them, if only to defend its dominant position. 

For this reason, or for others connected with the actual situation 
of the middle classes, these improved their social status by coming to 
terms with the oligarchy. It is true that the middle classes sought 
the backing of the lower strata, that the oligarchies granted some 
improvements to the middle classes and promised them many more; 
and that the lower strata obtained benefits which they could hardly 
have achieved solely through their own efforts, etc. It should not be 
overlooked, however, that in order to improve their status the middle 
classes, or the groups which assumed the leadership of the middle 
classes, consciously or unconsciously practised a dual policy: (a) they 
compromised on essentials, since, however much power they acquired, 
they never went so far as to do away with the latifundia in any country: 
(b) this very fact made it possible for minority groups in the oligarchies 
to support them, for reasons which are still not clear. In Uruguay, 
where the middle classes are reputed to have the strongest social and 
political influence in Latin America, both these things happened. It is 
true that the majority within the governing party recruited the bulk 
of its adherents in the cities and among the agricultural smallholders. 
It is also true that most of the owners of latifundia supported the 
opposing party or the minority factions within the governing party. 
Nevertheless, it must not be forgotten that minority but important groups 
of latifundia owners supported the majority group within the governing 
party, which took great pains to foster this support. 

Therefore, the middle classes came to occupy a fairly important 
position in the distribution of power on the basis not only of a certain 
permeability in the previous system which made for relatively specific 
changes, but also of a complex compromise,7 which, while guaranteeing 

7 As is clear from the text, the word "compromise" is used here to mean an 
understanding or a pact between different social groups which agree, implicitly 
or explicitly and for a period which may be long or short," to resolve their dif-
ferences by making mutual concessions. The two most important problems are 
which groups participate in the compromise and which do not, and what are the 
nature and scope of the mutual concessions. As used here, the word "compro-
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their emergence, to a great extent sealed their fate. This compromise 
or pact was really much more complex, however. Up to this point in 
our discussion the fiction of solid unity in the middle classes and fairly 
continuous leadership has been accepted in order to highlight the 
complex nature of the compromise which they entered into with the 
oligarchies and with the lower strata. A complex compromise had to 
be reached within the middle classes themselves, between groups at 
the same level of stratification (the supporters and opponents of State 
intervention, industrial development, etc.). The influence of each of 
those groups or of the various coalitions they formed varied consi-
derably according to the historical circumstances within each society. 
If the problem is defined in these terms and its full complexity realized, 
the only possible outcome was the one that was finally arrived at. 
At any given moment, certain groups or coalitions of groups pre-
dominated in the middle classes, and they were compelled to seek to 
come to terms both with the oligarchies and with the lower strata in 
order to withstand the pressures emanating from other groups within 
the middle classes themselves, etc. The only solution was a "group 
policy"—that is, policy tailored for the benefit of particular groups. 
In practice, although not according to the letter of the law, certain 
improvements were provided not for all workers but only for those 
who represented a more immediate threat to the compromise. A social 
security system was provided, not for all employees without distinc-
tion, but for certain groups of employees first, then others, and so on. 
In every case, the most typical feature of the middle classes during 
their emergence, and even much later, was not support of State inter-
vention or industrial development but the fact that, whatever the degree 
of compromise, the policy was designed for specific groups, which 
of course also varied greatly. Once the system had been established, 
it was much more difficult to abandon it than to continue to preserve 
the equilibrium by means of further concessions to the same or other 
groups. 

There is one field—education—in which this policy could not be 
successful. Justification can be found for the granting of retirement pen-
sions to public employees and not to workers in the private sector, 
and later for the establishment of a retirement system for certain 
branches of the private sector, etc. Each step may be justified by many 
different considerations and also because it is a step nearer to the final 
solution: pensions for everyone. It is obviously impossible, however, 
in the very terms of middle class ideology, to justify a State educational 
system for the children of particular groups. Apart from the well-
known reasons which make education and access to it a matter of 
fundamental importance to the middle classes, various circumstances 
pushed the expansion of education in the direction of universality, a 
feature which other factors were necessarily to limit. One of the 
differences between the right to education and the right to a retire-
ment pension is that it is very unlikely that the latter will not be 
exercised by those entitled to it, while full exercise of the former 

mise" does not imply that the parties to it are on an equal footing, which is the 
assumption underlying the legal concept of a compromise, or that the conces-
sions made by the parties to it are of equal value or thought by them to be so. 
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depends on very complex factors. Thus "group policy" in all other 
areas of State intervention and a universalist education policy are the 
features which are truly common to the middle classes. It is these 
features which distinguish the middle classes, however great the differ-
ences between their different sectors may be. 

It is one of the greatest paradoxes in the social history of Latin 
America that the middle classes, because of their historical origin and 
because of their very struggle to be recognized by the oligarchies and 
to secure the support of the lower strata, were able to pay only hp 
service to a universalist ideology, while their diverse composition and 
the nature of the problem they faced compelled them to be par-
ticularists in their actual behaviour. Their ideology and behaviour in 
respect of education seem to have deceived many observers, who 
attribute to the middle classes commitments with broad and well-
defined objectives which these classes, because of their diverse com-
position, could not possibly keep to. The outstanding feature of the 
middle classes and of the different groups composing the middle classes 
is their high level of purposefulness with regard to achievement of their 
basic objective during the period of their emergence: to ensure for 
themselves a reasonable—i.e., moderate—share in the distribution of 
power. They did not want to become all-powerful, or to start the 
revolution that would be needed to achieve that end, or to destroy 
the oligarchy. They needed to enlist the support of the lower strata, 
to obtain which they had to make a few concessions, but not on too 
large a scale. So long as the lower strata supported and at the same 
time became integrated in the system, they were welcome; but the 
concessions stopped there. It must be admitted that middle class gov-
ernments sometimes gave the trade unions more than they could have 
obtained for themselves, but the fact that those same middle class 
governments were also responsible for the most violent repressions of 
the lower strata should not be disregarded. 

These considerations make it easier to understand the ambiguity 
of the middle classes' commitment to development. Some writers have 
thought that in the past the commitment was much firmer than it is 
now. Apart from the difficulty of substantiating such an affirmation, 
the important point is that, whatever their commitment, it was always 
ambiguous. The way the middle classes inserted themselves in the 
structure of Latin American stratification compelled them to satisfy 
internal pressures (within the middle classes themselves) and external 
pressures (from other social strata), which led them to adopt an in-
come distribution policy hardly compatible with investment needs during 
the respective stage. Evidently, certain middle class leaders have a fairly 
clear view of the development commitment and fairly well-defined 
plans for meeting it, but they were forced to twist this commitment, 
or it was simply distorted by the pressures of the structural situation, 
which at the same time helped to deprive those plans of much of their 
appeal to the leaders' followers. If some middle class groups or sectors 
promoted State intervention, or if in promoting it through public enter-
prises they often created favourable bases for a self-sustaining devel-
opment, this effect was, and still is, seriously limited by the need, 
within the context of their own policy, both to reach agreement with 
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the oligarchies and to satisfy some of the claims of the lower strata. 
In order to overcome these difficulties, which were aggravated by the 
opposition of other middle class groups, they were obliged either to 
abandon the plans before they had gone very far, or to hand over part 
of their control as a sop to their opponents. This gives this measure 
the appearance of having been designed, in the name of the national or 
the social good, for ultimate use by the middle classes as a means of 
penetrating the employment and power structures. Rather than being 
a definite aim, this seems to have been the result of structural factors. 

Thus, the distinction between the middle classes at the time of 
their emergence and the middle classes integrated in the Establishment 
merely indicates a difference in the importance of past and present 
functions. Although it may be assumed, in many recent analyses, that 
the existing middle classes are not so interested in State intervention, 
industrial development, etc., as they were, and that they are no longer 
so concerned with the expansion of public education, this is probably 
due to the fact that they do not need those means of social penetration, 
or need them less than in the past. There always were some middle 
class groups which did not require them, and the ideological motiva-
tions of those which had recourse to them were less important than 
is generally believed. 

The most outstanding recent change is the acquisition of growing 
importance and an appreciable degree of autonomy by the technicians 
and bureaucrats of the upper middle strata. Everything goes to show 
that these two trends will become more pronounced in the future. 

The group called the mediators at the beginning of this chapter 
provides the soil from which this phenomenon springs. There have 
always been in Latin America professional people such as lawyers, 
who were of immediate service to the upper classes and who, because of 
their activities, belonged to the upper middle strata and very often even 
rose into the upper classes. They and other professionals acted as go-
betweens between their clients and the productive and juridical struc-
ture, from which they obtained what their clients wanted. Although 
their clients' needs were simple, they could not be satisfied without 
the special qualifications and knowledge of these professionals. 

The present growth in the number of high-level technicians and 
bureaucrats is partly a prolongation of this trend and partly a new phe-
nomenon. The explanation for it appears to lie in the following major 
factors. First, there is the demonstration effect. Because the developed 
countries have an increasing number of high-level technicians and 
bureaucrats and rationalization of the government departments and the 
large enterprises has advanced considerably, Latin America must follow 
the same path. It is not always well suited to Latin America, of course, 
and often leads to frustration, but once the machinery has been 
established, its failures can be used to justify new expansions to bring 
it more into line with the model adopted. Secondly, the development 
of an international society is of some importance. Although the 
international organizations and the meetings held under their auspices 
may not have been over-successful in ensuring peace or framing a 
world development policy, they have obviously helped to create a 
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communications infrastructure at a high technical level. The Latin 
American countries must now employ a great number of technicians 
which they could have done without a few years ago. The formation 
of large enterprises, administered according to principles copied from 
the advanced countries, has also had the same effect. 

Although the reasons for the emergence of these groups is obvious, 
very little is known about their social origin. They must be drawn 
almost entirely from the middle and upper classes, but in what pro-
portions is not known. One thing seems clear, however, and that is 
that, despite their relatively recent growth, they have been effective 
enough to compel the other social groups to recognize that their 
existence is justified, and to establish machinery for their own pro-
tection. The need to obtain recognition for their position and im-
portance is both an individual and a group need; all groups are faced 
with the necessity of justifying their existence, particularly while they 
are emerging. The rationalization, technification and planning activities 
carried on by these groups are presented as necessary prerequisites 
of development. In societies where the essential role of science and 
technology is being slowly but surely accepted, these groups appear 
to be the agents of the most essential changes. The very fact that they 
do not bear the responsibility for decision-making usually means that 
the justification of their existence is discussed in a less controversial 
atmosphere than in the case of politicians. Their real social function is 
probably different from the one they invoke to justify their existence 
and obtain recognition, but one is probably as valuable as the other. 
Once the value of the group has been recognized, a self-sustaining 
process is started, for according to the old saying, there is no better 
way of being superior than being recognized as such. 

A part of the machinery which ensures the group's solidarity is im-
personal—in the high educational and technical level of nearly all the 
members of the group—but as in all groups, part of it is highly par-
ticularistic. Competition between members of the group is quite fierce 
but it hardly ever leads merely to the replacement of one technician 
by another, with a resultant loss of employment; what usually happens 
is that the scope of the services is widened and the number of tech-
nicians increased. This happens even when there are important changes 
in the composition of the government. The apolitical character, real 
or supposed, of their activities protects the technicians. When the 
technicians are not apolitical in their approach or not enough so to 
protect themselves, other members of the group will try to find work 
for those that have been dismissed, either elsewhere in the same country 
or abroad. 

These new strata have not changed significantly the basic charac-
teristic of the middle strata throughout their history: support of group 
policies. The growing failure and frustration of this type of policy may 
well cause the middle strata to withdraw their support, but obviously that 
time is still further away than might have been expected. The most 
that has been achieved is the almost unanimous formal acceptance of 
more universalist policies. Since these ideas cannot be put into effect 
without pulling some down from their high position in the name of 
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universal equality, the opposition, in practice, is still considerable. The 
position of today's development leaders does not seem to be very 
different from that of their predecessors. They are constantly coming 
up against structural pressures, and the amount of real support they 
can obtain for a national project is very small. 

The whole situation is complicated by the enormous changes 
which have taken place in the composition of the upper strata. Although 
there may never have been an oligarchy which behaved like an 
absolutely monolithic group, oligarchies are much more divided than 
they were. Despite the difficulties involved, it was easier for upper 
classes which had a common denominator in the source of their power 
—agriculture or mining—to arrive at a workable agreement than for 
the existing upper classes, whose power is drawn from much more 
varied sources. The latter are forced to find a policy that at least will 
not harm the interests of any of the groups of which they are com-
posed, which is almost impossible, or to break up into smaller groups 
and enter into complex systems of alliances. 

In the past certain upper class groups were sacrified out of neces-
sity or for a policy which other upper class groups saw to be favour-
able to their own interests. For example, upper class groups whose 
power was linked to income from property, particularly urban, or 
from government bonds or the like, lost everything as a result of rent-
freeze laws and inflation. Other upper class groups benefited, at least 
in the short term, from the inflationary policy. If this question is 
viewed in relation to the middle classes, it will be seen that some 
groups were ruined and others grew rich as a result of the same 
situation. These facts show that the internal solidarity of the upper 
classes is far from being as monolithic as is sometimes assumed, 
and that there have been explicit or implicit pacts between certain 
upper class groups and certain middle class groups. Two of the most 
important factors on which characteristics and orientation of these 
pacts seem to depend are: (a) what are the most strategic sources 
of economic power and, therefore, which of the upper class groups 
are acquiring more power because of their close association with those 
sources; and (b) how much support specific groups receive from 
abroad, a factor which has always had some influence and is becoming 
even more important with the increasing degree of dependence on the 
external sector. When the reformist landowners triumphed in Argen-
tina and Uruguay, one thing which contributed to their victory was 
the fact that, at that time, their cause was bound up with the interests 
of the world economic centres. In general, it may be assumed that 
external support must tend to strengthen those groups whose sources 
of power are assuming greater strategic importance, but it should not 
be forgotten that external pressure acts autonomously and may make 
certain activities strategic merely by giving them support. 

If the behaviour, unity or dividedness of the upper classes has 
always depended on circumstances, this is truer than ever today. 
There is nothing to prevent them from acting together, but there is noth-
ing to make it easy, inasmuch as the economic cleavages are becoming 
greater, and there is nothing which helps the upper class sectors or 
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groups to realize their hopes and ambitions completely. Although it is 
true that some members of these groups may have several sources of 
economic power, there are others who do not, and certain policies benefit 
certain sectors to the detriment of others, etc. Any commitment imposes 
mutual concessions, which make sense only in the following two cases: 
(a) when no group or sector is capable—on its own, or through any 
alliances it may form—of prevailing over the rest; (b) when the realiza-
tion that they are all faced with a common enemy becomes a strong 
conviction. It is not surprising that it is the most traditional sectors 
of the upper classes which insist on strengthening the ideologies in 
defence of the status quo; these ideologies enable them to maintain a 
pact which could not be broken without harming their interests. In 
addition to internal compromises, the upper class groups must be able 
to count on the support, indifference or resignation of groups belonging 
to other social classes, but this is another question. 

4 . THE ORGANIZED POPULAR STRATA 

The popular strata, or the lower classes, or the proletariat, which-
ever term is preferred, have usually been overlooked in stratification 
theory as possible agents of development. Discussion of this point entails 
drawing at least a broad distinction between unionized workers and 
marginal population groups. 

A working-class population has in general been slow to form in 
Latin America, and it has reached very different levels in different 
countries. One indication of this is the proportion of the active popula-
tion working in the secondary sector, in mining and transport. In type I 
countries, it amounts to one third, which is much the same as in the 
highly developed countries; in type II countries, the proportion was 
about 20 per cent in 1960 and there was only one case in which it was 
more than 25 per cent; it did not exceed 15 per cent in type III and IV 
countries. The first trade unions came into being in the industrial, min-
ing and transport sectors, and despite the subsequent incorporation of 
employees and later of agricultural workers, it is still the industrial 
workers that form the hard core of the trade union movement. 

This fact and the above figures show that trade unions cannot be 
very large, except in a few cases. In their origins, organizational activi-
ties were closely linked to the artisans, and the first associational forms 
were of mutual-help societies. Except in a few small countries where 
trade unions have not been formed until quite recently, the organization 
of the trade unions proper was preceded by this phase. Both the or-
ganization of the first trade unions and their subsequent expansion 
have always come up against the limiting factor represented by the 
relatively small proportion of the active population to be found in the 
above-mentioned sectors. 

In addition, the strongest and most important trade unions tend to 
be formed mainly in the major enterprises, which are few, and this is 
another factor limiting membership. 

At the same time, the chances that have occurred in the Latin 
American economy have not been favourable to an increase in potential 
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trade union membership. In most countries, the proportion of the active 
population represented by factory workers has risen little or not at all. 

The main factor which has made for an increase in membership 
of the confederations of trade unions in recent years has been the 
incorporation of employees' unions, which has taken place on a huge 
scale in some countries; but the incorporation of the latter obviously 
gives the trade union movement a highly equivocal character, at least 
at the level of the national confederations, since it forces them to adopt 
policies which are not very well defined because they have to satisfy 
clienteles with very different problems and needs. 

These features may be regarded as so many causes of the weakness 
of the movement, but they should be related to other characteristics 
more open to controversy. 

The first problem is how to define the objectives pursued by the 
trade union movement. It is a moot question whether the trade union 
movement (or labour in general) in Latin America is or is not revolu-
tionary.8 

Many diverse views have been and are expressed. To some extent, 
this is due to diverse political ideologies, although the most diametrically 
opposed of these may give the same answer to the question. For very 
different reasons, and with very different feelings, both the extreme 
right and the extreme left see the trade union movement as actually or 
potentially revolutionary. A categorical reply is probably impossible 
for two reasons: because the scales are turned by the definition of the 
terms "revolution" or "revolutionary" that is adopted, and because 
the form that a movement assumes or may assume depends upon the 
immediate combination of circumstances and the movement's relation-
ship to other movements and other social forces as much as upon 
its own nature. 

What does seem to be true, when the actual behaviour pattern 
of most of the trade unions is analysed, is that it implies the pursuit of 
economic objectives, for the improvement of conditions rather than the 
transformation of society. This is the normal situation, which, moreover, 
is consistent with the general causes basically accounting for the 
weakness of the trade union movement. In this sense, the movement is 
far less ideological than would appear from its own manifestos. The 
language in which they are couched suggests much broader objectives 
—the radical or revolutionary type of change—but the underlying in-
tention is to defend the specific interests of trade union members. 
The language of the trade unions differs little in nature, however greatly 
in specific content, from that used by the major entrepreneurial associa-
tions when they address themselves to the rest of the community. 
They too speak of designs and projects which apparently relate to 
society at large, but really mask a line of conduct calculated to defend 
highly specific interests. 

8 See Henry A. Landsburger, "The labor élite: is it revolutionary?" and the 
notes appended to it in Elites in Latin America, Seymour M. Lipset and Aldo 
Solari, ed. (New York, Oxford University Press, 1967), and Robert J. Alexander, 
Organized Labor In Latin America (New York, The Free Press, 1965); and the 
bibliographies in each. 
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Another factor which often causes the trade union movement to be 
docketed as revolutionary is what is commonly called the "politization" 
of the unions—a term sometimes mistakenly interpreted as synonymous 
with "ideologization". In Latin America politization is as old a pheno-
menon as it is complex. In many countries, the first trade unions and 
in some cases the first trade union confederations were "ideological" 
and "political" inasmuch as their ruling principles were anarchistic. 
In all of them, this ideologization was apparently perpetuated with the 
emergence of the socialist and communist trade unions. In practice, 
such unions were important only in certain activities. Concurrently, or 
very shortly afterwards, other political parties or leaders, usually those 
holding the reins of government, began to organize the nascent in-
dustrial working class as a means of controlling it. This sort of action 
may follow two courses which are not always incompatible: in one case 
the representatives of political parties or factions play a leading role, or 
at any rate participate in the organization of the trade unions; in the 
other, laws and executive decisions are adopted which are favourable 
to the establishment of trade unions or which improve the lot of the 
workers long before the existing trade union organization is in a position 
to extort similar concessions. Whichever line is followed, the intention 
is either to gain the support of the workers or to forestall the potential 
threat of an uprising on their part. It is thus paradoxical that the trade 
union confederations should be censured for their politization when 
they are or appear to be dominated by opposition parties, as if the 
latter were the originators of a state of affairs that has always existed. 

The explanation of politization does not always lie in these 
historical circumstances, however; it may also be that the aim of 
exerting pressure on the central authorities is determined by the very 
fact that the measures which the State adopts or abstains from adopting 
are, in many instances, just as important for the trade unions as the 
behaviour of entrepreneurs, or even more so. The weakness of the trade 
unions itself leads them to seek political backing. At the same time, 
the structural weakness common to most of the political parties induces 
them in their turn to court the favour of the unions, or at least to 
avoid a definite clash with them. 

Within these complex interrelationships, however, the primary 
concern of the trade unions is with short-term economic objectives. 
Although specific trade union confederations have sometimes thrown 
in their lot with a particular government, it has been because the 
alternative course was seen to jeopardize existing or potential gains. 

The significance of unemployment—so great a problem in Latin 
America—as a cause of trade union weakness is thus easy to under-
stand. Unemployment is a constant menace, but it is the government 
that appears most capable of averting it, or at any rate much more so 
than the entrepreneurs. It is therefore to the government that demands 
are addressed and on the government that pressure is exerted for the 
creation of employment opportunities, for the restriction of the entre-
preneurs' power to abolish jobs, etc. 

There are innumerable repercussions of these manifold actions and 
reactions. It might be thought, however, that as long as the better 
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organized groups can obtain some satisfaction of their aspirations 
within the existing political and social structure, and within the limita-
tions set by the situation prevailing at a particular juncture, there will 
be no real demand for a radical transformation of the system. 

This does not mean that the trade union movement will never 
in any circumstances become revolutionary. If its demands are denied 
satisfaction, and if the social situation involves a great deal of discontent 
among other groups or a high degree of disintegration of the social 
forces, the trade union movement may assume a revolutionary guise. 
Within the trade unions, power will then pass into the hands of the 
more radically minded leaders, who will find themselves all the more 
effectively driven to insist on drastic change, the more strongly the 
foregoing causes operate. But in Latin America this concatenation of 
circumstances can only be of exceptional occurrence. An intermediate 
stage must come first. Failure to meet demands and the stifling of any 
attempt at compromise will tend to shift power within the trade unions 
to the more radical leaders, but even then, if some satisfaction is 
accorded, albeit at levels a good deal lower than those originally 
aspired to, the likelihood is that the leaders with revolutionary leanings 
will be left in the lurch, and the situation will revert to normal. 

This discussion as to whether the trade unions are or are not 
revolutionary, is apt to be confused with an issue equally or even 
more important: what is the significance of the trade unions as an 
instrument of change? 

When it is argued that trade unionism is revolutionary, the ten-
dency is to suppose that all change depends upon unionization. When 
the opposite view is maintained, the idea is insinuated that it brings 
about no change at all; but in these terms the question is purely 
ideological. It seems undeniable that trade unionism has been a factor 
making for change, both in relation to the position of the trade union 
members, and in relation to the community at large. In the case of 
union members, protective measures, increased security of job tenure, 
higher wages, etc., have enabled a considerable proportion of the Latin 
American population to gain a position which, if not ideally desirable, 
is a least much better than could have been attained without the trade 
unions. In addition, the existence of a relationship with the employers, 
the State, and the union leaders has established a mode of participation 
and integration in the national society. 

Furthermore, for its leaders themselves the trade union movement 
has been a far from negligible instrument of modernization. The 
CENDES study on the élites of Venezuela shows that, to judge from 
various indicators, the trade union leaders are more "modern" than 
primary school teachers, notwithstanding their much lower level of 
formal education. 

The regressive character of income distribution patterns may be 
taken as a proof of weakness on the part of the trade unions. It would 
seem, however, that distribution is regressive mainly for the lower 
non-unionized social strata. Moreover, it may be supposed that income 
distribution would be still more regressive if trade union pressure did 
not exist. 
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It is much harder to evaluate changes in the political system to 
which the trade unions have helped to give rise. The difficulty is due 
not only to the lack of systematic studies, but to the very nature of 
the problem. The power of the trade unions is clearly apparent when 
certain demands publicly addressed to the political system are satisfied, 
just as their failure is manifest when their demands remain unsatisfied. 
But there are many decisions that governments take or refrain from 
taking in anticipation of the trade unions' reaction. In this case, the 
power of the unions is really operative, but scarcely perceptible to the 
community as a whole. 

Attempts at political manipulation of the trade unions or their 
leaders are as complex as they are varied. A distinction is often drawn 
between the genuinely independent trade unions, whose power has 
its source in the workers themselves, represented by their leaders, and 
the controlled unions, whose real source of power lies in the govern-
ment or in the political parties that manage them. This may be a 
useful distinction, but its true empirical significance needs demonstrat-
ing. There is a tendency to assume that only when the trade unions 
are genuinely independent can they fulfil their function of defending the 
workers. But what does genuine independence mean in real terms? 
The idea often entertained is that of independence in relation to gov-
ernment, or to the ruling political parties; but in such cases there are 
usually very close ties between the trade unions and the opposition 
parties. According to some conceptions of independence, there is no 
such thing as an independent trade union in Latin America; according 
to others, they are all independent. This indicates the complexity of 
the problem. Even when the trade unions are dependent upon the 
government or upon a particular party, if they have a measure of 
strength of their own, they formulate demands which have to be 
satisfied to some extent. The opportunities for manipulation will be 
all the greater in so far as the questions at issue are matters of general 
policy which do not appear to touch the trade unions directly, and all 
the slighter in so far as they have a close bearing upon those specific 
problems which affect the level of living, consumption capacity, etc. 
Manipulation is a real phenomenon, but the limits to it are no less 
real; it cannot be carried so far as to alienate those subjected to it. 

In the conditions prevailing in Latin America, the demands of the 
trade unions and the demands upon them, organized labour questions 
on the one hand and political affairs on the other, are interwoven in 
so complex and continuous a pattern that every endeavour to establish 
a form of trade unionism concerning itself strictly with labour matters 
has only implied, in practice, an effort to increase the influence of 
specific political forces. Both the weakness and the efficacy of the trade 
unions are inextricably tangled in this complex web. In other words, 
they are inseparable from the structural pattern of all the social forces 
at any given juncture. The unions look very strong or very weak 
according to the standpoint from which they are viewed but above all 
according to the groups associated with them. 

Thus there seems to be no room for doubt that the trade unions 
have been and are a factor of change, but what also appears to be true 
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is that the full force of these changes makes itself felt only within a 
relatively limited sphere. Since the aim pursued relates to specific objec-
tives rather than to a complete structural transformation, the satisfac-
tion of demands and the concessions made by the ruling groups are 
also confined to as small and precisely demarcated a domain as 
possible, and helps to maintain the system. Hence it is quite possible 
that in many cases much more of the cost of the improvements obtained 
by the trade unions is borne by the population at large, through price 
transfers, than by the entrepreneurs. It may also easily be true that 
trade unionism has created little islands of reasonable or high wages in 
the midst of the sea of penury overwhelming the non-organized, under-
employed or unemployed workers. It is in this sense that, paradoxical 
as it may seem, in many Latin American countries some trade unions 
may be said to hold a share, however modest, in the privileges attaching 
to a regressive income distribution pattern. 

It would be a mistake, however, to suppose that the activities of 
the trade unions are confined to those directly affecting their own 
members. The need to increase their strength leads them to support 
and encourage the organization of new groups, to which again the 
political forces look for support. The expansion of the bases of trade 
unionism may perhaps be slow, but that they do expand is undeniable. 
Furthermore, even for the non-unionized and non-organized workers, 
the existence of powerful trade unions does not fail to produce certain 
indirect effects. In many instances, it is impossible to refuse specific 
wages increases to non-organized workers, when the trade unions are 
obtaining them for their members; or, again, to deny all access to 
social security benefits. 

How do all these changes relate to development? For the purposes 
of the analysis, a dividing line may be drawn between the functions 
of the trade unions at the level of the enterprise and their functions 
at the level of society in the aggregate. If the view held is that rationali-
zation of enterprises and transition to the predominance of impersonal 
relationships in industrial establishments are factors favourable to 
development, it will seem clear that, roughly speaking, trade union 
action has produced positive effects. Trade unionism certainly does 
not do away with purely paternalistic methods of operation, but it does 
confine them within certain bounds; it does not necessarily entail a 
higher degree of rationalization, greater attention to costs, etc., but 
it does help to promote them. Trade union pressure may lead also to 
changes which, through the improvement of technology, benefit the 
workers who remain in employment, to the cost of those who are 
stood off. 

The unqualified application of these remarks to public sector acti-
vities does not seem justifiable, however. The capacity of State enter-
prises or services to absorb trade union pressures without altering their 
structure in order to keep costs at a reasonable level is much greater 
than that of private enterprise. In the case of the State, productivity 
per worker employed may drop substantially, since productivity is 
normally regarded as a criterion of minor importance in evaluating 
State activity, and one which is often difficult or impossible to apply 
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owing to the strength of the coexistent pressures for the creation of 
employment and for the improvement of wages in existing jobs. 

It is difficult to see how far civil service unions may have con-
tributed to the rationalization of the public administration. More easily 
traceable is the course of their struggle—mainly successful—to obtain 
a really watertight security of job tenure which means that the func-
tionaries can do practically anything with impunity. Even in the tran-
sition to a system of impersonal relationships, much less seems to be 
attributable to the trade unions than to the intrinsic requirements of 
any expanding bureaucracy. In many countries the civil service unions 
have reduced the significance of the spoils system, and have perhaps 
done something to prevent the total politization of the administration, 
but in many cases they have also been very successful in establishing 
privileges, rationalized in all sorts of different ways, but in the last 
analysis incompatible with the levels of development attained. 

The influence of the trade unions at the level of society in the 
aggregate is a more complex problem still. In the private sector they 
secure a share in income which is modest; in the public sector they 
obtain a proportion which is perhaps larger than is due in terms of 
productivity. In any event, the mere existence of trade unions precludes 
the adoption of development models operating on the basis of a severe 
restriction of industrial workers' income, such as were to be found in 
the past. But it would be ridiculous to maintain that trade unions are 
obstacles to development because they prevent the operation of a 
model which—apart from its not being the only possible alternative— 
cannot be reproduced on account of other characteristics of the times 
which have nothing whatever to do with the trade unions. These latter 
have inherited ideological concepts and organizational and campaigning 
procedures unknown in the past, but the differences are attended by 
totally different historical circumstances. 

It is not easy to say whether the trade unions are or are not 
favourable to development. It is the over-all structure that seems ill-
adapted to the development process, owing to the want of capacity to 
define a common project and provide the appropriate instruments for 
its implementation. The trade unions are doing the same thing as the 
other groups, though more visibly than many of the rest: defending 
their own or their members' position in society. Like so many other 
social organizations, they are in a state of readiness for use for differing 
purposes. If an effective development project were drawn up involving 
their active participation in the decision-making process and clearly 
defining the fields of real concern to labour, they could be an invaluable 
instrument for mobilizing the community's efforts. As long as this is not 
forthcoming, the other groups cannot expect the trade unions to make 
sacrifices of which they themselves would be quite incapable. The 
middle classes appear to have been distinctly successful in setting their 
stamp on the trade unions. The more significant the unions' gains, 
the more they have thrown in their lot with "group politics", and, at 
the same time, adopted the aspirations and consumption patterns of 
the middle classes. 
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5 . MARGINAL GROUPS AND MARGINALITY 

The term "marginality" has acquired so many connotations and is 
applied in so many ways that is has become a source of confusion. A 
distinction has been drawn between the theory of marginal personality 
and the theory of marginality as a social situation. It is only this latter 
approach that is of interest here, but even within its limits, there are 
many interpretations to be taken into account. Marginality may be 
viewed as: an ecological situation (the marginal population groups are 
defined in terms of the neighbourhoods and types of housing units in 
which they live); as a state of limited citizenship (the members of a 
marginal group have no real means of exercising a number of civil 
rights that all nationals are supposed to enjoy); as participation in the 
"culture of poverty" (a sub-culture with features of its own, different 
from those that characterize the culture prevailing in the community as 
a whole); as a manifestation of backwardness in economic development 
(the groups in question are "marginal" to the development process, 
which passes them by); as non-integration in society; as a situation of 
structural maladjustment; as a state of not belonging to the prevailing 
system, etc. These conceptions of marginality, far from being mutually 
incompatible, point to characteristics that are often found in conjunc-
tion, although they are not necessarily coincident. It sometimes happens 
that inhabitants of marginal settlements or shanty towns have perma-
nent jobs, and are living there on account of special circumstances; 
groups that are marginal in other senses of the term may dwell in 
slums in the heart of the city. All or some of the various characteristics 
used to define marginality may be found in specific households, but 
more significance attaches to the differences created by their widely 
varying degrees of intensity. Marginality is not the same thing as 
poverty in general, unless the interpretation placed on the latter term 
is such as to make it synonymous with the former. Rural workers 
under the latifundia system were very poor, perhaps poorer in absolute 
terms than many of the urban marginal groups at the present time, 
but they were not marginal in the strict sense of the word. There are 
urban workers with regular access to employment who, tiny as may 
be the sums they earn, are not marginal. 

Marginality is a structural situation, not merely a psychological 
condition manifested in specific individuals, although it may be the 
cause of such a condition. It is characterized by non-participation in the 
prevailing social structures, combined with the impossibility of acting 
without reference to all or some of them: a non-participation accom-
panied by the aspiration to secure at least a minimal share in the as-
sets of a given society. Marginality is not identical with isolation, nor 
can it be defined as the existence of an autonomous social system com-
posed of persons with specific characteristics who are segregated from 
society as a whole; it is a product of the type of process which the 
society concerned has undergone, a consequence of the over-all social 
structure. 

It is found in both urban and rural areas, and the increase in 
geographical and occupational mobility is tending to smooth out the 
differences between urban and rural marginality, although they are 
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still considerable. Everywhere, the most diverse factors are impelling 
all individuals and groups to demand a chance to participate in the 
social structures, yet they are able to do so only "marginally". While the 
possibilities of achieving satisfactory living conditions that the tradi-
tional occupations afford them are dwindling daily, the mass com-
munication media incite them to improve and diversify their consump-
tion patterns, and the State and the political movements acquaint them 
with their right to attain higher levels of living. It is being at one and 
the same time so far "outside" and so far "inside" that is the distinctive 
feature of marginality, and this anomaly seems likely to become in-
creasingly marked in the immediate future. 

In the context of incorporation in the structure of employment, 
which is undoubtedly one of the most important considerations, margi-
nality can be studied from the following standpoints: the types of 
occupations open to the marginal groups, and their characteristics; 
the means of obtaining employment; and the occupational history of the 
individual. The occupations accessible are characterized by their very 
low status and high degree of insecurity. An opinion sometimes held is 
that their common trait is uselessness. What difference does it make 
whether shoeblacks do or do not exist? But the concept of uselessness is 
very vague, and the occupations of marginal groups cover a wide 
range. There are own-account workers (shoeblacks, waste-paper collec-
tors, street hawkers of eatables), and also wage-earners. The feature 
these activities have in common is not that they are useless or unneces-
sary, but that they never involve the basic economic roles of a society. 
They are occupations for which there is a real demand. A complicated 
internal hierarchy exists which is difficult to grasp from outside and 
has not been properly studied, but which is meaningful for the marginal 
population itself. The news-vendor may be the owner of his corner 
kiosk, but he may likewise rent it, or may be associated in some other 
legally nameless form of partnership with somebody who is also a 
member of the marginal population. Thus the existence of widely differ-
ing levels are recognized, and upward and downward movements are 
traceable, not only from one generation to another but within the per-
sonal history of a single individual. It must not be forgotten that mem-
bers of marginal groups sometimes engage in certain activities, such as 
making woven goods at home for sale to small-scale industries, which, 
although very poorly paid, may provide regular work, and thus permit 
of a level of living which is relatively high in comparison with the rest 
of the marginal strata. 

This complex internal stratification derives also from the fact that 
in the marginal communities there are recognized official or unofficial 
leaders who express the most generally held opinions and have the 
power to win general acceptance for their views. They are not always 
linked with political parties; they may merely give expression to the 
difficulties encountered by their own groups and serve as channels for 
mediation. It would be impossible to take over land by force, for exam-
ple, without a leadership from within or from without, both. The 
differences in income and aspirations, which are negligible from the 
point of view of the middle strata, may be significant for those who live 
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marginal lives. Lastly, the different forms of family solidarity, and their 
varying strength, also create considerable differences. 

The disparities are clearly evident where earnings are concerned. 
Monetary income is always very low—below what can be considered 
the minimum subsistence level. In some cases it almost reaches this 
minimum and in others falls far short of it. It is not unusual for the 
ratio between minimum and maximum income levels to be 1:4, which 
certainly represents a considerable disparity. Hence it may be inferred 
that within the marginal groups there is a measure of internal vertical 
mobility, or what at any rate their members view as such. 

Means of obtaining employment also vary widely. "Obtaining em-
ployment" is a somewhat unrealistic way of describing the situation. 
Strictly speaking, it is a matter of "job-hunting". All means are tried 
to this end, although with very unequal degrees of success. Mass com-
munication media, in particular the press, are not entirely disdained. 
The members of marginal groups often resort to the daily paper, 
but usually when other means have proved ineffectual. Almost in-
variably the result is negative. The commonest and most efficacious 
means are those operating through personal relationships. Friends or 
members of the family report on where a job is to be found and are 
sometimes in a position to recommend an applicant. 

The occupational history is significant as a pointer to the most 
characteristic feature of all: insecurity. Very few have a permanent 
job; those who have may live in a shanty town, but they have already 
escaped or are escaping from the state of marginality proper. In occupa-
tional case histories remarkable instances of continuity are to be found, 
but they are in the minority, and occur only among own-account 
workers. The wage-earner shuttles endlessly to and fro between em-
ployment and unemployment. Sometimes a person leaves one occupation 
in order to take up another but not often, as the rule is to pass through 
periods of unemployment between jobs. The respective periods of em-
ployment and unemployment vary to a remarkable extent. This is 
reflected in another phenomenon: the same person may do many dif-
ferent jobs in the course of his occupational history. Persons are to be 
found who have been shoeblacks, car-minders, car-washers, news-
vendors, errand-boys, employees at the humblest of levels, painters, etc. 
Job-hunting means that the individual must be prepared to turn to any-
thing, regardless of qualifications. Some skills are acquired or updated 
in the job itself. 

All these circumstances form part of the broader constellation 
which is termed marginality but what is the nature of marginality itself? 
There are, of course, several possible replies. One of those which have 
gained the widest circulation in recent times is the definition that turns 
upon the idea of a "culture of poverty", whose most outstanding ex-
ponent is Oscar Lewis. 

The "culture of poverty" is an endeavour to apply the conception 
of a sub-culture to the explanation of phenomena occurring in certain 
social groups. From the theoretical standpoint, it involves confusing 
problems. The culture of sub-culture of poverty, like any other sub-
culture, may be regarded either as a derivative of the main culture 
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or as a cultural system on its own account, retaining its own traditions. 
If it is viewed as a derivative of the core culture, there are two pos-
sible versions: it may be seen either as "a natural evolvement from the 
main culture or as a reaction to it".9 Both verisons presuppose a special 
evolution, but whereas the first implies essential conformity with the 
patterns of the main culture, the second entails conflict with it (as, for 
instance, in the case of the delinquent sub-culture). 

All these senses of the term are combined when one speaks of the 
culture of poverty, although they are certainly not identical. As Roach 
and Gursslin point out, if the thesis of a culture of poverty is used as a 
causal explanation, the presence of two essential conditions must be 
demonstrated: that the culture of sub-culture is really transmitted from 
one generation to the next, and that the culture is a strong normative 
system, since it is assumed that the behaviour of the poor is primarily 
determined by the sub-culture to which they belong. The upholders of 
the concept produce no evidence that either of these conditions is met. 
Lewis, in particular, never draws a clear distinction between those be-
haviour patterns which derive from assimilated values—i.e., from the 
absorption of the postulated culture by the individual—and those which 
stem from the situation itself. Such a distinction is indispensable. If the 
behaviour of the poor is not due to situational factors, even should con-
ditions alter, changes in behaviour will be very slow to take place if 
indeed they do so at all. Conversely, if behaviour patterns do depend 
upon situational factors, upon the objective socio-economic situation 
which can be described as poverty, any improvement in this will quickly 
make a difference to the normative system. A typical case in point is 
the lack of employment opportunities. Are they hard to find because 
there really are none, or because even if there were, certain groups 
would be wanting in the behaviour patterns required for the jobs 
available? Or, to put it in other and somewhat exaggerated terms, are 
the poor poor because they are unemployed, or are they unemployed 
because they are poor? On what does the explanation fundamentally 
turn—on the culture or on the situation? It is worth while to underline 
the considerable differences to which the two explanations give rise 
from the empirical standpoint, and, above all, to stress that the thesis 
of a culture of poverty cannot be taken as established when, as some-
times happens, its essential implications are denied or ignored. 

Although the two explanations are not entirely incompatible, the 
real relations between the cultural and situational factors would have 
to be shown. There is probably a combination of situational elements 
and of transmitted cultural patterns, but it is possible too that trans-
mission may depend upon a similar situation persisting from one gene-
ration to another. According to studies carried out in Europe, marginal 
groups adopt certain behaviour patterns, especially in respect of family 
life, which are closely akin to those followed by the working class in the 
conditions prevailing at the beginning of the industrial revolution, 
although those patterns and those conditions have ceased to exist for 
almost all the other members of the society. They also show that this 

9 Jack L. Roach and Orville R. Gursslin, "An evaluation of the concept 
•culture of poverty'", Social Forces, vol. 45, No. 3 (March 1967), pp. 383-392. 
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occurs in groups which are not of rural origin, but largely consist of 
people who were born in Paris or who come from other large towns.10 

There is no guarantee that the norms governing the behaviour of 
the poor, however much they may differ from those by which members 
of the society as a whole are guided, necessarily imply defiance of 
them. It is noted in one study that a high proportion of the inhabitants 
of a marginal settlement in Paris are not legally married; but the point 
is not that they are unwilling to get married or that they are asserting 
a normative system which sets a high value of free unions. In most 
cases, it is simply that they cannot get married because they are 
bound by some earlier union which they cannot get dissolved, because 
of the cost and complications of the requisite formalities. They are 
neither hostile to the norms of society as a whole nor unaware of 
them; it would be nearer to the truth to say that they endorse them, while 
at the same time entertaining the resigned conviction that compliance 
with them is not within the reach of the people in their situation. 

These considerations suggest that the behaviour patterns observable 
are the product of adaptation to economic and social conditions rather 
than of compliance with sub-cultural norms. There is no reason, how-
ever, why the behaviour in question should not acquire a certain norma-
tive status for the children of those who follow it, without going so far 
as to be a culture of poverty. A marginal population can exist only in 
relation to a given structure. A group which was not formerly marginal 
becomes so as a consequence of certain changes, but not necessarily 
because it is incapable of adapting itself to change. The reason may 
simply be that the same factors that brought about the changes have the 
effect of segregating the group concerned, or that the very conditions 
implicit in the new structure require the existence of a marginal popula-
tion for their operation. 

In Latin America, stress is commonly laid on the fact that all 
surveys show the educational levels of the marginal groups to be far 
below those of the rest of the population. This is true. But two equally 
significant facts are less commonly recalled. In the first place, there 
were groups in the past whose educational levels were much lower than 
those of the existing marginal population, and which were not then 
marginal. Secondly, if the marginal groups are relatively at a great 
educational disadvantage, in absolute terms the levels reached are not so 
very low. In some Latin American countries a high proportion of the 
marginal population has completed the primary school course, which 
was not the case in those same countries not more than thirty or forty 
years ago. Yet they cannot find work, or find it only in ill-paid, low-
prestige occupations. This is often attributed to their low educational 
levels. But it might also be ascribed to a regressive income distribution 
pattern in which some occupations are very poorly paid, and to the 
fact that jobs above a certain level are far fewer than the applicants 
for them, and much higher educational qualifications can therefore 
be demanded. It would be a mistake to account for these situations in 

10 See, for example, Jean Labbens, La condition sous-prolétarienne (Paris. 
1965). 
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terms of inadaptation, which would, moreover involve a value judge-
ment. There are equal grounds for arguing either that the marginal 
groups are not adapted to the society in which they live or that the 
society in which they live is not adapted to them. In actual fact, 
neither statement is true by itself; each is strictly conditioned by the 
other. In some marginal population groups, unquestionably, there are 
certain phenomena which can be imputed to inadaptation, but they 
should be studied in each specific instance, and can hardly be thought 
to constitute a general characteristic. 

On the other hand, what does really seem widespread is the 
poverty of extra-family social relationships. Not only between the 
marginal population and the members of other groups are they few in 
number, but within the marginal population itself. They are few and 
they are weak, except—as has already been said—at the family level. 
A greater degree of isolation than is observable in other social groups 
appears to be a fairly typical feature. The neighbourhood relationship 
is the only one capable of mitigating it in some measure; but the dif-
ficulties encountered in organizing such relationships are highly char-
acteristic of the isolation in question. In this case as in others, once 
real participation is established, marginality proper ceases to exist. 

The marginal groups are highly complex, and most generalizations 
on the subject are probably a distortion of the truth. TTiere has been 
a great deal of speculation as to whether the marginal population may 
not come to act as protagonists of change, which would mean that in 
Latin America they would begin to play the same role as did the indus-
trial proletariat in European society in the mid-nineteenth century. 
Some hope, while others fear, that from the marginal groups will come 
the spark that kindles the flame of revolution; but both sides agree that 
their potential as agents of change is very high. For some, their social 
integration represents the one chance of saving the system, while others 
cherish the belief that this will be impossible, and that the downfall 
of the system is inevitable. The question seems difficult to settle in 
these terms. From the social standpoint, the marginal groups appear to 
display a high degree of conformity. There is nothing to substantiate 
the view that they defy the predominant patterns imposed by the middle 
classes; what happens is that they are often driven into non-compliance. 
From the political standpoint, studies carried out in the United States 
show that a major proportion of the marginal population votes for the 
conservative parties, which may happen also in Latin America, at least 
when the question is posed within the existing political spectrum. In 
several countries, leaders who neither are nor seek to give the impres-
sion of being left-wing, and who sponsor no radical changes of any kind, 
have gained a high proportion of votes or political support in the margi-
nal settlements. The marginal population seems much more concerned 
with striving to enter the system than to change it. But the achievement 
of this aim would in itself imply changes on a considerable scale. 

The fact that there seem to be limits to the marginal group's 
potential as agents of change does not mean that it is non-existent. In 
this context, the vast differences between the Latin American countries 
should be recalled. In some of them the marginal groups must represent 
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about 40 per cent of the population, while in others they do not account 
for as much as 5 per cent. Their capacity for exerting pressure on the 
system is obviously much greater in the former case, if only because of 
the ideas formed by other groups as to the probable results of the violent 
irruption of such great masses. Hitherto, however, the strongest tensions 
have been absorbed in every case. In this sense, even though the margi-
nal groups have no revolutionary aims and probably no ability to en-
visage them, their potential as agents of significant long-term change is 
very considerable. The absence of any effective form of organization 
or participation—a lack which is rapidly being supplied—is the great 
obstacle to the realization of this potential. 

What is meant by effective participation? In theory, a distinction 
can be made between participation in the elaboration of the value 
systems, norms and decisions prevailing in the society, and participation 
in the goods or rewards of all kinds that are distributed in the society. 
Up to now, the marginal population's participation in the second of 
these areas has been minimal, and in the first virtually nil. Attempts to 
increase their participation have also been directed at the second of 
these two areas, and have taken the form of housing the provision of 
stable employment, social assistance, etc. On the other hand, any active 
participation by the marginal population in the elaboration of decisions, 
to say nothing of value systems and norms, seems rather far off. The 
distinction is obviously only relative and their successful participation 
in the distribution of goods and reward influences the process of deci-
sion-making; but so far, their influence on decision-making has been 
very small. It has not meant more than that the decision-making groups 
bear the marginal population in mind in taking some of their decisions, 
and the marginal population itself has not participated actively in the 
process, except sporadically. The most important point is whether such 
sporadic participation can become a continuing phenomenon. 

A plausible hypothesis is that the development and orientation of 
all the potential involved depends not so much upon the numerical size 
of the marginal population as upon its internal composition. It may be 
assumed that those members of the marginal groups who belong to the 
wage-earning sector will be much more prone to identify themselves 
with the working classes, and those who engage in humble lines of busi-
ness with the middle classes; but this possibility calls for more research, 
since the trade unions develop defence reflexes against the irruption 
of the marginal population which differ little from those of the middle 
classes against the unions or those of the middle-class shopkeepers 
against competing marginal street vendors. It may be said that the 
marginal population does not constitute the lowest level of the stratifica-
tion system, but exists completely outside it, as a latent threat to the 
system itself and to all its members. The latter in their turn tend to 
make concessions to the marginal groups in so far as they see possibi-
lities of thereby obtaining support which will strengthen their strategic 
position within the system. 
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Chapter VI 

U R B A N SOCIAL CHANGE AND CONSUMPTION PATTERNS 

1. INTRODUCTION 

In the abundant literature on urbanization in Latin America the 
ecological-demographic aspects of accelerating population concentration 
in large cities, the apparent dissociation between this process and the 
slow increases of industrial employment, and the "social consequences" 
in the form of enormous slums have been particularly prominent.1 As 
early as the 1940s Latin America was judged "over-urbanized" in rela-
tion to its level of economic development.2 In 1940, however, Latin 
America had only four cities with more than one million inhabitants; by 
1960, the number had risen to ten; by 1980 it is expected to reach 
twenty-eight. In 1960, only one metropolitan area had passed the four 
million mark; by 1980 there will probably be six others; three or four of 
these agglomerations will have ten million inhabitants or more. In a few 
countries the phenomenon of "conurbation" is already visible, with 
several cities beginning to merge into a predominantly urban region. The 
rapidity of growth of the larger urban centres, especially the national 
capitals, has been viewed with apprehension as a source of problems 
that seem almost insoluble. In any event, the available techniques for 
urban planning and provision of social services offer no promising solu-
tions, while a continuation of present trends in population growth and 
redistribution would make their dimensions ever more unmanageable. 
Declarations concerning the need for comprehensive planning to deal 
with the problems of urban-rural disequilibrium abound, but one finds 
remarkably little evidence of progress towards the application of plan-

xThe most extensive compendium of information and policy recommenda-
tions on these questions, Urbanization in Latin America (Paris, UNESCO, 1962), 
derives from a 1959 regional seminar co-sponsored by the United Nations, the 
Economic Commission for Latin America, and UNESCO. More recent statistical 
information can be found in several numbers of the ECLA Economic Bulletin 
for Latin America and Statistical Bulletin for Latin America, and in various 
publications of the Centro Latinoamericano de Demografía (CELADE). See 
also Richard M. Morse, "Recent research on Latin American urbanization; a 
selective survey with commentary", Latin American Research Review, vol. I, 
No. 1 (October 1965); Glenn H. Beyer, ed., The Urban Explosion in Latin Amer-
ica: A Continent in Process of Modernization (Ithaca, N.Y., Cornell University 
Press, 1967); "Urban Development in Latin America", Part III in Socio-Eco-
nomic Progress in Latin America (Social Progress Trust Fund Eighth Annual 
Report—1968, Inter-American Development Bank, Washington, D.C., 1969); 
and John Friedmann, "The Future of Urbanization in Latin America", to be 
published in Studies in International Development, by Washington University, 
St. Louis, Mo. 

2 Kingsley Davis and Ana Casis, "Urbanization in Latin America", The 
Milbank Memorial Fund Quarterly, vol. XXIV, Nos. 2 and 3 (April and July 
1946). 
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ning to national population distribution or even towards consistent na-
tional decisions on the main lines of policy. Economic planners and 
physical planners continue to go their separate ways. Discussions of the 
relative advantages of concentrating or deconcentrating investments 
that might constitute incentives for population redistribution continue at 
a high level of generalization, without being able to refer to integrated 
analyses of the economic, social and political implications of present 
trends and practicable alternatives. Urban municipal legislation and ad-
ministrative systems become more complicated but are not systema-
tically reformed. Earlier aspirations to plan the growth of various 
capital cities according to the advice of world authorities on city plan-
ning seem to have been tacitly abandoned. 

In fact, it is becoming evident that urban population concentration 
is only in a very limited sense a "problem" in itself, susceptible to direct 
measures of control. It is the most conspicuous manifestation of pheno-
mena nationwide and regionwide in scope, affecting the whole popula-
tion in different degrees and in different ways, with predominant traits 
varying according to the national population size and rate of growth, the 
level of industrialization, and the degree of national cultural homogeneity 
or heterogeneity. "Urbanization" in the wider sense is simultaneously a 
process of concentration of population in cities, of transformation or 
"modernization" of pre-existing urban patterns—which in Latin America 
have a long history; and of the diffusion of "modern" urban patterns— 
with whatever limitations and distortions that involves—to the whole 
population, including the most isolated rural groups. The Latin Amer-
ican capital cities and ports have historically "modernized" themselves 
through the borrowing and adaptation of successive models from the 
European centres of urban culture. Until recently, however, further dif-
fusion was weak, and the rural and small town societies preserved a 
certain measure of autonomy, if only in stagnation. This is no longer the 
case, and the accelerating movement of population into the cities is only 
one symptom of intensifying urban dominance of the national econo-
mies and societies.3 

In Latin America at present this triple transformation is most 
rapid, and holds the greatest potentiality for further acceleration, in 
the countries of type II in the typology set forth in chapter III. These 
are the relatively large countries (Brazil, Colombia, Mexico and Peru) 
that exhibit some measure of progress in industrial development, high 
population growth rates, sizable reservoirs of rural population, and 
sharp contrasts between internal regions. Venezuela, which falls into this 
type in other respects, has already shifted with exceptional rapidity from 
rural predominance to concentrated urbanization. In all of these coun-
tries at present, the smaller urban centres are beginning to grow at 
somewhat higher rates than the larger, and this presumably indicates 
some progress toward the formation of national networks of cities of 

3 This formulation, along with many of the ideas presented below, derives 
from a study of urbanization under way in the ECLA Social Affairs Division. 
See Anibal Quijano, "Dependencia, cambio social y urbanización en América 
Latina", Cuadernos de Desarrollo Regional, Centro Interdisciplinary de Desa-
rrollo Urbano y Regional, Universidad Católica de Chile, 6 Marzo, 1968; and 
"The Urbanization of society in Latin America", Economic Bulletin for Latin 
America, vol. XIII, No. 2 (November, 1968). 
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differing sizes and functions. Among the countries of type I, Argentina 
and Uruguay have reached a level of urban predominance at which the 
potential contribution of the rural population to further urbanization 
cannot be very large in relation to the size of the cities, and Chile is 
close behind them. Most of the smaller countries of types III and IV 
are at earlier stages of this triple transition and face the probability of 
a speeding up. In view, however, of their relatively small populations 
and their restricted capacities for economic support of large urban ag-
glomerations, it can be expected that the second and third processes— 
transformation of pre-existing urban patterns, and diffusion of modern 
urban patterns to the rural populaton—will advance faster than popula-
tion concentration in the cities. 

The oft-repeated statement that Latin American urbanization has 
proceeded independently of industrialization is valid in at least two 
senses: some of the cities reached substantial size long before the intro-
duction of industry on a significant scale, and the growth of the more 
important cities has not depended on the expansion of employment in 
industry, which has absorbed only a moderate and declining proportion 
of their labour force. Nevertheless, the expansion of industrial produc-
tion has helped to support the expansion of the service occupations 
that have absorbed the greater part of the urban labour force. The cities 
could hardly have reached their present size and potency of attraction 
without this stimulus. 

At the same time, the specific kind of modernization that has taken 
place has derived from world industrialization. The great cities are cen-
tres for the introduction, promotion and dissemination of industrial 
goods creating felt needs that must be satisfied either by imports or by 
local production. Recent studies have pointed to similar influences at 
work between internal regions of the larger countries (in particular 
Brazil and Mexico). Zones with lagging incomes and little local indus-
trial growth are urbanizing under the stimulus of the national centres of 
industry and commerce. 

As was pointed out in chapter II, present lines of urban moderniza-
tion raise formidable difficulties for any effort to mobilize the population 
for development through restriction of consumption and raising of pro-
ductivity. The groups that have attained "modern" urban consumption 
standards tend to look on these as a right and to blame the insufficien-
cies of national development on the lack of initiative and inordinate 
demands of the poor. 

At the same time, the cost of the symbols of wealth has risen sharply 
in the countries that have advanced farthest along the paths of urbaniza-
tion and import-substitution industrialization: the costs of automobiles 
and other durable consumer goods because of import restrictions, in-
ternal taxes and relatively low levels of productivity—imputable, up to 
a point, to competition among a large number of enterprises producing 
on a small scale for narrow domestic markets; and the costs of foreign 
travel because of currency depreciation and restrictions on purchase of 
foreign currency. In the majority of countries, efforts have been made to 
raise the rate and increase the progressiveness of direct taxes on incomes 
and property, to ensure more effective enforcement and more rarely to 
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close loopholes with levies on presumed income rated according to 
visible evidence of wealth—or there have been threats, at least, that such 
measures would be taken. 

The size of the strata aspiring to these symbols has meanwhile 
grown with the awareness that most of them are standard attributes 
of middle-income families in the countries that are models for the 
urban transformation. In practice, the fiscal reforms have probably not 
as yet substantially offset the trend towards continuing concentration 
of income except in a few countries, but everywhere the prospect is 
feared and resented by those likely to suffer, and expedients are sought 
to evade redistributive measures and maintain consumption standards. 

Cuba, which in 1960 would have ranked between Argentina and 
Chile in a scale of urban concentration and modernization, is under-
going a transformation of urban-rural relationships quite different from 
the kind of urban predominance toward which the other countries are 
moving. The urban upper and middle strata, that are the mainsprings of 
the processes to be described below, have lost all their importance 
through emigration and socialization of commerce, industry and profes-
sional practice. A two-way flow of population between city and coun-
tryside is systematically encouraged, particularly through urban study 
by rural youth and rural harvest-work and social activities by urban 
adults as well as youth, while development policy—after some vicissi-
tudes—has favoured large-scale "industrialized" agriculture over urban 
industry.4 In these as in many other respects Cuba is moving towards 
a social organization fundamentally different from that inferable from 
trends in the rest of Latin America. 

2 . CHANGES IN URBAN SETTLEMENT PATTERNS 

Urban "modernization" has taken the form of attempted repro-
duction of the most recent urban patterns—themselves in process of 
rapid change—of North America and Europe. Thus, the growth in size 
of the large centres has been accompanied by a transformation of their 
physical appearance and their internal organization. The traditional 
pattern in which the more affluent classes lived as close as possible to 
the central plaza survives to some extent in the form of luxury apart-
ment buildings, but has otherwise been replaced by the ideal of dispersed 
settlement in garden suburbs. New forms of commerce dependent on 
the automobile—supermarkets and shopping centres—are springing up 

4 The Cuban decision to concentrate development efforts on agriculture 
relies on the potential market for tropical products offered by the USSR and 
other countries of the Socialist group, and also on the advantages of replacing 
imports of foods and raw materials. It is envisaged as a precondition for a re-
newed concentration of resources on industry in the mid-1970s, by which time 
it is expected that agricultural growth will be self-sustaining and rural living 
conditions and opportunities equalized with urban. The present policy stresses 
not only investment in mechanization, irrigation, and fertilizer production, but 
also the concentration of a high proportion of middle-level education and training 
on skills needed in agriculture. (El financiamiento y otros problemas del desa-
rrollo agropecuario, Informe del Ministro Dr. Carlos Rafael Rodríguez, Presi-
dente de la Delegación de Cuba a la Novena Conferencia Regional de la FAO 
para América Latina, Punta del Este, 1966; and Informe de la Delegación de 
CUba al Décimo-tercero Período de Sesiones de la CEP AL, Lima, 1969.) 
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at the same time, often organized directly by companies from the indus-
trialized countries. Industries supplying the consumer goods typical of 
the high-income industrialized countries have also appeared to meet 
the demands formerly satisfied, for a narrower range of goods and a 
smaller urban market, by imports. These industries also depend in-
creasingly on capital and technical direction from the industrially 
advanced countries, and to a large extent involve the local production, 
with imported raw materials and machinery, of the same brands 
previously imported. Advertising techniques and communication media 
have been introduced wholesale from the same sources, as will be 
discussed below. In this kind of "modernization" the example of the 
traditionally lavish consumption standards of the landowning upper 
classes seem to have reinforced and merged with the consumption 
stimuli from abroad to determine the standards of the widening middle 
strata. 

As the cities expand, increasingly sharp physical contrasts sym-
bolize the differential capacity of the population to respond to the new 
appeals. Extensive suburbs are indistinguishable from those of North 
American cities—except for their fringes of shacks inhabited by the 
families of caretakers, and except for the inadequacies of their urban 
infrastructure. Larger districts are inhabited by elements of the middle 
strata trying to stretch their incomes to cover the consumer goods, 
domestic service and private education for their children that they con-
sider essential to the maintenance of their status. Where the terrain 
permits, these suburbs usually form a fan-shaped pattern branching 
from a few main traffic arteries leading in one direction from the urban 
centre; the initial direction of the expansion may have been decided by 
scenic or climatic advantages of the terrain (including relative freedom 
from smog), by proximity to beaches, etc. 

Still larger urban zones, comprising both slums near the urban 
centres and newer peripheral settlements, are inhabited by strata whose 
incomes give them no hope of attaining more than a few items from 
the range of consumer goods on the market. Demands for goods within 
the purchasing power of the majority of the urban population are 
generally poorly satisfied, partly through a precarious parallel growth of 
technologically backward small-scale industries within the urban low-
income zones. The "modern" forms of commercialization also reach 
these zones last, so that they depend on market vendors and small 
shops with limited turnover and high markups. Next to employment, 
housing is the most difficult single problem of the urban low-income 
strata. Here too the patterns of urban transformation tend to exclude 
them: construction industries oriented to the upper-income housing 
market, inflated land prices, building regulations modelled on the norms 
of high-income countries, drive them into notoriously unsatisfactory 
expedients in their struggle for shelter. (These questions will be dis-
cussed in more detail in chapter XIII.) 

In most of the cities, the majority of lower and lower-middle 
income families still live in densely occupied zones relatively near the 
centre, but as these groups, continually enlarged by migrants, become 
more and more crowded and the supply of cheap dwelling units 
dwindles, they make their way to the periphery of the city. The growth 
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of middle- and upper-income suburbs and the appearance near the 
centre of "zones of transition" abandoned by the better-off strata to 
single-room occupancy by low-income families or to small industries 
are similar to well-known processes in the cities of Europe and North 
America. The centrifugal movement of the lower-income strata, how-
ever, takes different forms. These derive partly from the poverty and 
low housing standards of the families concerned, partly from the 
topographical characteristics of the city environs (often made up of 
desert, mountainous, swampy or otherwise agriculturally worthless land) 
and partly from the low capacity of the city administrations to enforce 
land-use regulations or provide low-cost housing. The huge settlements 
that are now springing up in the peripheral zones can be classified into 
the following major types: 

(a) Illicit shanty towns without tenure rights or prior organization 
of their occupants. These settlements house the most impoverished and 
socially disorganized strata, but quantitatively they represent a less 
important part of the problem than is sometimes assumed. They are 
also less characteristically "peripheral" than the other types described 
below, since they may appear quite close to the city centre, in vacant 
lots, along railway lines, river banks or steep hillsides, or adjoining 
garbage dumps. Some of these settlements are long-lived, but their 
situation is by definition precarious and their capacity for internal 
organization and self-defence is generally low. Most cities are continually 
striving to eradicate them, or at least the more conspicuous ones, and 
they are probably declining in size relatively to the other types. 

(b) Zones in process of occupation by upper- and middle-income 
groups, in which considerable numbers of families enjoy temporary 
occupancy of vacant lots as caretakers, frequently making a combined 
livelihood from cultivation of the lot and employment as servants, 
laundry-women or gardeners. This type of settlement constitutes a 
peculiar semi-rural fringe continually dislodged and pushed outward as 
permanent settlement advances, and normally has no capacity for local 
organization. 

(c) Settlements originating in organized occupation of land by 
large groups of families. Such occupation has become a very important 
form of low-income resettlement in several of the great cities with 
adjacent zones of agriculturally worthless publicly owned land, as in 
Lima and Mexico City. Private lands are also sometimes successfully 
occupied, although police action against the occupants is more likely 
to be prompt and effective. Settlements of this kind are distinguished 
by relatively systematic self-selection of families and the maintenance 
of vigorous extra-legal community organization for the purpose, first, 
of resisting eviction and securing official recognition of tenure rights; 
second, of exerting pressure on the authorities to provide public ser-
vices; and, to a lesser extent, of meeting community needs through 
collective labour and monetary contributions. Some occupations of 
land are initiated by professional promotors expecting to profit by them 
or by political movements, in which case the organization of settlers 
is presumably weaker and less likely to persist. Present information 
does not permit any general conclusion on the relative importance 
of spontaneous and induced organization for land seizure. 
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(d) Settlements originating in the subdivision and sale to indi-
viduals of privately owned land. A good many of these subdivisions do 
not conform to legal requirements or city regulative plans, the original 
title may not be clear, the seller is likely to evade any obligation to 
provide minimum urban services, and the municipality to be either 
unwilling or unable to do so. In addition, outright fraud in land sales to 
low-income families is very common; the family finds after occupying 
the land that the vendor was not the real owner. The needs for defen-
sive organization, to obtain tenure rights and urban services, of the 
occupants of this type of settlement may thus become quite similar to 
the needs of the settlements based on organized occupation of land. 

(e) Settlements originating in public programmes intended to 
relieve the housing shortage or eradicate shanty towns through the pro-
vision of cheap "minimum" houses or plots of land, plus aid in self-
help construction. Such settlements have been of minor importance 
until quite recently, but during the 1960s they have grown to enormous 
size in Santiago and Bogotá, and are likely to come to the fore in the 
great cities of other countries now undertaking crash programmes 
directed to families with incomes below the minimum needed to support 
amortization of the costs of conventional housing. The location of 
these settlements and the grouping of the families within them depends 
on the procedures of the housing agency rather than the choice of the 
families, and the initial conditions for local solidarity are thus less 
favourable than in the third and fourth types of settlement. 

The numbers of families living in the different types of peripheral 
settlement cannot be estimated reliably and any present estimate would 
soon be made obsolete by the rapid growth now under way. The figures 
commonly cited give only a general impression of the dimensions of 
the problem and sometimes convey a misleading impression that the 
extreme poverty and improvised shelter of the first type of settlement 
are typical of all. In any case, it is clear that during the foreseeable 
future a rising proportion, possibly a majority, of the families in most 
of the great cities, with the probable exception of the cities of the type 
I countries, are going to live in environments that clash in important 
respects with the models for urban life that dominate the thinking 
of the more influential strata and the public authorities. 

Most of the great cities have adopted regulative plans, some of 
them prepared by consultants with world reputations. These plans, 
however—concentrating on the spatial aspects of city growth and 
dominated by architectural and aesthetic considerations—have proved 
quite ineffective in controlling urban expansion. The upper-income 
zones, with their insistence on large plots of land, have spread farther 
and faster than expected. The lower-income settlements have sought 
cheap land or waste land that might be occupied without reprisal. 
Zones of higher-priced land adjoining the urban centre are often by-
passed both by public housing agencies and by families trying to buy 
building plots. Several types of population redistribution according to 
purchasing power have thus promoted urban sprawl. Co-ordination of 
settlement location with location of industries is rare, except in the 
occasional instances of housing built by the industries for their workers. 
Continual expansion of the "urbanized" zone under such conditions 
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strains the cities' capacity to meet even their most urgent needs for 
infrastructural investment, public transport and social services. 

The combination of changes in dimensions and changes in settle-
ment patterns in the larger urban agglomerations can be expected to 
have other important consequences. Only conjectures can be advanced 
on these questions, whether because the trends are not yet sufficiently 
clear cut or because investigations of them are too few and localized 
to support generalizations. 

All the peripheral settlements presumably have more youthful 
populations than the rest of the city, since the younger couples with 
children are more highly motivated to escape from the crowded urban 
centres. Even the better of the low-income peripheral settlements 
represent a drab environment physically segregated from the city proper 
and lacking many of the stimuli associated with urban life. The con-
tinuing sprawl of the settlements will make it ever harder for their 
occupants, particularly the women and children, to obtain experience 
of other environments, whether the truly urban or the rural, except 
through the mass communication media. Under these conditions, the 
passion for football, and allegiances to certain teams, might well remain 
the principal psychological link between the youth of the settlements 
and the wider society. The educational systems and current trends in 
access to employment, as is indicated in chapter VIII, offer the youth 
of the settlements only very slim chances of overcoming the disad-
vantages of the environment. Moreover, the youth form new families 
at ages as low as seventeen, and these families add to the pressures 
for further expansion of the settlements. Fertility rates in the low-
income settlements appear to be generally well above the urban average. 

The physical shapes taken by city growth and transformation also 
contribute to changes in the political process, in the organizational ties 
of the urban population, and in the kinds of demands made upon 
public resources through political channels. While the Latin American 
cities from their beginning have had some degree of physical segrega-
tion of the low-income strata in peripheral locations, such segregation 
was far from rigid, distances between urban zones were short, and the 
numbers of the urban low-income population were moderate. The 
peripheral settlements now constitute huge and concentrated sources 
of votes and mass pressures, of interest to political movements of many 
complexions. To the upper- and middle-income districts, the zones of 
low-income settlement are almost a foreign country, looked on with 
distrust as potential sources of social upheavals and criminality. In 
fact, the settlements often provide mass support for populist political 
leaders, but the more successful leaders of this type have been authori-
tarian figures promising strong government, an end to speculation, 
and full employment through public works rather than advocates of 
revolutionary change. The populist appeal is typically combined with 
the distribution—during election periods—of material favours such as 
clothing, blankets and building materials, with local figures, able to 
influence votes through friendships and family ties, acting as inter-
mediaries. 

The large numbers of local associations that have sprung up to 
defend the interests of settlers represent a direction for urban social 
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organization different both from mass political participation and from 
the interest-group organizations typical of urban life up to the present. 
The latter—political parties, chambers of commerce, trade unions, 
charitable associations, sports clubs, etc.—have been held together by 
ideological, economic, occupational and recreational ties wholly or 
partly independent of locality of residence. Active participation in such 
organizations has generally been weakest in the lowest income groups. 
The character of urban physical expansion has brought to the fore 
needs for local organization in the "modern" middle-class suburbs as 
well as in the low-income settlements. The former zones want the 
authorities to provide modern urban infrastructure and public services, 
including refuse collection, landscaping, police protection, etc. The 
latter want the same things on a more modest scale, but are more 
immediately concerned with water supplies, easing of the terms on 
which families have obtained building lots, security of tenure, control 
of food prices and better public transport. In the demands of both social 
strata, improved services and strengthening of consuming power are 
prominent, with relatively reluctant attention to potentialities for local 
self-help. 

The degree of spontaneity and of democratic participation in such 
local associations varies widely even between adjoining settlements, and 
so does the over-all importance of local organizations in the peripheral 
zones of different cities. For much of the population of these zones 
personal ties and patron-client relationships with influential individuals 
remain more important sources of aid and security. A present trend 
toward the formation of city-wide federations, together with a trend 
toward official recognition and regulation, favour increased uniformity 
in organizational characteristics. (The question of official policies for 
organized popular participation of this kind will be discussed further 
in chapter XIX.) This does not mean that the local associations are 
likely to attain a high degree of city-wide solidarity. They owe their 
creation in large part to the inadequacies of the municipal administra-
tions as arbiters of the distribution of public services between urban 
zones, and they are in direct competition for whatever resources can 
be wrung from municipal or national agencies. Moreover, differing 
origins of the peripheral settlements beget mutual resentments and 
rivalries. Practically all, no matter how poor, look on some potential 
neighbours as undesirables to be excluded. The settlers in middle-
income suburbs resist the placing nearby of low-income public projects. 
The dwellers in eradication settlements and the purchasers of cheap 
building lots fear the proximity of illicit shanty towns and clandestine 
taverns that attract vagrants and criminals. Settlements of migrants 
from different zones cling to localistic prejudices or acquire new ones. 
Feuds and litigation between local communities have been widely 
characteristic of rural Latin America, and quite similar patterns seem 
to be emerging in many urban peripheral zones. Conflicts between 
settlements that are similar in social composition have been reported, 
and it may be that such conflicts are a natural part of the building up 
of local identity and solidarity against the "others", a psychological 
defence against anomy within the enormous expanse and the physical 
monotony of the peripheral zones. 
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The population of the peripheral settlements can by no means be 
equated with the urban marginal strata discussed in chapter V. A high 
proportion of the latter can be found in the older urban slums and 
zones of transition, and the peripheral settlements are occupied by 
many groups differing in occupations and incomes. Nevertheless, the 
segregation and physical deficiencies of the settlements must be con-
sidered factors conducive to the marginalization of their inhabitants. 

3. THE SMALLER URBAN CENTRES 

The proposition that a more even distribution of urban growth 
throughout a network of medium-sized and small centres would be 
preferable, particularly for the larger countries, is now generally 
accepted, with only a few dissenting voices. It was indicated above that, 
according to recent census figures, population redistribution in these 
larger countries is now begining to move in this direction. It is also 
clear that the kind of urban dominance and diffusion of new patterns 
that is appearing is incompatible with the kind of restricted interaction 
that can be expected between a single great city in each country and 
a hinterland of static small towns and rural hamlets. In fact, the smaller 
urban centres are transforming themselves in many different ways under 
the influences originating in the great cities or transmitted through 
them from abroad. The main resulting trends can be summed up as 
follows: 

(a) The small towns, which are the traditional administrative, 
marketing and servicing centres for the rural neighbourhoods, have 
never carried out these functions very effectively; in most of Latin 
America they are now stagnating and in danger of losing the few 
functions they have. The local upper and middle classes that have 
provided leadership (and at the same time monopolized public services) 
are deserting them for the cities, or their children are doing so, along 
with many of their artisans and workers. In parts of the region the out-
migrants are being replaced by families of landless rural workers—a 
process that has been called "ruralization" of the towns. In general, 
the small towns are growing no faster than the rural population itself, 
and like the rural neighbourhoods, most of them are hampered by a 
differential out-migration of young adults. Improvements in roads, and 
changes in marketing make it inevitable that a good many of the small 
towns should wither away, replaced by the next higher echelon of 
urban centres. 

(b) The cities that lie between the extremes of the great agglome-
rations and the small local centres include: (i) Provincial capitals 
(formerly depending on administrative functions, services for a resident 
landowning upper class, and, in many instances, services for a military 
garrison) that have not acquired major industries or new functions, 
except for some commercial activity diverted from the small towns and, 
occasionally, exploitation of their colonial architecture and other attrac-
tions for tourism. Some of these capitals are now being "ruralized" in 
the same way as the small towns while others have retained a good deal 
of vitality and economic viability in spite of their traditional traits, 
(ii) Rapidly growing centres of diversified manufacturing and com-
mercial services for important hinterlands. All of the large countries 
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have at least a few centres of this kind, (iii) New cities arising from 
the creation of industries dependent on local raw materials—principally 
steel and petroleum products. The Pacific coastal ports that have become 
centres of fishmeal processing can also be placed in this class. These 
centres face many of the same problems as the great cities, frequently 
in more intensified form because of their small initial size and very 
rapid growth. Some of them, lacking any provision for public housing 
or controls of land use, are hardly more than agglomerations of 
shanty towns. In most instances, opportunities for employment at rela-
tively high wages have stimulated a larger influx of unskilled labour than 
could be absorbed. This has occurred even in the planned development 
of Ciudad Guayana in Venezuela, (iv) Brasilia is the only example in 
Latin America of a completely new urban centre planned for political 
and administrative functions and intended to divert population from 
the congested older centres to a nearly empty part of the country. 
Here too the unforeseen scale of migration of families seeking jobs in 
construction and services has resulted in prompt reproduction of the 
peripheral settlements of the older centres. 

To varying degrees the urban centres of intermediate size thus are 
undergoing changes in settlement patterns similar to those of the large 
agglomerations, and similar kinds of localistic organization are appear-
ing. For the most part, these organizations are relatively rudimentary 
and are inhibited by a double dependence in their efforts to obtain 
security and access to public services for the settlers: they are dependent 
on the local authorities and élites and these in turn are dependent on 
the decision-making centres in the national capital. Friedmann remarks, 
on the basis of studies in two provincial cities of Chile, that organiza-
tional capabilities for developmental purposes are essentially limited to 
the organization of petitions to the central authorities for assistance 
in local projects, and that this activity depends entirely on the charac-
teristics of the local élite groups. "Popular organizations of the type 
found in Valdivia and Puerto Montt had very little to do with economic 
growth as such nor, for that matter, with any of the truly vital concerns 
of the dependent population. . . . There is no conceivable way by which 
[their] modest collective activities can be joined to matters that relate 
to life in the larger 'community'—the city as a whole. The street, the 
neighbourhood, perhaps the barrio command some loyalty and are 
capable of being conceptualized, but not the city and its future."5 

4 . CHANGES IN CONSUMPTION PATTERNS AND MASS COMMUNICATION 
MEDIA 

The character of present processes of urbanization and industriali-
zation means, inter alia, that the urban population is now intensively 
exposed, and the whole population is exposed to some extent, to the 
kinds of consumer conditioning that have become prominent in the 
production and marketing systems of the countries furnishing the 
models for these processes.6 This conditioning is intended to support 

5 "The Future of Urbanization in Latin America," op.cit. 
6 See John K. Galbraith, The Affluent Society (Boston, Houghton Mifflin, 

1958), and The New Industrial State (Boston, Houghton Mifflin, 1967); also 
Paul A. Baran and Paul M. Sweezy, Monopoly Capital (Monthly Review Press, 
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a continual diversification and expansion of consumption of manufac-
tures, with planned obsolescence, changes in packaging, etc., providing 
outlets for highly productive industries with their own internal drives 
making for continual expansion. The consequences of consumer con-
ditioning in countries in which only certain urban minorities have 
incomes enabling them to respond and in which the industrial base is 
still relatively small naturally differ from consequences in the high-
income countries. The general consequences of rising demand for con-
sumer durable goods can be summarized briefly, since the problem is 
discussed in more detail in other studies of the Economic Commission 
for Latin America.7 

(a) Patterns of import-substitution industrial growth are deter-
mined by the character of consumer demand, with an important diver-
sion of investment resources and of foreign exchange (since the con-
sumer durable goods industries are heavily dependent on imported 
inputs) from industries with higher economic development priority, 
particularly the manufacture of capital goods. 

(b) The products offered are directed for the most part towards 
a small upper-income market—corresponding to the income levels of 
the mass market in the high-income countries—and the production of 
cheap goods accessible to the low-income majority and also better 
suited to labour-intensive production techniques is neglected. 

(c) Expenditure levels needed to maintain an urban middle-class 
standard of living rise. Instalment buying and consumer debt increase 
in importance among the middle- and upper-income strata, and the 
capacity to save decreases. The importance of domestic service in the 
middle-class expenditure pattern declines in relation to purchases of 
appliances and automobiles.8 

New York, 1966) and Erich Fromm and others, La Sociedad Industrial Con-
temporánea (México, Siglo XXI, 1967). A recent analysis of development policy 
in Chile estimates that only a very small fraction of the population living in the 
remotest localities is now beyond the range of commercial publicity, in the form 
of "a persistent offer of goods and services without any consideration of the 
actual or potential capacity of the victims of the impact to take advantage of 
these offers". The economic and social aspirations of the present generation are 

. thus moulded by publicity that "offers a level and system of life identical to 
those of the majority of the population of Europe and the United States". The 
same source concludes that the political-social pressures thus generated require a 
doubling of the national per capita consumption level within not more than fif-
teen years. (Carlos Neely, Cambios Políticos para el Desarrollo: El caso de 
Chile (Santiago, Editorial Universitaria, 1968).) While the proportion of the 
population outside the range of commercial advertising would be somewhát 
greater in the countries of types II and III, it is everywhere rapidly shrinking. 

7 For example, Economic Survey of Latin America 1968 (United Nations 
publication, Sales No.: E.70.XLG.1 (in the press)). 

8 In addition to consumer expenditure on durable goods, expenditure on 
foreign travel deserves mention for its impact on capacity and disposition to 
save. In the recent past, such travel was practically restricted to the small land-
holding upper class, plus a few artists and intellectuals. The expansion of inter-
national airlines and their competition for passengers have helped to bring such 
travel within the reach of much wider strata. Air travel to and from countries 
outside the region has increased more rapidly than air travel within the region 
(5 per cent annually against less than 4 per cent), and the number and expendi-
ture of Latin American tourists going abroad have continued far above the 
number of tourists visiting the region (The Economist, for Latin America, 11-24 
December, 1968). Various airlines now advertise intensively and offer facilities 
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(d) An open contradiction appears between the need to increase 
the rate of saving for investment and the need to permit a high level 
of upper- and middle-income consumption so as to provide stable 
markets for the industries already established. 

(e) Servicing and repair activities for the new appliances and 
vehicles come to support a wide range of small-scale semi-artisan 
enterprises, thus counteracting to some extent otherwise unfavourable 
effects on levels of employment. 

These consequences can be expected indifferently of refrigerators, 
air conditioners, vacuum cleaners, and other electrical appliances. Three 
products, however, stand out for the complexity and magnitude of their 
additional consequences for patterns of urban as well as rural trans-
formation, demands for public investment, communication of innova-
tions, the use of leisure time, etc., so that they deserve separate discus-
sion. These are the automobile, the television receiver and the transistor 
radio. 

Automobiles. Between 1950 and 1967, in most Latin American 
countries the number of passenger automobiles in use increased fourfold 
or fivefold, while total population grew by about 63 per cent and 
population in cities 20,000 and over by about 135 per cent. In the 
larger countries of the region approximating to types I and II (present 
population 9 million or over) the ratio of passenger automobiles to 
population increased as follows: 

AUTOMOBILES PER 1,000 INHABITANTS 

1950 1960 1967 
(Provisional) 

Argentina 18.5 22.6 50.8 
Brazil 3.8 7.6 17.9 
Chile 6.6 7.6 12.4 
Colombia 2.8 5.6 7.3 
Mexico 6.7 13.4 20.1 

' Peru 4.0 7.9 15.7 
Venezuela 14.0 36.4 48.1 

Sources: For 1950 and I960, El Transporte en America Latina (United 
Nations publication, Sales No.: 65.ILG.7, table 71); for 1967, United Nations, 
Statistical Yearbook 1968, table 155. 

All of the smaller countries of the region except Costa Rica, 
Panama and Uruguay had 1967 ratios of less than 10 automobiles per 
1,000 inhabitants. The above national ratios, compared with those of 
the high-income countries, seem modest, although they are much higher 
for payment in instalments. In some instances, when nationally owned airlines 
offer such facilities, without readjustments for currency depreciation, and when 
hard currency is made available at the official exchange rate for expenditures 
abroad, the public sector is really subsidizing travel abroad, frequently in open 
contradiction with the levying of special taxes and other measures intended to 
conserve foreign exchange by discouraging such travel. Here as in other areas of 

• consumer conditioning the marketing needs of the enterprises, once established, 
generate pressures very hard for public policy to resist. 
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than the ratios typical of Africa and Asia. In 1967 even the highest 
Latin American ratios were far below that of Italy (139.7, and still 
farther below the ratios of France (230.5), Canada (280.7) and the 
United States (402.3). Latin American automobile ownership, however, 
is highly concentrated in the largest cities (or rather in the upper-
income districts and suburbs of the cities), and if ratios for the large 
cities alone could be calculated, they would presumably be close to 
the European ratios.9 

In many countries of the region the market for cars has been 
narrowed by import restrictions and by prices that are several times 
higher than in the high-income automobile-manufacturing countries, but 
the strength of demand is indicated by the salability of cars at such 
prices. The high initial costs of automobiles, along with the recurrent 
costs of gasolene, maintenance, repairs, taxes and insurance, are bound 
to have particularly adverse effects on the propensity to save of the 
better-off urban strata,10 and automobile assembly plants are notoriously 
demanding of imported components. 

Some other consequences of increased automobile ownership, 
however, may be even more important. In the larger cities all the 
phenomena associated with mass automobile ownership that have for 
some time come under criticism in the high-income countries are now 
prominent: central traffic congestion and suburban sprawl, air pollution, 
insatiable pressures for the building of super-highways and parking 
structures to accommodate the cars, crippling of forms of mass trans-
port that are cheaper and more efficient from the standpoint of social 
interests. The costs of infrastructural investment deriving directly from 
the increase in automobile ownership are undoubtedly enormous. In 
addition to highways and parking facilities, the dispersed suburban 
residential patterns promoted by the automobile increase the costs of 
supplying such urban services as electricity, water and sewerage; and 
frequently bring about the loss of good agricultural land. 

Automobile ownership also influences other aspects of consump-
tion patterns and use of leisure time among the strata able to partici-
pate. Week-end and vacation travel to resorts or into the countryside 
and the maintenance of rural or coastal properties for week-end use 
become easier and more popular, with an additional pressure on 
middle-class incomes. The better-off urban strata gain a wider acquaint-
ance with their own countries, although this may be superficial and 
limited to zones offering tourist attractions. At the same time, the 
populations of many rural areas and small towns gain direct experience 
of the more "modern" consumption patterns of their visitors from the 
cities, and also begin to depend partly or wholly for their own incomes 

9 In most of the countries the number of passenger cars far exceeds the 
number of commercial vehicles (lorries and buses). In Cuba, one consequence 
of the post-1959 urbanization policy has been a decided shift to collective 
transport. In the period 1952-1959, 71 per cent of imports of motor vehicles 
consisted of passenger cars, 10 per cent of trucks, and 19 per cent of buses. In 
the period 1960-1968 the corresponding percentages were 8, 54 and 38. (Informe 
de la Delegación de Cuba, op. cit.) 

10 In a few countries the establishment of savings and loan associations for 
the purchase of automobiles rather than houses is now under consideration. 
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on the influx of tourists. As is indicated in chapter VII, this is one 
form taken by the increasing dependency of rural areas and small towns 
on the cities. 

Television. Television receivers constitute not only costly consumer 
goods for which insatiable demands are opening up, but also the most 
potent means of consumer conditioning for the whole range of new 
goods and styles of life. The introduction of television is relatively 
recent, and in most countries reception is confined to the larger cities 
and their peripheries; ratios of receivers to national population would 
thus have little meaning. Between 1963 and the most recent year for 
which data are available, the number of receivers in use in the larger 
countries increased as follows: 

Source: United Nations, Statistical Yearbook 1968, table 217. 

In spite of the high prices of receivers, they are accessible to 
wider population strata than are automobiles. In many cities, even the 
people of the so-called marginal settlements are reached by television 
(if not through generalized family ownership, through receivers installed 
in clubs, through owners of receivers who charge admission fees to 
viewers, etc.). The social and cultural consequences of television for 
child-rearing, family life, adult education and use of leisure time have 
received a good deal of attention in its countries of origin, but prac-
tically no attempts have been made as yet to study these consequences 
in relation to the different classes of the Latin American cities. The 
importance of the imported component in the programmes and adver-
tising deserves mention. In cultural and entertainment content and 
through advertising appeals, television seems calculated to strengthen 
dependence on stimuli from the high-income countries. 

The proportion of programmes of domestic origin is minimal, while 
the majority consist of imported serials and films. This state of affairs 
prevails, of course, in private commercial television stations; but it 
is also to be found, although in a lesser degree, in those owned by 
public institutions. In the last analysis, it is the same phenomenon that 
occurs in the case of strip periodicals, newspaper comic strips, etc. 
It means that the behaviour patterns and consumer aspirations of the 
more developed societies have an increasingly important vehicle of 

NUMBER OF TELEVISION RECEIVERS 

(In thousands) 

1963 

Argentina 
Brazil . . 
Chile . . 
Colombia 
Mexico 
Peru . . . 
Venezuela 

1 200 
1 800 

35 
270 

1 040 
150 
573 

1 900 (1967) 
2 500 (1966) 

55 (1966) 
400 (1966) 

1 792 (1967) 
275 (1966) 
650 (1965) 
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transmission, which tends to become a basic aspect of the socialization 
process, perhaps more powerful than formal education, and subject, in 
practice, to much less control. At another level, suffice it to recall what 
could be done with the immense sums in foreign exchange spent 
on such purposes year by year, if they were applied to scientific and 
technological research of concern to the Latin American countries. 

Radios. Radio ownership has been widely diffused among the 
urban population for some years, but during the present decade the 
introduction of transistor radios has eliminated the need for access to 
electrical current and thus widened the market to the whole of the 
rural population and the urban marginal strata. Transistor radios 
constitute the most important exception to the generalization that 
production of durable and semi-durable consumer goods has been 
directed mainly towards the urban upper-income market. In fact, the 
high priority given to them by low-income families in laying out their 
scanty monetary resources resembles the priority given to the automobile 
by upper-income families. At the lower level, the new priority might 
even depress levels of food consumption. (Bicycles, sewing machines 
and flashlights are other exceptions of some importance but lacking 
the multiple implications of radio ownership.) The following ratios 
probably understate the present extent of radio ownership in the larger 
countries, but indicate that the correlation with per capita income level 
is not so close as in the case of more expensive durable goods: 

Source: United Nations, Statistical Yearbook 1967, table 211, and Statis-
tical Yearbook 1968, table 216. 

The most important single function of the radio today is to make 
the rural areas and the small towns full contemporaries of the cities 
in awareness of national and international events, political appeals, and 
modes of consumption. In the recent past, news trickled down from 
the cities to the hinterland through copies of newspapers accessible only 
to the literate and generally arriving with some delay; through word 
of mouth from landowners, officials and merchants in touch with the 
cities; through returning migrants; and through rare campaign visits 
by political leaders. Now news, advertising, and political arguments 
are accessible equally to literate and illiterate, and are often couched 
in a popular language that until recently was little used by the printed 
press. 

Unlike television stations, broadcasting stations need not be limited 
to the larger cities and their costs of operation are relatively low. 

N U M B E R OF RADIOS PER 1,000 INHABITANTS 

Argentina 
Brazil 
Chile . . . 
Colombia 
Mexico 
Peru . . . 
Venezuela 

348 (1967) 
95 (1964) 

187 (1962) 
115 (1967) 
239 (1967) 
186 (1966) 
179 (1967) 
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They can adapt their messages to the cultural preferences of their 
listeners, as seems to have happened widely in the broadcasting of the 
popular music of the zone served by the station or of programmes in 
indigenous tongues. The content of broadcasts is much less dependent 
on imported material than in the case of television. Individual stations 
can fulfil the same functions as newspapers representing political 
ideologies, and can reach strata with no access to newspapers. At the 
same time, control by national or local authorities over the content 
of messages received is less practicable than in the case of newspapers 
or television, since the range of broadcasting stations is not limited by 
national boundaries. (The device of distributing battery radios able to 
receive only a single wavelength, adopted by some programmes for 
rural adult education by radio in the past, can hardly be effective once 
cheap transistor radios reach the rural market.) 

Very little is known as yet concerning what is actually absorbed 
by different population strata from the varied educational, entertain-
ment, and propaganda materials now within their reach, but it is 
evident that one dimension of rural backwardness has changed rather 
suddenly, that possibilities for national mobilization have increased, 
and that the previous insistence by educators and others on literacy as 
the only channel for access to the "modern" society needs rethinking. 

Some of the trends described above have been visible for many 
years and are amply documented in the sources cited at the beginning 
-of this chapter. Others have begun to attract attention only during 
the 1960s. Trends that are now particularly conspicuous may prove 
ephemeral, or may be reversed by political or technological factors that 
Cannot be forecast with any confidence. It is conceivable, for example, 
that the declining ability of the large cities to offer more attractive 
opportunities for a livelihood than the small centres and the country-
side, combined with the urbanization of rural life itself and the 
equalization of social services and cultural-recreational patterns, will 
cause the concentration of population in large agglomerations to slow 
down or shift to a more even redistribution among centres of varying 
sizes and functions. The upsurge of local organizations in the peripheral 
settlements may or may not prove of long-term importance compared 
to other forms of organization and the more traditional patron-client 
relationships. The phenomenon of urbanization, in the broadest sense, 
seems to be irreversible. It is probable, however, that the aspects that 
will deserve emphasis in an analysis ten years in the future will be 
very different from those singled out in this chapter. 
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Chapter VII 

RURAL SOCIAL CHANGE 

After a period in which very few studies were carried out on 
rural conditions in Latin America, the censuses taken in the early 
1950s, along with numerous local and regional investigations, have 
served as bases for numerous general diagnoses and reform proposals. 
Almost all the diagnoses are in agreement as to the key roles played 
by the latifundia-minifundia complex in the structure of production 
and the land tenure system, and by the landowner-peasant complex at 
the level of social relationships.1 

Well-known data back up the assertion that a virtual monopoly 
of the land factor has existed in Latin America, not only because of 
the degree of concentration of property in a few hands, but because the 
latifundia have generally taken up the best land. There is also abundant 
evidence that latifundia are farmed by extensive methods, absorbing 
very little manpower in relation to the area covered, and this circum-
stance, plus the high proportion of rural population dispersed in mini-
fundia, has made the social relationship between landowner and peasant 
one of domination. The essential function of the minifundia has been 
to provide manpower which is cheap because it is plentiful and sea-
sonally unemployed. The greater the degree of isolation, the more the 
element of domination in the landowner-peasant relationship has been 
strengthened by the series of barriers cutting off the agricultural worker 
from the outside world. His only way of escape from the power of the 

1 Since this is not the place for a fuller analysis of the studies in question, 
the following bibliography should be noted. Studies of seven countries (Argen-
tina, Brazil, Chile, Colombia, Ecuador, Guatemala and Peru) have been made 
by the Inter-American Committee for Agricultural Development (CIDA), which 
is now following them up by studies of three countries with major agrarian 
reforms (Bolivia, Mexico and Venezuela), some of the findings of which have 
been circulated in preliminary versions. The CIDA findings are summarized in 
Solon L. Barraclough and Arthur L. Domike, "Agrarian Structure in Seven Latin 
American Countries", Land Economics, vol. XLII, No. 4 (November, 1966), 
pp. 391-424. An analysis of the situation, drawing upon the CIDA studies and 
emphasizing the benefits to be expected from well-planned agrarian reforms in 
terms of employment, income distribution and expansion of internal markets, is 
presented in part four of the Economic Survey of Latin America, 1966 (United 
Nations publication, Sales No.: E.68.II.G.1). The most recent study of the sub-
ject is "Second United Nations Development Decade: Agricultural Development 
in Latin America" (E/CN.12/829). See also Thomas C. Carroll, "The Land 
Reform Issue in Latin America", Albert H. Hirschman, ed., Latin American 
Issues (New York, 1961); T. Lynn Smith, ed., Agrarian Reform in Latin Amer-
ica (New York, 1965); Oscar Delgado, ed., Reformas Agrarias en la América 
Latina: Procesos y Perspectivas (México, 1965); also Aldo E. Solari, Sociología 
Rural Latinoamericana, 2nd edition (Buenos Aires, 1968); and the bibliographies 
given in these texts and in Richard P. Schaedel, "Land Reform Studies", Latin 
American Research Review, vol. I, No. 1, pp. 75 et seq. 

112 



landowner has been in the last analysis, migration to the town, which, 
in its turn, has tended to perpetuate rural structure, since it has helped 
to prevent the tensions created by such a system from becoming 
unendurable. 

The validity of the foregoing schema must vary considerably from 
one Latin American country to another and from one region to another 
within each. A number of problems derive from the statistical defini-
tions in current use (i.e., are "minifundia" holdings of less than five or 
less than ten hectares, and what types of farming can a Latin American 
family undertake on its own account on a holding of more than five 
hectares, and for what purposes?). The difficulty of generalizing on 
the basis of such definitions is often forgotten. Moreover, countless 
changes have come about whose over-all significance is very difficult 
to evaluate, but which at least go to show that the phenomena 
observable are now much too complex to be summed up in such sim-
plified terms. 

In confronting conditions interpreted in accordance with the above 
diagnoses, the Latin American development policy outlined in the 
1961 charter of Punta del Este and other regional declarations, laid 
stress on the need to metamorphose rural economic and social struc-
tures by means of radical land reforms. Since then most of the coun-
tries have enacted new legislation and set up administrative machinery 
for agrarian reform. Nevertheless, between 1961 and the initiation by 
Peru in 1969 of a drastic agrarian reform scheme, only one country, 
Chile, could be added to the small group comprising Bolivia, Cuba, 
Mexico and Venezuela, which even prior to 1961 had embarked upon 
reforms directly affecting the bulk of the rural population; and trends 
even in the countries that have made the most appreciable progress 
fail to reveal the type of planned, internally consistent rural develop-
ment that was envisaged as a complement to land tenure reforms.2 

Broadly speaking, the newer laws have retained the traits attributed 
to Latin American agrarian reform legislation prior to 1961 (com-
plexity, internal inconsistency, provisions facilitating legal delaying ac-
tions by landowners), a fact that reflects the balance of power in the 
national legislative bodies, and the tactics of the groups seeking to 
prevent their implementation. Incipient agrarian reforms programmes 
have commonly been among the first victims of budgetary retrench-
ments. This does not mean that the rural situation has remained static 

2 In Chile, as in Venezuela, orderly progress in agrarian reform under the 
direction of public agencies is presumably made easier by the fact that the rural 
population is a minority; the landowners are not predominant economically or 
politically, and the potential repercussions of changes in rural relationships are 
not so formidable as in the countries with rural majorities. Nevertheless, enact-
ment of an agrarian reform law corresponding to the programme of the Execu-
tive took more than two years in Chile (1965-67), and the spread of unioniza-
tion of rural workers focused on wage demands and enforcement of legal rights 
to social benefits, has probably thus far been a more significant element in rural 
change than the expropriation and distribution of large holdings. In Venezuela, 
the recent CIDA studies indicate recurrent shifts in tempo and emphasis within 
the agrarian reform programme, depending on the vigour of organized pressures 
from the peasants, shortages of public resources, and changes in leadership of 
the agrarian reform agencies. 
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or that regional concern over agrarian reform has been ineffectual. The 
spectre of large-scale agrarian reform and the piecemeal rural pro-
grammes that have been undertaken have interacted with other in-
fluences, mainly of urban origin, to change the rural scene in many 
ways. The changes naturally differ by country and by internal region; 
they point in different directions in relation to the probable future 
character of the rural societies; and local research remains much too 
scanty to support generalizations on what is happening below the surface. 

It is clear, at least, that the isolation, the attitudes of resistance to 
change, etc., which have so often been cited as characteristic of the rural 
population in Latin America, are rapidly disappearing. Three recent 
studies which bear witness to this fact are worth mentioning because 
they relate to different countries and internal regions whose common 
denominator is the extremely low level of agricultural productivity, 
which is often considered as a concomitant of isolation and the dif-
ficulty of adopting "modern" patterns. Two of these—(studies by CIDA 
relating to communities living on the central altiplano of Bolivia, and 
to Paracho in Mexico, thus far issued only in preliminary versions) show 
how rapidly innovations in respect of material culture are being intro-
duced ("modern" clothing, radios, beds), and reach the conclusion that 
alongside the stagnation of agricultural production, which is a product 
of many structural rigidities, the communities themselves are far from 
static. There is a high level of acculturation and of non-traditionalism 
as regards both clothing and attitudes to life. The inhabitants of Huay-
las, in the Peruvian Sierra, realize and often repeat that Peru is ah 
"under-developed" country, but this awareness does not prevent them 
from feeling strong national pride, and the desire to "get ahead" seems 
to be the most significant leit-motiv of their existence. The author, 
who lived among them for some time and went back to visit them after 
a spell of absence says that he "became acutely aware of just how 
closely, indeed how quickly, this small district in the Peruvian Andes 
was becoming integrated not only into the national society, but also in 
international life".3 

Everywhere, innumerable factors are generating changes, desirable 
or otherwise. Two of them deserve mention because their influence is so 
widespread. The first is the expansion of mass communication media, 
the most important being the transistor radio, which brings urban ideas 
and consumption patterns to the knowledge of the peasant whether he 
can read or not, and for the first time makes him truly a contemporary 
of the society in which he lives. The second is migration. When the 
migratory movements are seasonal, as is the case in many places, they 
bring the rural worker into contact with other ways of life and other 
patterns which inevitably affect his behaviour on his return. (The pos-
sible repercussions on methods of farming seem to vary a great deal. 
In some instances, the seasonal migrant discovers procedures dissimilar 
or superior to those he was using, and proceeds to apply them. In 
other cases, no such effect is produced, since he moves to areas where 
the crops grown or the climate prevailing are entirely different from 
those with which he is familiar.) When migration takes place once and 

3 Paul L. Doughty, Huaylas. An Andean District in Search of Progress 
(Ithaca, N.Y., Cornell University Press, 1968). 
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for all, contacts between those who have moved away and those who 
are left behind also constitute a means of transmitting, accurately or 
otherwise, images of other thoughtways and behaviour patterns. 

Moreover, it is clear that a simple dichotomy between "landlord" 
and "peasant" is becoming less and less satisfactory as a framework 
for interpretation of the rural situation, as the following trends suggest: 

(1) The slow rates of increase of over-all agricultural production 
conceal shifts in the relative importance of different agricultural zones 
and different groups. In some countries, these changes mean that at-
tention is being diverted from the older, more densely populated agri-
cultural zones, which are the traditional centres of the latifundia-mini-
fundia complex, to other areas, mainly along the coast or in previously 
unoccupied parts of the interior. At the same time, the importance of 
staple food crops may change in relation to other foods (e.g., fruit), 
industrial raw materials and some export crops, although in this respect 
trends are too diverse to warrant generalization.4 

The immediate consequences of these shifts include: (a) declining 
levels of living and necessity of seeking new means of livelihood for 
large numbers of small farmers and workers on the traditional hacien-
das; (b) the organization of new large estates, some of which represent 
adaptations of the previous labour-intensive low-investment techniques 
to new zones, while others constitute rationalized and mechanized agri-
cultural enterprises; (c) population transfer from the zones of tradi-
tional agriculture to pioneering areas and areas of modern "industrial-
ilized" agriculture, with consequent transformations of labour relations 
and community organization. (Permanent transfers of this kind remain 
on a much smaller scale than migration to the cities, and probably are 
less important than temporary migration to seek wage employment in 
the new areas.) 

(2) Within the older agricultural areas, the chronic threat of land 
tenure reforms and rural unrest combines with the declining profitability 
of haciendas worked by the traditional methods, shifts in the price re-
lationships of different crops, and other factors to stimulate, alterna-
tively: (a) voluntary parcelization (through division among family 
members or sale to smallholders); (b) replacement of the traditional 
large resident labour force by much smaller permanent staffs of skilled 
workers combined with seasonal unskilled labour from outside the 
estate, through mechanization and shifts to crops requiring less labour; 
(c) reduction of investment to a minimum and "mining" of the soil, 
in the expectation of eventual expropriation. Available information does 
not support any general assessment of the relative importance of these 
expedients, and the emphasis given to them in different reports seems 
to depend partly on their relevance to one position or another in the 

4 It is probable that in some countries the growing ability of the urban 
masses to hold down prices of staple foods in inflationary situations combines 
with the general inefficiency of the production systems and the very wide price 
gap between producer and consumer caused by expensive and wasteful distributive 
systems to act as disincentives to the production of staple foods. Also, in spite 
of the over-all inadequacy of food production, the domestic markets are quite 
rigid in the face of increases in the supply of any one product. An unusually 
good crop is likely to result in unsalable surpluses. 
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continuing debate over agrarian reform policies. Some argue, for exam-
ple, that the last course is seldom adopted, and seems to be commoner 
than it really is because the landowners adduce it as an argument 
against agrarian reform, while in practice most of them would increase 
their investment so as to place themselves in a position in which the 
reform would not touch them. 

(3) The wealthiest landowning families, which historically have 
had many links with commercial and, more recently, industrial interests, 
are becoming more dependent on these non-agricultural sources of in-
come and more "urban" in their interests. The medium-scale land-
owners that in the past have constituted the resident upper classes of the 
provincial cities and small towns are increasingly moving to the larger 
cities, often relinquishing their land to the upward-moving elements to 
be mentioned below. The attraction of the "modern" urban way of life, 
particularly to the youth of this class, seems to be the main influence, 
but in some places it has been reinforced by fear of the growing violence 
in rural areas, and, perhaps, because the rural upper classes have lost or 
are tending to lose their traditoinal ascendancy over the lower strata. 
The exodus might be expected to contribute to at least a temporary 
weakening of the local power structures that have in the past kept peas-
ant pressures under control, although (for reasons indicated below) 
the end result might be a reinvigoration of these structures. 

(4) The rural population and that of the small towns are becom-
ing more dependent on consumer goods and even foods supplied through 
the national market rather than on local produce. This trend derives 
partly from the increasingly pervasive influence of urban consumption 
standards, which in a good many areas is accompanied by a weakening 
of the local productive base. In its present form the process is often 
self-contradictory, since greater dependence on the national market and 
more strongly felt needs for manufactured goods are likely to be 
associated with stagnation or deterioration of purchasing power. In 
some areas, country-dwellers may be subsidized to a significant extent 
by remittances from family members working in the cities. At the same 
time, the importance of non-agricultural roles in the rural areas and 
small towns is increasing. More families try to maintain themselves by 
petty commerce, selling foods and beverages, and by some artisan-type 
activities, such as repair of appliances and buildings. For the majority 
this is hardly more than a form of disguised unemployment, but for the 
more aggressive and better-educated, who seem by all accounts to be 
those most drawn to such undertakings, it can mean the beginning of 
capital formation and entry into a class of semi-rural middlemen who 
are stepping into the shoes of the traditional local upper class. Present 
assessments of this "new class" are contradictory and evidence is scanty. 
On the one hand, the middlemen can be seen as a potentially dynamic 
force for rural change, with latent entrepreneurial talents hampered and 
devitalized by the environment. An important part of the leadership of 
peasant moves towards unionization and political action in at least a few 
countries seems to come from individuals whose shops or taverns give 
them economic independence in relation to the landowners, and consti-
tute gathering-places for the rural workers. On the other hand, it is 
argued that the middlemen are not a new phenomenon; that now as in 
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the past their only interest is in exploiting to the full the advantages of 
the system of "internal colonialism", and that they have "not the 
slightest interest in a real national integration/'5 

(5) Rural workers and small farmers are becoming increasingly 
exposed to organizational and political influences of urban origin while 
at the same time they see the paternalistic local political leadership 
growing weaker. These external influences have stimulated a widening 
awareness among the rural population of the agrarian reform aims for-
mulated by governments and of the existence of minimum wage laws 
and other labour-protective regulations. Such provisions—only recently 
extended to rural workers—are applied in part in some countries and 
not all in others, but they have undoubtedly contributed to a conscious-
ness of possessing "rights" in relation to the employer and to public 
officials. 

The growth of peasant organizations has been officially favoured or 
tolerated in some countries, while in others such movements have been 
driven underground; but familiarity with the weapons of strikes and land 
seizures and with the possibility of influencing national policy through 
political action is now present in many areas where such ideas were 
unheard-of a decade or two ago. In a few countries, the organized peas-
ants are already able to trade their votes and capacity for mass action 
for specific concessions, as the organized urban workers have done for 
some time, and must be taken into account in balance-of-power 
manoeuvres. 

The more important "peasant" movements have a heterogeneous 
membership. Most of the 550,000 members of the Federación Campe-
sina Venezolana (Venezuelan Federation of Rural Workers), for exam-
ple, "combine land-squatting family farming with seasonal wage 
labour", but the Federation includes also "tenant farmers, sharecrop-
pers, and small-holders of agrarian reform plots".6 The immediate in-
terests of the groups differ according to their links with the land, and 
the very awareness of the possibility of organized action to obtain 
rights is likely to bring into the open divergencies that will widen with 
the application of land tenure reforms. 

The studies carried out by the Inter-American Committee for Agri-
cultural Development (CIDA) indicate the impracticability of making 
the whole rural population direct beneficiaries of land redistribution. A 

5 Rodolfo Stavenhagen, "Seven Erroneous Theses about Latin America" (for 
citation, see chapter II, footnote 4). In relation to Mexico, where agriculture is 
more dynamic than in most of Latin America, Stavenhagen points to the impor-
tance of capital formation by the small-town commercial and services sector, but 
adds that only a small part of this capital is invested in agriculture or in local 
industries; the greater part is probably channelled into urban commerce and real 
estate. (Rodolfo Stavenhagen, "Social Aspects of Agrarian Structure in Mexico", 
Social Research, vol. 33, No. 3 (Autumn 1966). Elsewhere, there is some evidence 
that middlemen use their commercial profits to purchase land in the neighbour-
hood. Agrarian reform in some areas has opened new opportunities to the local 
middlemen by eliminating the monopoly of rural workers' retail purchases pre-
viously held by the landowner stores (tienda de raya) and by increasing the 
number of smallholders selling their produce. 

6 John Powell, "Venezuela: the role of peasant organizations in agrarian 
reform", Newsletter, Land Tenure Center, University of Wisconsin, No. 24 
(August-October 1966). 
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feasible objective over the next decade would be to benefit about half 
the families of landless workers and of farmers whose tenure is very 
insecure, even on the assumption that the present large-scale exodus of 
agricultural manpower continues.7 

Competition for land between minifundia cultivators and resident 
hacienda workers has already led to conflicts in some areas. Wage-
earners in modern large-scale agriculture may be more inclined to 
struggle for guaranteed employment, higher wages and social security 
than for independent land ownership. The landless seasonal workers— 
least organizable and least qualified for management of an independent 
holding—are likely to find their situation increasingly desperate, what-
ever gains are made by the other groups.8 

(6) The rural stratum formed by seasonal wage workers who are 
unemployed during much of the year and unattached to any specific 
plot of land is increasing in relative importance and in geographical 
mobility. Another stratum almost as badly off, consisting of minifundia 
cultivators whose holdings are insufficient for subsistence unless their 
product is eked out by seasonal wage labour, is also increasing as the 
smallholdings are divided by inheritance or lose their fertility through 
over-use and erosion. In some countries this latter stratum is being aug-
mented by hacienda workers who become the owners of the plots of 
land they have cultivated as part compensation for their labour, whether 
under the terms of agrarian reform laws (Ecuador and Peru) or extra-
legally. But, in general, the seasonal employment opportunities required 
by these two strata do not seem to be increasing.9 

7 See Economic Survey of Latin America 1966 (United Nations publication: 
Sales No.: E.68.II.G.1), Part Four, chapter II, section 3. 

8 See Instituto Nacional de Planificación (Peruvian National Planning Insti-
tute—INAP), "Análisis de la realidad social del Perú", Mayo 1966. This docu-
ment contains one of the first attempts at a systematic presentation of the ten-
sions and conflicts within a rural society affected by present national trends. 
Andrew Pearse, in "The Problem of the National Incorporation of the Small-
holder" (paper presented to the Eighth Latin American Congress of Sociology, 
San Salvador, September 1967), discusses the signs of sharpening differentiation 
within areas where smallholders already predominate, as minorities (usually 
possessing special advantages in the shape of work experience outside the local-
ity) take advantage of new market opportunities, and as "patches of commercial 
agricultural spread out within the communities, and a new marginality engulfs 
the unregenerate sector". A field study recently carried out in the Maule valley, 
Chile, indicates that the degree of dissatisfaction and the types of demand vary 
greatly in the four groups into which the low-income population of the area can 
be divided—smallholder, sharecroppers, resident workers (inquilinos) and day-
labourers. Education, exposure to mass communication media, etc., also seem to 
produce very different effects in the different groups. Dissatisfaction and demands 
for radical changes in the land tenure system are strongest among the small-
holders and weakest among the inquilinos. The writer puts forward the hypothe-
sis that self-employed peasants tend to be more dissatisfied and more radical in 
their demands than other types of rural workers, and that workers under con-
tractual arrangements (sharecroppers and day-labourers) are more apt to be dis-
satisfied than inquilinos, for instance, who are involved in a paternalistic rela-
tionship with their landlords. (Raúl Urzúa, La demanda campesina, Santiago de 
Chile, Ediciones Nueva Universidad, 1969). 

® Stavenhagen, in uSiete tésis equivocadas . . op.cit., asserts that workers 
in this plight constitute more than half the population employed in agriculture 
in Mexico, and emphasizes their lack of capacity for organization and their 
limited access to State-provided social benefits and protective legislation. 

118 



(7) The establishment of agrarian reform and community de-
velopment agencies, along with the continuing expansion of rural school 
networks, and to a lesser extent of health services, has meant the ap-
pearance in the countryside of urban public employees unidentified with 
the local power structures and representing (however ambivalently) an 
intention at the level of national policy to change these structures and 
integrate the rural population into the national society. These new 
technical and promotional public employees are thinly scattered and 
inevitably affected by urban and bureaucratic biases, but in some in-
stances they are in the vanguard of national policy in their support of 
rural popular organization.10 To an increasing extent, some members 
of religious bodies are assuming similar roles, while university student 
brigades recruited for rural community work are reinforcing the in-
novative influences. 

(8) In many areas near to the large cities and possessing special 
scenic or climatic attractions, land is being bought by urban families in-
terested only secondarily or not at all in agricultural production. In 
these instances, the countryside becomes a city-dwellers' playground, 
and the rural workers are directly exposed to the demonstration effect 
of the latest urban consumption patterns, while new occupational oppor-
tunities may be created, usually in the form of a revival of traditional 
handicrafts for an urban middle-class market. 

(9) The expansion of public transport services that pass through 
rural areas on their way from one small town to another, or from the 
smaller towns to the nearest large city, has important effects that have 
hardly been studied at all. Vehicles withdrawn, as a rule, from the 
urban transport services as obsolete are more and more to be found 
coming and going even in the remotest areas. These transport media 
afford the country dweller increasing opportunities and facilities for 
access to urban centres where he comes into direct contact with 
"modern" consumption patterns. When, as often happens, it becomes 
much easier to visit the larger cities, the peasant goes there to buy 
clothing, various durable consumer goods, etc., with a resultant decline 
and also transformation of the commercial sector in the small towns 
near at hand. In this sense, the opening-up of highways and roads has 
significant repercussions which are often disregarded when decisions on 
the lay-out of the road network are taken. 

10 "Alongside industrial development and trade, the State is the major sub-
versive element in the Andean society, both in the indigenous communities and 
on the haciendas, for it inculcates new ideas and gradually sets up standards far 
above existing living conditions, which in many cases, far from remaining at the 
traditional levels, actually fall short of them. In other words, agencies subsidiary 
to various Ministries are gradually undermining the foundations of a traditional 
society which used to be—and to a great extent still is—heedless of the explicit 
legal principles that govern urban society." (Análisis de la realidad social del 
Perú, Instituto Nacional de Planificación, Lima, Mayo 1966, op. cit., p. 34.) At 
the same time, the innovative influence of the new public agencies is presumably 
limited by the fact that many of them are directed and staffed mainly by mem-
bers of landowning families. A survey among employees of one agrarian reform 
agency found that over three-fourths of the professional and technical personnel 
were from this class. (Solon Barraclough, "Agricultural Policy and Land Re-
form", paper presented to the Conference on Key Problems of Economic Policy 
in Latin America, University of Chicago, November 1966.) 
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(10) Out-migration from the countryside and small towns is made 
up largely of adolescents and young adults; among these, persons with 
some education are most likely to migrate. In the zones from which 
migration has been intense the population left behind thus consists 
predominantly of persons in the upper age groups, illiterates, and young 
children left with their grandparents. In many localities of small cultiva-
tors, the great majority of family heads making a living from the land 
are over forty years old. This aging of the residual rural population 
presumambly exerts an influence of some importance toward conserva-
tism and acceptance of the existing situation, offsetting the pressures 
toward innovation and disruption that have been summarized above. 

(11) The zones in the Andean and Middle American highlands 
in which most of the rural population has remained linguistically and 
culturally "Indian"—previously implying domination by local non-
Indian minorities and practical exclusion from State-provided services— 
have been powerfully affected by the same trends as the non-Indian 
rural population, although the Indian background continues to influence 
the forms of politicization, unionization, class differentiation and city-
ward migration. However, ethinic separateness continues to be of 
primary importance for two types of Indians more remote from the 
mainstream of rural change: (i) Indian groups constituting enclaves 
occupying the less accessible, agriculturally marginal lands in rural 
zones that are themselves stagnant economically. Here the traditional 
forms of exploitation and exclusion remain entrenched behind the pre-
judices of the local Spanish-speaking population and the Indian tactic 
of self-defence through withdrawal, (ii) Indians belonging to small 
tribes, mainly in the tropical interior of South America. Here the ad-
vance of roads and land settlement is now as in the past accompanied 
by seizure of tribal lands, elimination of previous sources of livelihood 
(such as hunting), introduction of new diseases, and even massacres 
of groups considered dangerous or inconvenient by the new settlers. 
Whole tribes continue to be exterminated. While the former type of 
Indian group now receives some protection and aid towards integration 
from special public programmes, in which Mexico has pioneered, the 
ability of national authorities to protect the remoter lowland tribes, or 
even find out what is happening to them, continues to be intermittent 
at best. 

Several of the trends summarized above, taken by themselves, 
might be staged in cyclical processes which would lead to over-all rural 
social situations not very different from the past in the concentration 
of wealth and power and in systems of control over the labour force. 
In particular, the decline of the traditional haciendas and the flight to 
the cities of the older small-town upper class might be followed by a 
reconsolidation of privilege in the hands of the small-town commercial 
middlemen and political bosses. This has occurred in the past in parts 
of the region. Or the decline of the hacienda system in the older agricul-
tural zones might be more than offset by the consolidation of large 
holdings in other areas. This too has happened before. The CIDA re-
ports suggest that in Brazil the predominant trend is towards the estab-
lishment of new large holdings, while in some of the Pacific-coast 
countries this process is less significant than the weakening of the 
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traditional haciendas. Other studies indicate that the latter trends also 
predominate in Mexico and Venezuela. 

The trend that seems really to be irreversible, however, is in the 
direction of increasingly direct dependence—economic, demographic, 
political and cultural—of the rural areas and the local semi-urban cen-
tres upon the cities, accompanied by the more and more pervasive in-
filtration of urban processes of change as described above. In these 
circumstances, stabilization of rural social relationships seems unilikely, 
and it is probable that the potentialities as well as the needs for agrarian 
reform will change more rapidly than might be thought from the terms 
in which the debate over such reform is still being conducted. 

The ability of the landed interests to maintain their leadership and 
withstand change has declined—although it is still a force to be reck-
oned with, and is reflected in a wide range of tactics—while the ability 
of the State to plan for and control such change has not increased 
correspondingly. Until more effective rural development policies are 
found and applied, a confused combination of the following processes 
can be expected: (a) increase in the ability of some strata of peasants 
and rural workers to exert effective pressure on the State for land distri-
bution, labour legislation affording real protection, and social benefits; 
(b) increase in numbers and decrease in production capacity of mini-
fundia; (c) increase in landless semi-rural population subsisting through 
various expedients in conditions of extreme underemployment; 
(d) speeding up of out-migration of the rural population of working 
age; (e) weakening of the urban capacity to absorb such emigration 
and thus function as a safety-valve against rural social tensions; (/) ex-
pansion of commercial agriculture offering only limited employment 
opportunities at relatively good rates of pay. Much of this commercial 
agriculture will be continually in search of new land, because of chang-
ing market demands, soil depletion, and the diseases to which some 
export crops—bananas, for example—are subject. Even where the land 
remains usable, the technological shortcomings of Latin American agri-
culture are so serious that new land will still have to be incorporated to 
meet the expansion of demand. Domestic production of food-stuffs will 
continue barely keeping ahead of total population growth, with detri-
mental effects on nutrition levels and the balance of payments. Nutrition 
levels will suffer because defective distribution and marketing systems 
and inequitable income distribution will exclude many urban groups 
from the benefits afforded by the meagre production increments; and 
the irresistible pressure for imported foods exerted by the urban 
population will affect the balance of payments. 

Most of the material required for the formulation of rural develop-
ment policies integrated with over-all development policies is already 
at hand, however difficult it may seem to apply such policies in default 
of firm political backing and with limited financial and technical re-
sources. One very important residual problem, while often referred to, 
does not seem to have been faced squarely as yet. It is assumed that 
a well-planned agrarian reform will considerably increase the ability of 
the rural economy to use labour productively, but even so there is little 
likelihood that the rate of expansion of demand for agricultural labour 
will be much faster than the current net growth rate of the rural popula-
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tion—around 1.5 per cent annually for the region as a whole,11—or 
that the demand will absorb all the seasonal workers under-employed 
at present. The redistribution of income associated with agrarian reform 
will undoubtedly boost demand for inexpensive consumer goods and 
thus promote the growth of relatively small-scale industries, located close 
to rural markets and operating with a higher ratio of labour to capital 
than the present industries oriented to upper-income urban demands. 
Rural demands for a wide variety of services can also be expected to 
increase. It can be foreseen, however, that unless rural devolopment 
is very much speeded up and subjected to effective planning with full 
employment as a priority objective, rural population growth will con-
tinue to swell the ranks of the marginal strata.12 

11 The net rate of increase represents about half the natural rate of increase, 
the remainder being accounted for by out-migration. 

12 The scale and direction of the planned effort needed are set forth in 
"Second United Nations Development Decade: Agricultural Development in Latin 
America" (E/CN. 12/829). 
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Chapter VIII 

E M P L O Y M E N T 

1. INTRODUCTION 

There are great variations in the structure of the working or eco-
nomically active population, or in other words, the structure of employ-
ment, in Latin America, depending on the different types of country 
concerned. 

In the countries falling into type I, following the typology proposed 
in chapter III, the share of the primary sector is very small, that of the 
secondary sector is medium, and that of the tertiary sector is very 
large. In type II countries, the share of the primary sector varies be-
tween medium and large, that of the secondary sector is generally 
medium, and that of the tertiary sector is also medium. In type III 
countries, the share of the primary sector is large, that of the secondary 
sector small and that of the tertiary sector medium. 

A comparison of these countries with countries outside the region 
shows that the share of the primary sector in type I countries is similar, 
with a few variations, to the share of the primary sector in the de-
veloped countries, that of the secondary sector is smaller and that of the 
tertiary sector nearly always larger. 

This justifies the oft-repeated view that the secondary sector's 
capacity to create employment is low, while that of the tertiary sector 
—often increased by artificial means—is high. 

Everything points to the fact that this situation has deep historical 
roots. As exporters of primary commodities and importers of manufac-
tures until quite recently, the Latin American countries needed a large 
primary sector and a relatively large tertiary sector in order to meet 
the needs of their economies. The secondary sector was almost ex-
clusively confined to a few artisan-type activities meeting immediate 
needs. Industrialization was grafted on to this structure, and once it had 
achieved a certain degree of expansion, its capacity to absorb labour 
weakened. 

This process was common to the whole region and has been 
studied on many occasions;1 however, no mention has been made of 
some of the important differences between the countries in which indus-
trialization began early, which are precisely the type I countries, espe-
cially Argentina and Uruguay, and the countries in which industrializa-

1 See Fernando Henrique Cardoso and José Luis Reyna, "Industrialization, 
occupational structure and social stratification in Latin America", in Constructive 
Change in Latin America, Cole Blasier, Ed. (University of Pittsburgh Press, 
1968). 
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tion is of more recent date. In the former case, technologies were 
introduced which, although they were up to date at the time, were more 
labour-intensive than the technologies introduced subsequently. The 
proportion of the working population employed in the secondary sector 
is much higher than in the other countries of the region, and it con-
tinued to increase until relatively recently. Moreover, the proportion 
employed in artisan-type activities has fallen much more slowly than in 
the countries in which industrialization is of more recent date, where 
the combined percentage employed in factory and artisan-type indus-
tries rose very little over the whole period of industrialization, never 
attaining the level of the countries which industralized early and then 
began to decline. 

There is an explanation for this. When factory activities involving 
new labour-saving technologies are introduced, two things may happen: 
(i) if the activity existed previously then the number of persons em-
ployed in it drops; (ii) if the activity did not exist previously, then there 
is no displacement of labour, except in the sense that the number of 
persons employed is less than it would have been had the level of 
technology been lower. 

Evidently, the former is more common in countries which indus-
trialized early on, and the latter in those which industrialized more 
recently. It is also evident that, while the former generates considerable 
resistance on the part of those who lose their jobs, there is hardly likely 
to be any resistance from those who might have been employed had the 
level of technology been lower. Moreover, the fact that manual and 
artisan-type workers are more likely to be organized in the countries 
in which industrialization began early on explains why the situation is 
as it is. 

2. RECENT TRENDS 

Although statistics on levels of employment and unemployment, 
income distribution, and productivity in the various employment cate-
gories are very inadequate in Latin America, the data available con-
firm the general view that the proportion of the working population 
employed in agriculture has steadily declined in recent years (53.4 per 
cent in 1950, 44.5 per cent in 1965, and probably about 42 per cent 
at the end of the 1960s), although in the majority of countries it has 
steadily increased in absolute terms (from 27.0 to 33.2 million between 
1950 and 1965). Over the same period, the proportion of the working 
population employed in manufacturing industry declined slightly (from 
14.4 to 14.0 per cent), while the proportion employed in construction 
and basic services slightly increased (from 8.0 to 9.2 per cent). The 
remainder of the working population—which is growing at an annual 
rate of some 3 per cent—has had to be absorbed by other services 
and by "unspecified activities", whose share of the working population 
as a whole rose from 23.1 to 31.3 per cent, or in absolute terms, from 
11.6 to 23.4 million.2 

2 Economic Survey of Latin America, 1968, op.cit., part one, chapter 1.3 
(United Nations publication, Sales No.: E.70.II.G.1). These trends were analysed 
earlier in more detail in "Structural changes in employment within the context 
of Latin America's economic development", Economic Bulletin for Latin Amer-
icavol. X, No. 2 (October 1965). 
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Estimates of the share of manufacturing industry in non-agricul-
tural employment show that the manufacturing sector cannot absorb the 
influx of labour into the urban centres. It is estimated that in 1925, 
35.4 per cent of the non-agricultural labour force was engaged in manu-
facturing; as the urbanization process advanced, this percentage dropped 
to 33.9 per cent in 1930, 32.6 in 1940, 30.8 in 1950 and 27.1 in 
I960.3 Statistically speaking, it is clear that the services or tertiary sector 
was the main refuge for the surplus labour, but this does not mean that 
marginally productive employment and under-employment are to be 
identified with this sector. 

In actual fact, the process of urban modernization set in motion 
by the forces described above is bringing about, albeit at different rates 
and in different proportions, parallel growth in three types of activity: 
(1) technologically advanced and productive activities which provide 
only a limited amount of employment; (2) service activities, particu-
larly State services, with varying levels of remuneration and security of 
tenure; and (3) poorly paid and not very productive activities offering 
intermittent employment; this type of activity absorbs the major part of 
the increment in the labour force. 

The manufacturing sector includes both artisan-type and factory 
industry. Although the decline in the proportion of the working popula-
tion engaged in artisan-type industry (from 7.5 to 6.4 per cent be-
tween 1950 and 1965) more than cancelled out the increase in the 
proportion engaged in factory industry (from 6.9 to 7.6 per cent), there 
has been a steady rise, in absolute terms, in the number employed in 
artisan-type industry: from 3.8 million in 1950 to 4.4 million in 1960 
and 4.7 million in 1965. It may be assumed that, under the head of 
artisan-type industry, employment in the traditional handicrafts has 
fallen off while it has increased in unregulated petty enterprises produc-
ing cheap modern consumer goods (plastic articles, domestic utensils, 
toys, furniture, etc.). It is quite probable that a part of factory industry 
proper also the same features, but with a larger number of workers 
per enterprise.4 

In mining and fishing, the juxtaposition of large-scale highly pro-
ductive enterprises and virtually subsistence activities, engaged in for 
the most by self-employed workers, is even more striking. In the con-
struction industry, the most modern techniques of roadbuilding and 
urban building construction using heavy equipment exist side by side 

3 United Nations, The process of industrial development in Latin America 
(United Nations publication, Sales No.: 66.II.G.4), tables 1-14 of the statistical 
annex (E/CN./12/716/Add.2, mimeographed only). 

4 However, a comparison of technologically advanced enterprises with more 
labour-intensive enterprises shows that the level of technological advance does 
not necessarily correspond to a real improvement in productivity and costs. 
Modern labour-saving techniques have been copied directly from the countries 
taken as models for modernization; they are usually applied through the estab-
lishment of subsidiaries of enterprises in the countries taken as models, generally 
without any cost-benefit analysis being made, and without it being determined 
whether the techniques are in line with the development priorities of countries 
with large surpluses of unskilled labour. The same is generally true in agriculture 
and in other economic sectors, in all of which, of course, the reasons prompting 
employers to mechanize more and reduce the labour force may not necessarily 
be related to considerations of immediate relative costs. 
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with construction activities by unskilled casual workers, including small-
holders seeking paid employment outside the harvest season. Estimates 
relating to basic services cover airlines and electrical generating systems, 
which use ultra-modern techniques and are highly capital-intensive, and 
also poorly maintained and over-staffed railways and urban transporta-
tion systems,—generally run by a large number of small enterprises 
which make up for cheap fares by paying low salaries and investing the 
minimum amount of capital. In the retail trade it is also striking that 
the emergence of supermarkets and self-service stores coincides with a 
proliferation of small shops and street vendors, and also with a loss of 
economic importance and marginalization of the traditional forms of 
retail trade. (No answer has yet been found to some important ques-
tions in this sector regarding the relative importance of job preferences 
and the lack of choice in employment opportunities; it is probable that 
both these factors impinge on the majority of the low-income groups. 
Self-employment with the freedom to choose working hours is preferred 
to wage-earning employment, especially if the latter is difficult to find 
and poorly paid.) 

It is probable that the distance between the upper and lower ex-
tremes of per capita income and productivity is increasing in all sectors 
of employment. One illustrative hypothesis has it that less than 5 per 
cent of the population employed in agriculture is highly productive, less 
than 40 per cent is of medium productivity, and the remainder is of low 
productivity. In manufacturing, construction and basic services, the 
proportions would be 20, 60 and 30 per cent respectively, and for other 
services they would be 15, 50 and 35 per cent. According to this hypo-
thesis the productivity level of the 11 per cent of the working population 
which generates 40 per cent of the regional product is similar to that 
of western Europe, while at the other end of the scale, the level of 
productivity of 40 per cent of the working population is the same as that 
of the poorest countries in Asia.5 

It can be envisaged that the capacity of very low-productivity oc-
cupations to provide a subsistence living for the influx of population 
to the large urban centres may eventually become overtaxed, and that 
visible unemployment will attain crisis proportions. To date, urban un-
employment has been measured only in some of the most urbanized and 
least characteristic countries of the region, and in some small countries 
with special problems. According to surveys made in Argentina in 
April 1966, 6.5 per cent of the working population of Greater Buenos 
Aires and four other major cities was unemployed. The unemployment 
rate in Uruguay was estimated fairly recently at 8.5 per cent. In Chile, 
the quarterly sample surveys in Greater Santiago show unemployment 
rates between 4.3 and 7.6 per cent; in December 1966, 5.4 per cent 
of the working population was unemployed, although 19.3 per cent of 
the inactive population aged fourteen and over expressed a desire to 
work. In Venezuela, where the migration to the cities of unskilled agri-
cultural workers is a much greater factor than in the countries men-
tioned above, the previously very high level of urban unemployment 
seems to have fallen, mainly as a result of the Government's promotion 

5 "Structural changes in employment within the context of Latin America's 
economic development", op.cit. 
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of construction; in Caracas, the number of unemployed fell from 93,000 
at the beginning of 1963 to 66,000 at the end of 1964. The highest 
unemployment rates were recorded in the Dominican Republic (17.8 
per cent of the working population in 1965) and in Panama (between 
12 and 17 per cent of the urban working population in I960).6 

Comprehensive statistics for other countries are not available.7 

In Brazil, a recent survey quotes an estimated rate of temporary unem-
ployment of 15 per cent for the Sao Paulo labour force in August 1965, 
but concludes that in the country as a whole industrial employment 
increased little if at all in 1965-66; . . nearly all increases in the 
urban labor force—which in two years would have amounted to 1.5-2.0 
million persons—have probably been forced into the urban service sec-
tors that are characterized by low productivity and income and high 
levels of hidden unemployment or underemployment."8 

3 . THE DISTRIBUTION OF EMPLOYMENT: SOME SOCIOLOGICAL 
COMMENTS 

One of the most striking facts in respect of the current situation 
of rising unemployment and underemployment in Latin America is that 
whatever conflicts occur seem much less intense and widespread than 
might be expected. What are the social mechanisms that cushion the 
effect of unemployment and underemployment? Which social groups 
are most affected? What are the mechanisms through which the unem-
ployed or the underemployed are, although the term may seem para-
doxical, selected? 

The major social processes are determined with reference to a 
system of values that all social groups either accept or have imposed 
upon them by dominant groups. This is the mechanism of legitimation, 
to which the distribution of occupational roles is necessarily subject. 

The system of values which serves as the instrument of legitima-
tion never exactly reflects social reality, but neither does it ever depart 
completely from it. The relationship between the system of values and 
the actual mechanisms used may be located at any point on a scale 
ranging from total concordance to total discordance with social reality. 

6 These estimates are taken from the country reports prepared by the Inter-
American Committee on the Alliance for Progress (CLAP) in 1966 and 1967, 
except for Chile, which is the only country in the region that has carried out 
systematic sample surveys of employment and unemployment in its major 
cities for several years, although a number of other countries have carried out 
special surveys. 

7 "The measurement of unemployment is notoriously difficult in Latin Amer-
ica for a multiplicity of reasons: conceptual (are reluctant shoeshine boys un-
employed?), definitional (is two days a week 'unemployed'?), administrative, 
political. Few who know the area put any confidence in published estimates, and, 
in fact, few countries even bother to publish estimates. Persons familiar with the 
area would probably think of 15 to 20 per cent of the urban labour force as 
being unemployed or underemployed . . Henry A. Landsberger, 'The Labour 
Elite: Is it Revolutionary?". In Elites in Latin America, Seymour Martin Lipset 
and Aldo Solari, ed. (New York, Oxford University Press, 1967), pp. 288-89. 

8 CIAP, "Domestic efforts and the needs for external financing for the de-
velopment of Brazil" (CIAP/76, mimeographed, October 1966), p. 11-14. 
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When considering the assignment and distribution of occupational 
roles, it is generally argued that development is giving increasing impor-
tance to achieved rather than to ascribed roles. Certainly, there is no 
society in which all roles are achieved or all roles are ascribed; there 
never has been one, and there probably never will be. The differences 
lie simply in the relative importance of the two methods of assigning 
roles. It may be thought that this change is the logical result of the 
growing importance accorded to efficiency as development proceeds. 
This criterion is met only if occupational roles are performed by the 
persons most suited for them, and in principle such persons are to be 
found in all social groups. 

In what is generally termed the traditional society, the legitima-
tion of the social order is usually in terms of some absolute system 
of values, which has the effect of consecrating, as it were, the hereditary 
transmission of roles. In this model it is assumed that each role is given 
a different rank and that certain groups appropriate the roles that are 
considered to have the highest rank. For other groups, the hereditary 
transmission of roles is more a duty than a right or privilege. 

The increase in social differentiation and the emergence of new 
and decisive roles tends to create a new system of values which, as 
always happens, is in opposition to the former values system and, be-
cause it attacks certain privileges, usually justifies its position by call-
ing for the abolition of all privilege and for equal access to all social 
roles. The later requirements of the industrial society merely reinforced 
this trend, which had probably appeared before its birth. Ideological 
reasons, together with factors connected with the better functioning 
of the economic system were in accord throughout the nineteenth cen-
tury concerning the necessity of justifying the distribution of roles in 
terms of equality and efficiency. Those who are the most capable and 
suitable must accede to the appropriate occupational roles; and the 
education, in the most general sense of the term, they have received 
determines who are the most capable and the most suitable. 

In the final analysis, the basic assumption of this model is that, 
potentially, talent or the ability to be efficient is distributed equally 
throughout all the social strata. What has to be established is the ma-
chinery to ensure that those who actually have talent or ability are 
selected. The following assumptions can be derived from this (a) that 
each role should be Med by the person who can perform it most ef-
ficiently, which in economic terms presupposes perfect mobility of the 
labour market (and it may be relevant to note that in this respect the 
value system is completely in accord with classic economic doctrine); 
(b) that the selection of the most efficient person must be made ab-
solutely objectively regardless of the group to which the person belongs, 
and solely on the basis of his training and, in general, his proven ability; 
(c) that all should have equal access to training—and this is becom-
ing increasingly important as formal education becomes the most deci-
sive factor. If these requirements are met, there is no wastage of talent, 
and no social injustice and the optimum functioning of the society is 
assured. 

It would be superfluous to underline the distance between this 
set of values and social reality. First, this value system conflicts with 
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other value systems accepted by society, for example, those relating to 
the duties of the family to its members and, in particular, the duties 
of parents to their children. Secondly, the value system is not inter-
nalized with the same intensity by all groups, nor do all groups have 
the same access to the only means sanctioned by that value system. 
Hence, thirdly, the existence of the family unit and a stratified society 
place two main restrictions, although they are not the only ones, on 
the effective functioning of a value system of this type. In Latin Amer-
ica, where, compared with the developed countries, the family seems 
to be a stronger institution and social stratification is more rigid, these 
restrictions are probably even more important. 

Before examining this hypothesis, however, it is necessary to 
emphasize the central role played by qualifications in this value system, 
whether through the concept of "equality of opportunity" or through 
that of "efficiency". Qualifications seem to be the only legitimate device 
whereby occupational roles can be distributed. 

The term "qualifications" is extremely vague. For present pur-
poses, it may be considered that two types of norms are involved in each 
occupational role: ethico-social norms and technical norms. The dif-
ferences between occupational roles are associated mainly with the lat-
ter type of norms, although the former type does not reach uniformity 
for all roles. For example, the technical norms for the role of doctor are 
very different from those for the role of carpenter. But the ethico-social 
norms for the two roles are very much the same: they involve a certain 
attitude towards work, a certain degree of responsibility towards others, 
and they tend to ensure that social behaviour towards others is a conse-
quence of the fulfilment of a social responsibility. There is a parallel 
distinction between qualifications, although this does not correspond 
entirely to the distinction between the two types of norms. On the 
one hand there are qualifications which society requires for all types 
of occupation, while on the other there are qualifications that relate 
specifically to a given type of occupation. These can be distinguished 
as follows: 

Qualifications 

Generic 
Political 
Social 
Moral 

[Formal education 
Specific -j Non-formal education 

[Experience 

However, all these qualifications can be considered from different 
viewpoints, and can also be classified as follows: 

Qualifications 

For the current real needs of the labour market 
For the potential future needs of the labour market, 
assuming that current trends continue 
Considered as desirable for future needs in terms of 
development requirements 

Obviously, these distinctions have to be borne in mind at all times. 
For example, educational qualifications (formal schooling) may be more 
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than adequate for the current needs of the labour market, quite ade-
quate for foreseeable future needs, and totally inadequate from the 
point of view of requirements for development. This shows up the 
hidden sophism in the oft-repeated statement that the vast majority of 
agricultural workers in Latin America have no qualifications at all. 
This is untrue in relation to the current real needs of the labour market 
and untrue in relation to the specific qualifications of non-formal educa-
tion and experience, but it is true in terms of the future needs of in-
dustrialized agriculture. 

The weight assigned to generic and specific qualifications varies 
according to each role, and even with the same role, according to the 
society. The logical assumption is that qualifications should be adapted 
to the requirements of the occupational role; but in actual fact it is very 
common for the role to be defined in terms of existing qualifications, 
depending either on how far they exist in the society as a whole, or on 
how far they exist in the groups it is wished to favour. This occurs in 
Latin America with the qualifications required for the role of non-
technical public official. In some countries, the specific qualifications 
required are minimal, almost non-existent, so that the generic qualifica-
tions become specially important. In other countries, very high specific 
qualifications are required so that public officials can be drawn only 
from privileged groups. 

It is quite possible for the generic qualifications ensuring a candi-
date's acceptance to those distributing the roles to have a greater weight 
than any qualifications ensuring the satisfactory discharge of his duties 
vis-à-vis society as a whole. If die essential requirement for acceding to a 
role is belonging to a particular group, vacancies will be filled by candi-
dates from that group, irrespective of their qualifications, before 
candidates from other groups are considered. 

Consequently, both the opportunity of acquiring certain qualifica-
tions and the significance of the qualifications that are ascribed are very 
unevenly distributed. The fact is that qualifications have two aspects. 
They are a requirement of demand, and they are also a way of restrict-
ing supply to those individuals who possess them, and are thus an in-
strument of power. 

Generic qualifications can be defined so as to refer to social, 
political or moral conditions that anyone may have or achieve, or to 
conditions that only the members of particular groups can possess. 

In Latin America, matters are even more complex. The system of 
values based on equality of opportunity, however ambiguously, is being 
grafted on to societies in which, much more in the developed societies, 
social roles are distributed in a way that can be justified only by quite 
different value systems. This is not only a source of conflict and tension; 
the many different legitimations of the distribution of roles, over and 
above the normal gap between professed and real values, make the 
whole value system very ambiguous. 

In much if not all of rural society, taking Latin America as a 
whole, the basic system continues to consist of the ascription of roles. 
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In the sectors of rural society in which modern-style farms pre-
dominate, legitimation in terms of achievement seems to be much less 
at variance with reality because the forms of unpaid manual labour 
found in more traditional farms do not exist, but it is at variance with 
the fact that the real possibilities of social mobility are minimal, except 
through migration to the cities. In any case, there is growing pressure 
to obtain greater access to training opportunities and to enable workers 
to participate in a system for the distribution of roles that is legiti-
mated in modern terms. 

One of the obstacles is that the new roles that necessarily require 
specific qualifications are not being created in great numbers. In rural 
societies, too, development seems to be labour-saving. At the same 
time, the traditional roles continue to exist with their requirements 
virtually unchanged. Formal education, which is becoming more and 
more widespread, may have very different functions, depending on the 
individual; for example (a) it may train people to perform modern 
roles of an agricultural type; (b) it may over-educate for the real 
requirements of traditional agricultural roles; (c) it may provide some 
of the minimum qualifications needed for migration to the city; (d) it 
may provide the qualifications needed to perform non-agricultural roles 
within the rural society; the number of such roles is increasing as the 
urban economy penetrates further and further into rural society. 

The proportions in which these functions are fulfilled varies a 
great deal depending on the country or the region, and it is impossible, 
given the data that are available, to subject them to systematic study. 
Moreover, some of the functions are alternative to each other or follow 
each other and have been separated simply for purposes of analysis. 

In all cases, it would seem reasonable to assume that the expan-
sion of education creates rising expectations that a modern distribu-
tion of roles will come about, although pressure in this direction is 
counterbalanced to varying degrees by the other factors at work in 
the rural society. 

In the cities, considerable pressure is exerted by the middle 
classes for legitimation in terms of free access to occupations for all 
those possessing the qualifications required. The extension of the 
educational system to serve the whole population is becoming an 
imperative demand. The most notable feature of this demand in Latin 
America's case is that it is always related to the constant expansion 
of the possibilities of access to the system, first at the primary and then 
at the secondary level. In contrast, there is no real demand for internal 
changes in the educational system, which, although it was devised for 
minority groups, is merely extended to new groups without much modi-
fication of its content. Changes in the internal code of values of the 
educational system either do not occur or are an unsought and unlooked-
for consequence of the spread of education to the broad masses. This 
situation is symptomatic. It does not so much matter whether formal 
education gives the educand specific training for the role he will be 
called upon to play; what is more important is that it entitles him to 
hold a formal certificate of such-and-such a number of years of 
schooling, and this in its turn is the open-sesame to certain types of 
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occupation. Moreover, the number of years of schooling required for 
certain occupations seems to be fixed less in the light of their intrinsic 
needs than with a view to reserving the supply of employment for the 
same middle-class groups. 

A twofold process results. The expansion of the middle classes 
implies an increasing demand for jobs at a certain level. In the rural 
areas, the sources of economic power are monopolized. The rural 
middle classes (owners of small and medium-sized holdings) are finding 
it increasingly difficult to maintain their status. In industry, opportuni-
ties at the entrepreneurial level, which are substantial at the beginning 
of the industrial development process, appear to decrease as more 
advanced stages are reached, owing to the steady increase in the im-
portance of the larger units in general and the most highly capital-
intensive in particular. Industrial development provides employment 
for the middle classes in so far as it is accompanied by progressive 
bureaucratization. Given the form assumed by development in Latin 
America, the middle classes find their basic and increasingly important 
source of employment in the tertiary sector—in those branches, of 
course, which imply an income and a measure of dignity compatible 
with their notion of their own status. Education is a sine qua non for 
access to the most prized of these occupations. In turn, the only way 
in which the middle-class groups can keep this preserve for themselves 
is to ensure that the educational requirements hedging it in are in line 
with the qualifications they can offer. 

The first factor—the shortage of opportunities in other branches 
of activity—tends to drive the middle classes into tertiary services. 
The second has the effect of pushing formal education requirements 
far above the level which is justifiable in terms of development needs. 
Herein lies the explanation of the paradox that, viewed from the angle 
of development requirements, the manpower supply in Latin America 
is under-educated for certain occupations and over-educated, or at any 
rate quite sufficiently educated, for others. 

This brief analysis of the situation of various groups shows that 
the legitimation of the supposedly equitable distribution of roles in 
terms of qualifications while supposedly equalitarian, has a high correla-
tion with the real distribution of power in Latin American society. 

Legitimation in terms of achievement is perfectly compatible with 
the maintenance of a stratification system, and may even strengthen 
it by making it legitimate in the eyes of the very people forming its 
lower strata. 

It is for these reasons that, contrary to what is often taken for 
granted, the distribution of roles in terms of achieved qualities is not 
necessarily concomitant with the movement towards greater equality 
or towards increased social mobility, except over the long term. And 
the long term may prove to be very long indeed. 

The converse is also true. The distribution of roles in terms of 
ascribed qualities is not necessarily inequitable. On the contrary, it 
may correct some of the most serious inequities that would derive from 
a distribution based on the other criterion. The allocation of roles in 
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terms of membership of certain groups, with the primary aim of 
securing their support—a mechanism that has been and still is in very 
common use in Latin America—may remedy a considerable propor-
tion of the inequities to which the other system would give rise. It opens 
the doors of certain occupations to those lacking the necessary educa-
tional qualifications; this may be a drawback from the standpoint of 
development, but as in practice the members of such groups have no 
chance of obtaining the educational qualifications in question, the 
inequity existing at the start is rectified in some measure at the finish. 
Obviously, it would be better if the inequities were eliminated at the 
start; but as long as this does not happen, the mechanism fulfils a 
compensatory function. 

It would be simplifying the problem too much to suppose that 
two parallel legitimation mechanisms exist side by side. In effect, they 
are inextricably interwoven. Legitimation in terms of achieved qualifi-
cations is used to justify selection among the members of a specific 
group; legitimation in terms of ascribed qualifications is justified in the 
name of social peace and quiet. 

It is with respect to the varying degrees of emphasis placed on 
each of these facets of the Latin American legitimation system that 
information would be most valuable and is least available. The differ-
ent countries are at different stages as regards not only their develop-
ment but also the extent to which each legitimation system prevails. 

On the basis of the typology proposed above, the following distinc-
tions may be drawn. In type I countries, where the per capita product 
is high for the region, the rate of development low or non-existent and 
the coverage of the educational system very high, the situation is 
exceedingly complex. In the first place, the legitimation of the distri-
bution of roles in terms of achieved qualifications is very widespread 
and embraces a good part of the rural areas. This state of affairs 
is no doubt partly attributable to the high percentage of middle classes 
in the countries of this type. In its turn, the substantial and relatively 
long-standing expansion of the educational system at all levels affords 
a considerable supply of skilled manpower. As this expansion has been 
relatively gradual, the supply in question has been easily absorbed 
in the past, a fact which has helped to strengthen the prestige enjoyed 
by education for other reasons. At the present time, the low rate of 
economic development or the stagnation of the economy opposes serious 
obstacles to the absorption of highly qualified personnel. In other 
words, the process of devaluation of education is beginning to reach 
the highest levels of the educational system. What is meant here by 
the devaluation of education is the process whereby requirements in 
respect of educational qualifications for one and the same activity 
become more exigent as the supply of educated applicants increases. 
This does not necessarily undermine the prestige of education, which 
tends to remain inviolate for several reasons. In the first place, educa-
tion is the only mechanism compatible with the kind of legitimation 
which is gaining universal and increasingly genuine acceptance. At the 
same time, while a certain standard of education has ceased to be the 
sole requisite for admission to the highest occupations, it is still an 
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essential one. Lastly, since the devaluation of education has been 
fairly gradual, those who have received education have had time to get 
used to the idea that a relatively large number of people have enjoyed 
the same privilege, that education is only one factor among many 
others, and that they cannot hope to obtain very high rates of pay 
simply because they are educated. 

In any event, it is virtually only the members of the middle classes 
that reach the higher levels of the educational system, and the educa-
tional disparities between social strata and different areas are still very 
marked. This has a number of implications: (a) in the first place, 
reserve mechanisms are powerful and tend to become stronger still. 
Many laws reserve certain activities for the holders of professional 
qualifications, and the mechanism extends even to those cases where 
a rational justification is very difficult to find; (b) the public sector 
expands in order to provide employment for some proportion of the 
qualified manpower; (c) the public sector also expands as a compen-
satory mechanism to provide employment for those belonging to groups 
which are considered able to give electoral support to the government, 
even though their members may be unqualified; (d) when the need 
for compensatory mechanisms to benefit those with little or no educa-
tion attains its highest pitch, and the absorption capacity of the public 
sector reaches saturation point, as has happened in one or another of 
the type I countries, the political parties resort to pressure on private 
enterprise in order to channel part of the flow into the private sector. 

In the countries belonging to type II, the expansion of education 
advances rapidly, although starting from lower levels, but the rate 
of economic growth is also high. Regional disparities are striking, and 
so are those deriving from membership of different strata. Legitimation 
in terms of achieved qualifications is less widespread than type I 
countries, but is fast becoming more common. The devaluation of 
education is already starting at the primary level, where the educa-
tional system is being extended to cover the whole population; but it 
has not yet begun at the secondary and higher levels. Education is 
the great gateway which is legitimated in modern terms and which, 
at the same time, is open only to the middle and upper classes. As the 
initial educational levels were low and the rate of development has 
been relatively high, there is a shortage rather than a surplus of 
qualified personnel, except in a very few sectors. Consequently, educa-
tion is still almost as much an instrument of power as ever it was, and 
the mere fact of being educated guarantees the attainment of a high 
position. Almost certainly, conflicts similar to those experienced in 
type I countries will be generated in the long run; but they are still 
far from materializing. The legal reserve mechanisms have not yet begun 
to operate, save in a very few cases. 

Type III countries are in much the same situation as those in the 
preceding group; but the nature of their economic growth is not con-
ducive to so great a shortage of skilled personnel, and legitimation in 
traditional terms carries much more weight. 

In the first place, the minority that has received secondary or 
higher education, although less of a minority than in the past, is 
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separated by a steadily widening gap from the proportion of the popu-
lation that is completely shut out from the educational system or has 
access only to its lower levels, which now afford the same possibilities 
of employment as did illiteracy in the recent past. Logically, the 
increase in this educational gap should attract attention as a chafing 
privilege and constitute a source of serious conflicts. But a number 
of factors have militated against this effect hitherto, and will probably 
continue to do so in the near future. Inter alia, the situation is relieved 
partly by the mechanism for assigning roles in terms of group member-
ship, as described above, and partly by the fact that a high proportion 
of those who are excluded assimilate and accept the values of those 
who exclude them, and ultimately concede that their lack of merit 
justifies their non-admittance to the aristocracy of merit. 

In type IV countries, education has spread very little, and most 
occupational roles are assigned in terms of group membership or 
individual loyalties. Even so, the limited expansion of the educational 
system is accompanied by a certain amount of pressure for the distribu-
tion of some roles on a modern basis, but there are two obstacles in 
the way. First, both real and professed acceptance of the modern 
system of values is still very slight. Secondly, the rate of economic 
growth is so sluggish and the levels from which development starts are 
so low that there is not enough demand for educated workers. Para-
doxically, they are in a situation very close to that of their opposite 
numbers in type I countries, and perhaps are even worse off, since 
they have to impose a new system of values which is no longer open 
to question in the former group. 

The situation is very different in Cuba, the type V country. On 
the one hand, as the State has taken over nearly ail economic activity, 
generic qualifications of ideological identification with Cuban socialism 
have assumed increasing importance, and the education system has been 
largely oriented towards instilling this identification as deeply as pos-
sible. On the other hand, in consequence of the changes examined in 
chapter XIII, there is a tendency for existing qualifications to be 
raised and for the creation of new qualifications required for the pro-
motion of development, and this will result in increased importance 
being given to specific training. The potential conflict between these 
two types of requirements and the various solutions that can be applied 
to such a conflict—should it arise—are common to all social orders, 
and are only more apparent in the case of Cuba because of the revolu-
tionary nature of the government and the greater degree of State 
intervention. 

These distinctions, which are important at the present time, do 
not prevent the expanding minorities everywhere from believing that 
their education and the legitimation of the distribution of roles which 
they accept entitle them to highly paid occupations carrying a certain 
amount of prestige. But the satisfaction of this demand presupposes 
that the supply of employment is not limited by the allocation of roles 
on the basis of political commitments to other groups, and, above 
all, that it increases at the same pace as demand, by virtue of a high 
rate of economic development. The fact is, however, that the rate 
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of development is relatively low in most countries, and in almost all 
of them the expansion of education considerably outstrips develop-
ment. As the process is concentrated in a relatively short period of 
time, it is highly likely that for many of those who have been swept 
along with the flood tide of education the height of their hopes is but 
the measure of the depth of their disappointment. In the Latin 
America of the near future, educated workers who are unemployed 
or employed at levels much lower than they expected may prove to 
be a source of social conflicts and tension much more redoubtable 
still—paradoxical as it may seem—than the unemployed or under-
employed who lack education. It might be possible for law, or custom, 
or pressure, or any other mechanism to reserve an increasing number 
of activities for these groups, irrespective of whether the occupations 
concerned do or do not intrinsically call for the educational qualifica-
tions required for admission to them. This process, which is already 
taking place when the tension reaches certain levels, will in practice 
replace legitimation on the basis of achieved qualifications by legitima-
tion through qualifications which by then will have become ascribed: 
the right to employment, and to such-and-such types of occupation, 
by virtue of the mere fact of belonging to the educated group. 

4 . THE POLITICAL ASPECTS OF THE LABOUR MARKET 

The labour market can be regarded as a political market in the 
sense that variables closely connected with the distribution of power 
considerably influence or even determine the form it takes. 

Of the many possible approaches to the subject, the closest to the 
traditional from the economic standpoint may be adopted. On the 
manpower supply side, the labour market is a political market for the 
following reasons: 

(1) There is an institutionalized definition of generic employ-
ability. It may be and often is established by law, but it may also be 
fixed by a custom which has virtually legal force. Such a definition 
involves limitations. To determine those who can enter the labour 
market obviously implies determining those who cannot. The most 
important criteria are age, sex and race. 

In almost all countries, there are legal provisions establishing a 
minimum working age. Their nature depends upon a number of 
determinants which can be somewhat roughly grouped in two broad 
categories: (a) ideas as to the lowest age at which economic activity 
should begin, deriving from a given conception of social policy; 
(b) factors stemming from the level of development attained by the 
society concerned. The closer the concordance between (a) and (b) 
the better are the chances that (a) will be effectively implemented. 
The bigger the discrepancy, the greater is the possibility of conflict 
and the risk that the provisions reflecting (a) may not really be 
enforced or may cause considerable distortions. 

In most countries minimum working ages have been legally estab-
lished with due regard to the school attendance regulations laid down 
by other legislation, and both sets of provisions are dictated by ideas 

136 



of social justice derived from more highly developed countries. This 
circumstance has various repercussions. In rural areas, the law is in 
practice seldom or never applied. The age at which children start 
work and the age at which they leave school are generally far below 
the legally established limits. Only the children of landowners in the 
middle and upper income groups complete their primary school course 
and enter gainful employment at later ages. But many of them do not 
even live in rural areas. 

In the towns, the practices followed vary by types of activity and 
according to the social stratum to which each person belongs. The 
State as an employer complies with employment regulations. In the 
private sector, the same is true of the more modern activities and, 
within these, of the larger enterprises. Elsewhere, differing degrees of 
non-compliance are found. An important general factor is the 
unemployment rate. The bigger this is, the more strictly are the 
minimum age regulations observed. But the principal factor making for 
non-compliance lies in the existence of low-income rural strata which 
are compelled by necessity to set their children to work at an early 
age. In their circumstances, starting work simply cannot be delayed until 
the age of 16 or 18 years, because of the need to contribute to the 
family income. Besides, school attendance, if any, ends much earlier, 
and total idleness would have moral as well as economic drawbacks. 
In practice, the laws establishing minimum working ages may be a 
supplementary factor of exploitation. Those who look for work below 
the legal age show by the very act of doing so how stringent is their 
need, since it means breaking the law. Consequently, they are very 
ill-paid, are not registered with the social security services, and are 
liable to dismissal at a moment's notice on the grounds that the 
enterprise may find itself in difficulties on their account. As often 
happens, the laws intended to protect certain groups may end, in 
effect, by oppressing them. 

Legislation in Latin America, and the international commitments 
assumed by the Latin American countries, repudiate discrimination on 
the grounds of sex and are based in theory on the principle of equal 
pay for equal work, irrespective of sex. In practice, conditions vary 
widely according to the stages of development reached. Generally 
speaking, women's work is worse paid than men's, precisely in those 
activities which absorb a high proportion of the total female labour 
force, and this situation is very slow to change. The phenomenon is 
largely due to the supplementary, secondary and subordinate part 
played by women's wages in family income. 

Theoretically, discrimination against the indigenous population 
is not permitted in any form. In practice, in many countries, the mere 
fact of belonging to such a racial group entails receiving much lower 
pay for the same activities, accepting payment in kind, and in many 
rural areas having to buy goods from the employer's store at exorbitant 
prices. Viewed from this angle, the problem is not, as is often asserted, 
the non-integration of the indigenous population in the national society, 
but its integration at the lowest possible levels, with the resultant 
exploitation. 
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This outline description suggests that the idea of the "active popu-
lation", in the sense of the population actually in employment, unem-
ployed or looking for work for the first time, varies considerably by 
region, sex, race and social stratum. This is or may be true of developed 
societies also, but the differences seem to be less marked than in 
Latin America. Once the industrial revolution has spread to the rural 
areas, unskilled and child labour become as useless as they previously 
were in the towns, almost all the social conditions for the effective 
operation of the relevant laws are present, etc. In Latin America this 
process is taking place only in a few countries, and, in the last analysis, 
it is pressure to expand the educational system that generates the main 
forces by which the limits actually set are brought closer to those 
postulated in law. 

Once again these problems may usefully be considered in the light 
of the typology set forth above. In type I countries, the structure of 
production has been relatively modernized for a longer time, the expan-
sion of the educational system also dates back farther, and organized 
pressure for a higher minimum working age and for the abolition of 
discrimination is stronger. Real conditions are closer to the legal 
requirements. Economic stagnation has various effects. The chief of 
these seems to be that the real age of starting work rises for increasing 
percentages of the population. In the case of Uruguay, during the ten 
years in which per capita income has remained stationary or slightly 
decreased, the secondary school enrolment rate has doubled. The com-
bination of growing educational aspirations with the difficulty of enter-
ing a labour market that is not expanding is responsible for this state 
of affairs. On the other hand, for the lower population strata stagna-
tion implies the need to seek sources of income through the illegal 
employment of children under working age in various activities. 

In the other countries, regional and group disparities are more 
marked, and the possibility of effective implementation of the provisions 
relating to the minimum working age, etc., is very slight. 

(2) Secondly, the labour market is a political market because 
employability is not haphazardly spread over all strata and social 
groups. Its distribution is uneven in the sense that the members of 
certain groups can apply only for certain types of jobs; this is where 
discrimination comes in, as can be seen from the foregoing remarks on 
the indigenous groups and the lower population strata. Prospective 
employers tend to identify the type of work they offer with certain 
generic qualifications. For example, specific occupational roles will 
be considered above the reach of members of indigenous groups, 
shanty-town dwellers, etc. Others will be open to these people, but 
at lower rates of pay once their status has been ascertained. 

(3) Lastly, another political variable strongly affecting the supply 
side of the labour market is the capacity to form organizations. 

On the demand side, too, there are factors of an equally political 
nature: 

{a) There is a State-maintained demand whose different objec-
tives and functions include the following: (i) to prevent the over-all 
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level of unemployment from rising so high as to create or threaten to 
create irreducible social conflicts; (ii) to avert the risk of unemploy-
ment or ill-paid employment in groups whose political support is con-
sidered essential or whose share in the distribution of power may enable 
them to generate conflicts that will be very difficult to deal with; 
(in) to provide employment by virtue of those State activities whose 
expansion is rendered essential by the demands of the economic system 
itself or by the need to control or influence it. 

(b) Those offering employment, whether in an individual capacity 
or as heads of enterprises, identify themselves with the groups to 
which they belong or to which they wish to become assimilated, and 
above certain levels are apt to reserve jobs for members of the same 
groups, who are assumed to share the same codes of values and the 
same attitudes to the existing social system, or for others of whom 
the same opinion is held, even though they belong to different groups. 

Hence it can be seen that in the interaction of labour supply 
and demand the power of the various groups is a variable of basic 
importance in accounting for what happens in the market. 

To some extent, although not entirely, considerations based on 
productivity (measured by some system which includes wages as an 
indicator), and considerations relating to wages or income represent, 
respectively, the point of view of the economy as a whole and that of 
its individual members. Economists frequently switch from wages to 
productivity or measure the latter in terms of the former. In both cases 
they fail to take into account the number of possible wage-productivity 
combinations. To simplify the problem, a distinction could be drawn 
between low and high productivity and low and high rates of remunera-
tion. In that event, there would be congruity when both productivity 
and wage rates were high, or, conversely, when both were low. Cases 
of incongruity would occur when productivity was high and wage 
rates low, or vice versa. Such incongruities are very common, and 
study of them may shed some light on the mechanisms influencing the 
distribution of employment and of the income it generates. 

In relation to Latin America, it may be recalled that high produc-
tivity and high wages are found, for example, in the electronic and 
petrochemical industries. Congruity at the other extreme—low per 
capita productivity and low rates of remuneration—exists in the 
minifundia. Low productivity and high salaries or wages are the 
general rule for bank clerks in many of the countries or for stevedores 
who have their own special organizations. The strangest case—the 
combination of high productivity and low rates of pay—occurs among 
wage-earners on stock-rearing latifundia in fertile areas, where pro-
ductivity per worker is extremely high. 

These examples reveal the following facts: (a) there is no strict 
correlation between remuneration and productivity; (b) it is not true 
that with the transition from more traditional to more modern acti-
vities, or, in other words, from the primitive sector to the inter-
mediate and thence to the modern sector, congruity necessarily increases 
for wage-earners; (c) the phenomena referred to essentially result from 
the nature of the power structure within which the economy operates. 
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In any matter relating to employment and occupation, the power 
of the groups involved figures as a variable which cannot be overlooked. 
The factors responsible for the greater or lesser degrees of power 
enjoyed by each group, i.e., those which determine the distribution 
of power in a given society, will be shelved for the moment. In other 
words, power will be taken in general as an independent variable. 
It may be expected that as group power increases any or all of the 
following consequences will result: (a) higher rates of remuneration; 
(b) demarcation of a preserve constituted by the best-paid jobs, the 
counterpart of which is the increased difficulty experienced by other 
groups in obtaining them. Productivity appears as a secondary variable, 
for as power increases, interest in the higher-productivity jobs will 
be felt only in so far as they yield higher rates of remuneration and 
the reserve mechanisms described above can be applied to them; 
(c) full employment for the members of the group. This may produce 
distinctly equivocal effects. In the last analysis, full employment is a 
ratio between supply (number of group members) and demand. It 
is obviously ensured by adjusting one to the other; but this can be 
done either by keeping supply at the level of existing demand, or by 
boosting demand to bring it into line with supply (when existing 
demand was small in relation to the number of group members, or 
when the latter have increased), or by reducing supply (i.e., by a 
natural decrease in the group or, as is more likely, through the mar-
ginalization or expulsion of some of its previous members). 

More generally speaking, the stronger the power of a group, the 
greater the extent to which this is reflected in a transfer of income 
in its favour. At the same time, since the groups at whose expense 
this transfer is effected are the least powerful, they have more difficulty 
in really making their demands heard. In principle, it is precisely those 
who have lost most that are least able to gain a hearing. From this 
standpoint, the transfer increases overt social tensions only when 
the groups that suffer by it have some kind of capacity to give their 
demands effective expression. Otherwise, overt social conflicts decrease, 
since their natural protagonists lack the necessary ability to engage 
in them. 

Increases in the participation of groups and in their capacity to 
voice demands addressed to the central authorities certainly do not 
prevent the operation of the mechanisms described; but they do make 
it much more complex. Some attention has to be paid to groups which 
have newly acquired power or have augmented what they already had, 
and their demands must be satisfied in some measure. But how far 
they are met depends very little upon whether the occupations in which 
the members of a group are engaged are productive or not, or upon 
their level of productivity. The stagnation of national income can only 
set limits to this state of affairs, not do away with it. Even in that 
situation, in which some people's income can improve only if the 
income of others deteriorate, there always will be those who have too 
small a share in the distribution of power to be able to put up much 
resistance to spoliation. What is more, even where national per capita 
income is following a rising trend, there may be groups whose situa-
tion is becoming worse in real terms, because the only way of satisfy-
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ing the demands of the more powerful groups has been to deprive 
others of any share in the income increment and even to reduce the 
proportion of national income they already received. 

The sources and degrees of power vary widely, but the most im-
portant, generally passed over in strictly economic analyses, may be 
listed as follows: 

(1) At the lowest level are the non-organized groups which 
de facto or de jure are denied the right to vote, and lack other forms 
of political participation. They can neither influence their employers 
through the strength of an organization, nor induce the political parties 
to put pressure on the employers, nor obtain employment from the 
State. Their only chance lies in their ability to provoke outbreaks of 
violence, but since by definition they are not organized, such incidents 
can only be sporadic and have no significant impact on the system. 
Groups of this type, which are almost non-existent in some of the 
Latin American countries, account for a high proportion of the working 
population in others. They constitute a manpower reserve which can 
be used as a threat against the higher categories, although the efficacy 
of this threat is limited by the very low qualifications of the workers 
in question and by the mistrust which their origin arouses among the 
employers themselves. 

(2) Other groups, although without organization of their own, 
do enjoy the right to vote, or to some measure of political participa-
tion, however slight. Through the political parties they can secure 
certain improvements, a relative degree of compliance with social 
legislation, etc. 

(3) Lastly, there are the groups that are organized and that also 
have access to voting rights or some other form of political participa-
tion. Leaving aside political participation for the moment, their organi-
zation may be described in general terms as trade unionism, which has 
already been studied. 

Changes may take place in its incidence on the structure of power. 
If, for example, the power of a wage-earning group increases, the pos-
sible consequences will depend upon whether this increase in power 
occurs solely at the level of the firm or of the region, or at the level 
of society as a whole, or at all these levels in combination. Generally 
speaking, the growth of the power wielded at the level of society as a 
whole is bound to have an impact on power at the level of the firm; 
but the converse need not necessarily hold good. In specific cases, 
power may increase because, for instance, substitution possibilities cease 
to exist. Different effects may be produced, as follows: (a) higher rates 
of pay and maintenance of the level of employment unaccompanied by 
technological changes in the enterprise. It would seem that this case 
can only arise when the previous level of productivity was very high 
and the share of the wage-earners very low, or when the new prices 
resulting from wage increases can easily be transferred, a circumstance 
which may be due to a variety of causes; (b) an increase in direct 
or indirect remuneration accompanied by rationalization of operational 
activities with further assimilation of new technologies implying an 
improvement in productivity per worker employed rather than a saving 
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of other inputs. Except in the case of an activity in process of expan-
sion which has to meet an external demand that is growing in the same 
proportion as the product, unemployment will result. Income will be 
transferred to those in employment, part of which at least will come 
from those who are left without jobs; (c) withdrawal of the entre-
preneur. If the entrepeneur cannot raise wages or maintain the required 
level of employment and is also unable either to make the necessary 
investment to improve productivity or to shift wage increases to prices, 
his only way out is to close down the enterprise, rapidly or by gradual 
stages. Unemployment in this case is on a much larger scale than in 
the former instance, and an important part is played by the power of 
the wage-earning group at the level of the society as a whole. It will 
determine whether the group can obtain other work en masse, for 
example under the State, or in enterprises operating in the same branch 
of activity but at higher levels of productivity (which will be reduced 
in consequence); or whether they can obtain unemployment compensa-
tion or avail themselves of other similar measures. In other words, it 
will determine whether they can secure the adoption of an employ-
ment policy favourable to their cause or a policy of subsidizing unem-
ployment. In most cases, measures relating to the financing of 
unemployment are probably indicative of a lesser degree of power, 
since they are liable to lose their efficacy over the medium and long 
term. This is attributable partly to their cost, partly to the high degree 
of inflation in most countries, and also to the fact that the unemployed 
tend to lose power ipso facto, unless new circumstances supervene. 

These various possibilities, and others that might present them-
selves, stem from different trade union policies, and not from the 
operation of economic factors alone. The policies in question would 
need to be investigated by means of empirical case studies. As a gen-
eral rule, the obvious point of departure for the group is to increase 
wages and keep up employment levels for its members. Problems arise 
when these two ends cannot be jointly served, because the trade union 
has not the power required to enforce them, or other groups in the 
society concerned are capable of putting up greater resistance to the 
effects of such a policy. But in many instances the trade unions carry 
the day. It is noteworthy that at times they are even able to do so 
when the only way to maintain the level of employment is to reduce 
productivity per worker employed, through the adoption of maximum-
productivity regulations. 

Of greater interest is the hypothesis which assumes that the only 
means of increasing wages is the reduction of employment as outlined 
in case (b)—a common occurrence in Latin America. It very often 
happens that those who remain in employment obtain higher, and 
sometimes considerably higher, levels of remuneration. There are 
several empirical problems of major significance of which nothing 
whatever is known. How are the survivors selected? Are they the most 
highly skilled personnel? Or those who have been with the firm longest? 
Or those whose power in the trade union is greatest? If, as seems likely, 
the conclusion is reached that all these criteria are applied in a decidedly 
complex combination, how is a compromise among them finally reached? 
The final outcome is more familiar. Once a certain time has gone by, 
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the situation of the unemployed becomes the subject of merely formal 
demands on the part of the trade union, which makes less and less 
effort to give them any real help. Concomitantly, the political parties, 
family relationships, etc., acquire increasingly decisive importance for 
the solution or alleviation of their problem. 

It is a different matter when mass unemployment occurs, as in 
case (c). In this instance, instead of seeking grounds for segregating 
some of its members, the trade union is concerned to maintain its 
solidarity, at least when there are prospects of work in the same or 
a similar activity. 

5. POTENTIAL CONFLICTS AND ADJUSTMENT MECHANISMS 

The phenomena described in the foregoing chapters have a number 
of implications. The aim of this part of the present study is to analyse 
those of greatest significance, which are not only consequences of the 
linkage between employment and power distribution in a given society, 
but at the same time constitute so many mechanisms for channelling 
the structural tensions imputable to it. In this way they help to moder-
ate conflicts and make them less violent than might be expected. 

High rates of underemployment and unemployment, regressive in-
come distribution, etc., should unleash forces likely to jeopardize the sys-
tem itself or at least to operate as factors making for its rapid reform. 
Neither of these two consequences seem to have taken place, or at 
any rate not as intensively as might have been thought likely. The 
problem of marginality has been discussed elsewhere. Additional ques-
tions to be considered here relate to the practice of working at more 
than one job, to certain social functions of artisan-type industry and to 
the repercussions of family and neighbourhood solidarity. 

Moonlighting, as the holding of several paid jobs or occupations 
by one person is commonly called, is well known to be of frequent 
occurrence in Latin America. Unfortunately it is impossible to specify 
figures. Census data provide information as to the occupation which 
the respondents regard as secondary when they have more than one, 
but there is every reason to suppose that a great many holders of 
secondary occupations fail to declare them. Still less is known, perhaps, 
of the different degrees of importance of this practice in the different 
social strata, although it seems reasonable to suppose that it will vary 
according to these strata. 

Obviously, one of the functions of moonlighting is to enable the 
holder of various occupational roles, poorly paid though each may be, 
to make a living wage. It is, in fact, this aspect of the question which 
is most striking in certain middle-class strata, whose members work 
many hours a day at low rates of remuneration in order to cling to a 
social status which in many societies is becoming increasingly difficult 
to keep up. 

Another of the functions of moonlighting is that it can help to 
make social values and norms more homogeneous. It brings the holder 
of more than one job into social contact with a wide range of persons 
belonging to different occupational groups, and sometimes even moving 
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in different social classes, and vice versa. In this sense, the moonlighter 
must even be considered to act as a vector of innovations in certain 
groups, and, at the least, as a means of communication between them. 

By no means unimportant is the function fulfilled by moonlighting 
in relation to unemployment, against which it constitutes a sort of 
defence mechanism. Unemployment often means the loss of one of 
the jobs held by its victim, who retains the others and thanks to them 
is able to keep his head above water. At least, the moonlighter runs 
much less risk of total unemployment, since only in the event of mass 
unemployment in many different activities will he lose all his means of 
livelihood. 

Lastly, moonlighting is no negligible mechanism for procuring 
employment through personal contacts. The holder of a number of 
jobs considerably broadens the sphere of his personal relationships, and 
has up-to-date information on various sectors of the employment market 
in respect of highly practical questions such as the existence of vacancies. 
Since he is often the first to learn of these, he can recommend a rela-
tive, a friend, etc., and in view of the weight carried by personal infor-
mation in Latin America this may be a very effective proceeding. But in 
addition, the holder of several jobs sometimes leaves one of them, 
either because his income from others has increased, or because he 
has obtained better employment. In many cases he may hand over 
the job he has left to a relative, a friend, etc. 

The existing want of information on the scope of this mechanism 
makes it impossible to determine precisely which are the groups whose 
power, paradoxical as it may seem, is strengthened by the fact that 
moonlighting is common among their members. 

In recent years, the question of small-scale industry and its em-
ployment functions has been reconsidered. It has been contended that 
in view of the situation of Latin America, where labour abounds and 
capital is in short supply, it is more reasonable in specific conditions 
to opt for the more labour-intensive industries. Statistics show that 
small-scale industries—those employing fewer than five persons—still 
absorb almost half of the population employed in industry in Latin 
America, as defined in censuses. Thus, there can be no doubt as to 
the high absorption capacity of artisan-type industry, although it may 
be at the cost of the proliferation of small units with low levels of 
productivity. 

What it is important to stress, is the social function of artisan-type 
industry as a mechanism for the absorption of a particular category of 
manpower. Not only does it absorb personnel on a large scale, but it 
recruits them essentially, although not exclusively, from workers of a 
certain type. As a rule, they are defined as unskilled. But this is a 
general and very vague classification. The likelihood is that in most 
cases such personnel have all the qualifications they need, given the 
existing operational conditions in the industries in which they work, 
whether or not this is a desirable state of affairs in terms of develop-
ment. The outstanding feature of this labour force is that its members 
find it extremely difficult or impossible to work in big factories and 
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adapt themselves to the atmosphere of impersonal and abstract social 
relationships prevailing in such establishments. It would take too long 
to examine the characteristics of the norms and behaviour patterns in 
force in large factories. Clearly, however, a considerable degree of 
assimilation of certain codes of values is required, together with the 
habit of impersonal relationships, readiness to adjust to norms which 
are fairly abstract because, inter alia, they have to be fairly general, 
etc. What may be termed the subculture of the large manufacturing 
establishments has characteristics that make it almost inaccessible to 
a substantial proportion of Latin America's working population, who 
have been trained in small establishments or have no previous experience 
at all; for whom personal relationships are what might be described as 
the natural medium, in the sense that they are almost the only ones 
assimilated since childhood; and whose period of school attendance 
has generally been very short and in any case inadequate to counteract 
the impact of the other socializing agents. 

The manpower with these characteristics—so common in Latin 
America—could hardly obtain work at all if it were not provided by 
artisan-type industry. It should be stressed that this situation is far 
from peculiar to the under-developed countries. Even in the highly 
developed countries there are groups which are capable of adapting 
themselves only to the personal relationships prevailing in small estab-
lishments; which need direct or indirect mutual contact between the 
employer's family and their own; and which require the kind of support 
and assistance which the small establishment is in a position to give, 
especially to those who have been in its service for some time. It would 
not be incorrect to describe these relationships as paternalistic or to 
think them undesirable from the standpoint of development; it is 
perhaps true that they are inconsistent with the attainment of full 
human dignity. Nevertheless, all this should not be allowed to obscure 
the fact that for some groups they are highly necessary, at least in the 
sense that there are no others which could operate with real efficacy 
within the existing structure. In practice, the choice is not between such 
relationships and those current in fully industrialized societies, which 
are regarded as more highly perfected, but between them and total 
or partial unemployment. 

Family relationships and their linkage with the employment problem 
are among the areas recognized as most important and at the same 
time least explored in Latin America. Setting aside the traditional 
function of the family as a consumption co-operative, it may be 
assumed to fulfil two others of basic importance from the standpoint 
that is of interest here: 

(a) It acts as a mutual aid mechanism. In practice, this implies 
that it affords means of obtaining work and also of palliating the 
effects of unemployment. A well-known case in point is that of 
domestic service. The sister who first arrives in the city recommends 
another sister, and so it goes on until the family's female employment 
potential is exhausted. Much the same thing occurs in the public 
sector. It could hardly be an exaggeration to state that some govern-
ment agencies in Latin America recruit through endogamy, as was or 
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still is the case in some private activities. But no empirical research 
has been carried out on the operation of such mechanisms or the 
extent to which they are efficacious. Studies in this field would probably 
be very enlightening as to the pressure not only for obtaining em-
ployment but even for creating it. 

Then again, the family serves as a means of palliating the effects 
of unemployment. The transfer of income from those in work to the 
unemployed members of the family, the supplementing of earnings 
derived from the humblest of occupations, etc., are other questions 
on which only very superficial information is available. 

This situation probably has fairly significant repercussions on the 
manpower supply when wage levels are very low. A few surveys 
carried out in marginal population groups point to a pattern which is 
of interest from this standpoint.9 Most of the respondents live with 
some or all of the members of their family. When several members of 
the family go out to work, which is the normal situation except in the 
case of a married couple with small children, persons are to be found 
who do not accept jobs when the wages offered fall below a given level. 
The respondents and their families live under conditions of great 
hardship, but nevertheless, they will leave a job without having another 
in sight when the pay is low and they have failed to obtain an increase 
in wages, or will refuse to accept a job in spite of being unemployed. 
The operative factor seems to be that in one way or another the 
person concerned is assured of a roof over his head and a subsistence 
diet, even if he is out of work, and that for a time at least his family 
is capable of supporting him. In interviews with various members of 
the same family, one of whom is unemployed, the others have shown 
themselves to be agreed, apparently without any latent reservation, 
that he should not accept work at such wretched rates of pay. This 
mechanism certainly does not preclude the possibility that the person 
in question, if in the long run he fails to find work, will finally take 
a job even at the same wages that he previously rejected. But over 
the short term it does seem to produce some effect. In the supply 
and demand situation as a whole, it may be considered likely to prevent 
wages from dropping below a given level, at any rate when unemploy-
ment percentages remain unchanged, although it should be recalled 
that the rates of pay in question are always very low. 

It is also difficult to detect the norms governing the amount of 
each person's contribution to the common household expenses. What 
seems to be clear is that a higher proportion of the family income is 
contributed by the women than by the men, and that both consider 
this disparity as right and proper. 

(b) The family serves as a means of absorption of tensions. The 
internal distribution of family income, which at bottom is the internal 
distribution of the income of those members of the family who are in 
work, must be a source of acute tensions. Generally speaking, the 
distribution pattern covers a wide field which, in the lower population 
strata, extends beyond the nuclear family. Questions must inevitably 

9 Including surveys being carried out by the ECLA Social Affairs Division 
in the marginal population settlements of Santiago. 
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arise as to whether those who are in receipt of income are giving up a 
reasonable share of it, and, on their own part, whether they are not 
perhaps giving up too much; whether those members of the family 
who are out of work or employed only sporadically and whose earnings 
are tiny are in that position because they cannot help it or because 
they do not take enough trouble to look for work, etc. The complicated 
nature of intra-family exchanges in money and in kind, in respect of 
more or less distant relatives, on the basis of expectations of mutual 
aid in other matters which are sometimes disappointed and so forth, 
must be great sources of tension. This point itself is readily admissible; 
but perhaps what is more important is to study the function of such 
situations as a mechanism for the absorption of tensions in society as 
a whole. In all likelihood, many of the tensions created by the difficulty 
or impossibility of obtaining work, or by low wage levels, are transferred 
as conflicts to the family, which thus acts as a buffer between them 
and society in the aggregate. 

Possibly the neighbourhood community may fulfil functions similar 
to those of the family in these respects, although on a lesser scale,, 
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Chapter IX 

Y O U T H 

1. POSING THE PROBLEM 

The social visibility of the youth tends to vary enormously with 
time, as does the prominence of the topic of "youth". There is, of course, 
never any lack of experts on youth problems, but the interest of the 
public at large waxes and wanes; at one time it dies down and at 
another it spreads to every quarter, from meetings of State secret 
police to those of the United Nations General Assembly. 

Well publicized current and recent events make it possible to talk 
of the revolt of world youth—a particularly appropriate term when 
applied to those of the younger generation that are actually rebelling. 
TTiese events have caused many people to feel that, although there may 
be profound differences between youth in developed and in under-
developed countries, the two groups also have a number of points in 
common, which are generally defined as advocacy of liberal views, and 
aspirations towards peace, right and social justice. This is a convenient 
approach to the problem, as youth groups that are not so much con-
cerned with freedom as authoritarian, those that are preparing for war, 
and those that have little enough interest in right and even less in 
social justice can be left out of account. Youth is certainly not the 
only peg on which hopes can be hung, but it is certainly a favourite 
one. There is much talk about the myths of youth, but myths about 
youth are no less prevalent.1 

If such myths are to be avoided, it is important to remember 
that youth can be defined from many legitimate points of view, that 
there is a great variety of youth groups, and that the gaps in our 
knowledge of the subject are at least as many and as serious as our 
desires to learn about it. Consequently, any survey on youth is bound 
to be incomplete, provisional and partly incorrect. 

In looking for a working definition of youth from the point of 
view that concerns us here, one problem immediately arises: whether 
to consider youth in terms of age groups or as a real group or groups. 
Young people of between 15 and 19 years of age clearly form a 
suitable age-group or nominal group which is useful for some kinds 
of analysis; but is this a real group? And, if not what does constitute 
a real youth group? Even within the context of a single national society, 
can youth be described as a real group? Or would it be truer to say 
that there are working-class, middle-class youth groups, and so on? 

1 Marie Jahoda and Neil Warren, "The myths of youth", Sociology of Edu-
cation, vol. 38, No. 2 (fourth quarter, 1965), pp. 138-149. 
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It is questionable whether it really means anything to talk of youth 
among certain social strata. Does a working class or peasant youth 
really exist, or are there only some workers and peasants that are 
younger than others? These questions all bring us to the problem of 
defining the nature of a real group; but even supposing this question 
were settled, the problem becomes once again basically empirical, and 
the major obstacle to solving it becomes the lack of research. 

It is possible to define youth from a political and ideological 
viewpoint and attempts have been made to do so; however, in this 
case, the variety of definitions is much greater and objective criteria 
far more difficult to establish, as the following example will show. 
Regardless of the initial criteria adopted, there are some young people 
who have political opinions and others who do not. It can be said 
that the latter are not really youth at all—a position which cannot 
even be discussed, as it poses the acceptance or rejection of a con-
ventional definition of youth. 

Those who base their definition on the criterion of political 
opinions usually mean to imply that only those who hold progressive 
or reformist views can really be thought of as youth; yet surely this 
cannot be so, since young people who hold conservative opinions and 
form groups in defence of the status quo still have to be labelled 
"youth" in any objective study. One thing is certain, and that is that 
there is no real group composed of young people with no political 
opinions at all. The numbers of such youth and the possibility of 
recruiting them may have a certain importance as far as practical or 
theoretical politics are concerned, but not because they form a real 
group. 

There is a vast range of possible criteria and combinations of 
criteria which goes from certain biological changes to political or 
ideological opinion for defining youth or young people. Though obvious, 
this is often forgotten and is worth mentioning here. The problem is 
complicated still further by the fact that the various criteria overlap 
and are only partly distinguishable from each other. The psychological 
and social changes that may be used to define youth are to a certain 
extent related to biological changes, while the latter too may be 
influenced by social environment. 

Consequently, there is some advantage to accepting the set of 
criteria contained in Carlota Buhler's definition of youth as an inter-
mediate period which begins with the acquisition of physiological 
maturity and ends with that of social maturity, in other words the 
assumption of the sexual, economic, legal and social rights and responsi-
bilities of the adult. 

This working definition clearly shows that the duration of the 
period of youth varies considerably. There is every reason to believe 
that, the higher the degree of development, the longer the period of 
youth, partly because full integration in the role of adult is delayed by 
certain factors, and also because physiological maturity is affected by 
social changes. There is empirical proof that the average age at which 
such maturity is reached among the youth of the United States of 
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America, the United Kingdom and other countries has dropped since 
the beginning of the twentieth century. 

The length of the period of youth also differs widely from one 
social group to another. It is very long among the middle and upper 
strata, especially in highly developed societies, much shorter among 
workers, and practically non-existent among peasants. The members 
of some groups have to assume the role of adult almost as soon as 
they are physiologically mature, which means that, strictly speaking, 
they have no youth at all. Many years ago Paul Vaillant-Couturier 
wrote a book entitled The Misfortune of Being Young to sum up the 
numerous difficulties facing youth at that time; for many social groups, 
however, there is an earlier stage when young people are unfortunate 
enough to have no youth at all. 

Although youth can be described as starting with certain biological 
changes, the phenomenon is essentially social in character. This point 
will be taken up again later, but it should be stressed from the 
beginning that youth, as the social phenomenon that it is, is profoundly 
affected by the ideas and myths that society weaves around it. Even 
working on the assumption that "youth" corresponds to a specific 
age-group the very fact that society sees it as a real group, formulates 
impressions about it, and attributes fixed ideas and behaviour patterns 
to it—in other words, forms an "image" of youth—has definite repercus-
sions on the young people themselves. In the first place, it encourages 
them to identify themselves as young people. Secondly, the image of 
youth conjured up by the adult world strongly influences their own 
conception of youth, partly by reaction against it. This phenomenon 
is accentuated by the information media. On television, over the radio 
and in the press, young people, particularly among the urban middle 
classes, find themselves treated as a separate group which is a source of 
concern for their elders. How can they fail to see themselves as "the 
young" and seek to identify themselves with their peers? Many other 
factors no doubt come into play, but this process is important in 
self-identification and in discovering affinities with other nameless 
young people throughout the world. For example, the fact that adults 
think of youth as rebellious creates an almost irresistible urge for most 
young people actually to be so. Adult expectations profoundly influence 
young people. For some of the latter, revolt becomes little more than 
a characteristic by which youth is defined, barely distinguishable from 
that of being young and not necessarily much clearer, since it does 
not imply that they know against what or against whom they must rebel. 

The phenomenon of youth cannot be understood except in the 
context of society as a whole, particularly adult society. Adults do not 
only love young people and feel concern for their future; they soon 
become aware that young people also provide a lucrative market for 
books, reviews, gramophone records, etc. At a deeper level, the situa-
tion of youth can only be properly understood in relation to the various 
agents of socialization, the values they hand down, and whether or 
not these values conflict with each other. 
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2 . THE SIZE OF THE LATIN AMERICAN POPULATION IN 
THE "YOUTH" AGE-GROUPS 

For analytical purposes, it is legitimate to take certain age-groups, 
such as 10-24 or 15-24 etc., as the basis of a definition of youth. 
In this way, it could for example be demonstrated that the 15-24 age-
group comprises more than 18 per cent of the population in Latin 
America, but only 14 per cent in Western Europe. It might be deduced 
from these figures that the problem of youth is much more serious 
in Latin America than in Europe, and this is undeniably so if account 
is taken of the employment opportunities that will have to be created in 
the immediate future. From the psycho-social point of view, however, 
the picture is quite different. Youth as such plays a much more 
prominent role in Europe as a result of its higher level of development, 
although the relevant occupational requirements—the fulfilment of 
which will eliminate them once and for all from the group known as 
youth—may be much greater in Latin America. 

The above considerations show how difficult it is to make estimates 
in demographic terms and should obviate such erroneous exaggerations 
as including in youth everyone under 20 or 25. Estimates published 
by the Centro Latinoamericano de Demografía (Latin American De-
mographic Centre—CELADE) indicate that in 1965 30.3 per cent óf 
the entire population of Latin America was between 10 and 24 years 
old. This is too long a period to be coterminous with youth in any 
part of the developed or under-developed world. On the other hand, 
25.9 per cent of the total population is between 13 and 24 years old, 
including both urban and rural youth. In 1965, about 50 per cent of 
the population lived in urban areas; since there is hardly any part 
of Latin America in which rural youth conforms to the definition given 
here, this group could be left out of account, in which case not more 
than 13 per cent of the total population could be classified as youth. 
Considering that a large section of manual and artisan-type workers' 
children never have any real youth because they reach physiological 
and social maturity almost simultaneously, the group considered as 
youth from the psychological and social viewpoint does not constitute 
more than 10 per cent of the total population. It would be impossible 
to refine the estimate any further, but this should suffice to show what 
a distorted picture of the facts is given by the figures which are so 
often quoted. 

The point here, however, should not be misunderstood. By proving 
that the real figures are smaller than those usually employed, it is not 
intended to diminish the importance of the problem of youth but to 
place it in its true context. As far as Latin America is concerned, 
most of the population falling into the age-groups considered to be 
those of youth is not in fact youth in the psycho-social sense of the 
word. This is at least as serious a problem as any that may be raised 
by the young people who think of themselves and are regarded as 
youth, though it is far more likely to be overlooked. 

Furthermore, the seriousness or extent of a problem cannot be 
measured only in quantitative terms; there are also other considerations. 
When organized youth groups put forward their claims, they rarely lay 
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much stress on the number of young people considered as youth, 
thereby demonstrating that they have more sociological insight than 
many of the adults who are concerned with them. 

3. SOCIALIZATION 

There are many agents of socialization, but they can be boiled 
down essentially to four: the family, institutionalized or formal educa-
tion, communications media, and peer groups. While it is necessary 
for purposes of analysis to distinguish between these agents, they are 
highly interrelated. The family, teachers and peers are also influenced 
by the communications media and to a large extent are their inter-
mediaries; in their turn, the communications media are responsive to 
some extent to family pressure or at least to the idea they have of 
how their message is received by different groups. 

It is a commonplace to stress the decline in the importance of 
the family vis-à-vis other agents of socialization, but little is known of 
the nature and content of the influence that the family is losing and 
how it varies in the different social groups. There are countless 
examples of the family being replaced by other agents. In the past, 
before the family sent a child to primary school it acted virtually 
as sole agent for much of the child's moral and emotional training— 
which many specialists consider to be the most profound and important 
part of the child's upbringing; the family maintained its role during 
the school years and controlled the instruction received at school, 
with which it usually was or could become familiar. Nowadays, before 
a child goes to school the family shares its formative responsibilities 
with the communications media and has little control over the children's 
contacts with the media and virtually no control over the content of 
the messages transmitted. 

This does not mean that the family has lost its influence necessarily 
or in all cases. Much of the research held up as evidence of the increase 
in the revolt of children against their parents is somewhat misleading 
for various reasons. On the one hand, there is virtually no way of 
making strict comparisons with the past. On the other, disagreements 
as to specific behaviour and decisions to behave in a certain way 
despite parental opposition may be manifestations of conformism rather 
than of revolt against parental values. Most of the research done in 
the United States on college students ignores the fact that the parents, 
generally from the middle class, have inculcated into their children 
such principles as that man must be free to take his own decisions, 
choose in a responsible manner, not accept authority blindly, etc. 
In other words, they have transmitted more permissive values than in 
the past, which means it is possible to speak of the revolt of children 
against their parents and also of the revolt of parents against the 
values that they themselves have passed on to their children when 
their children apply those values in specific circumstances and behave 
in a way which the parents do not like. Moreover, it is not easy to 
pick out what is deliberate revolt and what is the result of a failure 
to communicate engendered by the features of modern life. 
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The family still has some capacity to react against all external 
influences, and, among other things, some capacity to relate them to 
ideals that it considers valid. But it is becoming more and more 
difficult actually to use this capacity in advanced industrial societies; 
if it is assumed that the process is irreversible and constantly becoming 
more acute, then all that will be inherited from the family will be 
things, i.e., property. 

One useful thread to follow, which has some advantages and also 
many dangers, is to look on the problem as a collapse of the traditional 
family authority, without anything taking its place, at least visibly. 
Parents are discovering or learning every day that their children have 
more rights; they are becoming used to the idea that children have 
their own personalities that must be respected rather than moulded. 
It is difficult to judge how far this is the result of parental conviction 
and how far it is a rationalization to justify the approach they wish 
to adopt or cannot avoid adopting: i.e., to have very little contact 
with their children. Everything seems to indicate that young people 
need some degree of authority, which may take very different forms, 
and when they receive none from their parents they seek and find it 
elsewhere: in the leader of their peer group, in the heroes they wish 
to emulate, etc. 

If we take the collapse of authority as valid, the revolt of youth 
—if that is the term—appears as the culmination of a process begun 
at a much earlier stage which all the agents of socialization tend to 
accentuate. It is recognized that what characterizes youth is the com-
bination of dependence and independence. Young people are inde-
pendent in so far as they enjoy ample freedom from family control; 
but they are also dependent, because the longer the period of youth, 
the longer a young person is supported by his parents; he is dependent 
on them for the money that he will spend independently, as he sees fit. 
Taken to its logical conclusion, this system is very rational: the parents 
fulfil their parental responsibility by doing nothing more than support 
their offspring, and everything else is left to the freedom and self-
expression of the children. 

This picture, which is not found anywhere is its pure form and 
which is an exaggeration of some of the trends observable in the more 
advanced societies, diverges more or less from the real phenomena 
depending on the country and the type of familv considered. The trend 
is very marked in the middle classes of the United States, although 
far from being universal even among them, tends to be reproduced 
in a very attenuated form in the upper and middle classes in Latin 
America and is virtually non-existent among the lower income groups. 
Everything would seem to indicate that in rural areas family authority 
is very strong and that there is much more harmonv between the 
generations except, in all probability, regarding any decision by children 
to migrate to the cities.2 Young wage workers are in an intermediate 

2 See the report prepared by the Centre for Development Studies of the 
Central University of Venezuela for the Special Meeting on the Situation of 
Children and Youth in Latin America, sponsored by the Executive Board of 
UNICEF and held at Santiago, Chile, on 19 and 20 May 1969. (In Rural chil-
dren and youth in Latin America (Santiago, UNICEF, 1969), chapter II.) 
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position. However, the same phenomena that affected the middle class 
in the past are beginning to affect wage workers and to a much lesser 
extent rural workers: prolongation of youth, greater freedom, etc. 
Unfortunately very little is known about these phenomena, and any 
attempt to categorize them would involve ascribing certain characteristics 
that have only been proved—and not conclusively at that—for the 
youth of the middle classes to which, moreover, virtually all of those 
writing on the subject belong. 

Much research lays stress on the influence of the peer group, of 
schoolmates, companions, friends, partners in street games, and groups 
that meet on street corners or in bars. Not much is known about the 
degree to which these influences are independent or serve as a means 
of transmitting the influence of other agents of socialization, which 
may even be the families of the leaders of such groups. It is very proba-
ble that the phenomenon is not new and that what makes it different is 
the forms it assumes. The well-known study by Whyte3 is illustrative 
with respect to a particular case in the United States, and gives a good 
picture of the ambiguity of the value system: for certain types of 
behaviour, the values of the street corner group are accepted, for 
others, the traditional values of the Italian immigrant family. The values 
of the street corner group are largely the values which the subjects 
perceive or think they perceive in that part of United States society 
to which they do not yet belong or to which they belong only in a 
very ambiguous way. Certain studies made in Latin America seem to 
show that peer groups are important; in some countries their influence 
is reflected in the habit of drinking alcoholic beverages from an early 
adolescence or in other types of behaviour that constitute what the 
group considers manliness or machismo. But here too it is difficult 
to know how far this type of behaviour accords with youth's own 
values, in the sense of values originating within the group, and how far 
it reproduces values that many Latin American fathers feel they have 
to pass on to their male children. A typical example is the attitude 
to the woman as mother, as instrument of pleasure and as wife. These 
contradictions, which are well known and cannot be examined here, 
also exist among adult men, although they may be less visible since 
they are concealed for social reasons, particularly within the family. 

The one agent of socialization that is constantly on the rise is the 
communications media. While their influence should not be exaggerated 
to the point of believing that they produce a race of automata, they 
certainly do have many varied and contradictory influences. The posses-
sion of various communications artefacts, a television set for example, 
is a sign of status. In urban middle class families, to be without a 
television set increasingly limits the possibilities of communication 
between children and their peers. Irrespective of the opinion of parents 
regarding the merits of the communications media, these two facts tend 
to impose them. In the communications media the consumption patterns 
of high-income societies play a very important role and encourage 
youth to emulate them. The media thus foster a phenomenon which 

3 William F. Whyte, Street Comer Society (Chicago, The University of 
Chicago Press, 1955). 
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is very characteristic of Latin American societies. The other important 
factor is the strictly imaginary nature of the content of most of the 
messages. It is not simply the fact that most programmes have 
imaginative elements, but that they come from and have been conceived 
for societies with much higher income levels; they presuppose a very 
different social environment, etc. If there is anything genuinely Latin 
American in Latin American youth, it is clear that the communications 
media seem to be designed to destroy it. Even disregarding fictional 
programmes, many of the problems discussed or referred to have to do 
with the societies from which the programmes come, and have little 
or no bearing on Latin American societies and their problems. They 
thus tend to produce the pale imitation of youth mentioned above. 
The role that the media play in forming young people's image of 
themselves and in the traits that they ascribe to themselves has already 
been discussed. If all these facts are borne in mind, it is remarkable 
that so much time and effort is spent on discussing all sorts of reforms 
for formal education and so little on considering what is done—without 
being controlled by the State, the family or anyone in a position of 
responsibility—by the communications media. 

The influence of peer groups and the communications media, 
and the creation of a market for youth, and other such factors have 
led people to think of a youth culture or subculture. It is very doubtful 
whether a youth "culture" properly so called, can really be identified, 
even in the United States, and it is even more doubtful whether this 
concept has any hemistic value. Whether there is a youth culture or 
not, youth appears to be subject to a great number of influences, some 
exerted by other young people and others not; what would seem to be 
important is to determine which are which and what forms they take, 
rather than to start off with the idea that a culture or subculture exists. 

4 . YOUTH AND THE LABOUR MARKET 

It is possible to estimate how many young people will enter or 
try to enter the labour market in a given year and how many em-
ployment opportunities will be available to them in a given society. 
This is a legitimate task and indicates one of the most important 
differences in the problem as between developed and under-developed 
countries. In the former, there is normally no lack of employment 
opportunities; in the latter, unemployment is a more widespread 
phenomenon. 

Estimates of future demand for employment in Latin America 
seem to show that there may be a constant increase in unemployment 
and under-employment. This trend will particularly affect youth, that 
is, those seeking work for the first time, though the possibility that 
technological changes may create widespread unemployment among 
adults cannot be discounted. 

Although the structural obstacles to obtaining employment cannot 
be measured in over-all terms, they are very important nonetheless, 
since they cannot all be overcome and they help to accentuate the 
inequalities of income distribution. However, these obstacles give too 
abstract a view of the youth situation, which in practice varies con-
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siderably according to social strata. The high-income groups of society 
have a certain capacity to create employment for their children, whereas 
other groups are unable to do so. This difference will be unimportant 
or much less important in countries where the increase in employment 
opportunities is more rapid than the growth of the total population, 
a situation which is hardly ever found in Latin America. In most 
countries there will be a substantial lag in the former compared with 
the latter. In fact, the higher-income groups will be obliged to press 
for the creation of more jobs, whether these are necessary to the 
economy or not, in order to syphon off income to their own advantage. 

This is by no means the only discrepancy arising out of social 
stratification. Quite apart from this, the differences in opportunities 
of access to educational systems create enormous advantages for certain 
social groups. The expansion of education has been accompanied by 
a general—and in some cases spectacular—rise in educational levels. 
But the differences among the social groups still persist, and if the 
requirements for educational and occupational qualifications rise as 
quickly as or more quickly than the levels of education, the gains 
made by the lower-income strata in respect of access to education and 
length of schooling will be of little advantage to them, and it is even 
quite possible that their position may deteriorate. 

In some cases the expansion of education services causes enormous 
discrepancies in the educational levels of the total population, not just 
between generations but between age-groups within the same genera-
tion. A sample survey carried out among the rural population in 
Venezuela shows that illiteracy has fallen to 5.5 per cent in the age-
group 7-14, which is a very satisfactory figure even for a developed 
country; but nearly a quarter of the population over 15 is illiterate. 
If there is a satisfactory increase in employment opportunities, the 
younger group will be in a truly privileged position in relation to the 
rest of the population; but if the number of jobs were not to increase 
even at a moderate rate, the expectations of the above-mentioned 
age-group would be largely frustrated, and only those from the higher-
income groups would have continued their studies to a sufficiently high 
level. There would then be a gap, not between literates and illiterates, 
but between those who have finished their intermediate schooling and 
those who have not, etc. 

The various groups of young people will thus meet very different 
situations. The employment market will be practically closed to some, 
and they will constitute the bulk of the unemployed, whereas others 
will be affected only relatively, or at least to a much smaller degree, 
by the lack of structural opportunities. 

But the differences are not restricted to inequalities in opportunities 
of employment or of access to education; they are also to be found 
in the channels of access to employment. The importance of personal 
and particularistic connexions in Latin America is well known; all 
social strata have recourse to them; but their importance and meaning 
are unevenly distributed. This means in practice, that the lower social 
strata can call only on personal connexions. If access to employment 
were determined by purely objective conditions such as educational 
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qualifications, which are so unequally distributed, this would create 
a new factor of inequality, although the groundwork would be laid 
for greater efficiency. In this respect, the problem of the youth of the 
lower social strata is not only one of being able to obtain access to 
schooling over a reasonable period of time, but also one of gaining 
from such access real opportunities to acquire relevant qualifications, 
with the proviso that these opportunities are frustrated either by an 
excessive increase in the qualifications demanded, which, in the Latin 
American context, is a new form of particularism, or by a lack of 
structural employment opportunities. 

The problem of youth as regards the labour market is thus so 
complicated that only a coherent policy can help to solve it. Although 
piecemeal measures may appear fully justified, their only result, in 
many cases, will be to aggravate the difficulties. 
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Part II 

SOCIAL DEVELOPMENT POLICY 

Chapter X 

G E N E R A L P R O B L E M S O F P O L I C Y D E L I M I T A T I O N A N D 
A P P R O A C H 

1. FEASIBILITY AND GENERALIZABILITY 

The diagnosis presented above contains a challenge to propose 
policies adequate to overcome the structural weaknesses described and 
bring the discordant processes of social change into closer correspon-
dence with human welfare. Before this challenge can be taken up 
several dilemmas or reasons for skepticism stemming from the diagnosis 
itself must be faced. 

First comes the problem of feasibility. The diagnosis suggests that 
further expansion of public social action along traditional sectoral lines 
will not meet the challenge, even if the internal efficiency of educational, 
health, and other social services is improved. It suggests that policies 
and instruments for policy application that are now lacking or in-
effective should come into the foreground, and that the whole range 
of traditional and new policies and instruments should be organized 
around strategies for the attainment of defined structural changes in the 
societies and economies. 

. # The diagnosis also suggests that, in the face of pressures and 
resistances from many directions, national authorities have only a 
limited or intermittent ability to guide the directions of growth of 
the social programmes and the content of social legislation. Their 
capacity to make and enforce coherent policies for income redistribu-
tion or full employment is even more questionable. The political 
structures are undergoing crises that open to question their very 
legitimacy and viability. The kind of national consensus that might 
induce different groups or political movements to subordinate their 
narrower interests to the attainment of common objectives is weak or 
missing. Nor, in most countries, is any single group or political move-
ment able to impose its own conception of what needs to be done 
and how. Dependency on external influences is becoming more per-
vasive and complex; the practicability of autonomous decision-making 
at the national level diminishes. Under these conditions the outlook 
for policy reforms that might upset a fragile political balance cannot 
be very favourable. 
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Restriction of attention to improvements in social sectoral action 
can plausibly be labelled an evasion of the central needs for such 
reforms. On the other hand, insistence on the indispensability of 
comprehensive solutions and belittling of the usefulness of sectoral 
action can amount to another kind of evasion if it leads to the con-
clusion that nothing worthwhile can be done until the State or the people 
attain an implausible degree of unity and control over their destinies. 

The exploration of social development policy here undertaken 
will not be able to resolve this dilemma, but it will seek strength and 
realism from continual awareness of it. In formulating policy criteria 
that respond to the scope and urgency of the needs indicated by the 
diagnosis, the discussion deliberately runs the risk of appearing Utopian. 
At the same time, the discussion of sectoral programmes and problems 
of policy application takes into account the needs for practical guide-
lines of planners and administrators of programmes that already exist. 
Such programmes make heavy demands on educated manpower and 
public finances, they respond to internal forces making for growth or 
inertia, and they cannot be kept marking time until a comprehensive 
social development policy is ready to incorporate them. 

Second, the problems of generalizability and quantificability of 
policy proposals must be faced. The diagnosis has included a typology 
of national situations in relation to the character and relative strength of 
the different forces determining present lines of social and economic 
change. Each of the national situations described implies different 
priorities, limitations and opportunities for social development policy. 
It is beyond the scope of this study to enter into details concerning 
the applicability of specific policy combinations to individual countries, 
but the discussion will refer back to the typology and will guard 
against the supposition that the Latin American countries can or should 
apply uniform recipes for social development. Judgements on the 
advisability of given policies and policy instruments should derive from 
a thorough knowledge of the setting to which they are to be applied 
and of the real reasons for which they are applied. The most that a 
study of the present type can hope for is to help policy-makers under-
stand better the implications of the alternatives before them and the 
nature of the realities on which and within which they are trying to act. 

Under this approach, no attempt will be made to formulate 
quantitative targets and time-tables for improvements in the different 
components of the level of living or for allocations to social pro-
grammes. While such targets are indispensable tools in planning at 
the national level, their usefulness depends on the extent to which they 
derive from informed decisions concerning the purposes of the pro-
grammes and their priorities in relation to the resources that can be 
distributed among them. If the proposition is accepted that the social 
sectors need drastic reforms of purposes, content and distribution, 
and that new forms of social action need to be introduced, it follows 
that exclusive concentration on the reaching of quantitative targets 
for the traditional sectors can further the misapplication of resources 
on an ever larger scale. The detailed discussion of some of the social 
sectors below will argue that the focusing of attention on simple, 
easily-defined targets—e.g., the number of houses to be built, the 
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number of illiterates to be made literate, the number of hospital beds 
to be installed, etc.—while having a ready popular appeal has in fact 
hindered policy-makers from grasping the real characteristics of the 
needs confronting them. This approach tends to convert means into 
ends, and usually fails even to mobilize the resources needed to reach 
the quantitative targets. The strengthening of sectoral pressure groups 
and the proliferation of exessively detailed and restrictive laws that 
hinder needed reformulation of targets are likely to be by-products. 
To the extent that the targets capture public attention, the policy-
makers become subject to two dangerous temptations: (1) to con-
centrate action on attainment of the quantitative targets at the cost of 
lowered quality and neglect of the complementary actions needed to 
make the targets meaningful; and (2) to manipulate the statistics when 
the real situation is recalcitrant. 

At the international or regional level, the legitimate functions of 
quantitative targets are narrower: they serve mainly to help focus 
attention on the gap between the present situation and the levels 
called for by modern conceptions of human rights and social justice, 
and to indicate the dimensions of the effort needed if the high-income 
countries really intend to help narrow the gap. At this level also, the 
future usefulness of quantitative targets will depend on the ability of 
their sponsors to make them tools of policy rather than substitutes for 
policy, and to introduce a greater element of flexibility responding 
to the varying immediate priorities, aspirations and capacities of in-
dividual countries. 

Behind the apparently practical and rationalistic apparatus of 
agreement on quantitative targets, a sub-conscious element of primitive 
magic might sometimes be surmised; that is, an expectation that if 
the correct rituals are performed over a set of figures symbolizing 
social aspirations, reality will somehow transform itself to correspond 
to the figures. 

This comment is not intended to belittle the importance of sound 
quantification of social trends, social needs, and social objectives. 
Throughout the region, deplorably low priorities have been given to 
the assembling, analysis and dissemination of accurate statistical in-
formation needed for social development policy. The typical slowness 
in tabulation and publication of census data, the incomplete coverage 
of vital statistics, the paucity of sample surveys and of bodies qualified 
to carry them out, the failure of social sectoral agencies to tabulate and 
publish the greater part of the statistical information that should be 
a by-product of their normal activities, are prominent examples. In 
default of reliable and complete statistics, a questionable substitute for 
exact knowledge has often been obtained by manipulating partial data, 
local studies and estimates. The results, first published with the needed 
cautions and explanations of sources, are typically handed down from 
one secondary study to another until they acquire an authority that 
they do not deserve and that their originators did not claim for them. 
When national statistics of this kind are combined into averages for 
all of Latin America and then used as a basis for projections, targets 
and indicative plans, the results may still be useful as an aid to 
thinking, but it would be dangerous to accept them as guides for action. 
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The dissemination of such data may also support an unjustified im-
pression on the part of policy-makers and the general public that 
sufficient information is already at hand and that the costs of organizing 
an adequate statistical and research apparatus therefore do not deserve 
high priority. On the contrary, a prompt and vigorous effort is needed 
to overcome lethargy and neglect of continuity in statistical work. The 
remainder of this paper will refer only incidentally to problems of 
quantification, but it should be kept in mind that better information 
on what is happening is one of the requisites for sound decisions as 
to what can and should be done. 

2 . CONTENT AND APPROACH 

The difficult questions of content and approach must next be 
considered. What are the limits of the policy area corresponding to the 
diagnosis and provisionally labelled "social development policy"? Should 
social development be envisaged as a policy area separate from eco-
nomic development policy, subordinated to it, or claiming hegemony 
over it? If not, on what terms should the "social" be incorporated into 
a unified and comprehensive development policy? 

No simple answers to these questions are to be expected. It seems 
preferable to seek the answers not so much from abstract principles 
as from an examination of international, governmental, and popular 
-usage; the evolution of the policies commonly labelled "social"; and 
the unmet needs pointed to by the diagnosis. Such an examination will 
suggest that the term "social" has been invested with a number of 
different meanings, that these have been influenced by the growing 
appeal of the conception of "development"—itself subject to differing 
and changing interpretations—and that discussions of social develop-
ment and related terms commonly suffer from semantic confusion.1 

In its broadest sense, the term "social" means "pertaining to 
society" or "collective". In this sense, economics is a "social science" 
and all aspects of change and growth in a society are parts of a global 
social process. When the term "social" is contrasted with "economic", 
however, the user commonly has in mind one of two narrower inter-
pretations, or both of them together. "Social" may refer to the human 
welfare aspects of development: to the rising levels of living and more 
equitable distribution of material and cultural goods that can be ex-
pected to accompany or follow the increases in production brought 
about by "economic development". Alternatively, "social" may refer 
to the structure of society and "social development" to the changes in 
stratification and mobility, the widening participation in the national 
society, that are either requisites for economic development or con-
comitants thereof. The past two decades have seen a gradual shift in 
policy-oriented discussions of the "social" from the second interpretation 
to the third, and sometimes back to the first, with its implication that 
development is a single process that can be influenced most effectively 
through unified policy unrestricted by jurisdictional lines between the 

1 These questions are discussed in more detail in "Social Development and 
Social Planning: A Survey of Conceptual and Practical Problems in Latin 
America"» Economic Bulletin for Latin Americat vol. XI, No. 1 (April 1966). 
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social and the economic. The differences between the interpretations 
and the policy approaches implied by them, however, have rarely been 
made explicit. 

While all three interpretations have deep historical roots in the 
evolution of social theory and policy in various parts of the world, 
the later 1940s saw a sudden rise in the international currency of the 
second, that is the human welfare interpretation. The new inter-
governmental organizations were assigned responsibilities for an un-
precedentedly wide range of social as well as economic questions, and 
internationally endorsed declarations included the major aspects of 
welfare and levels of living within the scope of universal human rights. 
During the same period international attention began to turn to the 
needs for economic development of low-income countries, and evidence 
began to emerge of a widening gap between their conditions and those 
of the industrialized high-income countries. 

Most of the newly endorsed human rights referred to objectives 
that were apparently attainable through increased efforts in certain rec-
ognized policy areas—such as education, health, social security and 
social welfare—already supported by legislation and possessing public 
institutions, programmes, and systems of professional training; or in 
sectors that might conceivably acquire comparable public support—such 
as housing, nutrition, and recreation. The content and distribution of the 
services actually offered in these sectors usually differed—substantially 
from those called for under the new conceptions of universal human 
rights, but it seemed feasible to group them around broad objectives of 
raising levels of living or "improving the social situation". While sectoral 
public social measures, with the partial exceptions of education and 
health, had been introduced on an important scale only in the high-
income industrialized countries, it was assumed that they could be 
transferred with only minor modifications to the rest of the world. 

At first, the proponents of human rights and social amelioration 
and the proponents of economic development had little to do with each 
other, even when working in the same intergovernmental organization. 
"Economic affairs" and "social affairs" were separate compartments. 
Soon, however, the latter group saw a need for a unifying conception 
to place beside the economic planners' more easily defined objective 
of maximizing production by maximizing investment. The social spe-
cialists also found it advantageous, so as to strengthen their claim to a 
larger share of public resources, to argue that their activities contributed 
to productivity in addition to human welfare. Thus, the apparently 
more dynamic formula "social development" began to replace "improve-
ment of the social situation". 

Economic planners soon began to accept the "social" claims in 
part. Experience indicated that development policy could not disregard 
the demands for immediate expenditures on human welfare made by 
the more articulate strata of the public, and that guidelines were needed 
for the distribution and co-ordination of such expenditures. At the same 
time, a series of economic studies indicated that a very large share in 
the generation of economic growth must be attributed to an ill-
defined but presumably "social" residual factor, rather than to inputs 
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of capital and labour. The formulation "investment in human resources" 
began to become current. This support was received by the proponents 
of human rights and social sectoral action with gratification mixed with 
uneasiness. They could not accept the investment criterion as primary 
without risking, from the human rights viewpoint, serious distortions 
in the content of the social programmes and a refusal to allocate any 
resources to forms of social action not justifiable by "returns" expressed 
in monetary terms, or by the organized strength of the group demanding 
them. 

The conception of social development as an aggregation of activi-
ties in different sectors subject to some degree of public financing and 
regulation is still current, in many variations deriving from the economic 
or human welfare bias of its holders. Techniques of "social develop-
ment planning" that respond to this conception have been proposed. In 
its practical application, however, the approach has serious shortcom-
ings, even without reference to the positive arguments for alternative 
conceptions. 

First, the forms taken by public action in the different social sectors 
are quite heterogeneous and have little in common with each other 
that they do not also have in common with programmes for infrastruc-
tural investment or direct stimulation of production. Even the ap-
parently simple classification in terms of economic purposes (raising 
production) and social purposes (promoting human welfare) does not 
stand up as a means of delimiting the coverage of "social development 
policy". 

Second, the sectoral approach draws excessive attention to an 
apparent rivalry between the proponents of the "economic" and the 
"social" for larger shares of public resources, with the implication that 
the two camps are going to divide up all the resources available and 
that they will use what they get to promote one kind of development 
or the other. Social proponents claim, with some reason, that economic 
planners prefer to limit social expenditures to a few sectors and to 
"residual" funds remaining after the claims of economic investment have 
been met. Once the planners are converted to the belief that schools 
and hospitals are just as important as factories and power dams, it 
seems to be felt, social development will receive a fairer share of re-
sources. 

This point of view has also manifested itself in complaints by in-
ternational organisms to the effect that social programmes have not 
received a fair share of the resources allocated to international technical 
and financial co-operation. It would seem more fruitful, even within the 
restriction set by the sectoral approach, however, to place the emphasis 
on other shortcomings in the allocation and use of public resources, 
namely, the high proportion of such resources used in ways that contrib-
ute little or nothing to human welfare or the growth of production, 
and the restricted capacity of the planning and administrative mecha-
nisms now in use to change this situation for the better. 

It is not generally true that tight-fistedness in allocations to social 
programmes means a corresponding concentration on directly pro-
ductive investments. Leaving aside such special questions as armaments 
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expenditure, the public sector, including the economic as well as social 
programmes, is typically weakened by diversion of resources into show-
piece construction, maintenance of excess public functionaries, and frit-
tering away of funds in low-priority projects—often left unfinished— 
designed to give token satisfaction to localistic pressures. As the diag-
nosis has indicated, such expenditures have their own inescapable logic 
to national authorities concerned with political stability and short-term 
prestige, inadequately informed, and poorly served by an unwieldy 
administrative apparatus. It may well be that the quest for remedies 
to these shortcomings within their own areas of action should be of 
more concern to social programmes than the competition between sound 
developmental social programmes and economic programmes. 

Economic planners in Latin America today cannot by themselves 
determine the size and distribution of social allocations. Nor does the 
residual position of social programmes in most published development 
plans mean that their share in the real distribution of public resources 
is invariably residual. The different forces of pressure and inertia that 
bear on these programmes place them largely outside the control not 
only of the planners but also of most national executives. In many coun-
tries of the region, education and health services have grown to a point 
at which their staffs and clienteles are able to make demands for in-
creased allocations as potent as those of any other claimants on public 
resources. In several countries, extraordinarily high proportions of the 
national product are collected and redistributed through the social 
security system, with little or no intervention by national planners or 
executives, at least until the systems demonstrate themselves financially 
unviable. Only in some of the smaller and poorer countries, are the 
major social programmes in a demonstrably residual position but here 
the economic programmes are usually no better off. 

More generally, the smaller and newer social programmes that 
have not yet acquired potent clienteles, sizable administrative structures 
and precedents for budgetary allocations of certain size—such as the 
social welfare, community development and employment placement ser-
vices—have a better right to complain of residual status. Whatever the 
importance attributed to them in public statements, their allocations 
tend to be precarious, the first to be cut when public funds run short. 

The third interpretation of social development mentioned above 
is not new but has come to the fore as a needed frame of reference for 
policy largely as a result of actual experience in the attempted applica-
tion of development planning techniques and of measures intended to 
translate the "social" human rights into realities. During the past two 
decades, as indicated in chapter II, economists and other social scientists 
have participated more directly in national policy-making—whether as 
public servants or as independent critics—than ever before, but this 
widening participation has not meant an equivalent increase in in-
fluence over the course of events. The planning techniques and policy 
instruments at hand often proved inapplicable when exposed to national 
realities; sometimes their consequences were quite different from those 
intended. New approaches to policy, suggested by such slogans as 
"human resource development", "promotion of social mobility" and 
"popular participation in development" were seen to be needed, but 
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and sense of social justice of most of the population. Voting rights and 
opportunities for interest-group organization affect directly the capacity 
of the masses of the people to obtain material benefits and protective 
legislation from the State, as well as higher wages and better working 
conditions from employers. Once this stage is reached, the previous 
contrast between the apparent homogeneity of economic objectives and 
the heterogeneity of social objectives is bound to disappear; economic 
measures become more fragmentary and often obstructive of each other, 
as the ends they are called on to serve become diverse. 

This change might be deplored as a new source of complication 
of the problem of defining and applying development policy. In another 
sense, however, it is a step forward, and an unavoidable step; wider 
strata of public opinion acquire some understanding of the issues of 
development and of the interrelationships between apparently separate 
measures. It can thus be identified as one of the prerequisites for the 
reaching of a stage at which authentic popular support can be ex-
pected for planning to integrate the policy areas that up to the present 
have been fenced off from one another and labelled "economic" or 
"social". 

Such considerations support the case for conceptions of social de-
velopment policy that are not restricted by traditional sectoral boun-
daries, and they also suggest some important positive criteria for such 
conceptions. First, the conception should be dynamic and designed 
for continuing changes in content, since the policy areas perceived 
by the public as social, and thus not governable by purely economic 
criteria, cannot be expected to attain permanently fixed boundaries. 
Second, the conceptions should grant a legitimate place to conflict and 
competition in the evolution of social development policy, since the 
impact of the policies on the different population strata, and the per-
ception by these strata of their own interests in demanding or opposing 
given policies cannot be expected to reach uniformity or submission to 
final arbitration by planners. Third, the conceptions should relate them-
selves to the characteristics and on-going change processes of specific 
national societies. 

The preceding pages might seem to lead to the conclusion that any 
definition of social development policy broad enough to satisfy the 
requirements of policy-makers, planners, social scientists and the public 
would be too ambitious to have any operational applicability. This ob-
jection may be overcome, at least in part, and the questions of legiti-
macy and content answered, by classifying systematically the different 
levels of policy at which definitions are needed. 
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Moreover, one can detect in the debate over development policy 
a persistent tendency to simplify the opposing position or to carry it to 
extremes unintended by its proponents, and then to refute the distorted 
version. Thus, it is unsafe to assume that the economists and planners 
who continue to concentrate on investment to increase the product per 
capita are unaware that there are other dimensions to the problem of 
development. The concentration may derive from a deliberate nar-
rowing of concern, a judgement that the other dimensions are essentially 
unplannable, and that investment planning will bring about the best 
results that can be hoped for in view of the limitations imposed by social 
structures, administrative capacities, and the inability of human under-
standing to cope simultaneously with all relevant factors. Before the 
strictly economic conceptions of development policy can be set aside, 
it must be demonstrated that the conception of development as social 
change can lead to policies and planning systems compatible with 
possible lines of evolution of the Latin American societies and national 
Governments. 

Up to this point, attention has been concentrated on the felt needs 
of policy-makers and their planning advisers for more satisfactory defini-
tion and organization of their tasks, as these felt needs have evolved in 
the course of trial and error and under the critical attention of social 
scientists. The introduction of man as the protagonist as well as the 
object of development raises another important question: how are the 
limits of social policy defined by the general public? This definition 
has naturally been influenced by the world-wide dissemination of new 
conceptions of development and human rights, but it depends to a 
larger extent on the widening range of public policies that have an 
identifiable impact on individual and family welfare and the widening 
perception of this impact by different population strata. To the indivi-
dual, social policy is coterminous with the policies that he perceives 
as affecting his well-being and his sense of social justice. From this 
standpoint the traditional boundaries between the economic and the 
social are inapplicable. The distribution of political power and rights 
also becomes a social question. Not many years ago, the only public 
programmes perceived by the people as bearing upon their welfare— 
aside from the State's traditional function of maintaining public order 
and preventing crime—were in education and health. The majority had 
no access even to these. The public, except for certain upper-income 
minorities, was not conscious of any relevance to its own lot of liberal-
oriented economic policies. 

Once the State began to widen its intervention in the economy and 
to regulate interest-group organizations the whole range of public poli-
cies became natural objects of "social" pressures and demands. Eco-
nomic measures intended to increase the share of the national product 
saved for investment, to control inflation, to promote the introduction 
of new technologies, to increase and redistribute taxes, etc., bear di-
rectly and in ways that are easily perceived on the welfare, security, 

of "working groups" composed of an economist, a sociologist, a political scien-
tist, a psychologist, etc., each expected to contribute a separate view of the 
social aspects of development, has indicated a general recognition of the need 
for integration, but has hardly broken down the barriers. 



initial attempts to apply such approaches revealed formidable incom-
patibilities with the real functioning of the societies and economies. 
These initial attempts to broaden the original narrow emphasis of plan-
ning on investment and productivity also exposed a persistent disposition 
among the planners to relegate the human element and the complex 
network of institutions and values evolved by man to a secondary role: 
Man was viewed as (a) an input of production in the form of human 
resources with differing levels of qualification; (b) a factor of "effec-
tive demand" as a purchaser of goods and services; (c) a beneficiary 
of certain public expenditures on social programmes, and (d) a poten-
tional source of initiative and effort that might be organized and chan-
nelized to eke out conventional investments directed toward infrastruc-
tural improvements. 

Another common reaction to the demonstrated insufficiencies of 
economic development policy, in Latin America as elsewhere, has been 
to seek to identify removable "social obstacles" to development. This 
approach presupposes a single model of development in relation to 
which the obstacles can be identified as such. Although the diagnosis in 
the present study has singled out many factors that might be labelled 
"obstacles" it has avoided using the term for reasons that have been 
summed up thus: "The explanation of the complexity, ambiguity and 
probable uselessness of the notion of obstacle seems essentially to be that 
the meaning of any unit or element in a social system depends much 
more on the system than on the unit or element considered in isolation. 
There are social systems whose structure predisposes them toward 
development, but in a strict sense there are no obstacles to development. 
It is legitimate to analyse a social system to determine what potentia-
lities it has for attaining development, understood here not as a simple 
increase in the product per capita but as a process of self-sustaining 
change, with far-reaching structural modifications and changes in the 
distribution of power. But as no single final static situation is to be 
looked for at the end of development, nor for that matter a static situa-
tion of any kind, and as there are various possible paths of develop-
ment, the notion of obstacle retains very little meaning, if any."2 

The quest for a more adequate conception of the role of man and 
the social structures within which he functions in the planned accelera-
tion of development has produced a widening consensus that develop-
ment should be interpreted as a process of social change. It can be 
inferred from this position that development policy used up to the present 
is inequitable and contributory to the "marginahzation" of large strata 
of the population. Many divergent conclusions can be drawn from these 
very general assertions, however, and it cannot be affirmed that as yet 
much progress has been made toward their utilization in development 
policy.3 

2 Aldo Solari, "Obstáculos para las reformas básicas que derivan de la 
estructura social(Report to the Seminar "Pacem in Terr is'\ Center for the 
Study of Democratic Institutions, Mexico City, 9-11 September 1969.) 

3 Carlos Delgado, "El desarrollo social reconsideradoAportes, 11 (Janu-
ary 1969), stresses the vague or abstract character of various formulations of 
development as a process of social change. The social scientists, like the social 
policy specialists, have suffered from compartmentalization, and authentically 
inter-disciplinary explorations of development have been few. The organization 
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Chapter XI 

LEVELS OF POLICY AND PLANNING 

1. SOCIETAL IMAGES AND STRATEGIES 

The universal endorsement of development as the central policy 
objective has been accompanied by remarkably little consideration of 
the features to be expected or desired in the future societies that are to 
emerge, and of the long-term implications and alternative paths that 
might be followed by the development process itself.1 Original images 
incorporating coherent aspirations for the future, however, are becoming 
indispensable both for the organization into coherent strategies of the 
wide range of policy instruments now seen to be relevant and for the 
mobilization of popular support behind a development effort. Since 
means and ends interact in human affairs, such images would also 
bring forth clearer evaluations of the processes of growth and change 
that are now under way. Such images would correspond to the broadest 
of the three interpretations of the "social" mentioned above, and it 

1 losé Medina Echavarria, in Filosofía, Educación y Desarrollo (Siglo XXI, 
México, 1967), is one of the few analysts of Latin American development prob-
lems to have discussed this question. The present insistence on dependence as a 
central explanation for underdevelopment should lead to more systematic con-
sideration of the shape of the future, but has hardly done so as yet. The 
omission is beginning to be remedied by future-oriented studies in several Latin 
American economic and social research institutions, but only a few preliminary 
findings have been published thus far. 

A project now in progress in the Centro de Desarrollo of the Universidad 
Central de Venezuela is of particular interest in relation to the questions raised 
in this chapter. This project is designed to test through mathematical models the 
viability, in strictly economic terms, for Venezuela of three styles of develop-
ment, labelled CONS ("consumista"), AUTO ("autoritario") and CREA ("crea-
tivo"). The CONS style gives priority to expanding modern and diversified 
consumption, and assumes that the future structure of demand and the product 
will be similar to the present structures of the "developed" countries. The AUTO 
style calls for the maintenance, by a strong authoritarian Government 
acting within the limits set by the international system of dependence, of the 
traditional social order with a controlled measure of modernization. The CREA 
style gives priority to the stimulation of autonomous national creative capacity, 
in particular through expansion and reform of education, discourages copying 
of the developed countries, and seeks to guarantee adequate consumption of 
essentials while subordinating further diversification of private consumption to 
other claims upon resources. The preliminary findings conclude that the financing 
requirements of the CONS style up to the year 2000, would reach a level far 
above national capacities, that the AUTO style would prove non-viable for the 
same reason, but in a lesser degree, and that the CREA style could be financed 
with a bearable and diminishing deficit up to the year 2000. Unemployment 
would be highest under CONS and lowest under CREA. ("Estilos de Desarrollo: 
Informe Preliminar", Documento preparado por el Grupo de Modelos Matemá-
ticos, CENDES, UCV, para el Seminario sobre Desarrollo Nacional con Inte-
gración, México, agosto de 1969. To be published in El Trimestre Económico, 
México.) 
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seems appropriate to call this level of policy "societal", in order to avoid 
confusion with the more restricted meanings of "social". 

The earlier formulations of development objectives, on the social 
side as well as the economic, commonly substituted for the missing 
images of what specific societies could and should become in the 
course of development, an implicit assumption that development 
should consist of linear progress from poverty toward the situations 
of certain high-income countries defined as "developed". This assump-
tion was bolstered, and an apparently dynamic conception of "self-
sustaining growth" introduced, by various theories concerning stages 
of development, based on study of the past experience of the high-
income countries. The less-developed countries were cheered by as-
surances that they could borrow technologies, administrative practices, 
and patterns for social services that the developed countries had 
evolved painfully over many decades of trial-and-error, mass-poverty 
and social injustice, and thus quickly close the gap. Such hopes among 
the policy-makers were paralleled among the masses of the people by 
populist promises of higher consumption levels and social justice through 
simple redistributive tactics. 

Optimistic assumptions of these kinds are now falling out of favour. 
In the first place, the thesis has gained ground that the development 
of some regions and the under-development of others are not separate 
phenomena but parts of a single worldwide pattern of economic, cultural 
and political relationships, in which it is misleading to compare the pres-
ent situations of the low-income group with the pre-industrial past 
of the others, and in which the wholesale borrowing of technologies 
and institutions is unlikely to lead to more than a stunted caricature 
of development (see chapter II). Under this line of reasoning, enhance-
ment of capacity for national decision-making, and the working out of 
new strategies that take into account each country's position in the 
world pattern are essential. 

In the second place, the high-income countries now seem less 
attractive as models for "modernization" than a few years ago. The way 
of life associated with the interacting processes of rising production 
and rising consumption is undergoing searching criticism from within 
the societies and is rejected by large numbers of educated youth. 
Limitations in the ability of the societies and economies to offer full 
access to disadavantaged minorities are becoming more prominent and 
disruptive. The great metropolitan areas are becoming increasingly 
unmanageable, and poisoning of the human environment ("biosphere") 
by by-products of the processes of production and consumption is caus-
ing alarm. 

As chapter VI has indicated, similar phenomena are now com-
ing to the fore in Latin America, particularly in the urban agglomera-
tions that are focal points for absorption and dissemination of external 
influences. The weakness of the productive base, the small size of the 
domestic markets, the high rates of population growth, and the size 
of the population strata participating only marginally in the new pat-
terns of production and consumption indicate that their implications for 
the future and the strategies needed to master them must be very 
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different from those applicable to the high-income countries. The 
formulation of such strategies is complicated not only by the high 
degree of direct dependence on external models for urbanization and 
modernization, but also by the tendency to import criticisms of these 
models and proposals for remedies now current in the high-income 
countries and apply them to situations that are only superficially 
similar. 

If the previous external models are now to be judged neither acces-
sible nor desirable, how should a "societal image" be formulated? 
To what extent is any society capable of devising and applying a delib-
erate strategy for its own transformation? Historical precedents are 
ambiguous and probably not very relevant to the present situations of 
the Latin American countries, and it should also be borne in mind that 
the outstanding examples of planned societal transformation have 
brought about new social orders having only a limited resemblance to 
the images that inspired the attempts at transformation. If it is granted, 
however, that the main value of a societal image is to furnish a clearer 
picture of the directions of change that are wanted, against which actual 
change processes can be assessed, the probable divergence of the long-
term future from any image that can now be drawn of it is not a con-
clusive argument against the desirability of seeking such an image. 

The conceptions of human dignity, social justice and political 
democracy that have been formally endorsed throughout Latin America 
and that have inspired struggles against societal realities incompatible 
with them since the early 19th century offer basic contributions to the 
kinds of images of the future that are needed. The problem is to make 
these conceptions into increasingly authentic expressions of collective 
consciousness of national interests as well as human solidarity, compati-
ble with the real capabilities of the countries, supporting resistance to 
economic and cultural dependency, and stimulating a healthy fraternal 
competition for development among the peoples of the region. 

In the building up of societal policy, planners, social scientists 
and intellectuals in general have important responsibilities for making 
explicit in terms intelligible to the general public the long-term conse-
quences of the choices that lie ahead, for proposing strategies for social 
structural change, and for devising and evaluating the whole range 
of concrete objectives and policy instruments into which societal policy 
must be translated. Their legitimate preoccupation with these questions, 
however, does not imply that they can or should manipulate the 
structures into their own image of the good society. 

Historically, the transformation of societies has been the task of 
political and intellectual leadership articulating the claims of dynamic 
social strata emerging, with a good deal of disorder and conflict, from the 
previous structures, and the role of planning and social science in this 
process will not doubt continue to be auxiliary. A large part of the task 
of political leaders assisted by planners and social scientists under con-
ditions likely to persist in Latin America will continue to be the recon-
ciliation and rationalization of pressures from different directions. The 
formulation of authentic societal images and strategies should be 
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expected to serve as a frame of reference for all the participants in 
this process. 

In particular, popular participation in the construction of such a 
frame of reference should enable the contest to transcend the simple 
populist patterns of redistributionist demands and legislatively sanctioned 
"social conquests" for organized groups—conquests which become more 
and more illusory the wider the social strata able to enter into the com-
petition. 

As suggested above, conflict has a legitimate place in any societal 
policy aimed at difficult structural changes. It is generally agreed that 
the pace of change must be rapid, and the faster the pace of change, 
the higher the probable level of conflict. The existing structures are not 
going to reform themselves or disappear simply because the planners 
and social scientists demonstrate their incompatibility with development 
objectives. The needed changes will occur only if the social forces that 
expect to gain from a given conception of development are strong 
enough to assert their claims over the resistance of the forces that fear 
to lose; but the changes will lead to societal development rather than 
societal disintegration only if a responsible and well-informed political 
leadership can bring the pressures into a reasonable degree of com-
patibility with wider national needs and capabilities. 

At the same time, neither political leaders nor planners can be 
expected to reach infallibility in their assessments of national needs. 
Policies and plans will continue to be made by individuals subject to 
prejudices and limitations of vision deriving from their own backgrounds. 
The extent to which such policies and plans meet societal needs depends 
on their responsiveness to authentic demands and criticisms coming 
from the population strata concerned. Planners and social scientists must 
seek to make their images of the future society compatible with popular 
aspirations as well as intelligible to the political leadership that must 
respond to these aspirations. 

2 . MIDDLE-RANGE POLICY OBJECTIVES: 
JUSTIFICATIONS AND INSTRUMENTS 

The policy level next to be considered comprises several broad 
objectives that are requisites for societal development as well as legiti-
mate ends in themselves, and that offer complementary or alternative 
ways of organizing public action to further such development. Each ob-
jective can be supported by a number of justifications that are more 
specific and closer to human welfare; the relative importance of these 
depends on the characteristics of the society that is being considered. 
The attainment of each objective can be sought through differing com-
binations of instruments in the conventionally defined economic and 
social sectors; the relevance of these instruments also varies according 
to the characteristics of the society to which they are to be applied. 

The middle-range objectives complement the economic objective 
of increase in per capita national income as indicators of progress, and 
suggest that the latter must be considered in relation to the former in 
development strategy. They can also be defined as strategic or inte-
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grative approaches to development policy. The term "strategic" implies 
that a given broad objective is to be assigned high priority, and that 
a range of instruments, most of which are already incorporated in 
public policy and have additional justifications, are reorganized so as 
to increase their contribution to the attainment of this objective. 

The term "integrative" implies that the policy-maker starts from 
a consideration of the potentialities for increased effectiveness through 
mutual support and concerted planning of several of the existing sectors 
of public action. 

The middle-range objectives can be formulated in different ways 
and overlap with each other. Some of them will be discussed in detail 
in later chapters of this study, but it may be useful at this point to 
attempt a listing of the most important middle-range objectives that 
have received support from authoritative sources, with their principal 
justifications and instruments; the listing does not pretend to be ex-
haustive. The development policies of all countries presumably need 
to take all of the middle-range objectives into account in some degree; 
but it would be unrealistic for any one country to try to give them 
equal importance as frames of reference for development policy. (In fact, 
one consequence of separate promotion of the middle-range objectives 
by the inter-governmental organizations is likely to be that the individual 
country has urged upon it more combinations of objectives and instru-
ments than it can evaluate or assimilate into coherent policy.) Since most 
of the instruments must try in practice to serve several objectives, a 
completely systematic ordering of instruments in support of any one 
middle-range objective is not to be expected. Also, several of the ob-
jectives might legitimately be listed as instruments in relation to other 
objectives. The listing, incomplete as it is, does not by any means imply 
that all the instruments are desirable ways of furthering the objectives 
under all circumstances or in all countries. Some difficulties of this kind, 
and some ambiguities in the general formulations of the indicators 
themselves, will be discussed at the end of the listing. The speeding up 
of economic growth and the raising of consumption levels enter into 
all of the middle-range objectives, both as justifications and as instru-
ments, so that it is unnecessary to repeat these indispensable elements 
of any development policy under each heading. 

1. Income and wealth redistribution; maintenance of minimum consumption 
standards 
Justifications: To promote human welfare; to raise levels of living and pro-
ductivity of lower-income population strata, particularly those below the 
poverty line. 
To counteract concentrations of economic power judged inimical to the 
application of national development policies. 
To discourage luxury consumption and encourage saving and productive 
investment. 
To widen and change the character of the domestic market for manufactures, 
foods and services. 
To enable the public sector to capture a larger share of the national product 
for investment and provision of essential services. 
Instruments: Progressive taxes on incomes, inheritances and property holdings. 
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Orientation of public expenditure. 
Minimum wage legislation. 
Promotion of unionization and collective bargaining. 
Promotion of profit-sharing and widening of ownership in productive enter-
prises. 
Controls over consumer goods prices and measures (such as promotion of 
co-operatives) narrowing the gap between prices to producer and consumer. 
Expansion of educational, health and other social services supported by public 
revenues based on progressive taxation, and equalization of access to these 
services. 
Universalization of social security. 
Family allowances. 
Supplementation of incomes inadequate to support a defined minimum level 
of living. 
Land tenure reform, urban as well as rural. 
Widening of access to low-interest credit. 
Action in respect of the structure and level of production. 

2. Full employment 
Justifications: Full use of human resources to maximize production and 
thus permit higher consumption. 
Provision of stable sources of income for all families. 
Social-psychological incorporation of all population strata into national life 
through participation in production. 
Self-realization and self-respect for the individual through work suited to 
interests and capacities. 
Instruments: Promotion and planning of productive investment. 
Supply of productive equipment and infrastructure. 
Planning of dissemination of new technologies. 
Expansion of public expenditure on labour-intensive social and other public 
services and on public works. 
Special protection and promotion of labour-intensive lines of economic ac-
tivities; handicraft and artisanal production, small-scale enterprises, etc. 
Regulation of employment security. 
Employment placement services. 
Regulation of the size of the "active population" to which full employment 
is relevant, through measures concerning minimum working age, duration of 
compulsory education, age of compulsory or voluntary pensioned retirement, 
employment of women with young children, etc. 

3. Equalization of opportunities and promotion of social and occupational mobility 
Justifications: Social justice. 
Optimal use of human resources and talents. 
Enlistment of popular initiative and support for the development effort. 
Instruments: Effective compulsory education of a duration and quality offering 
a basis for further education, adaptability in employment, and informed 
participation in politics and community life. 
Equalization of opportunities for education beyond the compulsory period on 
the basis of abilities. 
Legal safeguards against discrimination by reason of race, colour, sex, or 
religion. 
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Special compensatory measures to offset disadvantages arising from family 
poverty or instability, rural isolation, etc. 
Agrarian and other reforms directed against concentration of property owner-
ship. 

4. Human resource development 
Justifications: Enhancement of productivity and income-earning capacity of 
the labour force. 
Enhancement of the capacities of the whole population to assume the multiple 
roles of citizen, family member, producer, consumer, etc., under the con-
ditions set by modern urbanized societies. 
Instruments: Education, including adult education and educational uses of 
mass communication media as well as school education. 
Vocational training and guidance. 
Apprenticeship. 
Health and nutrition measures. 

5. Strengthening of the family and improvement of the well-being of children 
and youth 
Justifications: Human welfare. 
Indispensability of the family in its basic functions of child support and 
socialization, provision of material aid and psychological satisfactions for 
family members; inadequate capacity of the unaided family to fulfil these 
functions satisfactorily under conditions of rapid socio-economic change. 
Importance of early material and psychological well-being of children and 
youth in the performance of their future roles as shapers and beneficiaries 
of societal development. 
Instruments'. Family income-support measures, including family allowances. 
Family counselling, home economics, and welfare services. 
Neighbourhood self-help organizations, fathers' and mothers1 associations, 
youth clubs. 
Legislation and corresponding inspection or enforcement services for strength-
ening of the family and protection of children and youth against mistreatment 
and exploitation. 
Education, including out-of-school education. 
Health and nutrition services. 
Recreational services. 

6. Intervention in population growth and geographical distribution 
Justifications: Strains deriving from high rates of population growth and 
consequent high percentages in "dependent" age groups upon family capacity 
for self-support and advancement, public capacity to support educational and 
other social services, and capacity of the economies to provide employment. 
Unmanageably rapid and concentrated urbanization. 
Lack of correspondence between population distribution and distribution of 
exploitable natural resources. 
Instruments: Family planning services. 
Measures to raise qualifications and incomes, strengthen family stability, etc., 
among population strata predisposed by poverty and instability to uncontrolled 
reproduction. 
Planning for regional development and creation of new growth poles. 
Agrarian reform and rural resetdement measures. 
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Measures to narrow the gap between urban and rural incomes and bring 
to the rural population public services matching the urban in quantity and 
quality. 

7. Popular participation in development 
Justifications: Human rights. 
Need to tap local initiative and find means of meeting social and economic 
needs that cannot be met efficiently by the national State. 
Need for popular mobilization to overcome resistances to the requisites of 
development. 
Need for authentic voicing of interests of all affected population strata in 
order to keep development policies in touch with realities and with their 
purposes of human welfare. 
Instruments: Effective universal adult franchise. 
Elected organs of government at the national, provincial and local levels. 
Political parties. 
Trade unions and other interest-group organizations. 
Community and neighbourhood associations and informal groupings. 
Community development action that assigns a leading role to local and com-
munity initiative in the whole range of public services. 
Availability of mass communication media for free two-way contacts between 
policy-makers and the general public. 

The real meaning of the different middle-range objectives depends 
on their place within an authenthic societal strategy for development, on 
the weighting given to the different justifications and instruments and 
on the capacity of the country to co-ordinate and apply the latter. Income 
redistribution can imply a dynamic policy for mobilization of resources 
to raise the ability and the will of the majority to contribute to the 
development effort. Under other circumstances it can amount to a static 
refusal to recognize economic and administrative limitations, frustrating 
to initiative or diverting national enterpreneurial talents into a quest 
for tactics to outwit public policy and maintain income concentration. 
The promotion of mobility and equalized opportunities may be directed 
toward the elimination of social and occupational marginality, as well 
as the full use of the innate abilities of the population. Under other 
circumstances, it may simply strengthen the existing system of status 
and rewards, as the lower strata are deprived of talented potential 
leadership and the upper strata are reinforced by vigorous new entries. 
Measures intended to "strengthen" the family can either help the 
traditional family adapt to social change and take on new functions, 
or they can shield it from the need for change and support exclusive 
loyalty to family interests over those of the community and society. 
Population policies can embrace radically opposed specific means and 
ends and it might be more satisfactory to define them as complex 
instruments rather than middle-range objectives. 

The last of the middle-range objectives listed above, popular par-
ticipation in development, also differs in many respects from the others. 
Ideally it should enter into policy-making and application at many 
different levels. The difficulties of translating this aspiration into reality 
are touched on in various parts of the present study. 
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A few additional comments on the instruments that have been 
listed may be worth making, although perhaps self-evident: (1) A 
good many instruments, when adopted in isolation to remedy one 
symptom of a complex problem can have effects the direct opposite of 
their intentions: e.g., employment security laws that discourage hiring 
or motivate quick turnover of staff, piecework, and other devices 
found by employers to evade the legal obligations; price controls that 
discourage production and stimulate hoarding and black-marketing. 
(2) A good many instruments that are equalitarian in principle become 
discriminatory in practice when applied in societies that have weak 
administrative systems and that can allocate only token resources to 
them or in which only a small fraction of the potential beneficiaries are 
able to obtain the benefits assured in the laws. The result is likely to 
be the gradual aggregation of legally entrenched special privileges, the 
defense of which by their beneficiaries hinders the quest for instru-
ments that can be more widely effective within expected resource limits. 

3. INSTITUTIONS AND MECHANISMS FOR THE FORMULATION, 
APPLICATION AND EVALUATION OF POLICIES AND PLANS 

The consideration by a national Government of any social devel-
opment policy; its endorsement or modification through consultation 
with political movements and representatives of interest-groups; its 
translation into laws, budgetary allocations and programmes; its pre-
sentation and explanation to the public; its application to a wide 
variety of local circumstances; and its continuing evaluation and 
modification in line with changing needs and opportunities requires 
many different kinds of consultative and operative mechanisms. In the 
short run, the characteristics of existing mechanisms and the capacity 
of the State and the people to modify or supplement them set limits 
on the kind of policy that can realistically be envisaged. Presence of 
formally appropriate mechanisms does not insure that policies can 
be agreed upon or applied, and excessive complexity or rigidity of 
mechanisms can inhibit action, but in the absence of functioning insti-
tutions and transmission belts discussion of social development policy 
can be no more than Utopian. The building up of a varied and flexible 
combination of such mechanisms thus becomes another essential level 
of such a policy. 

The present study will not enter into a systematic discussion of 
the combination of mechanisms that is needed. A few general com-
ments, however, are called for: 

(a) Formal planning is an essential component of policy-making 
in countries striving to accelerate development, but it is now clearer 
than a few years ago that such planning cannot be a substitute for the 
political decision-making process nor a neutral tool to be used as the 
decision-maker chooses. The beginnings of a more realistic apprecia-
tion of the complexity of the processes through which policy decisions 
are actually arrived at and applied (or evaded), deriving from the 
fund of practical experience accumulated by planners and social 
scientists over the past two decades, are associated with terms such 
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as "the active society".2 The arguments summed up by these terms call 
for a breaking down of the barriers between planning and action, and 
a diffusion of planning functions as widely as possible among the 
multifarious units of which a society is composed. From such a view-
point, the "manifest" functions of the formal planning machinery can 
be less important than its "latent" functions. The former comprise the 
preparation of plans for the allocation of resources in order to reach 
growth targets. The latter include the focussing of public attention on 
the creation of a "development society" and the rationalization of 
political debate over social and economic issues within a common 
understanding concerning limitations of resources, priority objectives, 
the need to choose between alternatives and the need to weigh relative 
costs and benefits of different measures. These latent functions can 
be of a great value even if circumstances outside the control of the 
planners bring about wide divergencies between their calculations and 
the actual directions of change, although they cannot be realized unless 
public opinion has some faith in the capacity of planning to accomplish 
its manifest functions.3 A deliberate decision to attribute primary im-
portance to the latent functions of planning, of course, would imply 
that the planning agency would have to enter into more flexible and 
intimate relationships with the general public as well as the political 
leadership and the whole range of public and private institutions whose 
collaboration is needed. 

(b) The application of policy at any level requires an administra-
tive apparatus that is reasonably efficient, not exorbitantly expensive, 
flexible, and responsive to directives from the policy-makers and plan-
ners. Administrative requisites and shortcomings have received a great 
deal of attention in Latin America in recent years, and much has been 
done to improve the functioning of some parts of the administrative 
apparatus without, however, overcoming the wider problems of admin-
istrative hypertrophy, compartmentalization, and proceduralism. The 
semi-autonomous growth of the administrative apparatus and its disin-
clination to purposeful activity can be controlled only if two requisites 
can be met: (1) effective national policies within which the functioning 
of the different parts of the apparatus can be brought into harmony 
with their overt purposes; (2) changes in the educational and occupa-

2 Amitai Etzioni, The Active Society (New York, The Free Press, 1968), 
contains an exhaustive discussion of recent thought on these questions. See also 
John Friedmann, "Notes on Societal Action", to be published in AIP Journal 
(American Institute of Planners). 

3 The distinction between latent and manifest functions as applied to plan-
ning derives from John Friedmann, Venezuela: From Doctrine to Dialogue 
(National Planning Series I, Syracuse University Press, 1965). Another of 
Friedmann's conclusions is equally relevant to the present discussion: . . plan-
ning typically occurs—and receives political backing—under conditions of crisis. 
The rationality of planning practice must therefore be a rationality adapted to 
its conditions; it must sacrifice comprehensiveness to the urgency of overcoming 
specific bottlenecks; it must be more problem- than goal-oriented; it must be 
piecemeal and fragmented rather than co-ordinative. Unfortunately, many 
would-be planners regret this passing of functional rationality to the point where 
they fail to see the rationality in successful adaptive behaviour to crisis situa-
tions. . . . For crises always occur when there is rapid change and this, of course, 
is precisely the condition of modern economic development". 
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tional structures providing alternative solutions for part of the educated 
labour force that is dependent on public employment.4 

(c) In the absence of national planning responding to clear policy 
directives, the supporters of all kinds of programmes and projects have 
tried to protect them from political and financial vicissitudes by enact-
ment of detailed mandatory legislation, earmarking of taxes and other 
sources of revenue, establishment of autonomous agencies, and other 
devices. Their motives are quite understandable and in part legitimate, 
but it must be recognized that the tactic constitutes an inadmissable 
declaration of non-confidence in the ability of the State to plan and 
distribute resources rationally. Moreover, the effectiveness of the tactic 
cannot survive that paralysis of the public sector that is likely to 
result as more and more public programmes take advantage of it. If the 
State does not then belatedly acquire the capacity to set priorities and 
co-ordinate its activities through planning, its only resource, as is 
indicated in section D below, is to evade or default on part of its 
obligations on the basis of the relative strength of the pressures they 
can generate. 

(d) Coherent policies for research and statistics are needed, based 
on adequate understanding of the uses and limitations of research and 
statistics. At present, the insufficiencies of information for development 
purposes are obvious. At the same time a great deal of information is 
collected without any clear purpose or co-ordination with the needs 
of potential users; planners and policy-makers are often unaware of 
the resources of information that exist; and studies that are carried 
out allegedly for specific policy-making purposes are likely to be left 
unfinished or disregarded, and then duplicated at a later date with the 
same results. Thus, the research activities of the public sector subject 
themselves to the accusation that they are devices for evading action 
rather than means of rationalizing action. Computers and other advances 
in data processing offer unprecedented and rapidly expanding oppor-
tunities to bring to bear all of the existing information for the reso-
lution of policy problems. These opportunities will not be realized, 

4 A recent analysis probably applicable to some degree to most countries of 
the region discusses forms of and reasons for avoidance of purposeful activity 
disguised by symbolic activity in the public administration, at the level of the 
individual functionary, the organizaton, and the legislative process. This analysis 
makes the point that the quest for "comprehensive" solutions to controversial 
problems can itself be an effective tactic to avoid action through protracted 
studies or waiting for the results of "pilot projects". "Por lo general si el estudio 
acerca de un problema complejo supera las etapas de inacción total, comienza a 
derivar hacia la solución "integral", "definitiva" o "de fondo" del problema. 
Esto significa que el estudio reconoce que para solucionar el mentado problema 
hay que atacarlo en todas sus ramificaciones sociales, económicas, regionales y 
técnicas (léase que es necesaria una acción planificada y coordinada en que par-
ticipan varios organismos gubernamentales, se modifica la legislación al respecto 
y se asignan grandes recursos presupuestarios). Esta solución resulta ser de una 
evergadura tal que los miembros de la comisión que realizó él estudio no la 
pueden emprender ellos mismos, con lo que se liberan de toda obligación de 
buscar soluciones prácticas dentro de las posibilidades reales del momento. En 
este caso, la solución definitiva o "integral" significa obviar las acciones más 
prácticas y posibles de realizar en el momento, es decir, significa, para los que 
pudieran inmediatamente hacer algo, permanecer en la inacción." (Pablo Hu-
neeus, "Formas de Inacción en la Burocracia Estatal Chilena", Informaciones del 
Instituto de Sociología, Universidad de Chile, 5, noviembre 1967). 
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however, and the whole area of research and statistics will become 
even less accessible to policy-makers and the public, and more vulner-
able to formalistic misuse and limitativeness unless there is an authenthic 
purpose of using the new techniques to answer questions leading to 
action. 

(e) A flexible and dynamic policy supposes a complex division 
of labour between the national State and its administrative dependen-
cies, local governments, community associations, interest-group organ-
izations, families and individuals. The forms taken by this division of 
labour neither can nor should be uniform among countries and through 
different periods in any one country, and it would be absurd to lay 
down detailed rules for an ideal division of functions. What does seem 
important to emphasize is that the national State will continue to 
have great difficulty in meeting the responsibilities that cannot be 
devolved upon local, interest-group, or family initiative, but that it will 
at the same time be under continual pressure and temptation—deriving 
from the legislative process as well as the traits of the administrative 
apparatus—to extend its detailed commitments ever farther. In the 
creation of instrumental mechanisms restraint is needed; local and 
popular efforts should not be smothered under the guise of protecting 
them. 

4 . SECTORAL POLICIES AND PROGRAMMES: THE RAISING 
OF LEVELS OF LIVING 

The quest for more adequate conceptions of social development 
policy cannot substitute for detailed analysis of what is now being done, 
pointing toward conclusions as to what is worth doing and ways of 
doing it better. At the level of the public activities generally labelled 
"social" one finds an extremely heterogeneous aggregation of institu-
tions, services and laws with different historical evolutions; shaped by 
different combinations of internal demand with imitation of external 
models; directed toward different clienteles; administered and applied 
by differently-trained professionals, auxiliaries and bureaucrats with 
their own conceptions of their functions and how to accomplish them. 
The only common element seems to be the objective of a direct con-
tribution to human welfare or to the raising of levels of living, and 
even this criterion is not always applicable. In general, these multifarious 
activities respond to some kind of real need, but they also respond to 
historically-conditioned views as to the character of the need and how 
it should be met. Some of the activities informed by such views have 
practically fossilized at what should have been a superseded stage in 
their evolution; others are rendered confused and ineffective by trying 
to meet new needs without renovating antiquated organizational forms 
and doctrines concerning the roles of professionals. A sweeping con-
demnation or belittling of the importance of the social sectoral acti-
vities would not help toward the needed transformation. A profound 
understanding of how they have evolved, how they function at present, 
and why, is needed. 

The diagnosis in the first part of this study has described the main 
sources of pressure that shape the lines of growth of the social sectoral 
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activities and, in default of effective policy and planning, make them 
diverge rather widely from the publicly endorsed objectives of equal-
itarian social justice and development of human resources. These sources 
of pressure can be classified as follows: 

(a) From the growing bodies of professionals and specialized 
public employees in the different social sectors and from enterprises that 
depend on the sectoral programmes for markets (particularly in con-
struction). 

(b) From the population strata constituting the principal clienteles 
of the social services up to the present. These strata have been almost 
entirely urban, made up of employees and workers belonging to the 
"modern" parts of the economies, with some capacity for organized 
action and with incomes enabling them to meet some part of the costs 
of the services (through social security contributions, housing amortiza-
tion payments, maintenance of children during prolonged schooling, 
etc.). Their aspirations are rising faster than their abilities to satisfy 
them, a trend supported by their concentration in the larger and more 
modern cities. Their capacities to absorb assistance from the public 
sector in meeting their felt needs, particularly in education and housing, 
is practically unlimited. 

(c) From the much larger urban and rural strata that have 
previously received only token benefits from public social action. Urbani-
zation is associated with the partial breakdown of traditional sources of 
minimal security and traditional systems of control, and with the spread 
into rural areas of organizational forms and political appeals originat-
ing in the cities. Previously the obvious quantitative deficits in the social 
services did not generate effective demands on the public sector from 
the strata most affected. The demands are still not effective in terms of 
private or public purchasing power and the present ability of the more 
marginal strata to relate them to their most immediate needs is limited. 
In political terms, however, the demands are real and potentially 
overwhelming. The governmental commitments to universalize and 
equalize the social services, however far from realization, have con-
tributed to a widening consciousness of social rights. For important 
groups, this new consciousness of social rights claimable from the State 
has apparently coincided with a real deterioration in levels of living 
and employment security. 

The State thus confronts pressures from the previous beneficiaries 
for more and from the potential beneficiaries for universalization. The 
former groups in general show small readiness to moderate their de-
mands in the name of social solidarity and justice, partly, no doubt, 
because they are not convinced that resources diverted from their own 
needs would really be used for these objectives. Under these circum-
stances, all of the sectors of public social action show unresolved prob-
lems of costs, content, participation, and relationships to over-all devel-
opment policy. While the problems show many similarities from sector 
to sector, the character of the needs at which the programmes are aimed 
and the evolution of the programmes up to the present vary so widely 
that their present crises and the expedients by which the public author-
ities are responding to the crises demand separate discussion. 
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Actual trends in the expansion of public social action during the 
past decade have been quite diverse, both between countries and 
between social sectors. The typology in chapter III may help toward 
an understanding of the different national patterns. A few countries 
have raised their public social expenditures to a level that can be 
maintained only with great difficulty. Others, including countries with 
creditable rates of increase in per capita incomes, have kept social 
allocations well below their capabilities. For the region as a whole 
and the social programmes as a group, the struggle seems to have left 
the latter barely maintaining their position in relation to other forms 
of public and private expenditure. The ratio of public consumption, 
from which the social programmes are financed, to private consump-
tion appears to have remained relatively stable. 

The programmes in question have been grouped conventionally 
into "social sectors" that coincide with the different components of the 
level of living and also with the terms of reference of the specialized 
agencies or divisions of agencies in the United Nations family. Such a 
classification cannot be entirely satisfactory, but for present purposes no 
better substitute is at hand. 

The "level of living" itself has occasioned prolonged international 
discussion and has received a provisionally agreed-upon definition, but 
it has remained a conglomeration of "components" measureable in part 
by separate "indicators", both the components and the indicators re-
maining resistant to all attempts at integration or synthesis. The nine 
internationally-accepted components are: education, health, food con-
sumption and nutrition, housing, social security, employment and condi-
tions of work, clothing, recreation and human freedoms.5 

The present study includes below separate sections on education, 
housing and social security, combines health with food consumption and 
nutrition, and discusses income-distribution policy, policies relating to 
population and popular participation, as "middle-range objectives" or 
"strategic approaches". One other area of public action not represented 
among the level-of-living components, social welfare, calls for separate 
treatment. 

Social defence, a term adopted internationally to cover the range 
of measures relevant to prevention of crime and treatment of offenders, 
also deserves a separate analysis, although it has not been possible 
to make one in the present study. Social defence is probably the most 
ancient and universal form of public social action. Until recently, it has 
evolved in partial isolation from the other social sectors, and although 
at present its specialists are increasingly interested in identifying their 
work with the wider issues of development, the relationships are not 
yet clearly defined.6 There seems to be no reason for believing that 
crime and delinquency decrease with economic growth and rising levels 
of living, although their character presumably changes in many ways. 

5 See International Definition and Measurement of Levels of Living: an 
Interim Guide (United Nations publication, Sales No.: 60.IV.7). 

6 The potential relationships between social defence and national develop-
ment policy are discussed in several papers in the International Review of Crimi-
nal Policy (United Nations publication, Sales No.: E.68.IV.7), 25, 1967. 
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It might be expected that the kinds of economic growth and social 
change characteristic of Latin America would entail costly increases 
in many specific types of anti-social behaviour, from the so-called 
"white-collar crimes" of tax evasion, black marketing, etc., to gang 
violence and vandalism, and even a casual survey of the press bears this 
out. Societies cannot avoid devoting important resources to social de-
fence, but objective criteria for the size and distribution of these alloca-
tions are lacking. It seems likely that the ways in which present social 
defence resources are used, in particular in the prison systems, frequently 
contribute to the generation of more criminality rather than the reverse. 
The main hopes for reduction in the burden of crime and delinquency 
have been invested in action in the other social sectors, in particular 
in education, in youth programmes, and in strengthening of the family 
through social welfare services, but the few attempts to measure the 
impact of such activities on anti-social behaviour have been inconclu-
sive. 

The other components of the level of living* for different reasons, 
do not at present require extended discussion as "social sectors". 

The content of a "clothing sector" is easy to define, but influences 
of culture and changing fashions outweigh the measurable aspects of 
need to such an extent that meaningful objectives would be hard to 
formulate, except from the standpoint of consumer goods production 
and consumption, as a few Latin America development plans have done. 
As in the case of food, to be discussed below, the range of public 
measures having some impact on the family's consumption of clothing 
is very wide and not subject to any unified policy or programming. 
Except among groups at the very lowest income levels and to some 
extent among school children the question of direct public action to 
support a minimum standard of clothing hardly arises, and it is left 
to the family or individual to decide what proportion of income to allo-
cate to this need. 

Recreation, in the broad sense of use of leisure time, might, in 
principle, become an important sector of public action subject to unified 
policy. As societies become increasingly urbanized, as normal hours 
of work shorten and vacation periods lengthen, as the average age for 
entry into employment moves upward and the average age of retirement 
downward, recreation makes increasingly heavy demands on public as 
well as private resources, supports increasingly important and varied 
economic activities, and raises complicated problems of social values. 
Nevertheless, the few public recreational programmes that have been 
formulated in Latin America are very limited in scope. The alternative 
ways of using leisure time are so varied and so dependent on individual 
choice and group cultural norms that a quest for objective criteria for 
public allocations to them would presumably be futile, except in rela-
tion to objectives in other sectors, in particular education and health. 
Recreation and use of leisure time will not be discussed further in this 
study, but it deserves note that they remain among the least explored 
of the important potential areas of sectoral social policy in Latin 
America. 

The last of the internationally accepted components of the level 
of living, human freedoms, can be treated as a sector of social action 
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only on the restricted sense of programmes intended to combat dis-
crimination based in race, language, sex, religion, etc. In a broader 
sense, all measures intended to promote popular participation in deci-
sion-making relate to human freedoms. 

The remaining sections of the present study deal, first, with social 
sectors in which the main forms of public action consist of readily 
definable direct services that are, at least in principle, susceptible to 
unified planning. Second, sectors are taken up in which range of policy 
choices between direct services, normative measures that make only 
minor demands on administrative and financial resources, and reliance 
on family or individual initiative is much wider. Third, some of the 
possible strategic or integrative approaches to the organization of sec-
toral activities for the attainment of middle-range objectives are dis-
cussed. 

In each section, the discussion starts from the premise that the 
sector in question has its own unique problems of relationships with 
clienteles; consistency with wider social objectives; quantification of 
objectives; research and evaluation of operations; appropriate degree of 
centralization or decentralization, etc. The discussion assumes that a 
certain amount of valid progress can be made toward more effective 
sectoral action even in the absence of coherent over-all policy objectives 
or planning machinery, and that sectoral specialists cannot put off 
striving for such progress as best they can. It also recognizes that such 
striving has inherent limitations and dangers. It cannot be taken for 
granted that quantitative increases in the coverage of public action in 
each sector, measured through the indicators now available, will produce 
unmixed blessings for the society as a whole or a margin of benefits 
over costs that will justify priority for public allocations to the sector. 
Nor can it be taken for granted that the importance of any given sector 
is best recognized by extending the jurisdictional boundaries, increasing 
the size and raising the hierarchical level of the public administrative 
apparatus dealing with it, although international technical advice is fre-
quently biased in this direction. 

The costs of whatever is done by the State in the name of human 
welfare must be contributed by the national community—except for the 
relatively small increments likely to derive from external aid—and 
necessarily represent some kind of redistribution of income. In the 
universal striving to expand the public social programmes, one finds 
many devices, differing in each sector, to shift the burden, to find pain-
less ways of meeting it or explaining it away. Undoubtedly, better ways 
of meeting some of the costs of social programmes can be found, and 
each sector should be able to tap special kinds of resources that would 
not be forthcoming for other purposes. Nevertheless, the income level of 
a given society and the capacity of the national authorities to capture 
and redistribute a given proportion of the national income set restric-
tions on public social action that can be disregarded only at the price 
of continual crises and frustrated hopes. These problems will be discussed 
in some detail under education and social security, sectors in which 
present claims on resources are particularly high and in which the 
implications of alternative ways of financing have been most carefully 
explored. 
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A final comment is needed on delimitation of the sectors. In recent 
years, the demonstrable weaknesses of narrowly defined sectoral ac-
tion have stimulated on the level of policy declarations a kind of infla-
tion of each sector from within. Sectoral specialists have a common 
yearning for the incorporation of new territory and for more intimate 
involvement with the whole area of development policy. The typical 
formula is in the passive voice; such and such a programme is "no 
longer regarded" as "merely" or "solely" concerned with the objectives 
with which it was previously identified. A definition follows in which 
policy for the sector in question is stated to be concerned with most 
or all aspects of human welfare. Such formulas typically fail to indicate 
who has attained the new enlightenment and where and to what extent 
the new conceptions have been translated into operative policies and 
programmes. They evade the problem of division of responsibilities and 
some of them suggest that successful application of the new concep-
tion in one sector of social action would render the others superfluous. 
Meanwhile, most sectoral social programmes in Latin America remain 
in practice almost exclusively concerned with their previous narrowly 
defined objectives. There is an obvious need for the formulation of 
objectives in each sector that express more adequately its purposes 
within over-all development policy and its relationships with the other 
sectors, but this need cannot be met by formulas that disregard actual 
practice and that try to make the objectives of each sector embrace 
the whole of human welfare. 
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Chapter XII 

E D U C A T I O N A L P O L I C Y 1 

1. INTRODUCTION 

For the purposes of policy formulation "education" should include 
the whole range of alternative or complementary means by which 
knowledge, values and specialized skills are transmitted and behaviour 
patterns altered. Although educational policy demands quantification 
of trends and objectives, the more easily quantifiable aspects of formal 
schooling are not the most important questions in relation to social 
development. The gathering of a specified number of children and 
young people in buildings labelled schools, under the care of persons 
labelled teachers, for a specified number of days in a specified number 
of years is not legitimately an end in itself but a means to various 
ends, some of which can be attained in different ways—without the 
school building and the teacher—while others cannot be attained 
by the school unless certain minimum prerequisites are also present 
in family life, level of living, and channels for social and occupational 
mobility. It must be borne in mind that apart from the traditional 
vehicles of socialization, such as the family, the agents of education 
have proliferated to a remarkable extent. The family itself is finding 
it increasingly difficult to compete with the cinema, the radio and tele-
vision programmes, the newspapers and comic-strip magazines, formal 
and informal associations, peer-groups, etc. Among these, the greatest 
socialization agent is constituted by the mass communication media, 
especially in the urbanized and "modern" sectors of Latin American 
society. Not only is formal education having to fight a rearguard action 
against the competition put up by these media, but in addition they 
transmit models of behaviour, aspirations, codes of values, etc., which 
were generated in the developed societies, and which tend to spread 
throughout the recipient communities more or less irrespectively of 
the degree to which they may be in line or at variance with their needs. 
Thus, mass communication media represent a formidably powerful 
instrument of socialization which is largely impervious to State action, 
does not lend itself to planning, and exerts a basic influence equalling 
or exceeding that of formal education, which can much more easily 
be controlled and planned. Up to the present these means have entered 
into educational planning in Latin America hardly at all, and this omis-
sion has been accompanied by an unrealistic reliance on expansion of the 

1 For more detailed discussions of the questions dealt with in this chapter 
see Education, Human Resources and Development in Latin America (United 
Nations publication, Sales No.: E.68.II.G.7). 
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school system to accomplish all the ends associated with many differing 
interpretations of "education".2 

Public justifications for educational expansion are based on two 
well-known conceptions: that of human rights and that of human 
resource development.3 Both have been translated into governmental 
directives to the school systems in terms that are similar throughout 
Latin America. If narrowly interpreted, the criteria of human rights and 
human resource development may indicate different priorities for the 
allocation of resources within a school system, but for the most part 
they are compatible and complementary. Both call for universal and 
uniform general education of a duration and quality that will enable 
all children to function as responsible citizens, producers and consumers 
in modern society and offer them access, based on individual abilities, 
to the higher rungs in the educational ladder. Both support the expan-
sion of middle and higher education, to enable individuals to realize 
their potentialities to the full and to assume increasingly differentiated 
and complex occupational and social roles. Both seek maximum access 
for the adult population to continued study, training and intellectual 
growth. In fact, the short-term differences in priorities suggested by the 
two conceptions (e.g., universalization of primary education versus ac-
celerated training of middle-level technicians) seem to be much less 
important than the conflicts arising from other sources. 

Two other functions of education that have a much longer history 
than the human rights or human resource objectives need to be mem-
tioned. These are sometimes alluded to in official policy declarations; 
they have been discussed from diverse points of view by sociologists, 
educators, and political leaders; and their importance is self-evident. 
They can hardly be quantified, however, and rarely receive due consid-
eration in educational plans. These two functions are, up to a point, 
compatible with each other and all educational systems in reality contri-
bute to both, whether deliberately or not. In societies with low consensus 
and low capacity for mobilization of support for national objectives, 

2 Two questions need to be distinguished: (i) the direct use of the new 
media for education within the schools or within programmes of adult education; 
(ii) the wider socializing influence of the media, through programmes intended 
for entertainment, advertising, political appeals, or cultural diffusion. Radio 
classes are not new, particularly for rural groups outside the range of formal 
schooling, and a few countries have begun to make use of educational television 
in the schools and to include its expansion in their educational plans. The second 
and wider question has hardly been faced at all; content has been determined by 
commercial considerations and the availability of specific types of programmes 
for importation or imitation. It is significant that even in cases in which public 
policy has entrusted television broadcasting exclusively to the unversities, these 
have not been able to avoid dependence on imported programmes and financing 
through advertising. This question has been discussed in Chapter VI. In spite of 
its very great importance to education, a solution cannot be expected to come 
from educational sectoral policy and planning. It would have to be sought within 
wider policies designed to counteract dependency and bring cultural and con-
sumption expectations into closer correspondence with requisites for societal 
development. 

3 "Human resources"—a term which different schools of thought have in-
vested with a variety of broad and narrow definitions—will here refer to the 
adult population assessed against the whole range of qualifications needed not 
only for the functioning of the productive system but also for the functioning of 
a modern, democratic, predominantly urban society. 
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however, the performance of the two functions by the educational 
systems is likely to be self-contradictory and ineffective. 

On the one hand, the educational system is expected to reinforce 
and carry forward into the rising generations the dominant values, status 
symbols and occupational preferences of the society that supports it. 
On the other hand, it is expected to stimulate changes and improve-
ments in the existing social, cultural and economic values and relation-
ships. 

The former function can be given exclusive legitimacy in the edu-
cational system of a static and rigidly stratified society in which social 
and occupational positions are filled by adscription and a dominant class 
is able to insist on preservation of the status quo. This is no longer the 
case anywhere in Latin America, as is demonstrated in chapter V. 
The conservative function of the educational system is carried forward 
by the inertia of past practice and by some of the expectations of par-
ents and teachers, but these expectations are contradicted by other ex-
pectations of progress and social mobility. The dissemination of human 
rights and human resource conceptions has made it impossible for any 
dominant class to use the educational systems overtly as instruments for 
maintenance of the status quo, although the élite groups are able to 
exert some influence for the preservation of traditional values in 
education.4 

The latter function can be embodied in a planned and comprehen-
sive policy, as in the case of revolutionary Governments that have used 
the educational system to inculcate new values, to change the distribu-
tion of occupational preferences and qualifications and, through control 
over admission to the higher levels, to open up opportunities for youth 
from the lower social strata to displace the classes previously monopo-
lizing high-status and directive positions. The only Latin American 
country with the political prerequisites for a comprehensive policy 
of this kind is Cuba. Such a policy, particularly in its initial stage, brings 
its own problems of maintenance of the minimum quality standards 
needed to meet the non-political "human resource" objectives of edu-
cation. 

Educational policy can seek to promote social and economic 
change in a more restricted sense if it concentrates on expanded training 
in professional and technical specializations that would be required at 
a higher level of development but that do not fit into the existing oc-
cupational structure. The graduates then face the challenge of changing 
the existing society and economy so that use can be made of their 
talents. This kind of expectations seems to be implicit in a good many 
formulations on the contribution of education to development 
in Latin America but its validity as a guide to policy seems 
questionable. In practice, even if an educational system is designed to 
perpetuate the status quo or if it has made no deliberate choice be-
tween perpetuation and change, the very fact of its expansion beyond 
a certain point makes the preservation of existing status and occupa-
tional relationships increasingly impracticable. It can be assumed, how-
ever, that the tensions and pressures generated under these conditions 

4 See chapter IV, "Systems of Values and Education in Latin America", in 
Education, Human Resources and Development in Latin America, op.cit. 
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will not be easily reconcilable with the objectives of development, how-
ever development may be defined. 

The growth of the educational systems of Latin America has made 
them extremely important sources of pressures upon the societies as 
well as objects of pressures from within the societies. Preceding chap-
ters have described, in relation to social policy in general, the main 
sources of pressure upon education—from the professionals and ad-
ministrators of the sector, from the middle strata seeking advantages for 
their children through differential access to educational services, from 
the urban and rural lower strata seeking better access to these services 
as an avenue of escape from manual labour and marginality. These 
pressures, to the extent that they are satisfied by the educational sys-
tems, are converted into pressures on the societies—for the allocation of 
ever larger resources to education and for the provision of status and 
occupational rewards matching the expectations of the consumers of 
education. As might be expected from the characteristics of the societies, 
the educational systems have not been able to synthesize the pressures 
into coherent contributions to social change and development; their 
role has generally been passive or self-contradictory. Chapter III also 
qualified this generalization by describing four types of country in 
which differing social and economic patterns and trends imply differing 
potentialities for growth and internal reform of education along with 
the other social services. 

In quantitative terms, recent years have seen a sustained growth in 
formal education in most countries of Latin America that is not matched 
by the other social sectors or by the economies. Between 1956 and 
1965, for the region as a whole, the percentage of total population 
enrolled in schools of some kind rose from 13.3 to 17.1. This gain 
required an average annual increase of 7.2 per cent, more than twice 
the regional rate of population increase. During the decade, enrolments 
at the primary level rose by 57.6 per cent, enrolment at the middle 
level by 110.6 per cent, and enrolments at the higher level by 92.3 
per cent. The rates of increase of the individual countries naturally 
vary, with relatively low rates characterizing some countries whose en-
rolment ratios were high at the beginning of the period and also some 
countries starting with very low enrolment ratios. With one exception, 
however, every country shared in the upward trend.5 

The share of public expenditures on education in total public ex-
penditures and in national incomes has also increased, in some countries 
quite rapidly, although these increases do not seem to be so general 
as the increases in enrolment, and the national differences in financing 
of education combine with other factors to make comparisons risky. 
By 1964, Costa Rica, Peru and Venezuela, and probably a few other 
countries were devoting five per cent or more of their gross domestic 

5 "Evolution of the Educational Situation of Latin America" (UNESCO/ 
MINEDECAL/6), document prepared for the Conference of Ministers of Edu-
cation and Ministers Responsible for Economic Planning in the Countries of 
Latin America and the Caribbean, held at Buenos Aires in June 1966. 
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product to education, more than twice the percentages of some of the 
other countries.6 

In other respects, however, the educational picture is much less 
gratifying. The rapid growth of the school systems and the increasing 
diversity of the demands made on them have combined with the region's 
rapid population growth, its halting progress in structural reforms, and 
its inadequate rates of increase in production and employment op-
portunities to produce crises bringing into question the whole range of 
purposes of formal education and the capacities of the present educa-
tional systems to contribute to developmental objectives, to reform 
themselves, or even to continue to function. 

During the period of rapid expansion the previously low internal 
efficiency of the school systems, assessed by the simple quantitative 
standard of this ability to hold their students until the completion of a 
a course, improved hardly at all. In 1957, for the region as a whole, 
41 per cent of primary enrolment was concentrated in the first grade, 
while only 7 per cent was in the highest primary grade. In 1965 the 
percentages were 38 and 8. In eleven out of seventeen countries pro-
viding separate information on rural enrolment, the percentage reaching 
the final primary grade in rural schools was less than half the cor-
responding percentage for urban schools. In secondary and higher edu-
cation—in which enrolments increased more rapidly than in primary— 
there is some evidence that rates of retention have fallen. Some univer-
sities, with considerably increased enrolments, are turning out no more 
graduates than before. The high percentages of students dropping out 
without completing a course, all the way from the first primary grade up 
to the conclusion of university courses, demonstrate a lack of corre-
spondence between the supply of education and the capacity of the 
majority of youth to make effective use of it; they also demonstrate that 
a high proportion of the public funds allocated to education are wasted. 
The increasing migration of professionals to other regions and the con-
tinuing pressures for expansion of public employment are other indicators 
of maladjustment between educational supply and absorptive capacity of 
the economies and societies. 

The countries in which educational expansion has been most rapid 
are reaching a point at which public allocations to the sector cannot 
be raised much higher. Meanwhile, educational expansion at the primary 
and middle levels creates irresistible pressures at the next higher levels. 
To the extent that improvements in internal efficiency and real equaliza-
tion of educational opportunities raise the retentive capacities of the 
schools, permitting more students to complete the primary and middle 
courses, these pressures will become ever stronger. For several reasons, 
educational costs can be expected to rise faster than enrolments. The 
educational levels of the teachers themselves are rising and the growing 
numbers of teachers are able to make increasingly potent demands for 
incomes corresponding to their qualifications. Effective primary educa-
tion for the children of low-income families will require considerable 

6 'The financing of education in Latin America" (UNESCO/SS/Ed. Inv. 7), 
document prepared for a UNESCO-sponsored Regional Technical Assistance 
Seminar on Investment in Education in Latin America, held at Santiago, Chile, 
in December 1966. 
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increases in the very meagre sums that have been allocated to school 
supplies, school meals, and school welfare services. Even more impor-
tant, the differential expansion of middle and higher education will bring 
disproportionate cost increases. The present annual cost per primary 
pupil has been calculated at $US42. For a general secondary student 
the cost rises to $155, for a vocational or normal student to $210; and 
for a university student to $700. Problems of costs and financing 
will be discussed in more detail below. At this point, before discussing 
the actual functions of the school systems and the functions needed 
from them within a social development policy, it will be sufficient 
to indicate that several national school systems are close to an impasse 
between resource limitations and irresistible demands for continuing ex-
pansion along present lines. 

Meanwhile, education has advanced farther than the other social 
sectors in the formulation of principles and techniques for sectoral 
planning and in the organization of planning machinery. Educational 
planning offices have been set up in all except one of the Latin Ameri-
can countries, the annual courses of the Latin American Institute for 
Economic and Social Planning have equipped the countries with a 
nucleus of trained specialists to staff the offices, and practically all the 
countries of the region have formulated plans or more restricted state-
ments of objectives for education, whether separately or as components 
of their general plans. Educational shortcomings are discussed with 
remarkable frankness in official reports, including reports presented 
by the Governments to regional conferences.7 Among educational plan-
ners, insistence on better use of the resources already available and on 
the tapping of new resources suggested by the specific objectives defined 
for different lines of education is replacing the previous insistence on 
ever larger allocations. The models and standards imported from Europe 
or North America that have dominated the educational systems up to 
the present are undergoing searching criticism, and proposals for models 
better adapted to national realities are emerging. If tangible achievement 
in educational planning and reform have thus far been slow to appear, 
this is to be expected in a policy area so sensitively and intricately 
involved with the existing social structures. The newer outlook has not 
penetrated very far as yet into the ranks of teachers and educational 
administrators, and it can have penetrated hardly at all among the 
consumers of education: the families with school-age children and the 
youth. 

At the same time, as various sections of this paper have indicated, 
overall development policy and planning cannot be said as yet to offer 
an adequate framework for the incorporation of educational policy and 
planning. The difficulties lie not only in the weakness of organizational 
links and in conceptual or theoretical divergences on the place of 
education in overall policy and planning, but also in the numerous 
practical frustrations that have been encountered by planning in settings 
of political instability, entrenched special interests, and public sector 

7 Such as the Conference on Education and Economic and Social Develop-
ment held at Santiago in 1962 and the Conference of Ministers of Education and 
Ministers Responsible for Economic Planning in the Countries of Latin America 
and the Caribbean held at Buenos Aires in 1966. 
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resources that are both insufficient and subject to wide fluctuations 
from year to year. 

Within the educational sector, in spite of the apparent centraliza-
tion of policy and administration in Ministries of Education, reform 
and planning are hindered by the high degree of compartmentalization, 
frozen by detailed laws and regulations, that prevails throughout the 
public sector in practically ail Latin American countries. Public primary 
and secondary education are usually governed by separate administra-
tive apparatuses. Higher education enjoys a jealously guarded although 
in some respects fictitious autonomy. Vocational education usually has 
its own administrative machinery, inside or outside the Ministry of 
Education, and may be divided among a number of autonomous insti-
tutions. Private schools are generally in a strong position to defend 
their own interests and resist co-ordination or supervision. Within each 
of the separate administrative divisions are numerous specialized teach-
ing groups and auxiliary services, each contending to maintain or im-
prove its previous status and its share of the educational budget. Higher 
education, in particular, is internally compartmentalized and sub-com-
partmentalized into faculties, schools, institutes and professorships, 
previously subject to no effective co-ordination or policy guidance, and 
now frequently reduced to near chaos by student dissatisfaction. Mean-
while, the difficulties of global planning of the sector, contribute to the 
proliferation of "plans"—often promoted by separate divisions of the 
inter-governmental organizations—that purport to concentrate resources 
on specific educational deficiencies, such as illiteracy. However impor-
tant the objectives of such schemes they can hardly contribute to the 
fixing of coherent priorities for the sector as a whole. 

The above shortcomings are causes of educational inefficiency, but 
they are also symptoms of maladjustments in the social structures that 
make it impossible to match educational supply to educational demand 
and at the same time obtain from education its newly expected contribu-
tions to economic and social development. The shortcomings thus can-
not be removed by sectoral planning and administrative rationalization 
alone, although the striving for improvement in these aspects cannot 
be postponed. The more basic requisite is the achievement of wide 
popular endorsement of the human rights, human resource development, 
accelerated economic growth and societal change objectives of educa-
tion, followed by planning and rationalization of the educational sys-
tems in line with the objectives. 

2 . HUMAN RESOURCES DEVELOPMENT OBJECTIVES 

Among the greatest difficulties encountered in the planning of 
human resources are those relating to the real and potential demands 
of the economic system and the translation of those demands into edu-
cational needs. With regard to the first question, a distinction which is 
as obvious as it is frequently forgotten must always be borne in mind: 
it is one thing to establish future employment needs on the basis of an 
explicitly or implicitly accepted development model, and quite another 
to determine effective employment needs in a given economic system 
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for the present and for the immediate future, even where the develop-
ment process is under way, let alone where it is not. 

Even limiting the discussion to the need for skilled personnel, the 
following examples reveal the difference between the two approaches 
and the importance they may assume in Latin America: 

(a) Cases where the supply of skilled personnel is very short in 
relation to the minimum requirements of an industrial society, but 
excessive in relation to present demand. The examples most frequently 
cited are engineers, agronomists and veterinarians. 

(b) Cases where the supply is quantitatively low in relation to 
present needs and to demand in a developed society, but qualitatively 
high and unrelated to real needs. Hence, many existing job opportunities 
are not taken up. In this situation are doctors who have been trained 
for a type of professional activity which entails the use of human and 
technical resources available only in much more developed economies, 
and which encourages an expectation of fees far out of Une with local 
capacity to pay. Consequently, many of them emigrate and real health 
needs are not met, even to the extent that the number of available 
professionals would seem to make possible. 

(c) Cases where supply is short in terms of the minimum require-
ments of a developed society and even in terms of the present demands 
of the economy. However, those who have the necessary formal qualifi-
cations cannot find work in their particular field because they lack—or 
are thought to lack—the kind of training needed to meet effective 
demand, since their training has been exclusively, or almost exclusively, 
within the formal educational system and not outside it, where on-the-
job training plays a fundamental role. 

These examples and others which could be cited reveal that there 
is a shortage and a surplus at one and the same time, depending on 
the terms of reference used. These phenomena of shortage and surplus 
point, on the one hand, to the relative independence of the educational 
system vis-à-vis real demand and, on the other, to the fact this in-
dependence has narrow limits. There is little possibility of any con-
siderable changes in the distribution of training by professions and by 
levels within the educational system, unless a real change in employment 
opportunities is accompanied by an appropriate change in the system 
of incentives. 

The second question—the translation of potential demands from 
the labour market into educational supply—raises difficulties which are 
not insuperable but which must be borne in mind. In the high-income 
industrialized countries, a more instrumental view of the educational 
system is to be expected and a greater correlation between educa-
tional and employment levels, owing to the fact that less importance 
is attached to ascribed roles. It is inadvisable, however, to take these 
countries as a model because (apart from various other reasons for 
not doing so) their educational levels are being raised as a result of 
the resources made available by economic growth, so that the educa-
tional profile more than meets the minimum requirements for launching 
or sustaining the development process, which is the most to which 
the Latin American countries can aspire, given the low level from 
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which they are starting. Another reason is that, whereas in the high-
income countries the projection of education and employment trends 
calls for only minor adjustments, the developing countries—although 
methodologically they can make the same projections—are faced by 
the need to achieve a radical alteration in the trends themselves. 

Some of the factors determining present demands upon education 
for the improvement of human resources can be quantified, although the 
figures have a wide margin of error and, in the summary form in 
which they must be stated here, conceal the extent of national and 
local disparities. Chapter IV indicates the enormous increases in numbers 
of school-age children and in population of working age that are to be 
expected between the present and 1980. 

If the economies maintain moderate but steady rates of growth 
close to 6 per cent annually (equivalent to gains of 3 per cent per 
capita) the regional gross domestic product will expand from 89,000 
million dollars in 1965 to around 200 million in 1980. The maintenance 
of such rates of growth over the long term implies far-reaching changes 
in the structure of production, in institutions and in the societies them-
selves. The supply of goods and services to meet the material and 
cultural needs of the people would be greater, but so would their 
requirements. If economic growth is to be accompanied by substantial 
improvement in the relative position of the low-income strata, agricul-
tural production will have to expand nearly twofold, in view of pre-
vailing under-nourishment and high income-elasticity of demand for 
food among these strata. If Latin American economic integration makes 
significant progress, manufacturing production will have to increase 
virtually threefold. Meanwhile, economic growth will entail a wide-
spread process of technological assimilation, extensive changes in the 
structure of employment, a general upgrading of the qualifications 
demanded of workers, and a sizable increase in productivity per person 
employed. In manufacturing, it is likely that the average annual increase 
in labour productivity will have to be of the order of 4 per cent, if the 
over-all per capita growth rate is to be maintained, because of dif-
ferential growth of more technologically complex industries, moderniza-
tion of the older manufacturing industries and increase in the im-
portance of factory-type relative to artisan-type industry. In agriculture, 
present objectives of land reform and modernization imply an enormous 
increase in the hitherto puny demand for professionals, technicians and 
skilled labour, and also in the demand for specialists in marketing, 
management of co-operatives, rural social programmes, etc. The in-
creasing scale of urban growth and concentration—which is bound to 
continue even if effective means are found to slow down the tempo—will 
call for higher productivity in existing urban services and in construction, 
and the establishment of many new services if the cities are not to be 
strangled by infrastructural bottlenecks, housing shortages, and social 
conflict. 

The present qualification levels of the labour force constitute the 
base for the estimation of needs and the determination of strategies to 
meet those needs, but existing manpower statistics do not provide 
reliable information on these levels. For the present purposes, the most 
that can be done is to cite certain plausible estimates for illustrative 
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purposes.8 It is likely that in 1965 less than one per cent of the 77 
million employed or seeking employment qualified for admission in the 
category of "professionals", while less than 3 per cent fell into an 
intermediate or sub-professional category. (The composition of these 
two categories is heterogeneous, but in general the functions performed 
by the professionals require university-level education, while the func-
tions performed by the sub-professionals require middle-level education.) 
Another 3 per cent of the economically active population were in 
administrative or managerial posts, while a little over 11 per cent 
could be classified as salaried employees and salesmen, and a little 
over 12 per cent as services personnel. The remaining 70 per cent of 
the active population, of whom about two-thirds were in agriculture, 
were directly engaged in production, whether as self-employed farmers 
and artisans or as wage-earners. Less than 10 per cent among this 
group could be described as "skilled" and nearly two-thirds seem to 
have had no formal training whatever, with the latter proportion rising 
to four-fifths in the case of agriculture. The word "formal" needs to 
be emphasized, since it can be assumed that a large part of the labour 
force in agriculture and in artisan occupations has acquired some 
degree of skill through traditional channels. 

A parallel assessment of the educational profile of the employed 
population in the same year, on an even shakier statistical basis than 
the estimates cited above, suggests that slightly over 1 million persons 
in the active group had studied at the university level, whether or not 
they completed a full course, while 37 million had less than three 
years of primary education or none at all. Out of the nearly 9 million 
persons who had received some kind of middle-level education, only a 
minority had completed their schooling. 

It seems justifiable to conclude not only that the proportion of 
employed persons holding posts requiring specialized skills is very low 
in relation to development needs but also that a considerable number 
of persons holding such posts have not been equipped for them by the 
educational system. It also seems obvious that occupational and educa-
tional patterns of this kind cannot be accepted for the 120 million people 
that will constitute the labour force in 1980. The magnitude of the 
effort required can be projected thus: By 1980, around 1.2 million 
high-level professionals will be needed, nearly double the present num-
ber, and their distribution among professional specializations will have 
to be very different from what it is now. The number of persons with 
intermediate qualifications should be nearly tripled, the internal com-
position of the category transformed, and the content of training brought 
into correspondence with new technologies and social demands. (This 
would permit some improvement in the notoriously unsatisfactory ratios 
that now exist between senior and auxiliary staff in many professions.) 
Within the large category of production workers, the proportion of 
skilled labour should be raised from 10 to a minimum of 15, which 
would mean nearly trebling the absolute numbers of skilled workers. 

8 These estimates are presented in detail and their probable reliability and 
implications discussed in chapter II of Education, Human Resources and De-
velopment in Latin America, op.cit. 
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These objectives imply that educational output, particularly at the 
intermediate and higher levels, needs to maintain high rates of increase, 
and that its composition should undergo drastic changes. It would be a 
mistake, however, to translate the requirements mechanically into terms 
of higher enrolments and additional resources for education. 

For one thing, present rates of technological and institutional 
change, and the availability of alternative methods of imparting special-
ized skills outside the schools, preclude a detailed long-term matching 
of educational output and occupational requirements. In relation to a 
good many of the middle-level skills required and even some of the 
higher-level entrepreneurial and managerial functions, it is arguable that 
the really indispensable function of the school is to impart the basic 
intellectual tools and aptitudes for the subsequent acquisition of 
specialized skills on the job. As was indicated above, the present 
inadequacies of educational output in relation to human resource re-
quirements have two aspects: (1) the numbers and distribution of 
graduates do not correspond to requirements; (2) the requirements 
themselves are very poorly translated into effective demand and attractive 
job opportunities. It would be risky for educational policy to con-
centrate exclusively on overcoming the first inadequacy, trusting that 
development planning and structural reforms will in fact bring forth 
the occupational demands they promise. 

For another thing, few of the Latin American countries are likely 
in the near future to be able to allocate to education sufficient resources 
to enable the systems to assume the entire burden of raising labour 
force qualifications to the desired level. Human as well as financial 
resources are in short supply, since the persons needed to teach the 
most urgently needed skills are also the most in demand for the direct 
practice of their professions and the most likely to be tempted to seek 
attractive opportunities in the high-income countries. Under present 
conditions the educational systems are high-cost and rather ineffective 
purveyors of middle-level vocational skills, to judge from the wide-
spread criticisms of present training institutions. It is arguable that they 
should devolve as much as possible of this task on the enterprises 
that need the skills, on technical advisory or "extension" services for 
cultivators and artisans, and on the fee-charging private courses that 
now impart skills in many urban commercial and service occupations. 

The trends described in Part I of this paper also suggest that 
developmental requirements for human resources and the kinds of 
technological innovation to be aimed at in the different occupational 
sectors should be reviewed and possibly scaled down to correspond 
more closely with the kind of labour force that can be expected during 
the foreseeable future, given the probable future capacity of the 
educational system along with other factors. 

3. HUMAN RIGHTS AND SOCIAL CHANGE OBJECTIVES 

The human resource approach to educational needs, as outlined 
above, concentrates on the supply of sufficient persons qualified to fill 
the occupational, social and political roles essential to the functioning 
of modern urban-industrial societies. While it calls for a general up-
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grading of educational levels it does not place equalization of oppor-
tunities in the foreground. Under the Latin American conditions of 
extremely uneven and concentrated modernization, income distribution, 
and growth of production, such an approach could in practice coincide 
with the continuing marginalization of large population strata that are 
apparently not needed for the functioning of the "modern" societies 
and economies. Human resource objectives, however, can be formulated 
in another way, which has received less attention up to the present: 
the use of education to support full employment objectives and overcome 
occupational and social marginality. This formulation is more closely 
related to the human rights objectives of education, which in turn, in 
societies in which effective rights, opportunities, and well-being are all 
very inequitably distributed, cannot be separated from the societal 
change functions of education discussed above. 

Up to the present, the human rights approach to education in 
Latin America has concentrated on the universalization of primary 
education. This is obviously an indispensable requisite for further ad-
vances, but the recent expansion of the school systems, bringing them 
into wider contact with the urban and rural lower strata, has demon-
strated the inadequacies of the approach. The desire for education 
and faith in the advantages to be derived from it have by now spread 
through all social strata, and in statistical terms the masses of the 
population seem to have derived more direct benefit from educational 
expansion than from the growth of national income. Nevertheless the 
participation attained by the low-income majority in education remains 
marginal and frustrating in nearly all the Latin American countries. 
Where general educational levels are rising more rapidly than the 
number of jobs in the "modern" sectors of the economy, as is com-
monly the case, it follows that the minimum education demanded from 
job applicants also rises, and the person entering the labour force 
with one, two, or three years of primary education is at more of a 
relative disadvantage than he would have been a few years previously 
with no schooling at all. In such a case, primary education fails to 
satisfy even the most easily defined part of the objective of equalization 
of opportunities. 

The shortcomings of the primary schools for the accomplishment 
of minimum human rights objectives can easily be listed. All of these 
shortcomings are well-known, and in most countries experimental schools 
can be found that have worked out promising remedies for them; such 
remedies, however, have been slow to penetrate the wider system, even 
when they would not require an unattainable increase in resources: 

(1) In their expansion, the primary school systems have generally 
preserved intact curricula, systems of promotion, etc. devised for urban 
schools primarily concerned with the preparation of middle-class children 
for secondary education. The original models were notoriously over-
dependent on memorization and rote learning. When applied by poorly 
trained teachers to children with very different life-experiences, in some 
instances (as among Andean Indians) not even understanding the lan-
guage of instruction, the inadequacies of the original methods are na-
turally exaggerated. Lack of minimum school supplies, unrealistically 

197 



short periods of instruction, and rigid procedures for promotion from 
grade to grade add to the difficulties. 

(2) The home environment in most urban and rural low-income 
families does not support study, even if the family places a high valuation 
on education. Parents are unable to help in homework, reading matter 
and the habit of reading are lacking, poor lighting, crowding and noise 
hinder study. The children are also likely to suffer from chronic ill-health 
and malnutrition. In fact, according to recent studies many low-income 
children have suffered irreversible brain damage from malnutrition 
before they are old enough to enter school. 

(3) Children are withdrawn from school because parents need 
their potential contribution to family income. This often-cited difficulty 
is probably less widely important than those mentioned above, at least 
at the primary level. In rural areas, it would seem that it could be 
obviated in part by more flexible regulations on the school-year, so as 
to release children at peak periods of activity. It should be kept in 
mind, however, that "free" primary education, particularly in the cities, 
brings with it demands on family income that can be unmanageable 
for the more marginal families: for transportation, school supplies, 
uniforms, contributions for school celebrations and parent teacher ac-
tivities. Excessive school demands of this kind upon the family some-
times derive from the attitudes of teachers of middle-class origin, 
determined to keep school appearances up to their own standards. 

The school systems have begun to apply a number of measures 
designed to make education more accessible and useful to children from 
low-income or marginal families. These include school meals, school 
health services, employment of trained social workers to maintain contact 
between the school and the child's family and find remedies to domestic 
obstacles to school attendance. Such measures have been introduced 
piecemeal, frequently deriving from external offers of aid (particularly 
in the case of school meals); it does not appear that in any country 
as yet they respond to a comprehensive plan fixing priorities for com-
plementary services and based on a study of the problems of low-
income families in specific settings. A few local attempts have also 
been made to involve the families, through centros de madres and 
asociaciones de apoderados, in aiding and influencing the education of 
their children, but the centralized and bureaucratized traits of the school 
systems have thus far prevented this very important line of action from 
making much headway. A realistic calculation of the costs of bringing 
to the low-income strata primary education of a duration and quality 
permitting it to act as an instrument for equalization of opportunities 
cannot be limited to the direct costs of school buildings, supplies and 
teachers. The costs of complementary services on a much larger scale 
than at present would have to be included. These services, moreover, 
cannot realistically be restricted to the child in his direct relationship 
to the school. The capacity of the family to carry out its unique functions 
of material and psychological support for the child will also require 
strengthening if the responsibility of the school is to be brought within 
manageable limits. This last requirement makes educational advance 
depend in part on simultaneous progress in employment opportunities, 
levels of living, and improvement of the human environment, urban 
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and rural. It also points to more specific social welfare policy instru-
ments that will be discussed below in chapter XVI. 

At this point, it is necessary to mention a very difficult choice 
faced by educational policy between uniformity of primary schooling 
and adaptation of the content of schooling to the needs of different 
social classes and environment. Uniformity is required for the sake 
of integration of all children into the national society and also for the 
sake of equal opportunities to progress further up the educational 
ladder. Adaptation is made to seem advisable by the obvious irrelevance 
of present models of primary education to the differing present capacities 
and probable future opportunities of most children. This problem has 
been posed most clearly in the case of rural children. Systems of rural 
primary education beginning at a higher age than urban primary educa-
tion and concentrating on practical agricultural instruction have been 
proposed. Such proposals disregard the practical certainty that between 
a third and a half of the rural children, depending on the country, 
are going to move into urban areas and occupations in later life. 
The demand for agricultural labour cannot be expected to increase at 
rates matching the gross rate of rural population increase, even if more 
satisfactory rates of growth in production are attained. Agrarian reform 
plans generally assume, as a condition for their viability, that the 
movement of rural youth into non- agricultural occupations will continue 
at present levels. Rural primary schools cannot distinguish between 
children who will be cultivators in later life and those who will not. 
For the latter, the really relevant demand upon the rural schools is 
that they prepare for life in the national society, giving them a basis 
for further formal education or for training on the job. 

For the group remaining on the land the central long-term need 
is not for the kind of simple agricultural instruction that can be given in 
the primary schools.9 Within the traditional rural structures, such 
teaching would be almost irrelevant. It can be assumed that future 
agricultural development will mean, on the one hand, an increase in 
the number of economically viable family farms, and, on the other 
hand, the modernization of large holdings, whether under individual 
ownership, co-operatives, or other forms of tenure. Both trends will 
require cultivators and rural workers able to operate machinery, able 
to keep accounts, gauge marketing opportunities, and readily absorb 
new information from the printed page, radio and demonstrations. 
For these purposes, what can reasonably be asked from the primary 
school is functional literacy, some acquaintance with mechanical prin-
ciples, a consciousness of the possibility of technical change and progress, 
and an awareness of the sources of new information. Rural teachers 
are in general very poorly qualified to carry out these minimum tasks 
of primary education, but it would be more feasible to qualify them 
for such tasks than to convert them into effective instructors in agricul-
tural techniques. 

9 The arguments here do not imply that rural educational techniques should 
not draw upon the rural environment and agriculture in meeting their responsi-
bilities for socialization of the child, as long as this approach is not dominated 
by vocational considerations. 
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Lastly, rural primary education concentrated on agriculture would 
meet strong resistance from the rural people themselves, largely because 
of their awareness of the factors already mentioned. They would have 
good reason not to expect such education to be of much practical use, 
under the conditions in which it would filter down to their children, 
and they would expect it to perpetuate their inferior position in society. 
Rural people now demand education, first as a means of defending 
themselves against exploitation through ability to read, write and 
calculate, and second, as a means by which their children can escape 
from agricultural labour of the kind with which they are familiar. 
If the human rights objectives of education are to be taken seriously 
these demands cannot be disregarded. 

Vocationally-oriented primary education for children of the urban 
marginal strata would be open to even more serious objections, although 
the need for reforms to make education really accessible and useful to 
these children is just as urgent. Short of a revolutionary overturn of 
present systems of stratification, most of them will enter the labour-
force in occupations demanding only modest educational attainments; 
but it would be intolerable that the educational system should accept 
and reinforce their other disadvantages. 

In practice, the dilemma between uniformity and adaptation cannot 
be resolved by choosing one or the other. Uniform education without 
special complementary measures for the disadvantaged strata will con-
tinue to be a fraud. Adapted education that does not struggle to 
maintain equal levels and opportunities will reinforce inferiority and 
marginality. Moreover, a satisfactory reconciliation of uniformity and 
flexibility can be expected only if planning from above reaches com-
patibility with authentic demands from the families. The participation 
of some rural communities and peasant organizations in supervising 
the education of their children suggests that this requirement is not 
Utopian. Effective participation in the striving for development presumes 
sufficient formal education for the strata that are now marginal to 
enable them to make organized and realistic demands. At the same 
time, the formulation of demands for effective education for their 
children is one of the most accessible and most important ways in 
which these strata can begin to envisage the possibility of social 
structural change and to participate in the national debate over societal 
policy. 

The human resources and human rights approaches to educational 
policy both call for universal general education, prior to any pre-
vocational division of the educational stream, of a duration preferably 
exceeding the six years commonly fixed for primary education, and 
certainly not falling below this period. They also agree that unless 
minimum standards of quality are maintained, the quantitative extension 
of school enrolment is a fraud, contributing neither to human rights 
nor human resources objectives. In the high-income countries the 
duration of general compulsory education has been pushed upward to 
at least eight and sometimes ten or more years. This objective is out 
of reach of most Latin American countries at present and, in the 
countries that have attained it, has given rise to new problems that 
need not be discussed here. Whatever the duration of universal general 
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education, a point comes at which some young people must leave 
school for the labour force and others enter specialized courses expected 
to have a direct bearing on their future livelihood and social status. 
Here human rights as well as human resource objectives become more 
complex. The desirability of trying to tailor educational output to 
projections of specific human resource requirements has been questioned 
above. In relation to human rights, the middle level of education, at 
which selection and diversification are admitted in principle as well as 
in practice, appears to be the central mechanism for maintenance of 
the existing system of stratification. 

At this level, for youth from the lower strata who have managed 
to complete their primary education, the need to contribute to family 
income becomes increasingly pressing, and cultural handicaps, in schools 
dominated by teachers and students from middle-class backgrounds, 
increasingly severe. Direct costs to the student also increase. In the 
countryside and in many small towns there are no post-primary schools; 
further education depends on the student's ability to support himself 
in a distant city. Even in the larger cities, public secondary schools are 
likely to be distant from the low-income districts, forcing the student 
to spend several hours a day and a certain amount of money in getting 
from home to school. Moreover, the private sector has reserved a much 
more important role in education at the middle level than at either 
the primary level or the higher. Around 1962, according to one estimate, 
70 per cent of the pupils in academic secondary education, or 50 per 
cent of the pupils in all middle-level education, attended private 
schools. For the most part, middle-level education is thus reserved to 
the children of families of the urban middle strata that are able to pay 
fees and meet maintenance costs of the student. Children of the lower 
strata are either excluded altogether or shunted into dead-end vocational 
schools, generally characterized by low prestige and out-of-date instruc-
tion.10 

The demands of the middle strata have concentrated more than 
two-thirds of middle-level enrolment in university-preparatory instruc-
tion. The growth of these strata and the rising ability of the better-off 
urban workers to keep their children in school have generated pressures 
that have overcrowded the middle-level schools, forced down standards 
of instruction, and brought to the doors of the universities an un-
manageable quantity of poorly prepared youth clamouring for admission. 
As was indicated at the beginning of this section, middle level enrol-
ment has grown during recent years much more rapidly than either 
primary or higher enrolment. 

Educational planners are now insisting that the channelling of 
more than two-thirds of the vastly expanded secondary enrohnent into 
university-preparatory courses cannot be permitted to continue. The 
general lines of the needed reforms were widely agreed upon, even 
at the beginning of the 1960s. The more difficult parts of the problem 
are the finding of effective means of persuading the more eager con-
sumers of secondary education to accept such reforms, of controlling 

10 These questions are discussed in more detail in chapter III of Education, 
Human Resources and Development in Latin America, op.cit. 
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the private schools through which these consumers express their prefer-
ences, and of finding human and financial resources for the organization 
of public middle-level education with a higher technological and scien-
tific content, able to hold its students to the conclusion of their courses 
and to prepare them for immediate adult occupation and social roles 
without cutting them off from further educational advances, inside or 
outside the universities. 

This statement of the problem implies that it would be nearly 
futile to try to equalize the opportunities of the urban and rural low-
income strata to enter middle-level education as it now exists. The 
system has evolved—more from the character of the pressures upon 
it than from conscious intention—to reserve certain advantages to 
certain social strata and to hinder competition from other strata. It is 
now breaking down out of inability to fulfil this function, and the more 
varied the strata that try to take advantage of it the more extensive 
will be the breakdown. 

The difficulty probably cannot be resolved by freezing enrolment 
in the university-preparatory secondary schools and expanding the 
capacity of middle-level vocational schools, unless a simultaneous shift 
in educational demand is achieved. Otherwise, the families unable to 
find admission for their children into the preferred lines of secondary 
education will send them to the vocational schools but will try to use 
the latter for their own original purposes. 

4 . HIGHER EDUCATION 

At the level of the university, the relationships between education 
and society and the implications of the human resource and human 
rights approaches takes on new shapes. Only a few salient aspects of 
the very complex policy problems of higher education can be men-
tioned here.11 

(1) At the other educational levels, subordination to national 
policy and planning is accepted in principle although often negated in 
practice. In the universities, in spite of their nearly exclusive dependence 
on public funds, full autonomy is claimed in principle. Planning and 
reform must thus be sought primarily from within the university 
structures. University leadership, whatever its composition, has to try 
to make its own interpretations of national needs and its own decisions 
as to how to respond to them. 

(2) The responsibilities of the universities cannot be limited to 
education, whether in the broad sense of preparing youth for social and 
cultural leadership roles or in the narrow sense of preparing profes-
sionals and technicians. Universities in countries striving for develop-
ment and experiencing rapid social change face demands that are 
without precedent in the experience of the universities of the high-
income industrialized countries. They must try to interpret the processes 
of change through social and economic research, assimilate a high and 

11 See chapter V in Education, Human Resources and Development in Latin 
America, op.cit. The following discussion limits itself to the universities, since 
these are by far the most important institutions of higher education in Latin 
America. 

202 



rapidly evolving level of science and technology and adapt it to the 
needs of their own countries, participate actively in development 
planning, and help the society as a whole to better understanding 
of what is happening, through extension activities, publications, etc. 
Whether the universities are able to meet these demands in a coherent 
way or not, they cannot help being focal points for the reception and 
dissemination of intellectual currents from abroad. 

(3) The evolution of the universities up to the present has con-
verted them into aggregations of faculties, schools, institutes and pro-
fessorships responding to different demands and safeguarded by internal 
autonomy. These structures involve wasteful duplication of courses 
between units of a single university and make it impossible to distribute 
research resources (themselves very inadequate) according to any con-
ception of priorities. Central university authorities have insufficient 
powers to remedy this situation; their attempts to modernize the 
universities have generally resulted in the setting up of still more 
unco-ordinated domains of small interest-groups, with corresponding 
increases in costs. Planning initiatives deriving from the university 
authorities have generally confined themselves to non-controversial 
reforms, evading a direct conflict with the numerous separate power-
structures intrenched in the existing university units. 

(4) One main concern for many of the Latin American countries 
is how to integrate and co-ordinate their universities on a national 
scale. A wide variety of motives and pressures leads to the proliferation 
of new universities and the process becomes self-perpetuating. Each 
province or city is anxious to have a university simply because the 
others have one, irrespective of the need to distribute available resources 
in a rational way throughout the country and to maintain a reasonably 
high level of education. 

It would be premature to predict the outcome of this process. 
But it seems quite clear that, although on the one hand it will help, 
at great cost, to extend higher education (in many cases really a higher 
level of secondary education), on the other, it will make for the use 
of a sliding scale of values for degrees depending on the university they 
are issued by. Some are likely to be of purely local significance, and 
to be used as a yardstick in filling the upper categories of the tertiary 
sector in municipalities, since they have little or no value in the 
country as a whole or even under other local authorities. Were this 
not so, it need hardly be said, the process would be still more un-
desirable, since widely different levels of training would be presumed 
to be equal, to the serious detriment of economic and social growth. 
The system is, in any case, irrational, and national plans are badly 
needed to decentralize the universities and open them up to the students 
that have so far been unable to gain admission, in order to promote 
the country's interests and use its intellectual resources to the full. 

(5) The characteristics of the immediate clientele of higher 
education—the students—are of decisive importance for the evolution 
of the universities. At this level, the demands of the families upon 
the educational services recede into the background, and the demands 
of the educands differentiate themselves and come to the fore. As was 
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indicated above, the youth who reach the university are screened by 
the discriminatory system of secondary education, so that most of them 
come from the urban middle strata. The expansion of secondary educa-
tion under pressure from these strata has produced a bottleneck between 
the secondary school and the university, giving the university a choice 
between exclusion of large numbers of would-be entrants or admission 
followed by weeding-out of a high proportion of the academically 
less-qualified. The students who do manage to enter and stay are 
confronted by the deficiencies in their own educational preparation, by 
the obvious inadequacies and contradictions of the university structures 
and by growing insecurity as to the capacity of university professional 
education to deliver its traditional occupational and status rewards. 
At the same time, the students, whatever their origins, are not yet 
committed to the existing social and economic order and are stimulated 
by its deficiencies as well as by their own adolescent drives to take 
a rebellious attitude toward it. The unrest among them at present seems 
to correspond to an unresolved mixture of several alternative ways of 
coping with their immediate problems and trying to influence the future. 
One alternative is the exertion of organized pressure to make higher 
education admit all who wish to enter and conform itself to their 
limitations of preparation and resources, in the hope that such education 
will nevertheless produce its traditional material rewards. Another 
alternative is to seek entry into the existing clientele system, whether 
through family connexions or through party politics, and thus establish 
a claim to satisfactory employment. Yet another is to work for societal 
change, whether through reform or revolution, to assess and support 
university changes for their contribution to whatever conception of 
societal change is adopted, and to seek constructive contacts with the 
masses of the population. 

Organized student pressures seem to be indispensable if reform is 
to overcome the organizational paralysis and compartmentalization of 
the universities. Thus far, however, these pressures, interacting with 
the planning and reform efforts of the university authorities, have not 
brought forth the needed minimum of agreement as to what the univer-
sity should do and how, and the prolonged period of strife has weakened 
the universities' capacity to meet their basic educational or research 
functions. It is particularly ominous that the universities' planning 
performance has not improved either in its technical aspects or in its 
capacity to confront the more conflictive problems and clarify the 
choices that must be made. 

5. RESOURCES FOR EDUCATION 

It is by now obvious to educational planners that the strain 
between public resource limitations and educational demands will 
become increasingly severe during the foreseeable future. The search 
for ways to alleviate the strain takes two main directions. On the one 
hand, it is agreed that resources will have to be used more efficiently 
and directed towards clearly defined priority objectives. This requisite 
has been examined from several viewpoints in the course of the present 
work. On the other hand, the present and potential sources of educa-
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tional financing are being examined with a view to the shifting of a 
larger part of the burden to the "private sector", or to external aid, 
and to the more effective protection of education's share of resources 
against competing claims. A review of the potential alternative sources 
of financing, however, indicates that all of them present inherent limita-
tions and disadvantages as well as opportunities. Their usefulness seems 
to lie rather in the filling of specific deficiencies and in the attainment 
of greater flexibility in the meeting of local demands and immediate 
requirements for specialized training than in lightening of the over-all 
burden upon public resources. 

(a) Education and public expenditure 
In all Latin American countries, the greater part of the resources 

directly allocated to education comes from general public revenue 
(whether at the national level or, in federally organized countries, at 
the state level). If education is to respond to the objectives of income 
redistribution and human resource development, educational depend-
ence on general public revenues can be expected to increase rather than 
decrease. In the countries in which education now accounts for 20 per 
cent or more of public expenditures and 4 per cent or more of the 
product, a significant improvement in its financial support will have 
to depend on a combination of three trends: increase in the product 
per capita; increase in the share of the product captured by the public 
sector; and reduction in the share of public expenditure devoted to 
armaments and other non-developmental purposes. Moreover, the 
ability of education to take advantage of such favorable trends will 
be restricted by the claims of economic investment and by pressures 
from other sectors of public social action that have been relatively 
neglected up to the present. In some other countries, the relatively low 
percentages of public expenditures and of national product now devoted 
to education imply that education can reasonably demand a larger 
share of present resources, but present trends are likely to bring these 
countries to the limits already reached by the first group within the 
near future. 

(b) Education and income from special sources 
All of the social sectors in Latin America have come to depend in 

part on earmarked taxes and income from special sources granted by 
national legislation (e.g., lotteries). This trend has derived from the 
multiplicity of special interests exerting pressure for allocations, and 
the insufficiency or undependability of general revenues. Institutions 
and programmes within each of the social sectors have tried to protect 
their sources of income by separating them from the over-all pool of 
resources to be allocated by the public authorities. Earmarked revenues 
will no doubt continue to be of importance to education through the 
forseeable future, but it is far from desirable that this importance 
should increase. The proliferation of earmarked taxes is contrary to 
sound principles of public financing and is the antithesis of planning; 
it is justifiable only by disbelief in the capacity of the authorities to 
allocate resources in accordance with priority needs. The resulting 
complexities in the tax systems mean high administrative costs of 
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collection and distribution and act as disincentives to economic growth. 
Within the educational sector itself, the capacity for planning inevitably 
shrinks as the share of income permanently attached to specific pro-
grammes and institutions increases. At the same time, the apparent 
security of income can be transformed into a straitjacket for pro-
grammes deserving high priority, if needs increase—as they nearly 
always do in education—while the source of revenue remains static. 

(c) The municipalities and education 
In a good many countries the municipalities have, in principle, 

certain responsibilities for support of education. Municipal revenues, 
however, are generally very small and the municipalities' actual contri-
butions to education are correspondingly limited. In the few countries 
in which municipal financing has some importance, it is evident that 
incapacity to plan, waste of resources, and favoritism in distribution 
of resources are more pronounced at this level than at the level of 
the national agencies. TTiis is a source of educational income of con-
siderable potential importance, but its realization depends on the 
finding of workable solutions to a broader problem that is now under 
discussion throughout Latin America: the strengthening of municipalities 
so as to enable them to accomplish a number of social and economic 
functions that they should be able to handle more effectively and 
flexibly than the national public agencies. In education the use of this 
resource for the forseeable future will, at best, be limited by the 
poverty and low administrative capacities of the predominantly rural 
municipalities where educational deficiencies are greatest. If municipal 
financing were relied on as a major alternative to national allocations, 
it would give an even more pronounced advantage than at present to 
a few urban municipalities with relatively high income levels and 
taxing capacity. The state would be able to pay even less attention 
than at present to its responsibility for equalizing access to educational 
services between urban and rural people. In education as in other social 
sectors, grants-in-aid to the municipalities may be a promising means 
of stimulating local initiative, if means can be found to ensure that 
the municipalities least in need would not get the lion's share, but the 
main burden of costs would continue to fall on national general revenue. 

(d) Education, the private sector and free schooling 
The "private sector" has recently received a good deal of attention 

as a potential source of increased support for education. The private 
sector, however, is an abstraction that covers several disparate sources 
of support and several different types of educational institutions. For 
the purposes of a comprehensive policy of educational financing these 
sources and institutions need to be carefully distinguished, along with 
their differing advantages and limitations. 

All families with children in school make both direct and indirect 
contributions to the cost of their education. Even when no tuition fees 
are charged, direct costs include textbooks and other school supplies, 
uniforms and transport. Indirect costs, much more important, com-
prise maintenance of the student and foregoing of his potential con-
tribution to family income. It is probable that the contributions along 
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these lines of the majority of the families of Latin America are already 
close to their economic capacities. The trouble is that their capacities, 
under the present distribution of incomes, are so far apart. It has 
already been suggested that effective education for the low-income 
majority will require that the State assume part of the present indirect 
burden on the family. At the other extreme, it is obvious that a con-
siderable number of upper-income families could meet the direct cost 
of the education their children now receive free of tuition, particularly 
at the university level. The provision of free services that are accessible 
only to relatively well-off minorities constitutes an anomaly, and various 
public authorities are now considering the charging of fees in accordance 
with ability to pay. Such fees, however, can at most do no more than 
offset the new costs of meeting the needs, practically ignored up to the 
present, of scholarships and other educational aid required to enable 
qualified young people from lower-income families to maintain them-
selves at the middle and higher educational levels. They do not promise 
a significant contribution to general educational costs. 

Moreover, there are reasons for doubt as to whether such a policy 
will be an effective means of relating educational costs to ability to 
pay in the specific circumstances of Latin America. Strong resistances 
can be expected; the determination of ability to pay will involve 
continual struggles and new sources of administrative expense; and 
organized pressures are likely to bring about a complicated system of 
exemptions and privileges. In the long run, it will probably be more 
efficient and equitable to raise the contribution of upper-income 
families through the general system of progressive taxation. 

The most hopeful possibility for a net increment to educational 
resources from the families seems to lie in another direction—in 
voluntary contributions of labour, materials, etc., for the building and 
maintenance of schools and, in co-operation with teachers, for im-
provement of the quality of education. Such initiatives are most relevant 
at the primary level and have already achieved promising results in 
some rural areas, but they conflict with the centralized and bureau-
cratic character of most of the school systems. The further growth of 
such voluntary contributions depends partly on the invigoration of local 
government already mentioned and partly on the ability of the school 
systems to offer education that responds to strongly felt local needs. 
The likelihood also appears that low income families in zones where 
educational services are most deficient will be exhorted to make an 
effort that is not expected of better-off families already served by the 
public schools. 

Employers are called upon for two quite different kinds of con-
tribution to education. 

First, certain categories of enterprises (usually those employing 
a considerable number of workers in zones remote from urban centres 
served by schools, as in mines and plantations) are in various countries 
required by law to establish primary schools for the children of their 
workers. This seems to be an unavoidable expedient in the earlier 
stages of educational expansion, and in much of Latin America there is 
room for some increase in the resources derived from this source. The 

207 



expedient has several obvious disadvantages in comparison with a 
system of publicly financed and directed schools, but its main diffi-
culty, for countries that cannot universalize the public system in the 
short term, is that where the need is greatest, as in the traditional 
haciendas, the capacity of the authorities to enforce the legal require-
ments is smallest. In these settings, moreover, the progress of agrarian 
reform can be expected to reduce the relevance of laws providing for 
employer-supported schools and return the problem of schooling for 
children of agrarian reform beneficiaries directly to the public sector. 

Second, industrial and commercial employers are expected to 
support (individually or collectively) part-time education and non-
formal training for their own workers and their prospective labour 
force. Various systems financed by enterprises have expanded vigorously 
in recent years, and here the employers have direct practical incen-
tives for taking the initiative. This area of educational growth offers 
particular promise of producing some of the skills most urgently needed 
for development more flexibly and inexpensively than full-time technical-
vocational schools. The methods themselves are not confined to the 
private sector; to the extent that the public sector embraces economically 
productive activities the same forms of training become relevant to 
its needs. As a means of supplementing over-all educational resources, 
however, enterprise-financed education and training have their own 
limitations. They cannot be extended far beyond the immediate needs 
of the enterprises for specific skills and are thus likely to be unbalanced 
in relation to the long-term and broader requirements of development. 
To the extent that the State tries to incorporate these broader require-
ments, tax incentives, subsidies and technical assistance will be called 
for; a large part of the ultimate cost will thus fall back on the public 
sector. 

While private educational institutions are of minor importance 
quantitatively at the primary and higher levels, they account for high 
percentages of middle-level enrolment in practically all countries of 
the region. In practice, the high private middle-level enrolment does not 
mean an equivalent easing of the burden upon public resources, since 
the private schools in most countries receive subventions from the 
State in addition to tax exemptions. These subventions represent a 
substantial and inequitable diversion of public educational resources 
determined by the influence of the families that patronize private 
schools at the expense of the social strata with less access to educa-
tion. The present capacity of the private schools seems more than 
sufficient for the market represented by families able to meet the 
full costs of middle-level education for their children. The present 
subventions are often conditioned on the provision of education free 
of fees, and further expansion and equalization of opportunities for 
private education would depend mainly on increased support from 
public revenues. The net contribution from the private sector would 
hardly compensate for the reduction in State capacity to plan middle-
level education and the extension of subsidized special advantages in 
access enjoyed by upper-income families. 

Private universities constitute a relatively small (though rising) 
sector of higher education, and presumably have opportunities to benefit 
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from endowments, bequests, external aid, and grants from enterprises 
for specialized training and research that are less accessible to the 
public universities. In general, however, they receive only a small part 
of their income from student fees and depend heavily on public sub-
ventions; the limited importance of fees in contrast to their role at the 
secondary level is striking. Present trends point to a gradual blurring 
of the dividing line between autonomous public universities and pub-
licly-subsidized private universities, in sources of funds as well as 
forms of self-government. Here too the possibilities of increasing the 
real private sector contribution seem to be small, while the claims upon 
public resources are sure to become more insistent. 

(e) Education and external financing 
In education as in other social sectors, the combination in the 

1961 and subsequent regional agreements of specific social objectives 
with the promise of large-scale development loans and grants has 
encouraged national authorities to look to external aid to fill the gap 
between needs and resources. Various economists, however, have 
pointed out that the earmarking of external aid for social programmes, 
once it passes a certain limit, is illusory. The limiting factor is that an 
overwhelmingly high proportion of the real resources to be covered 
by financial allocations to education are domestic. The money is used 
to pay school teachers, administrators and school construction and 
maintenance workers; to buy locally produced school supplies and 
building materials, etc. The allocation of foreign exchange to education 
does not increase the supply of these resources except to the extent that 
they can be imported. The proportion of educational expenditures to 
which foreign exchange can be directly applied probably does not 
exceed very greatly the 7 or 8 per cent at which its level has been 
estimated for Latin America as a whole. Benjamin Higgins reaches the 
following conclusion: 

"It is clear enough from some of the statements regarding external 
financing of education that what those interested in expanding educa-
tional programmes, and particularly Ministers of Education, really 
have in mind is increased allocations in domestic currency, to acquire 
human and physical resources domestically available, while the foreign 
exchange is utilized for other projects within the over-all economic 
and social development programmes. Certainly, in so far as expansion 
of the education programme requires the attraction of human and 
physical resources from other fields of activity, thus reducing the output 
of other goods and services and adding to inflationary pressure, increased 
foreign exchange may be used to import raw materials and equip-
ment for other projects, or even to import final consumer goods, thus 
off-setting inflationary pressure. In this way any harmful effects of 
expanding the educational programme may be off-set. However, it 
should be noted that in this event there is absolutely no significance in 
first attaching the foreign assistance to educational programmes. The 
ultimate result is exactly the same if the external assistance is provided 
against the economic and social development programme as a whole, 
and in that event there is less likelihood of misallocation of the actual 
foreign exchange provided. Ministries of Education seldom have par-

209 



ticular expertise in over-all economic and social development pro-
gramming, and accordingly it is preferable that foreign exchange which 
will in fact not be utilized for educational purposes should not be 
allocated to Ministries of Education."12 

It thus appears that external aid, while it may increase the size of 
the pool of resources available for development purposes, will not 
enable the educational authorities to avoid the necessity of drawing 
most of their resources from this pool, in competition with the role range 
of claims upon it. It has been argued that external earmarked funds can 
have a useful role in bringing pressure on national authorities to com-
mit more resources to education than they would otherwise have done 
and in preserving programme continuity in the face of budgetary and 
political instability. This has some validity, but it not only implies a 
negative verdict on the national capacity for decision-making and plan-
ning, as in the case of earmarked domestic sources of revenue, but 
also an inadmissible acceptance of dependency on educational objec-
tives determined abroad. 

In primary and middle-level education the most likely area for 
increased external aid lies in the provision of food that would relieve 
some of the indirect burden on low-income families and enhance the 
children's capacity for study. 

In higher education, the direct uses of foreign exchange are more 
important than at the other levels, since there are often sound justifica-
tions for importing professors and expensive equipment and for sending 
students abroad. In fact, most of the external educational loans and 
grants to Latin America thus far have been directed to the univer-
sities. Even here, however, the use of external aid requires effective 
planning and firm decisions on priorities if it is not to bring as many 
problems as it solves. Loans and grants are usually tied to specific 
projects and call for counterpart national expenditures at least match-
ing the external contribution. Direct contributions of professors and 
equipment also require counterpart expenditures and present difficulties 
of adaptation to local needs and capacities. The costs of housing and 
maintaining the new equipment can be quite high. Unless the negotia-
tions for external aid are controlled by a planning body with a clear 
conception of priorities and of the extent of supplementary costs—which 
is nowhere the case as yet—the individual institutions are tempted to 
allow their own lines of growth to be determined by the projects that 
seem most likely to attract external aid, and then to use the aid as a 
justification for larger claims upon national resources. 

To sum up, the only way of meeting the main body of educational 
costs that satisfies the various criteria of social justice, efficiency and 
compatibility with planning is through allocations from a general pool 
of public revenue derived from a progressive and effective tax system. 

12 "Invesment in education in Latin America" op.cit., p. 14. Similar con-
clusions on the limitations of external aid are set forth by John Vaizey in 
"Incidences financières et politiques des plans d'éducation", Conférences et essais 
méthodologiques sur la planification de l'éducation (Paris, Organisation de Co-
opération et de Développement Economiques (OECD), 1966), p. 77-89. 
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6 . EDUCATIONAL PLANNING 

(a) The basic choices and the limitations of, plans 
The plans formulated until now in Latin America require assess-

ment not only in regard to their contribution to human resources devel-
opment but also in regard to their contribution to the decisions which 
every educational plan inevitably involves. These decisions would seem 
to be mainly the following, in logical order rather than in order of 
importance or priority:13 

(i) The role to be assigned to formal education and to training 
the school system; 

(ii) The role of public and private education; 
(iii) The choice between establishing nuclei of growth and pro-

moting an even expansion in all regions; 
(iv) Priorities for the different levels of education; 
(v) The content of education: the role of the sciences and the 

humanities; 
(vi) Incentives. 
(i) Some plans make no mention or contain no programmes of 

training outside the formal school system. Others include technical, 
professional or vocational training programmes, but covering only 
certain levels or type of specialization. In general, all plans are focused 
on education in the traditional sense, and even those concerned with 
training outside the school system do not say very clearly what is 
expected of it, except for a few unrelated types of training. There has 
not been a broad or explicit discussion of the various possible choices 
or of the different combinations on the basis of which educational policy 
regarding instruction outside the school could be determined, and this 
has led to acceptance of the existing situation with little or no change, 
without knowing exactly why. 

(ii) Plans usually contain precise data on certain problems, such 
as the present proportions of enrolment in public and private institu-
tions and their future projections, which are normally based on the 
growth trends observed in the last few years. In some cases, the pro-
gramming of private education is overlooked and the plan relates only 
to public education; in others, the goals established for private educa-
tion amount to simple projections of the part to be played in the 
education system by the private institutions rather than programming. 
In the last analysis, if the policy to be pursued in the matter is not 
expressly discussed or the pertinent decisions adopted, the status quo 
will be maintained, either because it is considered desirable or because 
there is no wish to discuss whether or not it actually is so. 

13 This enumeration only partly resembles the areas of choice outlined by 
F. Harbison, "Educational planning and human resource development", Funda-
mentals of Educational Planning, Series No. 3 (International Institute for Edu-
cational Planning, 1967). Although this is not the place to justify the differences 
between the two formulations, it should be noted that the emphasis here is on 
the choices which seem most important under present conditions in Latin 
America. 
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(iii) The same is true of the decisions on geographical distribu-
tion of education, the concentration on certain nuclei or a more or 
less indiscriminate expansion, etc. None of the plans contains a full 
and systematic analysis of the question or of its connexion with gen-
eral development. On the other hand, they include piecemeal con-
siderations on the situation in certain internal regions, on variations in 
illiteracy, absenteeism and drop-out rates in some of them, on the need 
to expand secondary education, etc. They also include rural education 
programmes and plans for making primary education compulsory for 
the whole population. Although some of the changes proposed are 
important, what is lacking is a complete review of the whole problem, 
that could lead to definition of instruments enabling the rural groups to 
emerge from their present educational deprivation. Nor do the plans 
provide any justification for maintaining certain privileged urban 
nuclei as centres for future educational expansion, if that is really what 
is desired. 

(iv) Although all the plans deal with the various levels of educa-
tion, none contains any real educational plan for the university. Most 
of the plans underline the universities' marked incapacity to absorb the 
growing numbers of secondary school leavers and the difficulties of 
solving the problem over the short or medium term, because of the 
requirements for larger allocations of funds as well as highly-qualified 
teaching staff. The remedies suggested however, do not advance beyond 
the expedients the universities have had to adopt in practice, ranging 
from drastically selective restriction of the number of students enrolled 
in each university discipline to free admission of all formally qualified 
applicants, which results in overcrowding during the first year or two 
and a low percentage of graduates in relation to enrolment. 

The concern displayed in some plans on account of the current 
predominance of the liberal professions in university enrolment and the 
consequent under-enrolment in disciplines more directly linked to 
economic development requirements is rarely translated into practical 
and co-ordinated proposals for remedying the situation, nor is the 
occasional condemnation of the lack of co-ordination among the various 
universities and between them and the rest of the educational system. 

Priorities between the various levels are not established at all or 
are merely implicit in the plans. It is obvious that to do everything at 
once and at all levels is impossible, and equally obvious that conditions 
in each country may necessitate giving some levels priority over others, 
at least for a time; but a whole series of factors, which will be discussed 
later, militate against an exhaustive analysis of the existing situation 
and an explicit definition of future targets. 

(v) Most of the plans say nothing of the qualitative aspects of 
the educational system, and therefore do not shed much light on the 
part to be played by scientific and technical training in general educa-
tion or on the content of general education itself. Such references as 
are made to the problem are mainly marginal; the plans allude to the 
importance of expanding scientific and technical courses and giving 
priority to the sciences in general study programmes, they fail to 
specify how far this is to be done, or by what actual means it is pro-
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posed to remedy the existing shortages of qualified teaching staff or 
of the requisite facilities. Although one of the most vital of the qualita-
tive aspects of the problem is here involved, programming is shelved 
in favour of the formulation of a few lines of policy and the expression 
of pious hopes. 

(vi) Lastly, educational plans in themselves, or the development 
plans in which they are incorporated, make little or no provision for 
a system of incentives. They generally advocate changes in the degree 
of importance assigned to particular professions in the light of human 
resources requirements for development purposes, but they do not 
say what incentives are to be applied in order to make this process 
really operative. 

When governments genuinely set out to direct the expansion of 
educational systems towards the attainment of specific development 
objectives for the supply of skilled manpower and professionals, they 
assume a serious responsibility: that of ensuring that the new skills are 
absorbed by real demand and that their remuneration bears a suitable 
relationship to earnings in lower-priority occupations. The greater the 
extent to which the task of imparting specialized instruction at the 
secondary level is entrusted to the schools rather than to non-formal 
training media, the heavier this responsibility becomes. 

These dangers are potentially gravest in rural education. The 
Latin American Governments have committed themselves to radical 
changes in rural structures which call for a rapid improvement in the 
educational level and a vast expansion of many types of specialized 
education relating to agriculture. So far, however, the progress 
actually achieved in agrarian reform is very limited, resistances 
are tenacious and, as Chapter VII suggests, actual trends of 
change in rural areas have little in common with the commitments 
to orderly progress. Can the educational planner assume that agrarian 
policy will succeed in translating the projected requirements for agricul-
tural and rural education into terms of real demands? To raise the pres-
ent levels of education seems an inescapable obligation, but actual 
trends in the rural sector, rather than plans, will determine real demand 
for agricultural specialists. If the training of such specialists is unac-
companied by agrarian reform, they will find themselves unemployed, 
or find their only refuge in the public bureaucracies. 

In short, most Latin American educational plans up to the pres-
ent have been so conservative and cautious that they amount to little 
more than descriptions and projections of what might be expected to 
happen anyway with or without a plan. If one seeks an explanation 
more fundamental than the limited vision and experience of the 
planners it can be found in the fact that the compromises between 
differing demands and aims which are characteristic of social policy in 
most of the Latin American countries have a peculiarly circumscribing 
effect upon educational planning. If so many fundamental questions 
are passed over in silence, if so many decisions of vital importance 
for educational policy are shirked, if, in the last analysis, the tendency 
in the main is to accept the status quo, the reason is that to propound 
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other policies or merely to discuss those already existing would arouse 
opposition that would jeopardize the hoped-for application and the 
efficacy of the educational plan. Thus the plans aim at improving 
existing conditions within the established frameworks, without debating 
the soundness of those frameworks themselves, although in all probabil-
ity they constitute basic obstacles to development. This conservative 
approach is largely attributable to the lack of political, institutional 
or group backing for efforts to go beyond the limits of the established 
compromise, even to the extent that a superficial analysis of the 
situation might lead the observer to expect. 

Hence, the fate of educational plans is in the hands of the teachers 
and the educational bureaucracy. They are unlikely to support radical 
changes, for it is hard to imagine any radical changes that could be 
brought about without seriously affecting their share in the distribution 
of power. Thus the social indecision characteristic of Latin American 
societies is reflected in political indecision which cannot but affect 
educational plans and considerably lessen their prospects of becoming 
really dynamic factors. 

(b) The latent functions of educational plans 

The analysis of educational planning pursued up to this point has 
focused on the limitations in the scope of its manifest functions. It 
may possibly be found that the latent functions are a good deal more 
promising. In order to formulate an educational plan, a rational and 
objective study must first be made of the existing educational systems, 
the real problems they pose, the stages of development they have 
reached, etc. Many ideas previously put forward will turn out to be 
untenable while many others will be reaffirmed because there is a 
clearer perception of the real nature of the system. In this sense, plan 
formulation should mark a transition from the stage of thinking about 
education in terms of ideological stereotypes to a more critical and 
scientific approach. The long-term contribution of the planning process 
does not depend on the capacity of the plans that are first produced 
to transform the educational system. Even if these plans and the 
discussions over them are subject to the limitations already noted, they 
at least have the merit of bringing the problems and the need for 
solutions based on objective study of the alternatives to public atten-
tion. They foster a general awareness that education is not the preserve 
of teachers alone, that the decisions taken in that sector affect all 
social groups, and that all such groups should have a voice in them. 
The lack of channels for communication may be brought home to 
people by the efforts made to communicate, if the planners try to 
demonstrate to the different groups what the consequences of educa-
tional choices will be for them and for the society to which they 
belong. For the fulfilment of this latent function, a clear statement of 
the objectives, options, and assumptions concerning resources from 
which the operational parts of the plan should derive is the most 
important part of the plan. The absence of such a statement is even 
more damaging to the latent than to the manifest functions of planning. 
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7 . OBJECTIVES OF EDUCATIONAL POLICY AND PLANNING 
IN LATIN AMERICA 

It follows from the general approach taken in the present study 
that the defects of the educational systems are only partly attributable 
to errors of planning and administration. The incompatibility between 
real universal education and the existing distribution of power, incomes 
and access to employment is an inherent weakness of the systems that 
can be overcome only through far-reaching changes in the social struc-
tures, accompanied by changes in the demands made upon the educa-
tional systems and an enhancement of the capacity of the disadvantaged 
strata to make authentic and realistic demands. This does not mean 
that educational reform has to wait upon fixed pre-conditions, since 
the educational systems can and must seek an active role in bringing 
about social structural changes. Moreover one of the most promising 
avenues to wider popular participation in the development effort is 
through mobilization in the fight for more effective education. It is 
essential that initiatives from inside and from outside the educational 
systems come together to reshape them into new systems, without 
pretensions to ideal harmony but capable of functioning with reason-
able coherence and flexibility. 

The functions needed from an educational system within a process 
of deliberate societal change can be summed up thus: 

(a) To act as an instrument of social cohesion. This does not 
mean that the educational system can or should explain away the 
conflicts of interests that are latent or manifest in present-day societies. 
It should inculcate certain common values and developmental aims 
to which such interests can be related or subordinated, and should also 
give the youth the intellectual tools for a rational assessment of the 
contradictory appeals to which they are exposed. 

(b) To act as an instrument for selection and social mobility. Not 
all types of upward mobility, however, make for constructive social 
change. When individual members of the working class and marginal 
groups gain the middle rungs of the ladder, the result may simply be 
to deprive the strata from which they came of badly needed educated 
leadership and to increase the overcrowding of certain professions. 
The relevant objectives are the progress of the most capable toward 
positions of leadership, entrepreneurial activities, cultural achievements 
and technical specialization; and the ascent of large groups out of 
situations of marginality into full participation in national life. In 
furthering these aims, general education that is uniform and universal 
must be reconciled with adaptations and complementary services 
required to make it really accessible to the urban and rural marginal 
population. Without special help for these groups, uniform education 
will continue to be a deception; but adapted education without vigilant 
attention to the maintenance of equal standards and opportunities would 
reinforce marginality and inferiority. 

(c) To act as a means of access to the political decision-making 
process and to participation in the wide variety of public roles associated 
with modern societies. At the same time as it helps wider strata to 
participate in this way and to evolve their own leadership, the educa-

215 



tional system should help to reconcile youth from the present elites and 
middle strata to such participation and to the emergence of new elites. 

(d) To act as an instrument for the redistribution of income. 
Up to the present, the distribution of educational services has paralleled 
and reinforced the uneven distribution of incomes instead of redressing 
it. Reasons have been presented above why real redistribution of educa-
tional opportunities reaching down to the marginal strata will require 
determined and costly efforts that can be supported only if the public 
sector is able to capture and redistribute through social services a 
larger share of the incomes now enjoyed by the well-to-do. This ques-
tion will be discussed further in chapter XVII. 

(e) To act as an introduction to the world of employment and 
as a supplier of the specialized manpower needed by developing 
societies. This function of raising the qualifications of "human resources" 
calls for a reconsideration of the division of responsibilities between 
the educational systems and the employers. Experience indicates that 
the schools are inefficient as direct suppliers of skilled manpower and 
that it cannot be taken for granted that a need for skills will insure 
the absorption into relevant employment of youth certificated in such 
skills by the schools. At the middle educational level in particular—and 
this now presents the most intractable problems of Latin American 
education—a re-thinking is already under way concerning the relative 
importance to be attributed to the tasks of preparation for the univer-
sity, preparation for work, and preparation for life. The objectives of 
transforming preferences as to status and occupations, imparting a 
practical acquaintance with basic principles of science and technology, 
replacing a dependent by an innovating outlook, and drawing wider 
strata of the population into the striving for development are beginning 
to be seen as more important functions for the educational system, even 
in relation to narrowly defined economic goals, than training for specific 
skills. In any event, it seems unlikely that the educational systems will 
be able to meet in full within the near future the projected demands 
for different levels and types of skills. Planners need to consider also 
to what extent development objectives—in regard to the technological 
levels of industry, agriculture, construction, etc.—need to be modified 
to bring them into closer correspondence with the kind of labour 
force that is going to be available under realistic assumptions concerning 
the future evolution of the educational systems. 

(/) The above functions have in common that they imply a 
transformation of attitudes that cannot successfully be inculcated in 
the youth through the schools alone, without taking into account the 
supporting or hindering influences of family, community, peer-group 
and the mass communication media mentioned at the beginning of 
this chapter. It will be essential to make full use of the communication 
media to reinforce directly the traditional techniques of formal school-
ing, but it will be even more important to enlist them in overcoming 
the contradictions between values and attitudes transmitted through 
the schools and those transmitted through family and community. As 
indicated above, an effective effort along these lines can be expected 
only as part of a broader striving for authentic and autonomous societal 
images and policies. 
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Chapter Xlll 

H O U S I N G P O L I C Y 1 

1. INTRODUCTION 

Housing, considered as a sector of social policy, differs from the 
other sectors in many important respects: 

(ia) The central objective consists in the maintenance of an 
adequate supply of the most durable consumer goods used by human 
beings, not in the provision of continuing services or in the maintenance 
of a flow of goods for immediate consumption. In every country, the 
existing stock of housing represents an enormous fixed investment. 
Almost all of this stock, up to the past few years, has been accumulated 
through private initiative, determined by market forces together with 
the aspirations and saving capacity of individual families, subject only 
to a certain amount of regulation by the State. Such investment, with 
or without public encouragement, continues in all countries and repre-
sents about 20 per cent of total investment in fixed capital, or from 
2 to 6 per cent of the gross national product. 

(b) The "housing problem" derives in part from population 
increase and redistribution, necessitating the construction of dwellings 
for new families or in-migrant families in specific locations; in part 
from the deterioration or demolition of existing housing; and in part 
from rising standards according to which much of the existing stock 
is considered uninhabitable. When population redistribution takes the 
form of rapid and concentrated urbanization and a large part of the 
new urban population has incomes which are both low and insecure, 
as in most of Latin America today, the majority of the new urban 
families are unable to meet the costs of housing responding to modern 
standards, and many of them are unable to amortize such costs even 
on the most favourable terms. Under such circumstances the effective 
demand for housing is much smaller than the "need" for housing in 
terms of the numbers of families living crowded together or in dwellings 
unfit for human habitation. 

All the Latin American countries have a housing deficit; the size 
of the estimated deficits depends on the standards applied to the stock 
of housing. The deficits present the most urgent problems for the 
public authorities in the major cities of countries classified as Type II 
in the typology given in chapter III. Here rapid urban growth based on 

1 The subjects analysed in this section are discussed more fully by Rubén 
D. Utria in "The housing problem in Latin America in relation to structural 
development factors", Economic Bulletin for Latin America, vol. XI, No. 2 
(October 1966), and in El Problema de la Vivienda y el Desarrollo de América 
Latina (Fondo Editorial Común, Caracas, 1969). 
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the large-scale migration of the low-income strata results in the mush-
rooming of improvised shanty towns. In the countries classified as 
Type I, at a more advanced stage of urbanization and with relatively 
high incomes, the deficit is smaller and its principal symptom is over-
crowding rather than the establishment of unauthorized settlements, 
although the latter have attained some importance. In Type III and IV 
countries, the rural housing deficiencies still constitute the bulk of the 
problem within the more general problem of the low levels of living, 
and they do not exert such strong pressures on the public sector to 
remedy them. 

(c) The housing programmer has at hand a wider range of 
optional or complementary techniques for improvement of the housing 
situation than one finds in the sectors of education or health. Construc-
tion of low-cost housing for sale or rental as a public service is only 
one of these. Other measures include arrangements for low-cost credit 
through savings and loan associations; material and technical aid for 
families undertaking self-help construction; rationalization of the con-
struction and building materials industries; favourable terms for imports 
of building materials and machinery, etc. At the same time, resources 
can be channelled into improvements in the quality of the existing 
stock of housing, arresting deterioration, and even making the improvised 
shanty towns more habitable. 

(d) Housing units once built cannot normally be moved and they 
represent a heavy loss of resources if abandoned; they also call for a 
wide range of complementary investments in infrastructure. A housing 
programme restricted to quantitative objectives for increases in the 
number of dwellings cannot but have unforeseen repercussions upon the 
ability of the cities to function efficiently and provide essential services, 
on the forms of local community organization (or the lack of such 
organization), on the mobility of the labour force, etc. 

2 . CHARACTERISTICS AND TRENDS OF HOUSING POLICIES 
AND PROGRAMMES 

The improvement of housing conditions in the region has been 
one of the main concerns of Governments and public opinion in the 
last two decades. 

The Alliance for Progress gave housing construction a strong im-
petus in nearly every country of the region. In compliance with the 
agreements reached at Punta del Este, the Governments had to formu-
late plans for the construction of housing, establish the relevant agen-
cies and commit themselves to a definite housing policy in order to 
become eligible for external aid. This gave rise to a kind of race 
between the different countries to present their programmes and their 
applications for credit. 

The stimulation of external credit, the tapping of family savings 
and the channelling of resources obtained from private investors brought 
expenditure on housing to a peak during the early 1960s. Housing pro-
grammes occupied an important place in the government programmes 
of some countries and the construction industry began to compete 
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actively with other production sectors. All this was made possible by 
the incentives which the State offered to investors, in the form of 
income tax exemptions, freedom to fix rentals, high returns and a 
guarantee of the constant value of capital invested in different types 
of mortgages, and subsidized credit for the construction and purchase of 
dwellings. Financing from various international and inter-governmental 
credit programmes and agencies also reached a peak figure in the 
period 1960-66: 395 million dollars or an annual average of some 
54 million dollars for eighteen countries. 

From 1960 to 1965 the construction of housing surpassed all 
previous figures for the region; 2 million housing units were built at 
an approximate cost of 2,242 million dollars, 54 per cent by the public 
sector and 46 per cent by the private sector.2 

Judging from the declarations of principles and from the nature 
and objectives of these housing programmes, they seem to have been 
founded on the hypothesis that the precarious housing conditions of 
broad sectors of the population are due to the lack of adequate supply 
of houses. Hence the direct construction of dwellings by the State 
and the systematic encouragement of the private sector to the same end. 

The public sector's allocations of funds for housing increased, 
primarily because of the need to use domestic funds to finance about 
50 per cent of all programmes based on external credit, but also because 
housing institutions require an initial capital to operate until such time 
as the mechanism for the repayment of mortgage loans comes into 
effect and personal saving is channelled into housing on a sufficient 
scale. In some cases the idea behind the increased allocation of public 
funds to housing has been that the construction of housing is in itself 
an essential factor in maintaining and expanding employment. 

Mortgage credit has been the corner-stone of Latin America's 
housing activities because it has been expected to solve the key problem 
of the low purchasing power of the sectors affected by the housing 
problem. Credit is given to each borrower to finance all or part of the 
construction of his dwelling. The repayment periods range from 7 to 
30 years, according to the country, the credit institutions concerned 
and the type of housing unit acquired. The system operates either 
directly through mortgage banks or through savings and loans associa-
tions and co-operatives. In order to guarantee the system, the mortgage 
banks and associations have been authorized to issue housing and 
savings bonds to increase their resources. 

In most countries nearly all the programmes have depended on 
external resources, even when carried out by the private sector. These 
funds are supplied mainly by the Social Progress Trust Fund ad-
ministered by the Inter-American Development Bank (IDB), but also 
by other international agencies and some private banks and United 
States trade unions. 

The above-mentioned instruments are supplemented by mechanisms 
for tapping personal and institutional savings, such as savings and 

2 See Inter-American Development Bank, "Presencia del BID en el campo 
de la vivienda y el desarrollo urbano" (Washington 1966), table V. 
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loan associations, housing co-operatives and forced saving and savings 
incentives for housing. 

The members of savings and loan associations are regular savers 
who are promised future credit for housing. In theory, the system 
consists in financing as many dwellings as possible with the total 
savings of all the members. In order to make the system more flexible, 
the associations may undertake internal and external credit opera-
tions and are favoured by tax privileges and exemptions which reduce 
their production costs. In most countries the clientele of these institu-
tions is composed of persons from the middle-income sector, as they 
can comply relatively easily with fairly heavy contractual commitments. 

Housing co-operatives, like savings and loan associations, operate 
by pooling the efforts of their members and they are encouraged by a 
system of tax exemptions and incentives. In order to join a co-operative 
it is necessary to buy shares, and the benefits obtained are in proportion 
to the institution's general financing capacity. Although this instrument 
has been in use for several decades, it has had little influence because 
of the limited saving capacity of its clientele, which consists mainly of 
heads of low-income families. 

Forced saving comprises the syphoning off of a certain proportion 
of the private saving of persons and institutions through the obligation 
to purchase housing and savings bonds, and to build or purchase 
dwellings. The system functions along different lines in the various 
countries. 

Incentives to private investors constitute another important instru-
ment of Latin American housing action. They may be based on a 
system of tax exemption for capital invested in housing, whether directly 
in construction or in the purchase of housing and savings bonds; special 
credits are accorded in proportion to the funds invested in housing by 
persons and institutions belonging to the private sector; or exemptions 
from rent controls are granted for units which are built in accordance 
with housing policy norms. Through these incentives, funds are obtained 
from different sources, which range from private investors to social 
security and welfare institutions. To facilitate the participation of these 
institutions, they have been authorized in several countries—as in Mexico 
and Colombia in recent years—to acquire housing and mortgage bonds. 

The strengthening of housing institutes has been another out-
standing aspect of this policy. All the Latin American countries have 
one or several national housing institutions which operate with a high 
degree of independence, contract internal and external credits, and 
frame housing policy on behalf of the public sector. It is quite common 
for there to be several bodies of this type in existence at the same 
time, and for them to operate concurrently and with little co-ordination. 
In each country there is normally one national institute which is closely 
associated with the Executive, and other decentralized institutes such 
as mortgage banks and social security funds, which, although they may 
have quite another purpose, finance, construct and allocate dwellings. 
A recent trend has been to establish housing ministries as a means of 
giving the sector more authority and of co-ordinating its activities. 
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The annual building programmes are the expression par excellence 
of housing policy. They contain a statement of the public sector's annual 
construction targets in terms of available resources. Broadly speaking, 
their sole purpose is to increase the supply; in other words, they do not 
offer an integrated plan for the production, financing and allocation 
of housing over the medium and long terms nor do they attempt to 
influence other aspects of the market, the economy and the social order. 

Nearly all the countries of the region have plans of this description.3 

The Argentine plan established an annual target of 195,000 housing 
units in the period 1965-69; in Brazil the proposed target is 200,000 units 
over ten years, starting in 1967; in Ecuador, 32,700 units in the period 
1964-73; in Chile, 60,000 units in 1965-70; in Colombia, an average 
of 32,500 units annually from 1967 to 1970; in Peru, 79,000 in 1962-
71; and in Uruguay, 33,000 in 1965-74. These targets are equivalent 
to an average annual target of 8 to 10 housing units per thousand 
inhabitants. 

These plans have not been fully implemented, primarily because 
of the losses caused by inflation and because of the structural obstacles 
raised by the economy as a whole. In many countries the construction 
targets, although modest, involve far-reaching changes in the produc-
tion machinery and in the functioning of the market; other countries 
have serious difficulty in finding domestic funds to finance them; and 
sometimes the population's scant purchasing power limits the real 
demand and holds up repayment, which upsets the financing system. 

The sale prices range from 1,000 to 10,000 dollars and include 
both a direct and an indirect subsidy. The average floor area ranges 
from 36 to 110 square metres. In construction for the medium and 
high income groups, apartments in buildings of several storeys pre-
dominate, while the low-income groups usually receive one-family 
dwellings. Several countries are trying out partial solutions and self-
help construction by stages, particularly in their programmes for doing 
away with shanty towns. 

Lastly, during the nineteen-sixties, campaigns to make known the 
serious nature of the housing problem and the urgent need to solve 
it have been a characteristic feature of housing policy. National and 
international conferences, seminars and other meetings have helped to 
arouse public opinion concerning the problem and its possible solu-
tions. 

The central government is responsible for the conduct and imple-
mentation of housing policy and programmes, which in many countries 
are considered part of the national development plans. In several coun-

3 See Uruguay, Comisión de Inversiones y Desarrollo Económico (CIDE), 
Plan Nacional de Desarrollo Económico y Social 1965-1974, Sector vivienda y 
acondicionamiento territorial, offprint (Montevideo, 1965); México, Secretaría 
de Hacienda y Crédito Público, Programa financiero de la vivienda, México 
1964 (México City, 1964); Colombia, Instituto de Crédito Territorial, Informe 
al Sr. Ministro de Fomento para su memoria al Congreso, 1966 (Bogotá, 1966); 
Argentina, Consejo Nacional de Desarrollo, Plan Nacional de Vivienda (Buenos 
Aires, 1966); Cámara Chilena de la Construcción, Plan Habitacional (Santiago, 
1964); Brasil, Banco Nacional de Habitado, Plano Habitacional (Rio de Ja-
neiro, 1966). 
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tries they are described as an instrument of employment policy and of 
industrial programmes. In practice, however, the government shares this 
responsibility with the international financing agencies and private 
builders. 

The direct participation of the government gives the sector decisive 
support in obtaining the large budget appropriations required in addi-
tion to external financing. It also assures a guarantee for credit opera-
tions and facilitates the use of certain instruments such as those designed 
to tap savings and provide incentives for investors. 

The international financing agencies, by virtue of the conditions 
they attach to their loans, establish the basic principles of the pro-
grammes and the amount of the investment involved. In order to secure 
external aid the countries must provide about 50 per cent of the cost of 
the programmes, adopt related measures of various kinds and ensure that 
the unit cost and methods of construction are in line with the regulations 
laid down by those agencies. 

The participation of private builders and investors takes the form 
of the construction of apartment buildings and groups of dwellings, 
taking advantage of the financing obtainable from the public sector, 
forced saving, and the concessions granted under the housing policy. 
As a result, the construction sector has become more dynamic and 
it has been possible to channel into the construction of housing re-
sources which were previously used for other purposes. Lastly, the 
framing and implementation of housing policy have been constantly 
influenced by pressure from the lower strata, sometimes on an organized 
basis through trade unions, and sometimes through organized squatting 
on urban land. 

3 . LIMITATIONS AND PROSPECTS OF HOUSING POLICY 
AND PROGRAMMES 

Despite the measure of progress achieved so far—particularly 
during the first six years of this decade—the efforts of governments 
with respect to housing have been impeded by the characteristic features 
of under-development and by the fact that action has not been suffi-
ciently rational or coherent. 

First, high rates of population growth have constantly and pro-
gressively increased the number of families requiring housing, while at 
the same time migration to the urban centres has further increased the 
housing deficit in the cities. If current trends continue, Latin America 
will face a housing deficit of some 23 million units by 1975, double 
that of I960.4 

In addition, the inflation affecting many Latin American countries 
is a serious threat to the housing sector. The decline in the purchasing 
power of currency means that funds run out before housing programmes 
have been completed, particularly if they are of lengthy duration. In 
many countries, this loss is some 10 per cent per year, while in others 

4 See World housing conditions and estimated requirements (United Nations 
publication, Sales No.: 65.IV.8). 
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it amounts to as much as much as 20 or even 30 per cent. Construc-
tion targets are lowered in the same proportions. This continual decline 
inevitably results in the breakdown of housing agencies operating on 
the basis of medium and long-term mortgage credit, which is the only 
means at their disposal for meeting the problems of families with low 
purchasing power. 

Recently, some countries have endeavoured to rectify this by estab-
lishing machinery for the automatic readjustment of loans. A system 
of this type is in operation in Chile, and is being experimented with 
in Uruguay, Argentina and Brazil. Although the system enables housing 
agencies to retain a large measure of their purchasing power, it may 
also actually help to speed up inflation and some authorities have 
questioned whether it is really worth adding another inflationary element 
to the over-all economy of the country in order to protect agencies 
whose scope is limited to a single sector. Moreover, during the infla-
tion process the lowest income sectors usually become poorer while the 
higher income sectors maintain their position or even become richer. 
This means that low-income families—whose capacity to pay is limited 
from the outset—find it difficult to cover the systematic readjustment in 
their mortgage payments, with serious repercussions on family budgets. 
They either have to sacrifice other expenditures, thus lowering their level 
of living, or they must default on their contractual commitments with the 
housing agencies. 

The problem is thus two-edged: given the fact of inflation, the 
financing agencies lose their investment if they do not have recourse 
to readjustments and this creates what amounts to a privileged system 
benefiting borrowers whose repayments are made in devalued currency 
to the detriment of future borrowers; on the other hand, making re-
adjustments entails the disadvantages mentioned above. 

The sectoral nature of housing policy and programmes in the 
region is responsible for many of the limitations and frustrations that 
are encountered. Stress on the construction of new units has led to 
neglect of other aspects that have a direct or indirect effect on the 
housing situation, and housing programmes themselves have been 
framed without reference to the limitations and requirements of na-
tional development and the policy and strategy to accelerate it, or are 
even incompatible with them. In more than one country, for example, 
the channelling of too much investment to housing effects the financing 
of other sectors of production or social action. Housing construction 
may actually be prejudicial to the economy if housing programmes 
make no allowance for their effects on the market, the system of pro-
duction and other development fronts.5 In some countries, the im-
provisation of massive housing programmes has produced serious bottle-
necks in the building materials and labour markets, raised the cost of 
urban land and construction and encouraged the formation of monop-
olies for the production and distribution of inputs. 

5 See Banco Nacional de la Vivienda del Brasil, Relatorio de coordinagao 
industrial para o piano habitacional (Rio de Janeiro, October 1967), mimeo-
graphed, 2 volumes. 
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Moreover, most of these programmes do not constitute an ade-
quate response to the different needs of the market. They are basically 
aimed at the middle-income sectors and the better paid strata of the 
working class. The actual demands in the housing market are extremely 
varied, as a consequence of the situation, the possibilities and the 
aspirations of each individual family.6 Hence, the problem is not 
merely to overcome the housing shortage, but to provide a proper 
solution for each of the different types of actual demand: building 
plots with services, services for plots that have none, loans for enlarge-
ments and improvements, hire-purchase arrangements and the provi-
sion of funds to take over excessively burdensome mortgages, alloca-
tion of self-help housing units, rental of apartments and houses, loans 
for housing purchase with tripartite financing and many others. In this 
connexion, one noteworthy exception to the rule is the programme 
of the Instituto de Crédito Territorial of Colombia7 which since 1960 
has comprised some twenty subprogrammes of different types covering 
the points outlined below. Also worthy of mention is the case of the 
Chilean Corporación de Servicios Habitacionales, which has programmes 
at the minimum level known as "operation sitio" (operation building 
plot). 

As a result of these limitations, national housing programmes have 
not been able to achieve their major objectives. For example, although 
the volume of construction has grown, the rate of construction activity 
has not been stabilized; on the contrary, there have been sharp fluc-
tuations and changes in the market and the system of production. 
Costs have not faUen and in many cases speculation has flourished. 
Targets for the recovery of investment have not been attained either, 
mainly because of organizational defects, the influence of inflation and 
failure to pay on the part of those to whom housing has been allocated. 

These features are not due solely to the sectoral nature of housing 
policy but also to the built-in limitations of the procedures used in 
preparing the programmes. The basis of planning has been the "need 
for new housing", which derives directly from the statistical concept 
of a "housing deficit". Hence planning has been reduced to calculating 
the total number of units that have to be built in a given year to house 
the net increase in households (new households, less dissolved or 
departed households), in accordance with certain norms, and to replace 
lost housing with other housing which will be accessible to the families 
that occupied housing currently unfit for habitation as a result of 
natural disasters, fire, demolition or change in use.8 Experience shows 

6 See John C. Turner, "Uncontrolled urban settlement: problems and poli-
cies", International Social Development Review, No. 1, 1968 (United Nations 
publication, Sales No.: E.68.IV.1). 

7 See Informe al Sr. Ministro de Fomento para su memoria al Congreso 
1966, op. cit., pp. 88 et seq. 

8 See L. J. S. Jonge, "Demanda actual de viviendasEstadística (Inter-
American Statistical Institute), vol. XXI, No. 79 (Washington, June 1963), 
p. 295 et seq.; H. V. Mühsam, "Datos de población y análisis necesarios para 
evaluar la demanda presente y futura de viviendaibid., p. 305 et seq.; Report 
of the Latin American Seminar on Housing Statistics and Programmes, held at 
Copenhagen in 1962 (United Nations publication, Sales No.: 63.ILG.14). 
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that with conceptual and methodological tools of this kind, national 
housing programmes can have only a very limited scope.9 

The funds for an expansion of the supply of housing are generally 
drawn from three sources: budgetary allocations, external credit and 
private savings. Public sector resources are usually very limited and 
they must be used at one and the same time to satisfy demand, not 
only in the sectors of production but also in the social sectors, among 
which housing necessarily has to compete with health, education, social 
security, water supply and sewerage, etc. This means that housing 
generally has to accept a modest share of the public budget along with 
a great number of other sectors and in accordance with the order 
of priorities that has been established. External credit is relatively 
scarce in comparison with Latin America's needs, and the amount of 
external loans is determined by the internal financing capacity of each 
country. This means that external credit cannot be used with sufficient 
flexibility to become an effective substitute for scanty domestic resources. 
The question as to whether the assumption of heavy future respon-
sibilities for external debt amortization is justified by the kind of 
impetus given to housing construction, has never been satisfactorily 
answered. Since virtually all inputs for construction are of local origin, 
moreover, there is some question as to the real degree of applicability 
of external financing, similar to that which was discussed in the sec-
tion on educational policy. 

Private saving also has limitations; the families most affected by 
the housing problem have too insignificant a savings capacity for this 
to constitute a real solution to the problem, and private investors do 
not find that low-cost housing offers them sufficient incentive. 

The fact that the government, foreign sources of finance and 
private builders all participate in construction means that criteria and 
motives are often incompatible. In principle if not in practice, as 
emphasized above, the public sector plans and organizes housing 
activity as part of a social policy to benefit the sectors most in need 
of housing, although important subsidiary aims, such as the spreading 
of employment, may also be present. External credit agencies share 
the aims of the public sector, but they have to ensure that funds are 
used efficiently in accordance with their own criteria for priorities. 
Private builders, on the other hand, are interested in the profit that 

9 A recent partial shift away from this traditional subjection of housing 
programmes to calculations of the housing deficit is implicit in the policies of 
such countries as Chile and Colombia, where the intention is to promote not 
only the construction of new units but also the improvement of existing units 
and the supply of building sites with minimum urban infrastructure. The Govern-
ment of Peru has recently taken significant steps to reorient its housing policy in 
the same direction. (A good example is the orientation now being given to a 
United Nations Special Fund Project in Lima, in which the intention is to offer 
a range of alternatives for different sectors of demand and at the same time to 
reduce the costs of dwelling units.) New United Nations proposals for pilot pro-
grammes are intended to relate needs for shelter more realistically to the over-
all situations and the environmental and occupational needs of the low-income 
strata. A similar attitude seems to be reflected in the Inter-American Develop-
ment Bank's recent emphasis on slum clearance and water and sanitation projects 
for low-income settlements in its consideration of financing requests submitted by 
the countries. 
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can be derived from construction itself or from the purchase and sale 
of housing. Hence it may be said that there are three different attitudes, 
and consequently three different approaches, to the way in which 
housing policy should be conceived and developed. 

The ability of the countries of the region to absorb the housing 
deficit that has accumulated so far has been occupying the attention 
of many specialists and political leaders. There are reasons to believe 
that reducing the housing deficit in Latin America, as in all under-
developed areas, is not simply a question of political decision. If the 
countries of Latin America had wished to initiate a minimum pro-
gramme in 1960 to absorb the deficit within twenty or thirty years, 
(using current definitions of the deficit and current minimum standards 
for housing units) they would have had to produce an average of 
approximately fourteen units per thousand inhabitants, or roughly 
double the amount produced in the United States and roughly the same 
amount as is produced in the Soviet Union. In order to overcome the 
deficit, certain minimum conditions first have to be met, for example, 
a considerable increase in current production and income levels and 
modifications in income distribution; improvements in technology and 
the productive system to increase the volume of production without 
creating bottlenecks or other difficulties; appropriate distribution of 
population and investment in the light of the special development fea-
tures of each country, in order to reduce current imbalances and the 
population movements they foster; and a firm political decision to 
meet construction targets as part of over-all social policy. 

The housing standards to be used as models for housing design 
and planning must also be borne in mind. With some exceptions, the 
design and building specifications and standards now used conform with 
those of the developed countries. This may well be a laudable aspira-
tion, but it does also involve a very significant increase in unit costs 
and means that the resources available necessarily benefit only a limited 
number of families. 

For various reasons it has not yet been possible to define and 
agree upon the basic elements of a policy for housing, urban infra-
structure, and construction which would channel national efforts in a 
rational manner and ensure that they were compatible with the needs 
of development. 

International assistance programmes in the housing field have 
played a very important part in the region since the early post-war 
years. The number and the influence of such programmes have in-
creased considerably during the sixties, particularly as regards promo-
tion, technical assistance and financing, and they have done good work 
in promoting the exchange of professionals and disseminating informa-
tive and methodological material. Nevertheless, there is still a great 
deal to be done in terms of directing and co-ordinating efforts, at both 
the regional and the national levels. 

Technical assistance, in the majority of cases, is hampered by 
the shortage of suitable advisory personnel in the international pro-
fessional market, and this has often meant considerable improvisation 
where experts were concerned; by the complexity of the recruitment 
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process, which reduces the speed at which technical assistance can be 
provided; and by the lack of proper co-ordination at both the sub-
stantive and administrative levels. 

This situation cannot be overcome easily. The first step should 
perhaps be for all agencies working in the region to make a systematic 
effort to develop a common set of criteria for interpreting and tackling 
the housing problem, and a common policy to serve as a framework 
for the activities of each country. 

4 . FUNCTIONS AND AIMS OF HOUSING POLICY 

Although the specific aim of housing policy is to improve housing 
conditions, it is necessary not to lose sight of its wider aim, which 
should be to incorporate housing activities into the whole complex of 
national efforts to speed up development, not only because the inade-
quate housing conditions of the region are basically the result of under-
development, but also because the huge amount of investment and the 
complex nature of the inputs used in constructing housing and its 
ancillary services are a powerful factor that can and must be used to the 
full as an instrument of development. Moreover, there is also the pos-
sibility of using as an instrument of strategy the decisive influence 
that the geographical location of investment in housing can have in 
certain circumstances on development trends and population distribu-
tion. 

To fulfil these purposes, expenditure on housing should meet a 
certain number of conditions. For example, it should: 

(a) Generate an adequate volume of construction activity and 
demand for building materials and household equipment; 

(b) Attain compatibility with national investment and develop-
ment needs and resources; 

(c) Correct certain faults in the industrialization process, particu-
larly in the construction and related industries; 

(d) Gradually absorb a portion of the marginal labour force; 
(e) Decentralize development geographically; 
(/) Help to finance the social infrastructure of certain industrial 

areas which are of strategic importance to development; 
(g) Operate as an instrument for the distribution and redistribu-

tion of income; 
(h) Facilitate the decentralization of the public administration, 

and 
(i) Involve in the housing policy the initiative and organized ef-

fort of the lower strata. 
To ensure that action to improve housing conditions is success-

ful, it is essential for housing policy to operate so as to attack the 
causes of the problem, with special reference to the following: 

(a) Bringing housing costs into line with the purchasing power 
of the lower strata; 
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(b) Disincentives for concentrated urbanization; 
(c) Organization of construction activity; 
(d) Control of the land and housing market and of the rates for 

services; 
(e) Planning and control of urban development. 
With regard to bringing housing costs into line with the pur-

chasing power of the lower strata, it has to be borne in mind that 
purchasing power will everywhere be very limited in these strata, des-
pite the contribution that families which wish to do so can make 
through self-help building projects. 

The uncontrolled growth of the urban population—an important 
component of the housing problem in under-developed countries— 
is largely fostered by the stagnation of the rural areas and the concen-
tration of investment and employment opportunities and services in 
the larger urban centres. Here, housing policy must be used as an 
instrument to limit or redirect this kind of urban concentration and 
encourage the development of rural areas and small and medium-
sized urban nuclei. Investment in housing can be used to bring services 
and new employment opportunities to rural and suburban sectors and, 
combined with agrarian reform, can help to reduce or redirect migra-
tion from rural areas. 

One basic aim in expanding housing production must be to derive 
greater output from installed capacity. In this respect, the function 
of housing policy is to mobilize this marginal capacity and direct it, 
in a way which is compatible with the requirements of national develop-
ment, towards housing construction and improvement. A special ef-
fort is needed to organize the industrial sector so that it operates in 
conformity with the aims of housing policy. The setting up of a national 
agency for this purpose might be advisable to provide guidance and 
technical assistance for the construction and building materials indus-
tries and the production of household equipment, especially regarding 
the definition of types and qualities of materials, the most suitable 
techniques, and the location of factories and distribution centres. This 
would mean establishing a national system for the standardization of 
the building materials, equipment and methods to be used for low-cost 
housing. In addition, a national vocational training service might be 
established to provide the building industry with qualified personnel at 
all levels. Before designs and techniques can be rationalized, a great 
deal of highly technical research work must be done, and there are 
virtually no institutions in the region carrying out this kind of work. 
At present, only a very few countries have any services which train 
labour for the construction industry, and even those are all run by the 
larger companies. Another possibility would be to provide incentives 
and medium- and long-term industrial credit for enterprises producing 
building materials that fit the aims and priorities of the housing policy. 
A first step in this direction might be the mass production of simple 
low-cost building components, materials and equipment. It might also 
be possible to set up a common market for materials and equipment 
among countries interested in complementing their own production. 
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With regard to control of the land and housing market and ancillary 
services, the State has a role to play because housing is a public service. 
Consequently, the requisite legal instruments have to be brought to bear 
on the principal factors which, directly or indirectly, encourage specula-
tion. Such legal instruments should be powerful enough to make it 
possible to: (a) expropriate land and housing needed for housing plans 
or subject to speculation without permitting excessive legal delays over 
compensation; (b) control rates for such services as water, electricity, 
gas, sewerage and telephone; and (c) enable the community to derive 
the benefit from increases in the value of land and buildings as a result 
of the provision of urban infrastructure. At the same time, there should 
be appropriate control of the prices of building materials, household 
equipment and rents. For such action to be effective, the public sector 
must gradually increase the supply of land, housing and services and 
make intensive use of all the resources at its disposal. 

It is often argued that controls of this type nullify the incentives 
that might encourage private investment; but private investment is so 
small compared to the size of the housing problem and so concentrated 
upon the upper-income market that high rents and high prices for 
housing and land probably more than cancel out any actual benefit that 
accrues from it. Experience in Latin America shows that the best private 
investment in housing is the investment which each family makes in its 
own housing and the investment by private companies in non-profit 
housing for their employees. Much of the investment in Latin America 
at the beginning of this century was in housing for purposes of profit, 
but it dwindled in importance as countries industrialized and commerce 
and industry offered a better return on capital. Transactions in stocks 
and shares and the construction of office and commercial buildings have 
absorbed almost all the investment that formerly went to rental housing, 
not only because there are relatively fewer controls but especially be-
cause the return is greater. 

Another important element in the housing problem is the lack of 
proper policy and the lack of planning for urban development. Hous-
ing is one of the fundamental aspects of the life and functioning of the 
urban community, and therefore all services related to housing must 
be integrated into policy and planning for urban development. These 
services include drinking water supply, electricity, gas, telephone, 
sewerage, retail trade and recreation centres, upkeep of streets and 
parks, refuse collection, and such other community services as schools, 
clinics, community halls, police protection, etc. Other aspects will also 
have to be borne in mind, including adapting and rationalizing urban 
design specifications in residential areas; bringing urban land on to 
the market and providing appropriate services, and creating local ma-
chinery to supervise the use and tenure of urban property. An urban 
development policy would have to confront the powerful influences 
described in chapter VI that make for patterns of urban growth hardly 
viable in the long term. 

Within housing policy, fiscal policy can be used to provide in-
centives or to make certain courses of action unavoidable. A suitable 
tax system would encourage low-cost construction and discourage 
luxury construction; a progressive tax system could help to induce the 
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owners of large plots of land to improve them or to put them up for sale, 
thus ensuring that large pieces of land are not systematically kept off 
the market pending a rise in land values. 

Starting from the assumption that no country in the region can, in 
the short term, provide comfortable housing for all of its families 
and that, in addition, the limited capital resources of such countries 
cannot be allocated primarily to the housing sector, it would seem 
that the countries of Latin America have to rethink their targets. They 
cannot expect the problem to be solved other than in the long term, 
nor would it be reasonable for them to concentrate their scanty re-
sources on meeting the needs of a limited number of families. Hence, 
priority should go to families living in the congested central slums and 
the marginal settlements. 

On the basis of these criteria, the major part of the public resources 
available could be distributed among the low-income masses in such a 
way that gradually and by stages the various aspects of the housing 
problem could be solved. 

Repairs and improvements to existing housing would help to 
make many units available and produce real improvements in the 
housing situation at a very low cost; this could be fostered by means 
of small supervised loans. 

Construction by stages would help to make new units available 
gradually as fiscal resources and the capacity to pay of the families 
concerned increased. This is one way of bringing about the mass reloca-
tion of families living in slums or marginal settlements and enabling 
them to make a start on the improving of their housing conditions. 
It might begin with the relocation of families on land provided with the 
basic minimum of essential services and proceed by planned stages until 
normal urban standards were attained. Successive stages would cover 
construction of the housing itself and of the rest of the community 
facilities (pavements, surfaced roads, parks, expansion of the minimum 
services, etc.). 

Such a system would have many advantages. First, massive reloca-
tion programmes could be organized which would enable the families 
most in need of housing to gain from the housing policy almost im-
mediately. This aspect is important if it is remembered that, using tradi-
tional methods, these families would be deprived virtually indefinitely of 
the benefits of State action, and doomed to suffer a gradual decline in 
their already extremely low housing level. Secondly, it would help to 
gain the time needed to finance the programme, since the other aims 
of the housing policy and over-all development plans could change the 
general situation of the country. In order to carry out this kind of 
measure, methodological instruments would have to be developed fit-
ting the particular features of each country and each programme, and 
there would have to be active municipal and community participation, 
since this type of programme could not be carried out by national agen-
cies, nor through traditional methods of contracting with large construc-
tion firms. Broad political support would be needed, and also great un-
derstanding on the part of technical personnel in order to change the 
traditional view of housing policy and programmes as aiming solely at 
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the construction of "new comfortable housing units", which is something 
that obviously cannot be extended to the entire population. 

With regard to basic methodology, there would have to be radical 
lowering of building standards in order to reduce costs. This means that 
urban, architectural and structural design will have to be very simple, 
which is not usual in Latin America with low-cost housing. The design 
must be such that it is possible to construct or improve housing by 
stages, based on a general outline, and it must be flexible and easily 
adaptable to popular demand and to the normal changes in family size 
as the number of children increases. The entire community complex has 
to be designed first, and then each of the housing units that would be 
built subsequently by stages until the project was completed. Adminis-
trative flexibility is essential in order to prevent too many controls and to 
eliminate bureaucratic formalities that stifle family initiative. 

In order to speed up such construction, it would be necessary to 
classify the functions of housing and the aspects of housing conditions 
it wished to improve under various headings; this classification would 
be directly linked to the different stages of housing improvement. For a 
group of marginal families, for example, the first heading or group of 
functions would relate to the location of the community unit and its 
housing within the urban area, environmental sanitation, the bearing 
strength and stability of the land on which the housing is to be built, 
and integration with the whole array of urban services. The second 
heading would relate directly to the provision of basic community 
services: water, sewerage, electricity and transportation. The third 
would relate to the quantity and quality of the area built over, per person 
and by function, and to the kind of family conditions it offered. Undei 
the fourth heading would come essential household equipment: sanitary 
fittings, kitchen stove, clothes washing facilities, etc. Last would come 
the community facilities: streets, parks, green areas, and the like. 

If the whole is taken to represent 100, then each of the above 
headings could be given a rough percentage value so as to make it easier 
to measure the "level" of the housing of any given family, and also to 
plan the necessary action in terms of gradual annual improvements. It 
would then be possible to speak, for example, of annual increases of 
15 to 20 per cent in the housing level of a community and also to estab-
lish rational long-term targets of the kind set in economic development 
plans. 

Latin America has always had a small housing market, quite inde-
pendent of State action with respect to housing, for the socio-economic 
sectors that can and wish to live well. This market offers a permanent 
supply of high- and medium-priced housing and a significant amount 
of improved land, generally meeting high standards for architecture and 
urban infrastructure. There are a number of enterprises involved in this 
market which are concerned with improving land, construction of hous-
ing, and buying and selling real estate. While the characteristics of such 
enterprises vary from country to country, as a general rule many of them 
have adequate capital and equipment and in some cases operate on a 
large scale. This traditional market has grown in recent years as a 
result of housing programmes financed with external assistance. 
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The high income sectors have found it easy to meet their housing 
needs, and they will continue to do so because their purchasing power 
and the small volume of the demand they generate does not substantially 
affect the capacity of the productive system. The middle-income sectors, 
on the other hand, commonly direct purchasing power that could be 
used for housing to the acquisition of other types of goods, partly be-
cause of the more formidable obstacles in the way of their obtaining 
good housing on terms they can afford. The market tends to become 
more flexible when long-term low-interest mortgage credit is available 
and there is a reasonable supply of housing and improved land. Simi-
larly, as credit mechanisms enter into operation construction companies 
boom and the building materials and household equipment markets 
revive. 

Because of its characteristic features, it would not be wise to bank 
on the expansion of this middle-income market as an effective solution 
to the housing problem, although some effort could be made to expand 
and organize it to ensure that it operates more efficiently, that some of 
its common defects are rectified and that it is compatible with the needs 
of national development. This should be done basically by attracting 
family savings and taking advantage of the idle installed capacity in the 
construction and related industries. It would be advisable to establish 
institutional machinery—or strengthen it if it already exists—to channel 
part of the savings capacity of the middle-income strata towards the 
construction of housing, the improvement of land and the financing 
of the construction and building material industries. Such resources 
might form the basis for the financing of an autonomous medium-term 
credit system with interest rates that would vary in direct proportion to 
the capacity to pay of borrowers and the cost of housing. 

Other measures could be added to regulate urban and architectural 
specifications and limit investment in excessively costly or luxurious 
construction. In this field, the function of State agencies would be solely 
to provide encouragement, direction and support in such aspects as the 
supply of low-cost improved building lots for families wishing to build 
their own housing, whether in a single operation or by stages. 

5. RURAL HOUSING10 

The characteristics of the housing problem and housing functions 
in urban and rural areas differ in some important respects that have 
not yet been taken sufficiently into account in policy and programme 
formulation. In the cities the problem is acute and the housing deficit 
is rapidly increasing. Housebuilding is in the hands of a specialized 
industry, and is subject to detailed requirements and regulations. The 
root of the matter is the yawning gap between costs and the payments 
capacity of most town-dwellers. In the rural areas, the problem is 
chronic; typical housing conditions, which have changed little in recent 
years, are probably no better than in urban mushroom settlements. It 
is still common practice for houses to be built by the family and 

10 See ECLA, "El carácter estructural del problema de la vivienda rural en 
América Latinapaper presented at the Inter-regional Seminar on Rural Hous-
ing and Community Facilities, held at Maracay, Venezuela, in April 1967. 
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neighbours with little trained and paid labour, and the nature of the 
housing is contingent on traditional cultural norms, patterns of settle-
ment and forms of land tenure. Up to now, nearly a 11 housing pro-
grammes have been confined to building in urban areas. Latterly, a 
few countries have launched large scale rural housing programmes. 
Such a course is more practicable for the predominantly urbanized 
countries of Type I, in which rural housing is a small part of the 
overall problem, but even here a whole range of solutions specially 
suited to the rural environment is obviously needed, and, a policy 
aimed at concentrating funds in building of new housing units would 
be even less appropriate for the rural than the urban areas. Rural 
housing measures should derive from rather than precede measures 
determining the relation of the rural family to the land, its means of 
livelihood, its community organization and its means of access to 
markets and public services. Examples can be found of completed 
rural housing projects that have not even been able to find occupants 
as a result of neglect of these prior considerations. 

The bad housing conditions in rural areas are one side of the 
generalized poverty and economic and social deprivation in which the 
rural population lives in Latin America. 

Rural housing is not one problem, but many and varied. For 
instance, the living levels, and the housing conditions in particular, 
of the families of labourers living on latifundia are predetermined by 
their relationships with the estate and its owner. Housing conditions 
vary in accordance with the size of the farm, the methods of produc-
tion and the owner-worker relationships. Even physical location plays 
a certain part, i.e., whether the latifundia are on the fringes of the 
towns or deep in the hinterland. Here enforcement of legal require-
ments that the owner provide adequate housing, combined with union-
ization of the workers, are the most relevant instruments. 

For the owners of minifundia the housing problem is closely con-
nected with the size of their holdings. In fact, the problem of housing 
is virtually meaningless until the questions of land availability and 
production have been settled. 

Although indigenous communities, hamlets of non-indigenous 
agricultural workers, and dispersed families all fall into the minifundia 
pattern, their housing problems differ. In the first of these, cultural 
values related to housing play a key role, and the system of leader-
ship and community organization, traditional practices of self-help 
and communal organization of certain services afford a sound basis 
for solving the problem over the medium and long term. In the small 
non-indigenous communities, self-help practices are less developed and 
there is no organized leadership to facilitate housing activities. The 
last group—that of dispersed families—is the thorniest problem to 
deal with, because it combines the handicaps of the minifundia system 
with those of greater general isolation. 

Owners of medium-scale holdings are in the minority and their 
housing problems are of a more conventional kind. For them, the 
question of how to earn an adequate living has been practically solved, 
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and it is easier for them to use the services and play a part in the 
life of the country. Apart from the strain caused by certain conflicting 
socio-cultural values, their basic problem is thus the lack of aid from 
technical bodies. 

The participants in settlement and land reform programmes are 
by definition subject to a process of structural transformation and have 
in principle solved the key problem of the supply of land. The new 
social dynamic that should emerge as a result of such transformation 
is conducive to the appearance of values that make for improvement 
in housing conditions. The fact that land is available and that certain 
services allied to land reform and settlement programmes have been 
guaranteed provides a sound framework for efforts to improve the 
housing situation. Moreover, the idea of new and better housing is 
implicit in the process of opening up new land and introducing new 
production techniques and politico-social relationships. 

For landless peasants without steady work, the housing condi-
tions in which they live are the inevitable corollary to seasonal em-
ployment and the unsatisfactory terms of hiring in rural areas. Lack 
of stable employment turns these rural workers into nomads and 
gradually weakens their family ties. In these circumstances, housing 
loses its essential role as a factor making for stability and for integra-
tion into the life of a community, and the function of housing is reduced 
to the bare terms of a temporary shelter as they go from job to job. 
Here the crux of the matter is not the lack of housing, or sub-
standard housing conditions, but the fact that the agricultural worker 
has no recognized place in the rural structure and is prevented by 
institutional maladjustments from becoming functionally and socially 
integrated in his environment. 

Lastly, small and medium-scale tenant farmers are forced to 
accept whatever housing is available on the land that they rent, and 
are unable to improve it because of the unstable nature of their 
tenancy and the contractual limitations commonly imposed on them 
in this respect by their landlords. 

Side by side with these variants in the agricultural worker's rela-
tionship with the land there are others that derive from local and 
regional changes in the rural environment. For instance, the transforma-
tion of minifundia or traditional latifuhdia areas into modern planta-
tions and agricultural enterprises has often meant that a large number 
of families lose their homes. The introduction of new capital-intensive 
technologies has also signified fewer job opportunities for the rural 
population and has thus exacerbated the housing problem. The fact 
that the cultivators of minifundia and the agricultural labourers on 
large estates on the fringe of the urban areas are constantly being 
pushed further out by the steady growth of the towns has also added 
to the problem. A glance at the rural belt around the big Latin Amer-
ican cities shows that country estates are being converted into urban 
lots. This practice, which has the effect of immediately raising prices 
far above the agricultural value of the land, throws a large number 
of agricultural labourers out of work and leads to the abandonment 
and destruction of their traditional dwelling-places. 
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In rural areas, the problem is less that of a housing shortage than 
of access to the land and the incorporation of the agricultural labourer 
into the rural community and national life as a whole. Any action taken 
in regard to housing must therefore be planned as part of the whole 
body of political and social changes in rural areas, particularly in the 
structures of land tenure, production and income. 

The improvement of rural housing does not depend essentially on 
heavy investment. It is rather a question of the capacity to devise and 
organize programmes for technical assistance, small-scale financial aid 
and the transformation of certain attitudes of mind, in particular, of 
motivating people to participate. The most serious deficiencies in rural 
housing could quite easily be dealt with by increasing the floor-space 
slightly, piercing windows, laying hard flooring, constructing latrines 
and improving the design of kitchens and other functional units. The 
upkeep and the rational use of the materials used and of housing space 
are matters which can be taught. 

6. INSTRUMENTS FOR A HOUSING POLICY 

With respect to legal instruments the main problem encountered 
in housing policy in Latin America is not the lack of new legislation 
but rather the lack of consistency in the existing legislation. In some 
cases the laws—which are the outcome of lengthy discussion—balance 
or blend the demands of the various conflicting interests, which means 
that they have no teeth. Others are indiscriminate chronological accu-
mulations of the solutions that each generation has adopted for the 
housing problem, with the result that they are full of anachronisms 
and contradictions which make them unworkable. Sometimes isolated 
laws, enacted to solve very specific problems, predominate, so that the 
legislation contains many lacunae. Other laws have been copied, with 
somewhat haphazard adaptations, from the legal systems of other coun-
tries with political and cultural conditions quite alien to the country 
concerned, and this gives rise to a great deal of bureaucratic complica-
tion. 

Hence, an essential prerequisite for the effectiveness of any housing 
policy must be coherent legislation, thanks to which adequate co-
ordination can be maintained between the various executing organs. 
The legislation should aim at: (a) empowering the public sector to 
regulate the use and tenure of rural and urban land needed for housing 
programmes and to direct and encourage the production and purchase 
of housing; (b) allowing the executing organs sufficient flexibility of 
action; (c) providing opportunities for active participation by both 
national and local private and public bodies; and (d) facilitating the 
revision and amendment of any legal instruments that prove to be un-
workable. 

Legislative action must therefore concentrate on revising existing 
legislation and on introducing the necessary provisions to make the 
legal system a coherent whole. The main difficulty will probably be the 
question of the power to expropriate estates and the proper level of 
State intervention in the land and housing market, although generally 
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speaking the constitutions of the Latin American countries recognize 
the "social function of property" and many have laws regulating the 
expropriation of estates in the "public interest". 

With regard to administrative instruments, a housing policy of the 
kind proposed needs an ingenious blend of highly centralized guidance 
and standard-setting combined with decentralized execution. Because 
housing policy is intersectoral in nature and an instrument of develop-
ment, it must of necessity be worked out by the national planning 
body. It is here, at the highest executive level, that—at least in theory 
—rational decisions can be taken and there can be a degree of co-
ordination and coherence. Past experience in Latin America shows 
that, if these functions are delegated to specialized national bodies, 
there is a tendency for such bodies to formulate policy unilaterally, 
with all the risks that entails in terms of contradictions and inconsisten-
cies with the rest of the economy, especially since such bodies are 
increasingly at the mercy of the demands of political sectors and 
pressure groups. 

At the same time, since housing programmes are implemented at 
the local community level, their execution should be delegated to a 
broad range of specialized bodies, both public and private, participating 
in the programme. As mentioned above, past experience in Latin 
America shows that centralizing these functions generally tends to in-
volve action in bureaucratic formalities and to divorce it from reality. 
The implementation of a housing programme involves so many com-
plex functions that it cannot be concentrated in one or two bodies 
but must be distributed both functionally and organically to bodies 
at all levels, both national and local. In other words, for each function 
there must be an organ in exactly the right place and at the right 
level. At the national level, for example, there must be an interrelated 
series of organs responsible for planning and programming, for super-
vising and evaluating the application of legal, financial and admin-
istrative instruments, for financing, and for organizing and providing 
incentives for the system of production and marketing. At the local 
level, representatives of all the public and private bodies concerned 
with housing policy should operate with sufficient autonomy and financial 
and technical resources. 

The somewhat restricted scope of housing policy in the region, 
has meant that little experience has been acquired relevant to the 
administrative aspects of a comprehensive policy. For this reason, and 
because of the wide variety of politico-administrative systems in the 
countries of the region, it is not easy to work out a prototype for an 
organization. The traditional approach has been to set up autonomous 
housing institutes, but because their specific responsibility was the con-
structing and allocating of housing, they failed to deal with all the 
other factors involved. Recently, there has been a trend towards 
setting up housing ministries to centralize and co-ordinate all activities 
related to housing. An obstacle to this approach, however, is the fact 
that most of the functions assigned to the housing ministry come in 
practice—and often by law—under the jurisdiction of other ministries 
or similar bodies. 
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With regard to financial instruments, the implementation of housing 
policy requires a system covering the main aspects of financing, i.e., 
mobilization of resources; loans and repayments; guarantees, and super-
vision. 

All sources should be taken into account under the head of the 
mobilization of resources: budgetary allocations from both national and 
local governments, taxation, private savings by institutions and in-
dividuals, and internal and external credit. 

Instruments for loans and repayments should cover all the insti-
tutions concerned with housing: families, building firms, companies 
producing building materials and household fixtures, municipalities, 
community agencies and certain public bodies concerned with housing 
services. The amount and period of repayment of loans, and interest 
rates, should be fixed in accordance with the borrower's financial posi-
tion and income, and with the type of housing he wishes to purchase. 

There should be appropriate instruments to guarantee loans in an 
atmosphere of flexibility and trust and they should be accessible to all 
social strata, particularly the lower income strata. The usual instrument 
for guaranteeing loans is the mortgage, but it can only operate if it is 
supplemented by a secondary mortgage market and a mortgage guar-
antee system. 

Supervision is of primary importance in programmes to build or 
improve housing by stages and in all self-help programmes, whether 
sponsored by municipalities, private enterprise, community agencies or 
individual families. To make supervision feasible it will be necessary 
to concentrate resources as much as possible in co-operatives and special 
organizations that can act as intermediaries. 

In general, there should be adequate safeguards to prevent the 
financing from being used improperly to serve personal, regional or 
local interests, as is the general tendency in some countries, but these 
should not take the form of rigid bureaucratic controls. It is probably 
better to err on the side of permissiveness than on the side of bureau-
cratic paralysis. At the same time, the system should have special ma-
chinery to ensure that the volume and the direction of financing can be 
easily adapted to the changing economic and monetary policies of each 
country. 

The establishment of all these many and varied organs and functions 
requires appropriate machinery to ensure the carrying out of every stage 
in the improvement of housing and its ancillary services. There must 
be a wide variety of organizations and groups through which families can 
save, pool their resources, express their demands and aspirations, and 
benefit from the many advantages and services provided by housing 
policy and programmes. Since municipalities and local organizations 
have a fundamental part to play in the proposed scheme, they must 
operate effectively. At the same time, there must be adequate facilities 
to motivate and guide all the bodies and individuals wishing to invest 
in housing development. The effectiveness of the system depends to a 
large extent on its ability to reduce the scope of policy distortions such 
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as paternalism, pettifogging bureaucratic controls, the use of organiza-
tions by certain groups as instruments for exerting power and making 
political capital out of the programmes either in electoral campaigns or 
as convenient targets for the opposition. These factors obviously en-
gender instability and sometimes even paralyse housing policy. 
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Chapter XIV 

S O C I A L S E C U R I T Y P O L I C Y 

1. INTRODUCTION 

Social security has a bearing on ability to meet needs in all the 
other components of the level of living and differs from the other sectors 
of public social action in the kind of claims it makes on resources. 
Ideally, a social security system should consist of a range of instruments 
making the family or individual secure in the maintenance of a minimum 
livelihood in the face of contingencies such as old age, sickness, un-
employment, and increase in the number of dependent children. The 
instruments include retirement, survivors' and invalidity pensions; family 
allowances; unemployment benefits; and payment of medical and ma-
ternity expenses. In practice, no country in Latin America has tried to 
apply all the instruments that might be included in a comprehensive 
social security policy; unemployment benefits are a particularly con-
spicuous omission (except, in a few countries for protection of small 
privileged groups of employed persons). Certain types of protection 
(e.g., workmen's compensation for accidents, indemnification for dis-
missal) are commonly treated as direct obligations on the employers 
rather than as components of the social security system. At the same 
time the social security institutions commonly engage in activities 
(health protection and medical care, housing, low-cost credit, social 
welfare, etc.) that might fall outside a strict definition of social security 
and that overlap with the activities of other sectoral agencies. For 
present purposes, it will be necessary to take into account what the 
social security institutions actually do, as well as their degree of cor-
respondence to "social security" defined as a system of protection for 
defined population groups against defined contingencies.1 

Few issues of public policy in Latin America today encounter such 
wide apparent consensus as the shortcomings of the social security 
systems. Consensus on the desirability of social security is equally wide; 
for the most part, even the most exasperated critics take it for granted 
that social security has become part of national life, that somehow and 
eventually it will be reformed and extended to ever wider strata of the 
population. Social security costs continue to edge upward in relation 
to the national product: in a few countries these costs have reached 
12 per cent or more of the product and in many others they are in the 
same range (2-5 per cent) as the sums spent on education, the social 
sector making the largest direct claim on public resources.2 

1 Problems of delimitation are discussed and the practice of individual coun-
tries described in the Introduction to The Cost of Social Security: Sixth Inter-
national Inquiry, 1961-1963 (Geneva, International Labour Office, 1967). 

2 The Cost of Social Security, op. cit., presents the following data for twelve 
Latin American countries (see comparative table 2) : 
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It is surprising to find that this area of public social action, in 
spite of its prominence in the expectations of the average wage-earner, 
the enormous sums channelled through it, and its complex influence on 
the labour force, has been practically untouched by the development 
planning movement of recent years. All of the published plans and 
investment programmes of the Latin American countries specify social 
sectoral objectives, but only one or two plans discuss social security. 
Sectoral planning units linked to the national planning agency, such as 
most countries now possess for education and health, are lacking in 
social security. Social security was not included among the numerous 
social objectives specified in the 1961 Punta del Este Charter, and it 
was not until the June 1967 Meeting of the Inter-American Economic 
and Social Council that a resolution was passed including among the 
objectives of the Alliance for Progress "the development of a social 
security policy integrally co-ordinated with the plans of economic and 
social development". 

In the other social sectors, inclusion in published plans and the 
organization of sectoral planning machinery has been far from equi-
valent to effective sectoral planning, let alone incorporation into a 
really comprehensive strategy for allocation of resources. In most of the 
social sectors, however, it is evident that both sides feel a need for 
inclusion and integration. 

In social security until very recently neither the development 
policy-makers and planners nor the sectoral administrators seem to 
have been particularly anxious for dialogue. One might surmise that 
the former feel that they have enough problems without tackling a 
sector characterized by administrative autonomy and compartmentaliza-
tion, the focus of strong and complex political pressures, and the 
preserve of well-entrenched bureaucratic interests. Moreover, while the 
resources handled by the social security systems are enormous and of 
obvious importance for development policy, only a small fraction comes 
directly from the pool of public resources that the planners must try 
to allocate. 

Receipts and expenditures of social security schemes 
in percentages of gross national Product (1963) 

Expenditures 

Receipts Total Benefits 
Bolivia 4.3 3.4 2.9 
Chile 11.1 9.6 7.9 
Colombia 2.0 2.0 1.9 
Costa Rica 3.3 2.0 1.7 
El Salvador 2.3 2.2 2.1 
Guatemala (1962/63) 1.8 1.8 1.7 
Mexico 2.7 2.3 1.8 
Nicaragua (1962/63) 2.2 1.7 1.6 
Panama 6.0 4.4 4.1 
Paraguay 3.0 2.3 2.0 
Uruguay 13.3 12.8 11.8 
Venezuela (1962/63) 2.4 2.4 2.3 
According to a recent statement by the Minister of Finance of Chile, 18 per 

cent of the national income is now devoted to social security. (El Mercurio, 
Santiago, 30 October 1968.) 
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In view of the costliness of the social security systems, the popular 
discontent with their functioning, and the irresistible pressures toward 
universalization, investigations of their problems and proposals for plan-
ning and reform were bound to come, but they have come mainly from 
directions other than the planning movement. Individual economists 
and social policy specialists have for some years criticized the systems 
and proposed remedies. In a few countries, advisory bodies on social 
security have been set up by the national executive. The international 
agencies concerned with technical advice and financial aid—the Inter-
national Labour Organisation, the Organization of American States, 
and more recently the Inter-American Committee on the Alliance for 
Progress—after many years of promotion of social security are now 
warning with increasing insistence that the systems as they are evolving 
are neither equitable nor viable. The main symptoms of crisis are suf-
ficiently documented in recent reports of these agencies, although in-
formation on social security is remarkably fragmentary, tardy and of 
doubtful comparability, considering that social security institutions by 
their very nature might be expected to give a good deal of attention 
to statistics, record-keeping and cost-accounting. 

The present chapter will deal very briefly with the historical evolu-
tion of social security in Latin America and with the present symptoms 
of mal-functioning, relying mainly on the documentation prepared by 
the various international agencies.3 It will then relate social security to 
the various sources of pressure from within the social structures that 
were described in Part I. Finally, it will discuss the functions that might 
be expected of social security within a really comprehensive and vigor-
ous strategy for development, and will suggest some requisites if social 
security is to be linked with planning in more than a ritualistic sense. 

2. HISTORY 

The evolution of the social security systems in Latin America has 
taken two main forms. Although most of the problems the systems now 
face are common to the region, their relative importance is affected by 
the age of each system, by the lines of its evolution, and by the evolution 
of the national economy. 

(a) The first countries of the region to embark on social security 
were those of the "Southern Cone". Argentina, Chile and Uruguay 
began in the 1920s or even earlier to establish separate funds (cajas) 

3 The most extensive information on these symptoms is to be found in a 
report prepared by the ILO for its Eighth Conference of American Member 
States, Ottawa, September 1966: "Papel de la Seguridad Social y del Mejora-
miento de las Condiciones de Vida en el Progreso Social y Económico", and in 
Ricardo R. Moles, "Seguridad Social y Planificación Nacional", document sub-
mitted to a Grupo de Estudios sobre Seguridad Social y Planificación Nacional, 
organized by the Centro Interamericano de Seguridad Social and the OAS, 
Mexico, November 1967. The International Bank for Reconstruction and De-
velopment in 1962 published a study of Financial Aspects of Social Security in 
Latin America. A document by Franco Reviglio on "The Social Security Sector 
and its Financing in Developing Countries", International Monetary Fund 1967, 
contains a good deal of information on Latin America. The legal provisions 
governing the national social security systems are summarized in a Manual de 
Instituciones de Seguridad Social, published by the Secretaría General, Comité 
Permanente Interamericano de Seguridad Social, Mexico, 1967. 

241 



for specific categories of employers and workers, each with its own legally 
defined sources of income, conditions of entidement, range of bene-
fits, and administrative apparatus. These systems have grown by accre-
tion until most of the economically active population is now covered, 
at least in principle; rural workers, domestic workers, and the self-
employed being quite recent additions. The proliferation of separate 
funds has been followed but not replaced by the setting up of broad 
institutions covering most wage-earners not covered by pre-existing 
funds. The enactment of legislation regulating the working conditions 
and organizational rights of specific categories of employees and workers 
has followed a similar course. 

While these countries show many dissimilarities, by the 1920s 
they were all set apart from the rest of the region by their relatively 
high degree of urbanization, by the emergence of urban middle classes 
as decisive political forces, and by the growth of trade union movements 
of some importance. The social security and labour protective initiatives 
derived from the conceptions of social justice held by the new political 
movements; they also represented promising means of strengthening 
the following of these movements among public and private employees 
and of winning over the organized workers from more revolutionary 
appeals. It deserves emphasis that Chile and Uruguay began to build up 
their social security systems well in advance of most countries of Eu-
rope and North America; in all three countries income levels were much 
lower and the proportion of industrial wage earners much smaller than 
in the European countries that pioneered in social security. 

These three countries conform to Type I as described in the 
typology presented in chapter III above. Since the 1920s they have 
shared in most of the economic vicissitudes of the region, but since 
the 1950s have deviated from most of the other countries in the 
slowness of growth of the national product and the persistence of high 
rates of inflation. At the same time, the strata able to enforce demands 
for a bigger share of the national product and for public social services, 
already larger than in the other countries, have continued to widen. 
Albert Hirschman has pointed to the function of the high rates of infla-
tion characteristic of these countries since the 1950s or earlier as devices 
permitting the authorities to avoid direct confrontation between the size 
of resources and the size of separate claims on them.4 Up to a point, 
the piecemeal growth of social security in response to pressures and 
competitive political appeals seems to have served the same purpose, 
while the inflation has furthered a complicated juggling of the burden 
of costs. 

Demographic trends have also set Argentina and Uruguay apart 
from the rest of the region. Declining birth rates and rising life expec-
tancies have brought about age distributions closer to those of Western 
Europe than the Latin American average, with relatively high per-
centages in the upper age groups. Chile seems to be at an earlier stage of 
this demographic transition. The cost of retirement pensions would thus 
be relatively high, even if these were restricted to the age group over 
60 or 65. 

4 See chapter II in Journeys to Progress (New York, Twentieth Century 
Fund, 1963). 
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In Brazil, the evolution of social security, beginning in the 1930s, 
has been rather similar, although the greater dynamism of the Brazilian 
economy and the wide gap between internal regions in levels of income, 
degrees of urbanization and size of the strata able to exert effective 
political pressure introduce important differences, and the percentage 
of total population covered remains much lower than in the first three 
countries named.5 

During 1966 and 1967, Argentina, Brazil and Uruguay were all 
forced by financial difficulties to initiate consolidations or curtailments 
in social security. The more recent Chilean national executives have 
insisted repeatedly on the urgency of social security reform. President 
Eduardo Frei's Annual Message to Congress of May 1966 included 
a particularly forceful statement on the problem: 

My Government has decided to tackle the integral reform of social security. 
The multiplicity, disparity, privileges, omissions and injustices of the present 
social security laws not only constitute a permanent source of insecurity and 
unrest, but also a paralyzing obstacle to the carrying out of the plans of eco-
nomic development and social reform in which we are embarked. 

The proliferation of laws has reached incredible extremes, with legislation 
in favour of very small groups and sometimes of a single person, contradicting the 
whole spirit of universality that inspires modern social security and confusing 
its objectives with those of social assistance and public welfare. 

This is a young country. More than 50 per cent of our population is under 
21 years of age, in Europe less than 30 per cent. If in addition the trend is to 
reduce the active population so as to support an enormous mass of premature 
pensioners who in may cases end up competing in the labour market with those 
who are trying to enter the country's productive force, one cannot see how we 
are going to be able to endure. 

I must tell the nation something that is no novelty, but that is a definitive fact: 
this system will lead inevitably either to the bankruptcy of the social security 
funds or to the bankruptcy of the country. It is impossible to have such a large 
youthful population and at the same time such an extensive population of pen-
sioners. No country in the world can support a system such as this. . . . 

I am conscious that a project of such importance is going to call forth 
opposition even stronger than in the case of the agrarian reform project. In social 
security questions, all sectors agree that the present norms are unsatisfactory 
and unjust; but when the moment of losing privileges is at hand, violent rebellions 
arise and all sorts of pressures come into play. 

A bill for comprehensive reform of the social security system, en-
visaged in this message, was presented to the National Congress in the 
latter part of 1968, and has been supported by public statements by 
President Frei and the Minister of Finance demonstrating the non-
viability of the existing system.6 

(b) Most of the countries that embarked on social security during 
the 1930s and 1940s enacted legislation setting up a single institution to 
provide limited benefits to certain categories of urban workers and 

5 Social security contributors are stated in Moles, op.cit., to have amounted 
to 23.4 per cent of the economically active population in Brazil (1965), against 
81.9 per cent in Argentina (1961) and 66.8 per cent in Chile (1965); the per-
centage for Uruguay is not given, but would presumably be still higher than in 
the other two countries. 

QEl Mercurio, Santiago, Chile, 30 October and 6 November 1968. 
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employees for a beginning, but with the intention of gradual expan-
sion of coverage in respect of occupations, geographical areas and 
types of coverage; such expansion by stages was generally provided 
for in the basic legislation itself. Pre-existing pension systems for pub-
lic employees and the armed forces generally retained their separate 
administrations, as in the countries with older social security provisions. 
During this period, the standards and recommendations adopted by the 
ILO and other international agencies exerted considerable influence, 
and the countries drew on expert advice from these agencies. The most 
important social security systems established along these lines are 
those of Colombia, Mexico and Venezuela. These countries correspond 
roughly to Type II in the typology referred to above. While these coun-
tries were urbanizing rapidly and industrializing somewhat less rapidly, 
the urban middle strata and wage earners constituted relatively small 
proportions of total population during the formative period of social 
security, and political pressures for expansion were weaker than in 
the first group. During the past two decades the growth of national 
product has been considerable, but its distribution lias been extremely 
uneven. The numbers of urban wage earners and employees in the 
"modern" sectors of the economies have grown rapidly, but the gap 
between their incomes and those of the remainder of the population 
seems to have widened; except in Venezuela, the rural population is 
still a majority. The social security systems—again with the recent ex-
ception of Venezuela—have been able to expand only to a limited 
extent beyond the categories of urban workers and employees originally 
covered; the growth of the systems has depended mainly on the growth 
of these groups and on the provision of more extensive benefits to 
them.7 

Most of the smaller countries of the region (corresponding to 
Types III and IV) also took the first steps toward social security through 
general enabling legislation, at intervals from the 1930s to the 1950s. 
Although trends in the individual countries have since been quite di-
verse, the relatively limited degree of urbanization and extent of urban 
salaried employment has restricted the expansion of social security 
in most of them.8 In several instances, the provision of social security 
is divided between a fund for public employees or public and private 
employees and a fund for some categories of urban workers, the latter 
offering much more limited benefits than the former. 

3. PROBLEMS 

The crises of the social security systems at present involve their 
financing, their administration, their capacity to meet legal obligations 

7 Social security contributors are stated in Moles, op. cit., to have con-
stituted 19.0 per cent of the economically active population in Mexico (1965), 
16.1 per cent in Venezuela (1965), and 11.1 per cent in Colombia (1965). Peru, 
with a dual social security system for employees and workers, had a coverage 
of 22.8 per cent in 1965. 

8 The percentages of economically active population covered are stated in 
Moles, op. cit, as: Bolivia (1965), 6.4; Costa Rica (1966), 29.3; Ecuador 
(1965), 12.6; El Salvador (1966), 7.2; Guatemala (1966), 26.2; Haiti (1966), 
1.5; Honduras (1966), 4.2; Nicaragua (1966), 11.4; Panama (1965), 26.1; 
Paraguay (1966), 8.5; Dominican Republic (1966), 8.2. 
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for benefits and their capacity to extend protection to wider population 
strata: 

(a) Estimation of the costs of social security is complicated by 
the lack of internal coherence of the larger systems and by the dis-
crepancies between legal obligations and actual payments by employers, 
workers, and the State. It is evident, however, that in the countries 
with systems of the first type they have reached levels found elsewhere 
in only a few European countries. The ratio of combined employer-
employee contributions to the wage bill in covered occupations has 
climbed, according to one estimate, to 42-49 per cent in Chile, 39-45 
per cent in Uruguay, 12.5-33 per cent in Argentina, and 22 per cent in 
Brazil. Contribution rates in the second group of countries are much 
lower, but in a few small countries with quite restricted occupational 
coverage they have reached anomalously high levels: in Bolivia 35.5 per 
cent of the wage bill and in Paraguay 19 per cent.9 Employer con-
tributions generally amount to two-thirds or more of the above totals. 
The economic implications of contributions on this scale and the real final 
distribution of the burden raise complex questions. It can be assumed 
that a large part of the burden is shifted to the general public in the 
form of higher prices for goods and services produced in the sectors 
covered by social security. It can also be assumed that, to the extent 
that employers cannot pass on the higher labour costs, social security 
contributions of these dimensions constitute important stimuli toward 
the adoption of capital-intensive techniques and hinder the absorption 
of the rapidly growing urban labour force. At the same time, a very 
large part of the burden is evaded, often by collusion between em-
ployers and workers; increased contribution rates forced by the chronic 
deficits of the systems only increase the incentives to evasion. More-
over, under inflationary conditions private employers, by delaying 
payment to the social security fund of their own contributions and those 
of their workers, are able to add significantly to their working capital 
with payment of only nominal interest on the "loan". In some coun-
tries this practice has become institutionalized through the periodic pas-
sage of laws permitting delinquent employers to consolidate their debts 
to the system and pay them in quotas over several years. Prompt pay-
ment thus tends to be penalized and more and more employers wait for 
a consolidation law to regularize their situation. 

(b) In a good many countries, the State itself has succumbed to 
the same temptation as the private contributors and is in arrears in three 
kinds of payments: in direct obligations for subsidies under the tri-
partite systems of financing, in obligations as an employer to contribute 
sums related to the salaries of public employees, and also in contribu-
tions withheld from these salaries. Such arrears, sometimes covered by 
issuance of government securities, are particularly large in some of the 
countries in which inflation is chronic. In Argentina in 1963, the in-
crease in the Government's nonconsolidated debt to the social security 
sector was equivalent to more than 30 per cent of social security re-
ceipts, and in Brazil it amounted to nearly 28 per cent. 

9 The above totals were derived from various sources by the IMF document 
cited in footnote 7. Other sources differ to some extent, depending on their 
delimitation of "social security", but do not significantly alter the order of 
magnitude. 
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(c) The social security systems were originally expected to meet 
benefits from the returns on investment of their reserves. Such returns 
have generally been very low, and in the systems of the first type, 
inflation has practically wiped out the reserves themselves; one reason 
has been the obligatory purchase of bonds covering government budget 
deficits. In the maturer systems, income from contributions of the active 
population no longer produces a significant surplus for investment; the 
system has to depend almost exclusively on such contributions to meet 
its current obligations. In Uruguay, between 1957 and 1965, the per-
centage of social security income from State contributions and special 
taxes fell from 10.9 to 6.4 and the income from interest from 7.4 to 
1,5, while contributions of active insured rose from 77.7 to 90.3.10 

(d) It is generally agreed that administrative costs are excessive, 
although information on them is only fragmentary. The ILO has pointed 
out that even where such costs are limited by law "certain devices have 
been adopted to hide some of these costs, imputing them to other 
accounts".11 In Chile, according to the recent presidential statement 
cited above, administrative costs amount to 13 per cent of total social 
security expenditures, while only 12 per cent is allocated to support of 
the National Health Service: "We are spending more on administration 
of social security than in meeting one of its fundamental objectives, that 
of giving health to the people". Since high administrative costs derive 
mainly from pressures to engage unneeded and unqualified employees, 
they generally coincide with very low levels of efficiency in the func-
tioning of the systems. 

(e) The circumstances described above mean that the maturer 
systems are unable to meet in full their obligations to the population 
already covered for benefits that have been legislated without any 
regard to actuarial realities or foreseeable resources. Even among the 
younger and smaller systems, a few seem to have reached this point. 
Frustrated applicants blame the long delays in processing of benefits on 
bureaucratic lethargy and incompetence, but it is apparent that several 
of the systems are forced to use delays, evasions and dilution of the 
quality of services as a means of bringing the real level of benefits down 
to the level of resources. The ILO survey cited one institution with 
a waiting list for retirement pensions of 83,000 and an average pro-
cessing period of more than three years; prompt action on applications 
would mean immediate bankruptcy. Such situations force the applicants 
to compete for special treatment through the intervention of politicians 
or paid intermediaries. The Director of the Chilean Servicio de Seguro 
Social recently complained that some pensioners obligate themselves to 
pay up to 40 per cent of their first year's pension to illicit intermediaries 
who promise to expedite processing. Inflation has also functioned to 
ease the burden upon the system; periodic readjustments practically 
never restore the original purchasing power of the pensions except for 
a few privileged categories of pensioners. 

10 "Reforma de la Seguridad Social", Plan del Sector Público, Plan Nacio-
nal de Desarrollo Económico y Social, 1965-1974 (Comisión de Inversiones y 
Desarrollo Económico, Montevideo, 1965), tomo IV. 

11 "Papel de la Seguridad Social y del Mejoramiento de las Condiciones 
de Vida en el Progreso Social y Económico, op. cit. 
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(/) All of the countries have endorsed the objectives of gradual 
extension of social security to the whole of the low-income population, 
and it is generally agreed that without such an extension social security 
constitutes either a redistribution of income of limited importance 
within the lower-middle income strata or an inadmissible redistribution 
of income towards these strata at the expense of the needier parts of 
the population. The two main types of social security systems present 
different deficiencies in regard to capability of reaching this objective: 

(i) In the maturer systems of the first type, rural workers, domestic 
servants, self-employed, etc., have in recent years been included. Dif-
ficulties in collection of contributions from these groups and their 
employers are naturally greater, and capacity to contribute much lower, 
than in the cases of the employees and workers previously covered. 
It can be assumed that the very wide gap between the size of these 
groups and the number of social security contributors among them 
cited by the ILO for years around 1960 has since narrowed somewhat, 
but effective coverage remains far from universal. Moreover, the systems 
have built-in inequities that are accentuated by the new accretions. 
A distinction between "employees" and "workers" has been particularly 
clear-cut in Chile, where it reflected an exceptionally wide gap in 
average incomes between the two categories. According to calculations 
referring to 1959 made by the Comisión de Estudios de Seguridad 
Social and since cited repeatedly, a million and a half workers affiliated 
to the largest social security fund in 1959 received 33 per cent of 
total social security benefits provided by the country, while 550,000 
employees affiliated to other funds received 59 per cent12 (mis-
cellaneous funds accounting for 8 per cent of benefits are excluded 
from the calculation). In practically all of the countries, certain funds 
or pension schemes (for officers of the armed forces, for members of 
legislative bodies, for bank employees, for railroad workers, etc.) 
command resources far superior to the others. The newer groups 
covered have either been added to the workers' social security institu-
tion or given a new fund of their own (e.g., the fund for rural and 
domestic workers in Uruguay). In the former case, the already inade-
quate funds of the insured workers will have to be spread much thinner. 
In the latter case, the amount of protection that can be financed from 

12 The Comisión de Estudios de Seguridad Social also made an interesting 
calculation of the percentage distribution of direct costs, of real costs, and of 
benefits of social security in 1959. This calculation indicates that workers met 
about 85 per cent of the real costs of the benefits they received, while employees, 
with much higher incomes and benefits, met only 74 per cent. 

Direct costs Real costs Benefits 
Workers 6.0 21.8 25.6 
Employees 14.7 31.9 43.0 
Employers 43.7 15.8 — 
Receivers of income from real estate 

and enterprises — 25.3 — 
Public treasury 30.8 — — 
Community in general* 4.9 4.9 4.4 
Costs of administration and surpluses 27.0 
a Costs to community in general represent certain earmarked taxes not enter-

ing into the general revenue. 
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the contributions of workers whose incomes are close to the subsistence 
level is bound to be small. If social security is to become a reality for 
the newly covered groups, the State will have to assume directly a large 
part of the cost, at a time when the State is unable to meet in full 
its previous social security obligations. 

(ii) In the countries with systems of the second type, the legislative 
basis for planned expansion is more satisfactory and inequalities in 
social security rights within the systems are less complicated and less 
entrenched. However, the percentages of national population engaged 
in agricultural labour, self-employed, or intermittently employed in 
urban marginal occupations are a great deal larger than in the first 
group and their per capita incomes are lower. At their present stages, 
the social security systems are particularly vulnerable to the charge 
that they are protecting urban minorities at the expense of the whole 
population, but the possibility of expanding contributory systems to the 
majority seems to be nil. 

To sum up, the systems of the first type are facing crises of in-
clusion, those of the second type crises of exclusion. 

4 . DEMANDS OF THE DIFFERENT CLIENTELES OF SOCIAL SECURITY 

The difficulties summarized above are well-known, and have been 
sufficiently documented in national and international reports not to 
require detailed discussion. The Chilean system, in particular, has been 
the subject of exhaustive studies and reform proposals since the 1950s. 
The fact that reforms are slow in coming or limited to details, as in the 
other sectors of public action, and that piecemeal legislative granting 
of new benefiits, hand-to-mouth financing and tortuous administrative 
procedures persist is certainly not due to unawareness on the part of 
Governments or the public. At this point it is necessary to refer back 
to the discussion in other sections of this study of the incompatibilities 
between the demands made by different social strata on the social 
sectoral programmes. 

The salaried or "dependent" component of the middle strata is 
now the main beneficiary of the social security systems, after the 
functionaries of the systems themselves, but with wide inequalities by 
occupational categories and with nearly universal dissatisfaction deriving 
from the gap between expected and real benefits. The past domination 
of social security by salaried employees, with jobs but little capacity 
for individual savings, made it natural for the systems to concentrate 
on retirement pensions, with legal provisions as to pensionable age 
and years of service for entitlement becoming steadily more generous. 
In public employment, relative advantages in pensions and years of 
service required for entitlement seem often to be the main considera-
tions behind choices of careers. For a time, the low ages for retirement 
suit the interest of the younger employees, by opening vacancies and 
opportunities for promotion, and by holding out the promise of early 
economic freedom. As the functions of the public sector expand, the 
burden of retirement pensions for individuals in their forties and 
fifties becomes more formidable; pensions for school teachers, for 
example, threaten to consume an unmanageably high proportion of 
educational allocations. At present, under the need to finance pensions 
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out of current income, the clash of interest between the "active" con-
tributing employed groups and the "passive" pensioners is coming to 
the fore. The former try to evade contributions and the latter depress 
salary levels by seeking new jobs to supplement their pensions. 

The urban wage-earners in the better-organized activities—in 
large-scale manufacturing, mining, and basic services—while in other 
respects they differ widely from the salaried middle strata are similarly 
able to exert effective pressure for social security and other social 
services. Some groups of organized workers have gained protection 
matching or surpassing that of the public employees, while others are 
far behind, but all of them have some acquired rights to protect. 
These rights have often been granted without any serious struggle 
on the part of the workers, as a result of the efforts of national ad-
ministrations or political movements to call forth new sources of 
organized support through social concessions not requiring immediate 
increases in public expenditures. 

The urban and rural low-income strata are insecure in many 
different ways and the promise of protection against risks has a 
powerful appeal to them, but their priorities are likely to be quite 
different from those of the previous beneficiaries of social security, 
and their adaptability to systems based on insurance principles and 
compulsory savings quite limited. Retirement pensions probably fall 
outside the scope of their immediate aspirations, and their forms of 
employment as well as their low life-expectancies would make such 
pensions hardly relevant. Although their response to preventive health 
measures may be apathetic, free medical care is of crucial importance 
to them. Family allowances have an obvious appeal to groups with 
high fertility and subsistence levels of living. Secure tenure of a dwelling 
or even of a space on which to erect a shack is anxiously sought. 

Their most basic and intractable problem, however, is employment 
security. Up to the present, as indicated in Chapter VIII, makeshift 
ways of livelihood supplemented by informal mutual aid among relatives 
and neighbours have shown remarkable resilience in keeping measurable 
urban unemployment from reaching crisis dimensions, but there are 
symptoms that this resilience may be reaching its limit. Meanwhile, in 
the rural population, despite the movement to the towns of about half 
the population increment resulting from natural increase, the most 
precariously situated elements—cultivators of dwarf holdings needing 
additional wage income to meet minimum subsistence needs, and 
landless migratory workers dependent on seasonal labour—seem to be 
growing in numbers. Unemployment insurance would be completely 
inapplicable to the situation of these strata and the financing of direct 
measures for the support of minimum family incomes would be out 
of the question, even if the State becomes able to capture and re-
distribute a much larger share of the national income. While the 
resources already allocated to social programmes could undoubtedly 
support health care, family welfare and housing measures much better 
adapted to the needs of the low-income masses than at present, the 
underlying deficiencies and frustrations will remain until these masses 
can be drawn into employment with a reasonable degree of continuity 
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and with incomes supporting an adequate level of living. Such em-
ployment is an obvious precondition for the functioning of any con-
tributory system of social security. 

5. CRITERIA FOR SOCIAL SECURITY REFORM 

What should be the guiding principles for reform and planning of 
social security under the circumstances outlined above? Plausible answers 
to this question do not call for much originality; they have been set 
forth in several of the regional and national studies cited above. 
The more intractable problem lies in the securing of popular under-
standing and support for the difficult choices that must be made: 

(a) Costs must be kept compatible with per capita income levels 
and with the whole range of claims on public resources. Latin American 
experience demostrates than when costs rise above a certain point 
neither the direct contributors nor the State can really assume the 
burden; in the process of evading or shifting it economic distortions 
and social injustices proliferate. The fixing of practicable top limits in 
terms of percentage of national income would depend on many factors 
peculiar to the country and its ways of obtaining and using social 
security revenue, but it would seem highly undesirable to allow em-
ployer-worker contributions to rise above 20 per cent of the wage bill. 

(b) Financing and distribution of benefits must be made com-
patible with national objectives for income redistribution. It is probably 
desirable that whatever social protection the country can afford should 
continue to be financed in part from a special tax based on earned 
incomes; whether this is formally contributed by the employer or the 
employee may not affect the real incidence of the burden very much. 
The objective of income redistribution implies, however, that an im-
portant share of social security income will have to come from general 
public revenue and that a much higher proportion of the tax sources of 
this revenue will have to be shifted to the high-income strata. It also 
implies that benefits financed in this way will have to be distributed in 
accordance with need, and that the better-off contributors to the system 
should not expect benefits matching the size of their contributions. 
Additional social insurance for employed groups with income levels 
permitting them to save for their own future security may also be 
desirable, but should not be subsidized by the community at large, 
either directly or through higher costs of goods and services produced 
by the insured groups. 

(c) The relevance to Latin American conditions of the traditional 
principles of insurance and financing of benefits through capitalization 
must be re-examined. These principles have broken down in all of the 
maturer social security systems of the region. The idea that future 
benefits for wage-earners can be paid for through investment of part 
of their current earnings may in itself be an economic fallacy, since 
such benefits will always be a claim on production at the time they 
are paid. Ideally, social security surpluses should constitute a source of 
compulsory savings for developmental investment and a tool of anti-
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inflationary policy through limitation of current spending. The invest-
ment potential has been squandered in the past, and it is doubtful 
whether the future record can be better, in view of economic vicissitudes, 
political pressures, and the problems of extension to social strata less 
able to contribute than the groups previously covered.13 Statistics on 
the contribution of social security to domestic investment can be 
misleading, in view of the peculiar distribution of such "investment". 
Expenditures on social security headquarters buildings are hardly 
relevant to economic or social development, and expenditures on 
hospital buildings and middle-income housing would have to be 
evaluated in relation to over-all social needs and priorities. The meaning 
of the high proportion of social security surpluses used to purchase 
Government bonds in some countries would depend on the use made 
of these funds by the national authorities; in the main, they go to 
meet deficits in current expenditure.14 The countries with chronic in-
flation have been unable to use the contributions to control consumption, 
in view of the dimensions of evasion, and by now the social security 
systems constitute sources of inflationary pressure. Most countries of 
the region seem to have no practicable alternative to the treating of 
social security as a redistribution of part of the current national income 
to meet certain defined contingencies. If capitalization is to be retained, 
however, the public authorities must make really determined and 
coherent efforts through the planning machinery to reconcile two ob-
jectives that pull in different directions: (1) channelling of investment 
to projects with high development priority; (2) satisfactory and assured 
rate of return on investment. Renunciation of the principle of capitaliza-
tion would not mean abandonment of the contributory principle. If the 
systems are freed from the obligation to accumulate reserves, however, 
the immediate burden can be lightened somewhat, and, incidentally, the 
systems will be less tempted to spend on imposing buildings and to 
enter into services that could be provided by other organs of the State. 

(d) Social security provisions must be brought into compatibility 
with national objectives for full employment and for higher productivity. 
This criterion requires that interference with the mobility of the labour 
force should be kept to a minimum and that social security costs 
should not constitute an artificial stimulus for employers to reduce their 

13 According to one economist: "Without touching on the question of the 
productivity of these [investments], that is, the little skill that has been shown 
in their selection, it might be affirmed that this expedient constitutes one of 
the most clumsy and disruptive means to the end, since it signifies, in reality, 
financing these investments with a kind of general tax on the goods and services 
produced by the contributors. In this sense it differs very little from the currency 
issues for the benefit of the State". (Aníbal Pinto, "Alternativas para una Re-
forma de los Sistemas Convencionales de Provisión Socialin Política y Desa-
rrollo (Editorial Universitaria, S.A., Santiago de Chile, 1968.) 

14 In Panama, a relatively young and well-administered social security sys-
tem has made a particularly important contribution of this kind. By the end 
of 1966 it held 46 per cent of the national Government's internal debt. The 
1967 report of the CIAP Secretariat on Panama, however, warns that the 
Caja de Seguro Social "is under pressure to expand its coverage and increase 
its benefits as well as to enlarge its hospital facilities. It is anticipated, there-
fore, that it will be of declining importance in the future as a residual pur-
chaser of public debt". (CIAP/169, 11 October 1967.) 
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labour force and turn to capital-intensive techniques.15 It also requires 
that premature retirement from the labour force should be discouraged 
and that the active population should not be saddled with an excessive 
burden for support of the retired. The agricultural labour force presents 
special problems in relation to these criteria. The regionally-endorsed 
objectives of agrarian reform imply far-reaching changes in occupational 
structures and the emergence of a new class of family farmers producing 
for the market. The alternative means by which the beneficiaries of 
agrarian reform can be helped to provide their own security cannot be 
discussed here, but there seems to be a danger that the introduction 
of traditional forms of social security for rural wage earners, prior to 
agrarian reform, will introduce employment rigidities hindering the wider 
transformation that is needed. 

(e) Uniformity, consistency and simplicity in legislative basis, 
administration and conditions of entitlement must be sought within a 
single institution responsible for the entire social security sector. As long 
as this requisite is not met, little progress can be expected toward the 
income redistribution and full employment objectives. Aside from the 
hindrances to labour mobility introduced by differential legislation and 
the important share of resources eaten up by administrative costs, ad-
ministrative complexities inevitably mean that the system is manipulated 
for the benefit of the better-educated and more influential middle-
income contributors. 

(/) The whole range of activities carried out by social security 
institutions at present should be reviewed so as to bring them into 
closer correspondence with the needs of the population to be covered 
and at the same time eliminate duplication with other social sectoral 
programmes. In general terms, this should mean more emphasis on 
protection of the family as a unit rather than the insured worker as an 
individual, and in particular on strengthening of family capacity to 
provide for the children on whom future development depends. The 
practicability and desirability of generalized family allowances in Latin 
America at present are questionable, but they would respond to more 
urgent social needs and should have more positive developmental con-
sequences than do the retirement pensions. 

Public agencies (and even subdivisions of agencies) in all of the 
social sectors tend to function in isolation and to set up services 
paralleling those of other agencies, whether in ignorance of the latter or 
on the plea that the existing services are not meeting needs that impinge 
on their own direct responsibilities. The social security systems, with 
their administrative autonomy and restricted clienteles, have been par-
ticularly subject to this temptation and their earlier stages, when con-
tributions provided large surpluses, made it easy to indulge the tempta-
tion. 

15 This also applies to the whole range of labour-protective legislation, which 
often has consequences the opposite of those intended, when applied to em-
ployment situations characteristic of Latin America. For example, laws pro-
hibiting dismissals of workers or providing generous compensation for dismissal 
after a minimum period of employment commonly motivate employers to dis-
miss workers prior to completion of the minimum period for entitlement. 

252 



The financing of health services through a social security tax is 
legitimate, and this should be one of the most promising ways for 
a system with limited resources to afford some protection to families 
of contributors as well as the population at large. Up to the present, 
however, the large expenditures of the social security agencies on 
health services have entailed various anomalies and sources of ineffi-
ciency. It has not been uncommon for the social security system 
(or several separate social security funds) and the ministry of health 
to engage in parallel hospital-building programmes, with neither agency 
able to recruit sufficient physicians and auxiliary personnel to provide 
effective services for the masses of the population. In a good many 
systems the families of insured workers are entitled to only limited 
medical benefits, or none. Moreover, the attempts of the population 
strata newly incorporated into social security to make use of the medical 
services to which they are entitled faces them with new sources of 
insecurity deriving from the insufficient resources and bureaucratization 
of these services: long waits for attention, perfunctory treatment, 
arrogance of personnel, and sudden closing down of services by strikes. 
This is probably now the most prominent and neuralgic aspect of social 
security to the groups covered other than the better-off salaried em-
ployees. It is also argued that the administration of health services 
through contributory social security strengthens an undesirable bias in 
them toward curative rather than preventive activities.16 Several work-
able alternative means of financing and administering public health 
services, inside or outside of social security, could no doubt be in-
troduced; what is essential is that the services be unified and rational-
ized, one way or another. 

The housing activities of the social security institutions have 
generally vacillated between the objective of income-earning investment 
of reserves and the objective of providing low-cost housing for members, 
without accomplishing either. The cost of housing constructed by the 
social security funds has placed it out of the reach of the majority of 
the contributors, inflation and rent freezes have wiped out the returns, 
and functionaries have found a tempting source of illicit gains in their 
ability to obtain and dispose of such housing. While the housing needs 
of the low-income masses are desperate, other means of mobilizing 
resources to meet these needs seem likely to be more effective than 
social security. 

Future relationships between social security, social assistance and 
social welfare (social service) deserve careful consideration. Many 
social security institutions have set up their own social welfare units 
and these now constitute a leading source of employment for graduates 
of schools of social work. Their main function, however, is to help 
applicants through the administrative labyrinth constructed by the social 
security systems themselves. Simplification of the systems and awakening 
of a disposition to serve the public among administrative personnel 
would eliminate most of the need for this function. At the same time, 

16 Brian Abel-Smith, "Health Policies and Investments and Economic De-
velopment", in Everett M. Kassalow ed., The Role of Social Security in Economic 
Development (U.S. Department of Health, Education, and Welfare, Social Se-
curity Administration, Office of Research and Statistics, Washington, 1968.) 
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extension of social security to the marginal strata, with their manifold 
difficulties in gaining a secure foothold in the kind of urban society 
now evolving in Latin America, should open up a large and challenging 
area for the functions more legitimately expected of trained social 
workers, while attempts can be expected to invest social security with 
responsibilities more properly belonging to social assistance or welfare. 
The future planning of social security will have to be accompanied 
by the working out of clear principles for the kinds of social assistance 
that can be afforded, the sources of its financing, and the administrative 
channels for its dispensing. These problems will be returned to in 
chapter XIV. 

(g) The social security systems must plan and evaluate their 
operations in the light of full and reliable statistical information. In all 
of the social sectors the informational basis fojr planning remains 
lamentably weak, and social security is one of the worst off, although 
several systems have begun to remedy this deficiency. 

The deficiency has several aspects: 
First, practically all of the systems have neglected the opportunity 

to organize and disseminate information that should be an automatic 
by-product of their own activities. The lack of records concerning 
contributors and of full data concerning costs is striking. One of the 
first stages in reform will have to be systematic collection of internal 
statistics and their prompt dissemination in a form intelligible to the 
public. 

Second, neither the legislative bodies nor the social security ad-
ministrations have taken advantage of the information already at hand 
that would throw light on the practicability and the future implications 
of specific benefits and measures of financing. This refers particularly 
to demographic statistics on age distribution and rates of growth of 
different age groups, and to statistics on composition of the labour 
force. In some of the systems there is reason to believe that this neglect 
has been deliberate; actuarial calculations have been kept confidential 
because of the non-viable position they would reveal. 

Third, existing demographic information is far from adequate, and 
information on family composition, employment and unemployment, 
wage levels and income distribution much more so. Quantitative general-
izations and forecasts on these latter topics can be found, but for the 
most part they rest on very shaky foundations. It is probable that 
underemployment and concealed unemployment are growing in im-
portance and that levels of living of some of the marginal groups are 
deteriorating, but very little is known concerning the dimensions and 
specific characteristics of these problems. Rational social security 
policies—as well as over-all development policies—will require much 
more comprehensive and reliable information, information that can be 
obtained only through systematic sample surveys. 

6. SOCIAL SECURITY AND PLANNING 

It would seem obvious that social security should be incorporated 
into development planning, along with the other sectors of social 
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policy. For many reasons, however, the inclusion of social security 
chapters in plans and the setting up of sectoral planning units would 
be only a first step, and not necessarily a decisive one. 

The entire planning movement is now going through a stage of 
rethinking as a result of its confrontation with the realities of the 
societies and economies since 1961. Planning has not been able to 
substitute for vigorous and consistent policy directives; preceding 
chapters of this study have examined in various contexts the reasons 
why such directives have rarely been forthcoming. 

In social security, with its array of vested interests entrenched 
behind legislative and administrative entanglements, the preparation 
by a planning agency of a consistent programme embodying the 
criteria suggested above, with timetables and specifications of the share 
of public resources to be devoted to social security, is likely to have 
no immediate effect at all. In fact, as experience in other sectors 
indicates, planning can easily become one more device for evasion 
or postponement of policy decisions that would endanger the existing 
political compromise, and one more means of satisfying the pressures 
for public employment of professionals. The slowness of progress 
toward implementation of the recommendations made several years 
ago by social security reform commissions and international experts 
demonstrates the difficulty of crossing the gap between planning and 
action. The more elaborate and abstruse the techniques introduced for 
social security programming, the smaller the likelihood of any practical 
effect. 

The potential utility of planning, however, can be viewed from 
another and more optimistic direction. The value of the "latent", as 
distinguished from the "manifest" functions of planning has been 
stressed in chapter XI. 

In social security the latent functions can be of crucial importance. 
The process of piecemeal expansion without regard to resource limits, 
equitability or economic by-effects is bringing unpleasant practical 
consequences that make millions of people aware of the need for some 
kind of change. Even the practical utility of the social security defi-
ciencies to politicians who could trade favours in expediting pensions, 
etc., for votes is transformed into all embarrassment when the system 
becomes incapable of satisfying the demands of their clienteles. The 
social security systems cannot be made to function better until strong 
popular demands that they function better offset the more selfish and 
short-sighted pressures. The emergence of such demands requires a 
degree of confidence that the public authorities are acting in good 
faith, that they are capable of planning, and that they are trying to 
meet the real needs of the people affected by their plans. Effective 
application of planning to social security will require presentation of 
the factual bases and the objectives of such planning in language that 
can be readily understood, the widest possible publicity for these 
presentations, and opportunities for all groups affected by social security 
to make themselves heard in the planning process. 
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Chapter XV 

• H E A L T H P O L I C Y : F O O D A N D N U T R I T I O N P O L I C Y 

1. INTRODUCTION 

The central objectives of health policy are straightforward, but the 
problem of delimiting the area of public action that should be subject 
to unified policy and planning as a "health sector" is somewhat more 
complicated than in the case of education. It is also harder to relate 
the instruments of sectoral policy satisfactorily to quantitative changes 
in the available indicators of health levels. The well-known definition 
endorsed by the World Health Organization, according to which health 
is a "state of complete physical, mental and social well-being" makes 
the level of health synonymous with the level of living, subject to all 
the difficulties of measurement of the latter conception, and affected 
by the whole range of measures concerned with human welfare. Even if 
one falls back on the narrower conception of health as an absence of 
disease, progress toward this objective depends on advances in many 
forms of social and economic action, as much as it does on measures 
directly combating diseases. The level of education can intelligibly, 
although not very satisfactorily, be viewed as a result of the functioning 
of teachers and schools. The level of health cannot, even under the 
most restricted definition, be similarly regarded as a result of the 
functioning of doctors and hospitals. 

To a very large extent, the character of demands upon the health 
sector for curative action derives from threats that are preventable, 
but with relevant preventive action falling mainly or entirely outside 
the scope of the measures that can be incorporated in a sectoral health 
policy (e.g. malnutrition, traffic accidents, infant diarrheas, etc.). In any 
country in which poverty is widespread, a high proportion of the needs 
for medical care derive directly or indirectly (through weakened 
resistance to disease) from malnutrition. To the extent that nutritional 
levels rise, the need to remedy deficiency-caused ailments falls, and 
the distribution of demands upon health resources shifts to other fronts. 
Some nutritional measures can be incorporated in a preventive health 
policy but, as will be indicated below, the attainment of satisfactory 
levels of food consumption by the whole population depends on a wide 
range of measures that touch upon the central issues of development. 
A similar conclusion can be reached concerning the relation between 
inadequate housing or inadequate education and health. 

At present, while it is becoming somewhat easier to prevent diseases 
spread by contagion, insects, or polluted water, the combined processes 
of urbanization, technological change and rising life expectancies are 
bringing to the fore new threats that make enormous demands on 
curative services. Automobile accidents are an obvious example: they 
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could be sharply reduced, but the means are in the hands of vehicle 
licensing bodies, police and courts, urban planners, etc. The effective 
and co-ordinated application of the means would require confrontation 
with the whole pattern of disordered urbanization and consumer-con-
ditioning discussed in chapter VI. Urban air pollution, illegal abortions, 
and the psychological tensions and insecurity associated with present 
patterns of change also result in rising demands upon the curative 
services. The health sector is condemned to struggle to mitigate the 
consequences of malfunctioning of the whole economic and social order, 
and the cultural patterns that make individuals and families resigned 
to avoidable health risks. With the progress of urbanization, moreover, 
this resignation cannot so easily as in the past be equated with the 
ignorance of the lower classes. The middle and upper strata are major 
contributors to the new threats to health, both for themselves and for 
the rest of the urban society. If the social order functioned so as to 
reduce the more readily preventable causes of mortality and morbidity, 
the importance of the health services as a sector of public social action 
would not decrease, but the distribution of their resources would be 
entirely different and their contribution to human welfare presumably 
greater. 

In practice, sectoral policy and planning in health have con-
centrated on a certain range of preventive and curative services, in 
conjunction with programmes for the supply of potable water and 
waste disposal and some nutritional measures, but the sectoral planners 
have increasingly tried to take into account the wider range of in-
fluences on health levels, whether as potential areas for preventive 
action, or as factors that must be allowed for in planning the future 
lines of growth of the curative services. 

2 . RECENT TRENDS 

Indicators for measurement of progress have up to the present 
been limited to general and infant mortality rates and to changes in 
life expectations. Use of the former indicators is hindered by the in-
completeness of vital statistics records in most countries, while life 
expectation calculations are dependent on decennial censuses, with 
tabulations of relevant data usually very slow. It is thus difficult to 
generalize about changes during the 1960s. 

It is probable that previous upward trends in life expectations and 
downward trends in mortality are continuing, but that rates of change 
in many countries are slowing down as the easier gains associated with 
control of communicable diseases through quarantines, vaccinations 
and campaigns against insect vectors have been realized, while widening 
coverage by public health services encounters the limitations imposed 
by low—even deteriorating—nutritional and environmental levels. 

A comparison of recent calculations of expectation of life at birth 
suggests that the capacities of the countries for rapid future improve-
ment in life expectations and mortality rates differ widely, and that 
the differences coincide for the most part with the position of the 
countries in the typology discussed in chapter III. Two countries of 
Type I (Argentine and Uruguay) along with Costa Rica and Cuba 
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have reached life expectations of 66 years and over, and further 
improvements will necessarily be slow. Chile, which in many respects 
belongs to this type, has reached only 59 years, and further progress 
seems to be limited by generally lower levels of living, particularly in 
regard to food consumption, which have a particularly severe impact 
on the chances for survival of infants.1 

The large countries corresponding to type II have gained rapidly 
in life expectations, and now fall between 61 years (Venezuela) and 
54 years (Peru). In Mexico, expectation of life at birth rose from 
about 50 years in 1950 to 60 years in 1960-1965, and several of the 
other countries show increases of 8 years or more. In order to push 
life expectations still higher, these countries now face the need for a 
shift to relatively expensive measures of water supply and environ-
mental sanitation and to general improvements in levels of living. 

Life expectations in the countries corresponding to Types III 
and IV range from 54 years down to 42 years. These low figures must 
be due in part to a lag in the relatively inexpensive measures of mass 
disease control mentioned above and in part to exceptionally low 
nutritional levels. To the extent that the former is the key factor, levels 
should be able to rise with some rapidity toward those of the Type II 
countries. To the extent that nutritional levels are decisive, which is 
probably the case in countries approximating to Type IV, progress 
will be slower and more difficult. 

As table 2 indicates, public health services now absorb sizable 
percentages of central Government expenditures in most countries. 
The very size and internal momentum of these services, as in the case 
of education, give them a certain amount of protection against budgetary 
instability, but actual expansion of their resources seem to have been 
relatively limited in recent years. In some countries capabilities for 
increase in public resources devoted to health seem to be good. 
Others, as in the case of education, seem to be close to the limit of 
the practicable; further extension of health services will have to depend 
partly on more efficient use of resources, and partly on increase 
in the national product. The aggregate effect of the different sources 
of pressure that have been discussed above in various contexts manifests 
itself in the health sector in the continuing concentration of hospitals 
and physicians in the larger cities, in the persistent problems of duplica-
tion between general health services and health services provided through 
social security funds, and in the lag in organization and staffing of 
services adapted to the needs of rural areas and urban marginal zones. 

The remarkable increases in life expectations over the past two 
or three decades in the large countries of type II have not influenced 
age distribution appreciably, because of continuing high fertility. 
However, the fact that larger numbers of persons of all ages are now 
surviving under conditions unfavourable to their levels of health and 
in urban settings that make them aware of the existence of modern 
curative medical services means that the pressures for a wide range 

1 The Chilean life expectation rate is depressed by high infant mortality; 
after the first year of life the rate is similar to those of the other countries of 
Type I. 
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of increasingly costly services, from the pediatric to the geriatric, are 
bound to rise rapidly. The incapacity of present services to satisfy such 
pressures is already evident in the gap between the medical care to 
which the urban low-income strata are legally entitied and the long 
waits and perfunctory treatment they are likely to encounter when 
trying to make use of their entitlement. (It is also probable that the 
widening consciousness among the low-income strata of new "miracle" 
drugs, etc., and their difficulties in seeking reliable medical advice 
stimulate an important drain on their resources for purchases of 
pharmaceutical remedies.)2 

Health services are even more affected than the other social sectors 
by dependence on the rapidly changing technologies and scientific 
discoveries of the high-income countries. The quest for modernity and 
prestige lures the services to purchase expensive equipment and offer 
treatment facilities for conditions that have captured public attention 
in the latter countries, although their relevance to the more urgent 
health problems of low-income countries may be small. The content of 
training of physicians is patterned on the needs of the countries most 
advanced in the medical sciences rather than on the needs of their own 
countries. Thus, the output of specialists in preventive public health 
measures is inadequate in relation to curative specializations, in spite 
of the relatively small ratio (one out of fifty physicians) of the former 
considered necessary for a balanced public health programme. More-
over, preventive public health is not given sufficient emphasis within 
general medical education. This bias favours the well-known concentra-
tion of physicians in the larger cities where fee-paying patients and 
modern facilities are at hand. At the same time, physicians, probably 
to a greater extent than any other professionals contributing directly to 
human welfare, are attracted both by income differentials and by 
opportunities for learning and experimentation to migrate to the high-
income countries. In the latter, output of physicians as well as nurses 
commonly falls well below present demands, and the deficit is met 
by attracting professionals from abroad. 

The provision of potable water and sewerage to urban marginal 
zones, small towns and villages constitutes an important and relatively 
expensive further stage in the struggle against diseases whose impact 
on mortality and life expectations can be reduced irrespective of trends 
in general living conditions. Together, the diseases spread by polluted 
water are now the leading causes of deaths in many Latin American 
countries and are important in practically all. Their influence on 
infant mortality is particularly great. Important progress has been made 
in recent years in improvement of water supplies and environmental 
sanitation in the more urbanized countries and in the larger cities of 
other countries, but a great deal remains to be done. 

2 An investigation in Chile found that, while medical expenditures absorbed 
a larger proportion of income among low-income groups than among high-
income groups, 65 per cent of medical expenditures in the former groups went 
to pharmaceutical purchases, only 35 per cent to doctors, dentists, hospitali-
zation and other medical costs; in the latter groups the corresponding percentages 
were 21 and 79. (Salvador Díaz, "el gasto médico familiar", Cuadernos Médico-
Sociales, VII, 1966). 
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The importance of external aid relative to domestic resources has 
been greater in recent water supply and sewerage programmes than in 
any other area of public social action with the probable exception of 
diet supplementation (see section 4 of the present chapter). The high 
component of imported equipment usable by these programmes pre-
sumably frees them from the limitations on direct use of foreign ex-
change for social purposes noted above under education, although not 
from the drawback of future amortization obligations for non-self-
liquidating investments.3 

3. HEALTH PROGRAMMING 

Health, along with education, is far in advance of the other social 
sectors in the working out of programming methods and in the training 
of sectoral programming specialists. The principles and techniques that 
have been worked out in the two sectors naturally differ widely. 

The health programming approach that is now being applied in 
Latin America envisages three levels of criteria for the distribution 
of health resources: 1) the meeting of direct demands for curative 
services; 2) the maintenance of existing levels of coverage for pre-
ventive services, maternity care, etc.; 3) the distribution of whatever 
additional resources can be mobilized in accordance with the relative 
magnitude of the different threats to health (assessed through com-
parison of death rates from each threat), their importance to family 
and community, and their vulnerability to measures that can be included 
in the health programmes.4 The first two criteria recognize the 
boundaries set by the pre-existing situation and the expectations of 
the clienteles of the health services; it is the third criterion that offers the 

3 During the period from the beginning of 1961 to the end of 1967, external 
loans for construction of water supply and sewerage systems in countries of 
Latin America and the Caribbean totalled US$ 534.6 millions, while national 
expenditures on these activities came to US$ 723.5 millions. About three-quarters 
of the external funds came from the Social Progress Trust Fund of the Inter-
American Development Bank, and loans for water supply and sewerage amounted 
to nearly one-third of the resources allocated by the Fund. By November 1967, 
according to a survey made by the Pan American Health Organization, 86 per 
cent of the urban population of the region were receiving water from public 
supplies (through either house connexions or easy access to public hydrants or 
pumps). The corresponding percentage for the rural population was only 16, 
but this represented a rise from 8 per cent in 1961. (Pan American Health 
Organization, Annual Report of the Director, 1967, Washington, D.C., August 
1968, chapter I.B.; and Socio-Economic Progress in Latin America, Social 
Progress Trust Fund Sixth Annual Report, Washington, D.C., 1966.) 

4 A methodology for health programming along the lines indicated here 
has been elaborated in the Centro de Estudios del Desarrollo (CENDES) of 
Venezuela with the collaboration of the Pan American Sanitary Bureau and is 
utilized in the courses of the Latin American Institute for Economic and Social 
Planning. A good deal of progress has been made during the last few years in 
its application in various countries of Latin America although it is still in 
process of experimentation and revision. Particular emphasis is now being placed 
on the redistribution of health services, both geographically and by social strata 
and on the implications for health policy of the national economic, social and 
political structures. See Conceptual and Methodological Problems of Health 
Programming (Pan American Health Organization, Scientific publications No. I l l , 
Washington, D.C., April 1965); and Informe Final, Grupo de Estudio sobre 
Planificación de la Salud, Puerto Azul, Venezuela (Pan American Health Or-
ganization, Washington, D.C., February 1965). 
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main opportunities for application of new programming techniques. 
In principle, morbidity rates from the different threats are just as 
relevant to programming under this criterion as are mortality rates. 
At present, nearly exclusive reliance on the latter is made unavoidable 
by the inadequacies of statistics concerning the former. 

While programmes in the other sectors are generally formulated 
first at the national level, with problems of regionalization and localiza-
tion taken up at a later stage, health programmes now favour the 
construction of national programmes from below, beginning with 
"programme areas" having populations not exceeding 100,000 to 
150,000 and boundaries not more than two hours from the nearest 
centre of health care by normal means of transport. Programmes for 
such areas, considered of maximum size for efficient administration 
adapted to local conditions, are to be integrated into programmes for 
regions with populations of 250,000-600,000 and capable of supporting 
a wide range of specialized health services. The regional programmes, 
in turn, are to be integrated into national programmes and reconciled 
with the total resources available for the health sector. 

Resistances to unified policy and planning that derive from the 
social structures and the demands of different clienteles can be expected 
to prove less formidable in health than in some of the other social sec-
tors, since discrimination in health protection is not so closely associated 
with the maintenance of differential advantages in status, incomes and 
occupations. Raising of the health levels of the strata most threatened 
by disease constitutes an additional safeguard for the health of the 
strata now enjoying better access to health services. The difficulties 
for policy application deriving from compartmentalization and the de-
fense of vested interests by administrators and professionals, however, 
are as serious in health as in any other social sector. 

The health programmer encounters a relatively large fixed invest-
ment in health services, an investment that derives from many past 
influences and initiatives, usually with only intermittent attention to 
priorities and complementarities. Examples of hospitals built in response 
to local pressures or in the course of a national construction campaign 
and then left without staff or patients are easy to find. The stock of 
different kinds of health personnel (doctors, nurses, laboratory techni-
cians, auxiliaries, sanitary engineers, etc.) is usually unbalanced 
numerically and badly distributed geographically. The hospitals cannot 
be moved at all and the personnel can be shifted only to a limited 
extent—usually against strong resistances—to bring them more into line 
with programming objectives. At the same time, the device of crash 
programmes (directed toward the elimination or control of specific 
diseases) has been more effective and more widespread in health than 
in other sectors. Such programmes usually involve the creation of a 
separate administrative apparatus with its own momentum. 

The first task for the health policy-maker and programmer is thus 
to find ways of using more efficiently the resources that are at hand, 
although the composition and distribution of these resources may be a 
long way from what he would have wished. The second task is to chan-
nel the additional resources that can be allocated to health in directions 
that will eventually bring the whole system more closely into line with 
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local needs and policy objectives. This is the sequence envisaged in the 
programming approach summarized above but, as in the other social 
sectors, a command of programming techniques will not be sufficient 
for this purpose. It will be essential to gain the support of the public and 
the different interest-groups within the health services and to influence 
the lines of growth of the services in a consistent direction over a 
long period. 

A problem that can be expected to emerge more clearly to the 
extent that programming becomes more effective and its statistical 
bases more reliable lies in the criteria for assessment of the relative 
importance of threats to health. From the "human resource" viewpoint, 
the importance of such threats can be equated with the probable number 
of years of working capacity lost owing to the different causes of dis-
ability and death, and the allocation of resources to health should 
be planned to reduce this loss to a minimum. (The terms of this prob-
lem, of course, differ according to the level of development.) Similar 
calculations can be made in relation to the individual's potential non-
economic contribution to the betterment of his society, community 
and family. A youth of the age to enter employment, form a new 
family, and undertake the responsibility of a citizen represents an im-
portant investment, in terms of costs of his maintenance during the years 
of dependency and his education, on which society has as yet realized 
no return. The preservation of his life and health are thus of maximum 
economic importance. This importance diminishes according to age in 
both directions, and if the reasoning were carried to its logical conclu-
sion, protection of the health of persons past retirement age would merit 
no attention, nor protection of infants in which society has as yet invested 
nothing. Arguments for a higher priority to child health measures com-
monly ignore this difficulty and extend the economic justification to 
cover all age groups. Presumably the allocation of health resources will 
never be able to rely exclusively on a criterion such as that summarized 
above: the objective of human resource improvement will have to be 
reconciled through pragmatic compromises with the objectives set by the 
values of the society and the demands of its members.5 

4 . FOOD AND NUTRITION POLICY 

Food consumption constitutes the most basic and clearly defined 
of all human needs, and is also the most important single determinant 
of the level of health, for which reason it is here discussed in conjunction 
with health policy. It is well-known that the diet of most of the popula-
tion of Latin America is inadequate in quality. For an important part 
of the population it is inadequate quantitatively also.6 Available 

5 Some aspects of these questions are discussed in "Population and Economic 
Development", in Hans W. Singer, International Development; Growth and 
Change, (New York, McGraw-Hill, 1964), chapter 8, Singer emphasizes the 
relation between health and productivity and asserts: "If there is anything 
inimical to economic development, it would be an undue concentration of inter-
national humanitarianism and improvements in medical knowledge and tech-
nology on the prevention of death rather than the creation of health" (p. 77). 

6 Some data on this question are presented in the document on "Planning 
for the Food and Nutrition Needs of Children in Latin America", prepared by 
FAO Regional Office for the Latin American Conference on Children and 
Youth in National Development (ST/ECLA/Conf.20/L.5, Santiago, Chile, Oc-
tober 1965). 
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calculations of national average per capita calory and protein intake do 
not justify any confident generalizations on recent changes, but national 
food balances in recent years (production plus imports minus exports) 
indicate that the consumption levels of the majority of the population 
cannot have improved very much, while the consumption of low income 
strata in a good many countries must have declined. Research now in 
progress pointing to irreversible brain damage caused by malnutrition 
among children during the first year and a half of life suggests that the 
long-term consequences of present food consumption deficiencies may 
be even more crippling to the development effort than was previously 
realized.7 

Food consumption and nutrition might be expected to constitute a 
sector of public action susceptible to unified policy and programming, 
comparable in importance to the sectors of education, health, housing 
and social security. The central objective is straightforward. Highly re-
fined techniques for the quantification of nutrition levels and for mea-
surement of progress toward nutrition objectives have been worked out. 
Food consumption targets have been included in a certain number of 
national development plans. 

In practice, however, public action plays a less important part in 
relation to food consumption and nutrition than in relation to several 
other components of the level of living, and the many public measures 
relevant to food consumption are nowhere integrated into a compre-
hensive and coherent policy.8 This situation is reflected in the weakness 
and dispersion of efforts made up to the present to assemble the basic 
information needed for policy. Data on food production, imports and 
exports—themselves incomplete—cannot throw light on the nutritional 
situation of the different population strata under the widely varying 
local conditions within each country; while many small-scale nutritional 
investigations have been made, coherent policy would require more 
systematic and costly surveys. 

Even in the most highly planned societies public action is justifiably 
supplementary to the continuing responsibility of the family to find the 
resources to pay for its food (or to grow it), to choose the foods it 
prefers within the limits of its resources and to decide what propor-
tion of its income should be spent on food. Meanwhile, the State and 

7 Joint FAO/WHO Expert Committee on Nutrition, Seventh Session. "Mal-
nutrition and Mental Development", Working Paper prepared by Dr. Nevin S. 
Scrimshaw; (FAO/WHO/NU/12, 9 December 1966, Rome). Also "El adolescente 
urbano-popular" by Drs. Florencio Baeza and Carlos Concha, Revista Chilena 
de Pediatria (March 1968) Santiago, Chile. 

8 The first attempt at the regional level to formulate guidelines for such 
a policy and to recommend administrative and planning machinery to bring the 
many public measures affecting food and nutrition into harmony was the meeting 
of a Technical Group on Food and Nutrition Policy in Latin America organized 
by the Pan American Health Organization and the Food and Agriculture Organi-
zation in Washington, D.C. in May 1969. The Report of the Group defines food 
and nutrition policy as a combination of measures tending to assure an op-
timum nutritional state for the whole population, by means of an adequate 
supply of foods, and of appropriate changes in consumption patterns; such a policy 
should be established as an integral part of national economic and social devel-
opment plans and should be executed through co-ordinated sectoral programmes. 
The Report recommends the organization of Technical Groups on Food and 
Nutrition Policy within the national planning bodies. 
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to some extent private organizations influence food supplies and con-
sumption through measures as diverse both in content and in purposes 
as the following: 

Nutrition education and consumer information (which may have as objec-
tives not only improvement of the diet but also improvement of the markets 
of domestic producers of certain foodstuffs). 

Legislation setting standards for food quality, handling, labelling, additives, 
etc.; agencies for inspection and enforcement of such legislation. 

Subsidized production and processing of certain foods intended to improve 
the diet of children and nursing mothers. 

Public purchase of surplus foods and distribution to low-income families, 
school children, etc. 

Subsidized low-cost restaurants for students or workers. 
Financial and technical aid to food-processing industries. 
General subsidies for food production (likewise). 
Differential land tax rates or exemptions designed to stimulate food production 

in preference to other land uses. 
Differential freight rates for food products. 
Differential tariff rates for food imports. 
Purchases and sales by co-operative or State-managed shops in order to narrow 

the price gap between producer and consumer. 
Technical and material aid to farmers, including agriculture extension; supply 

of seed, fertilizer and tools; low-interest credits, etc. 
Construction and regulation of markets and slaughterhouses. 
Promotion of fisheries and fish-product industries. 
Land tenure reforms. 
Colonization and opening of new lands to cultivation. 
Public investment in rural infrastructure promoting the production and market-

ing of foodstuffs (including irrigation systems, rural roads, electrification, 
extension of telephone and telegraph networks). 

It is enough to list these measures to make it evident that in no 
country up to the present do they constitute parts of a unified strategy 
focused upon the attainment by the whole population of nutritional 
levels consonant with human well-being and productivity. Many of them 
are economic in purposes and ways of operating. Others respond to 
pressures from separate groups of producers or consumers. To their 
proponents, the impact of many of them on food consumption is inci-
dental. It is likely that in most countries different measures adopted 
for such diverse purposes as improvement of the balance of payments 
through import substitution, protection or redistribution of farm in-
comes, protection of urban low-income strata from rising costs of living, 
disposal of crop surpluses, protection of organized marketing interests, 
have directly contradictory or mutually cancelling effects not only on 
food consumption but also on over-all development. 

In particular, most of the Latin American countries have thus far 
been unable to resolve the contradictions between pressures to raise 
agricultural prices, pressures to keep food prices low, and pressures to 
reform agrarian structures through measures likely to have temporarily 
inhibiting effects on the amount of foodstuffs brought to the urban 
market. 
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A partial solution to this apparent impasse might well be sought in 
the marketing systems, with their typical very wide price gaps between 
producer and consumer and their wastefulness in terms of the high 
proportions of foodstuffs spoiled before reaching the consumer. The 
enormous cities of the region depend on systems for the transport, 
storage and selling of perishable foods that have evolved haphazardly 
and insufficiently from the systems appropriate to small centres where 
needs could be met by produce brought from the immediate hinterland 
by the producers themselves. A few countries have set up agencies for 
direct purchases of food crops and direct sales to consumers, and more 
initiatives of this kind, along with more vigorous support of producers' 
arid consumers' co-operatives, can be expected if the agrarian reform 
programmes acquire more dynamism. Resistances from the present 
marketing interests have naturally been strong, and administrative 
weaknesses have brought some of the new agencies under severe criti-
cism. Whatever the difficulties, however, the State can hardly avoid tak-
ing an active role in food marketing. 

Within the wider range of policies bearing on food consumption, 
there is a well-defined area of measures bearing on the use by families 
of the resources they devote to food. Some low-income groups spend 
enough on food to obtain an adequate diet, but they distribute these 
expenditures according to ill-advised consumption patterns deriving 
either from tradition or from the newer commercial lures. Inquiries 
among low-income families indicate also that food is often very unevenly 
distributed within the family; the father gets plenty to eat while the 
children are malnourished. Or the diet considered appropriate for chil-
dren may be practically limited to starches, giving them sufficient calories 
but little else. As was pointed out in Chapter VI, moreover, the con-
sumer conditioning associated with the present character of urbaniza-
tion exerts a powerful influence to divert family expenditures to items 
other than food. The family diet is thus likely to deteriorate even if 
the family income rises. Nutritional research directed toward means of 
placing an adequate diet within the reach of low-income families through 
use of inexpensive domestically produced foods has made a good deal 
of progress in recent years. Programmes of family education or propa-
ganda through the schools and the mass media for changes in food 
consumption patterns, however, seem either to have remained on a 
token scale or to have been too intermittent for effectiveness. In a few 
instances, publicity campaigns for cheap and wholesome diets have been 
rendered suspect by their connexion with anti-inflationary measures 
intended to discourage consumption of more expensive foods that would 
have to be imported. In general, commercial advertising seems to have 
played a much more important role than public measures in changing 
low-income dietary patterns, and the changes have been in the direction 
of higher consumption of bottled beverages, which have little or no 
nutritional value, and canned foods, which generally cost more than 
unprocessed foods of equivalent nutritional value.9 In some countries, 
also, it is well-known that consumption of alcoholic beverages diverts 

9 Some nutritional authorities argue that, since consumption of bottled 
beverages is now practically universal and irreversible, the beverage should be 
given nutritional value through addition of vitamins. 
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an excessive proportion of the resources that could be devoted to food, 
and at the same time gives rise to a wide range of health and other 
problems that bear with particular severity on the urban low-income 
strata. 

Allocations of domestic resources for support of nutritional levels 
through direct food distribution to low-income families have been small 
in most countries. External aid in the form of food for distribution in 
this way has attained considerable dimensions, however, and the pros-
pect that the diet of low-income strata will come to depend increasingly 
on food grants from abroad seems to justify concern, although such 
dependence is less marked in Latin America than in other low-income 
regions of the world. A number of international and bilateral pro-
grammes have tried to meet the objections to generalized free distribu-
tion of food—as likely to disrupt marketing of domestic foods and in-
duce permanent dependency among the recipients—by using food grants 
to stimulate the use of underemployed labour on projects that would 
eventually increase production and consumption of local foodstuffs. In 
general, however, the practical difficulties of integrating these projects 
with national policies and adapting them to national administrative limi-
tations do not seem to have been solved very satisfactorily. 

To sum up, the wide range of measures relevant to food produc-
tion, food consumption and nutrition can be brought into a reasonable 
degree of coherence only within the context of co-ordinated policies 
for inter alia agriculture, trade, income distribution, and consumer 
prices; that is, within over-all development policy and planning. 
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Chapter XVI 

SOCIAL WELFARE POLICY1 

1. INTRODUCTION 

The term "social welfare" has been invested in international usage 
and in national practice with a number of different meanings that must 
be distinguished from one another before the purposes and content of a 
social welfare sector within social development policy can be discussed 
intelligibly. "Social welfare" (bienestar social) can refer to: 

(a) The broad objectives of social justice and adequate levels 
of living for all. The present paper, when this meaning is intended, uses 
the term "human welfare" in order to avoid confusion. 

(b) The whole range of measures considered by a national ad-
ministration to contribute directly to the above broad objectives.2 

(c) A body of principles and norms concerning certain needs of 
human beings as members of families and communities, and of profes-
sional techniques designed to help them satisfy such needs. The term 
"social service" is also used to refer to this more restricted meaning.3 

(d) An aggregation of specialized programmes, institutions and 
services intended to meet certain residual needs not covered by other 
types of social sectoral action, and receiving some degree of financial 
support, supervision or recoginition from the public sector. 

The first two meanings attached to social welfare make the term 
synonymous with the welfare interpretation of social development men-
tioned in part II, section 1. In principle, these two meanings should 

1 This sector of social policy has been discussed in detail in Virginia A. Pa-
raíso, "Social Service in Latin America: Functions and Relationships to Devel-
opment", Economic Bulletin for Latin America, Vol. XI, No. 1 (April 1966). 

2 The chapter on "Política de Bienestar Social" in the annual reports to 
Congress by the President of Mexico, for example, classifies as public investments 
in "bienestar social": projects of potable water and sewerage, education and 
research, hospitals and public assistance centres, miscellaneous urban public 
works, etc. (Cuarto Informe que rinde al H. Consejo de la Unión el C. Presi-
dente de la República Gustavo Diaz Ordaz, Io de septiembre de 1968). The 
Argentine Ministerio de Bienestar Social is made up of four Secretariats of 
State responsible for Community Promotion and Assistance, Social Security, 
Public Health and Housing. (Secretarías de Estado de Promoción y Asistencia 
de la Comunidad, de Seguridad Social, de Salud Pública, de Vivienda.) 

3 In United Nations practice since 1965 the term "social welfare" has 
replaced "social service" to cover the third as well as the fourth meaning 
mentioned here. ("Reappraisal of the United Nations Social Service Programmes" 
(E/CN.5/AC.12/L.3, 29 March 1965). See also Proceedings of the International 
Conference of Ministers Responsible for Social Welfare, United Nations Head-
quarters, New York 3 to 12 September 1968 (United Nations Publication, Sales 
No. E.69.IV.4).) 
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serve as a frame of reference against which to assess the revelance to 
national needs and development priorities of what is done under the 
narrower third and fourth meanings. In practice, however, they com-
monly lead to confusion, particularly in international discussions, when 
the differences between the coverage of social welfare envisaged by 
participants are not made explicit, so that the proponents of certain 
lines of social action that now receive quite limited public resources 
and attention in comparison with education, health, housing and social 
security seem to be claiming hegemony over the whole of social develop-
ment policy. 

The following pages will be concerned mainly with the third and 
fourth meanings. In Latin America, as will be seen below (and pre-
sumably in most other parts of the world), the expression of these mean-
ings in institutions and activities is fragmentary and confused. Accord-
ing to one definition, social welfare should constitute "a related system 
of social institutions . . ., a system unified by common values, goals and 
operational principles; those institutional aspects of social life which 
express the collective concern of the society for the well-being of its 
members as individuals and in family and community groups.4 Social 
welfare (or social service) has also been summed up as "organized 
activity that aims at helping towards a mutual adjustment of individuals 
and their social environment."5 It is assumed that certain methods, 
largely those imparted in the professional training of social workers, 
backed up by various kinds of material aid, can protect the more dis-
advantaged, maladjusted and defenseless strata of society, and can help 
families and individuals to gain or regain the ability to function satisfac-
torily, thus contributing to higher productivity as well as to psychological 
and material well-being. 

Accomplishment of these objectives calls for the following pre-
conditions: 

(a) That the social and economic order should be capable of of-
fering the clienteles of social welfare adequate occupational and other 
opportunities once their special disabilities are overcome; 

(b) That the society possesses an authentic spirit of solidarity 
strong enough to motivate it to make sacrifices for meeting the needs 
and enlisting the participation of those of its members who are at least 
able to make coherent demands backed up by organized action; 

(c) That the society is able to mobilize resources on a scale match-
ing the need, within its over-all conception of priorities; 

(d) That the society is able to mobilize professional skills and 
administrative resources needed to translate financial and material 
resources into effective solutions for the problems of the deprived 
strata; 

(e) That the principles governing social welfare training and pro-
gramming correspond to the realities of the country using them. 

4 Edmund Arthur Smith, Social Welfare: Principles and Concepts (New York, 
Association Press, 1965), p. 30. 

5 See chapter X in 1963 Report on the World Social Situation (United 
Nations publication, Sales No.: 63.IV.4). 
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The preceding diagnosis of the Latin American situation and the 
discussion of trends in the other sectors of social action indicate that 
the pre-conditions are not at present likely to be met except, in a 
limited and partial way, in the countries belonging to Type I and in the 
more dynamic urban centres of the countries belonging to Type II. 
Opportunities for obtaining a secure livelihood open to the marginal 
strata are very meagre, under present employment trends, even for fami-
lies that pursue the opportunities with a good deal of ingenuity and 
self-reliance. Social solidarity is weak and the competition of better 
organized groups for public social allocations is strong. The principles 
and techniques used in social welfare programmes and imparted by 
professional training have been borrowed from a few countries of 
Western Europe and North America, and superimposed on older forms 
of religious and charitable work. The process of adaptation to Latin 
American social realities has been halting. In the countries of origin, 
moreover, these same techniques and organizational forms, if not the 
underlying values and principles, are now undergoing crisis through 
their inability to cope with the newer manifestations of poverty and 
maladjustment. 

It is not surprising that social welfare, even more than the other 
sectors of public social action, should exhibit a wide gap between 
declared objectives and achievements, and a general reluctance to 
formulate clear priorities or evaluate operations. Laws and declarations 
proliferate. Institutions remain small, bureaucratized, or isolated ex-
pressions of individual initiative. Social welfare programmes can distri-
bute a certain amount of direct aid, mainly food, among the neediest 
population strata. They can organize institutional care for some of the 
many homeless children and for a few of the aged and invalids originat-
ing in these strata. They can stimulate local groups to overcome some 
of the deficiencies in their environment through self-help or "community 
development". 

For the most part, however, the burden of "social welfare" for the 
more disadvantaged strata continues to fall on the family and the 
neighbourhood. The poor help the poor. In spite of the partially justified 
generalizations on family and community breakdown, it is obvious that 
these forms of solidarity retain considerable vitality and effectiveness. 
If not, the inability of large numbers of people to find dependable 
sources of income would result in starvation rather than misery. At the 
same time, assumption of this burden hinders low-income families 
from emerging from marginality, by draining away whatever resources 
might otherwise be saved or used for improvement of their productive 
capacity and their homes.6 

6 A recent study of a settlement containing some well-paid workers but 
many unemployed in Ciudad Guayana, Venezuela, remarks that the kinship 
structure "seems to operate as a system of social and economic welfare in an 
environment otherwise uncertain in the extreme. Its very looseness makes it 
possible for any given individual to maximize his possibilities for eliciting 
help. . . . At the same time, the sort of kinship structure seen in La Laja does 
put a strain on mobility in the continual draining off of resources from the 
successful individual. There is an evident conflict between the middle-class 
focussing of resources on the educational and other mobility needs of the nuclear 
family and the working-class pattern of dispersal of resources to needy kin. 
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To a large extent, social welfare programmes turn to the more 
manageable problems represented by population strata that have secure 
employment, and that are able to take advantage of existing public 
services: families covered by social security, families able to qualify 
for low-cost housing, families of children actually in school. Here the 
norms and techniques social welfare has borrowed from regions where 
resources are more abundant and the size of the groups below the 
poverty line smaller, become easier to apply. In dealing with these 
strata, however, the functions of helping potential beneficiaries through 
the labyrinth of regulations governing the public services and policing 
compliance with elegibility requirements tend to overshadow other 
functions. 

2. SOCIAL WELFARE PRINCIPLES AND METHODS: THE ROLE OF SCHOOLS 
OF SOCIAL WORK 

The main potential unifying force in social welfare policy, in the 
absence of clear public objectives and effective sectoral programming 
and administrative structures, must be sought in the schools of social 
work and in the body of practicing social workers who have derived 
some degree of common principles and approaches from them. The 
number of schools of social work has multiplied many times during 
the past two decades. While many of them are very small and weak in 
teaching resources, formal standards have risen and curriculum content 
has become more complex with the affiliation of the more important 
schools to universities. The schools of social work are, in fact, the only 
permanent national institutions offering advanced training directed 
to the staffing of social programmes outside the traditional specializa-
tions in education and health. Thus far, the supply of trained social 
workers has not caught up with occupational opportunities; the output 
of the schools is absorbed into a wide range of institutions and pro-
grammes, including a good many in which social welfare in the narrower 
sense is not a primary objective. 

The conditions under which social work training has expanded, 
however, has as yet precluded the schools of social work and the 
graduate professionals from tackling effectively the problems of social 
welfare policy. In social work education as in other areas of higher 
education in Latin America, rapid expansion has responded to diverse 
pressures and aspirations, with minimal opportunities for research or 
development of theory. The schools have concentrated almost exclusively 
on the training of professionals for direct service in the traditional 

. . . If the successful people in La Laja were to be captured by doctrines of 
mobility success, were to save their money and educate their young, what would 
become of everyone else? How would the welfare load—that other five-sixths of 
the population—be taken care of? Even if the larger society were to develop 
the impersonal welfare institutions to keep them fed and clothed, would it 
not materially alter their situation? Is there not a difference between being some-
one's cousin at the moment out of a job, and being a welfare client?" (Lisa 
Redfield Peattie, The View from the Barrio (The University of Michigan Press, 
Ann Arbor, 1968). Social welfare specialists in Latin America have as yet 
hardly begun to grapple with questions such as these, which would have to 
be posed differently for the very wide range of local situations found in Latin 
America. 
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social work specializations—case work, group work, community or-
ganization—introduced from abroad. The initial reaction of the schools 
to new demands has been to overload already crowded curricula with 
courses in sociology, economics, social planning, research methodology, 
etc. The general lack of coherent national social welfare policies, within 
which a range of specific functions requiring different levels and types 
of training might be defined, means that the schools lack guidelines for 
curriculum planning and reform. For the most part the new courses 
are taught either by improvised professors drawn from the social work 
teaching staff and having only a superficial knowledge of other disci-
plines, or by borrowed professors indifferent to the application of their 
own disciplines to social work and limiting their lectures to general 
theory. The relatively small-scale but strategic need for persons thor-
oughly grounded both in social work methods and in administrative 
skills, who can handle top administrative posts and engage in a mean-
ingful dialogue with development planners and social scientists, is 
not met. 

Inevitably, the overwhelming majority of graduate social workers 
find themselves in routine and auxiliary tasks within social programmes 
directed by persons from other professional backgrounds—distributing 
material aid, checking eligibility, advising clients on administrative pro-
cedures, etc. Techniques such as social case work, which require that the 
social workers be able to concentrate on a restricted number of cases, 
prove irrelevant to their work experience. The practicing social workers 
are frustrated both by the inapplicability of the greater part of what 
they were taught in the schools, and by their inability to influence the 
content of the programmes in which they work or to reach directive 
and planning posts. 

This dissatisfaction is reflected in the schools, which are deeply 
involved in the crisis of purposes and control that is now unsettling all 
of Latin America higher education. The frequent changes in directors 
forced by the students and younger professors are symptomatic. 

Social work shares with other professional disciplines an acute 
anxiety over status and the safeguarding of job opportunities for the 
possessors of formal qualifications. In the case of social work this preoc-
cupation is exacerbated by the shift in class composition among the 
younger professionals, to a preponderance of youth of lower-middle 
class origin, seeking higher status and a secure livelihood through 
professional education, and also by the relative indifference among ad-
ministrators and the public in general to the social workers' claim to 
professional status. Insecurity of this kind has motivated a general 
resistance among the professionals to the training of auxiliaries who 
should, in principle, take over the more routine tasks now performed 
by the graduate social workers, and thus permit more effective use of 
higher professional qualifications. 

Other reactions to frustration and insecurity, now prominent in 
the schools of social work and among professionals, should be more 
instrumental for the formulation and applications of coherent social 
welfare policies. They take the form of two widely repeated general 
demands: 
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(a) Social work, and consequently social welfare, must be freed 
from dependence on imported conceptions and techniques; it must 
further revolutionary change in social structures and power relationships, 
rather than limit itself to helping its clienteles to function better within 
a non-viable social environment. 

(b) Social welfare must gain a recognized place in national de-
velopment planning and must subject its own activities to the discipline 
of planning. Accordingly, social work education must impart an under-
standing of planning techniques. 

These two demands point in the direction in which social welfare 
must advance if it is to become a dynamic component of social develop-
ment policy. Up to the present, unfortunately, thinking has hardly gone 
beyond the general assertions, and these seem to alternate between 
a groping frustration and a rather ingenuous optimism concerning the 
management of social upheavals through public programmes, the ability 
of present development planning conceptions and machinery to assign 
an important place to social welfare, and the practicability of imparting 
to the whole body of social workers a comprehensive acquaintance with 
economic and social processes and with planning techniques. 

3. SOCIAL WELFARE PROGRAMMES, INSTITUTIONS AND ACTIVITIES 

It has already been suggested that the activities carried out under 
the "social welfare" label at present are administratively fragmented, 
and respond to many separate initiatives. Characteristics common to all 
of the sectors of public social action combine with circumstances peculiar 
to social welfare and inseparable from its legitimate contribution to 
social policy to make it quite difficult to form a coherent picture of what 
is being done and why. All sectors, as has been pointed out above, suffer 
from administrative hypertrophy, compartmentalization and procedur-
alism. In all sectors new programmes are set up without concern for 
the fact that existing institutions are supposed to be responsible for the 
same functions. National agencies accumulate subsidiary activities du-
plicating the main concerns of other agencies on the plea that the latter 
do not in practice offer the complementary services they need. In all 
sectors, anxiety to protect specific programmes from political vicis-
situdes and chronic insufficiency of public revenues has brought about 
a proliferation of autonomous bodies governed by rigid and detailed 
legislation and supported by earmarked taxes and other sources of 
revenue outside central budgetary control. 

Social welfare—under the third meaning stated above—has an 
actual or potential complementary role within practically all of the 
sectors of public social action, in productive activities, and in broad 
socio-economic programmes such as agrarian reform. At the same time, 
social welfare institutions are expected to provide at least token solu-
tions to various glaring social evils—such as the large numbers of 
abandoned and vagrant children—when national authorities have no 
clear conception of the causes of the evil or how to deal with them. 
Voluntary and charitable initiatives have been expected to assume a 
more prominent role in social welfare than in the other social sectors, 
and although most of these initiatives are now supported mainly by 
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public subsidies, their evolution has depended more on the preferences 
of religious bodies and individual sponsors than on public policy. 

The above characteristics also imply a weak and fragmented 
capacity for the kind of pressure for larger public resources exerted by 
social sectors with more administrative unity and better organized clien-
teles. In social welfare, the bargaining for resources is typically carried 
out at the level of single institutions and projects. Its effectiveness has 
depended mainly on the personal influence of individual advocates of 
each project. 

Some variation on the following pattern can now be found in most 
countries of the region: 

(a) A composite ministry dealing mainly with health, labour or 
social security includes a division of social welfare. This division has 
direct supervisory responsibility for some social welfare activities and 
exercises a limited degree of supervision over others. Its main function 
is likely to be the channeling of public funds to autonomous bodies, 
with very little control over their use. 

(b) Various other Ministries—for example, Interior, Justice, Hous-
ing, Defense, Education—include some kind of social welfare unit 
charged with services complementary to its main tasks, but often 
branching out into unrelated activities. 

(c) A number of autonomous institutions are charged with ser-
vices to a defined clientele. The majority of these are small, but a few 
are large enough to overshadow the ministry social welfare divisions. 
The Institutos del Niño are the most widely diffused of the autonomous 
bodies. Some institutions of this type act mainly as middlemen in the 
distribution of public funds received from earmarked taxes or through 
a ministry social welfare division to private institutions for the care 
of children, etc. Others, lacking resources for anything more than the 
payment of a small staff, limit themselves to the elaboration of stand-
ards and protective legislation. 

(d) The civil service, the armed forces, and the larger public as 
well as private enterprises maintain social welfare units for their own 
personnel; in some countries private employers with a minimum number 
of employees or amount of investment are required by law to do so. 

The strengthening of the more inclusive social welfare divisions 
in the national administrations is an obvious desideratum. These divi-
sions could then do a good deal to define over-all policy, conduct re-
search, set standards for training, bring together under common direc-
tion as many as possible of the separate units now scattered throughout 
the public administration, insist on evaluation of social welfare activi-
ties supported by public funds, and use their grants-in-aid to encourage 
co-ordination and promote efficient use of resources by the numerous 
public autonomous bodies and voluntary agencies. This approach, of 
course, has inherent limitations. The social welfare divisions are hemmed 
in by complicated legislation that is easy to add to but hard to 
reform or repeal, and by the determination of other public bodies to 
hang on to their own social welfare dependencies. The universal political 
objective of satisfying at least in a token way as many interest-groups 
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as possible limits governmental capacity to apply consistent policy. 
The nature of legitimate social welfare activities, moreover, demands 
flexibility and decentralization, because they must respond to local needs 
—community, group, family, and individual—rather than uniform na-
tional ones. More unified policy and enforcement of standards are desir-
able, but not at the cost of further growth of centralized bureaucracy 
and hampering thus of experimentation and voluntary initiative. 

4. SOCIAL WELFARE POLICY AND PLANNING 

The preceding pages suggest a good many reasons why develop-
ment planners in Latin America find it difficult to cope with social wel-
fare, in spite of the anxiety of many social welfare specialists for in-
clusion in national plans. Planning calls for clear objectives, sufficiently 
quantified to permit measurement of progress, and precise enough de-
limitation of the area being planned for to permit clear criteria for the 
allocation of resources to it and their distribution within it. The ob-
jectives usually formulated for social welfare are quantifiable only in 
aspects that should be subordinate (such as distribution of material 
aid), or the contribution of social welfare is too closely linked to 
action in other policy areas to permit separate quantification. The more 
specific and intrinsic "social service" principles relate to aspects of 
human functioning within the society that are hardly quantifiable, and 
the activities actually carried out are too specialized in one sense and 
heterogeneous in another to be assessed against general objectives. 

This does not necessarily imply that social welfare needs to remold 
itself into patterns assimilable to planning as it has been practiced up 
to the present. Under present circumstances of insufficiency and 
instability in public resources, this would not even help social welfare 
very much to make a case for larger allocations. As was noted in 
chapter X, the power of planners in this respect is usually exaggerated 
by the proponents of social programmes. All of the smaller and more 
fragmented social programmes are particularly vulnerable to drastic 
budget cuts, and subjection to planning will not offer much immediate 
protection. 

In fact, the challenge to social welfare is to evolve its own prin-
ciples for planning, drawing upon the experience of economic planning 
and social sectoral planning but not overawed by them. Such plan-
ning would have to accept the special characteristics of social welfare, 
the limited applicability of quantification to its work and the inevitability 
of some organizational dispersion and diversity. The essential aim would 
be to bring all activities into a reasonable degree of correspondence 
with clear conceptions of national priority needs, strengthen mutual 
support with other forms of social action, and insure that a higher 
proportion of the services offered reaches the strata least able to 
enforce demands for them and least able to survive without them. 

The social work profession has insisted on two basic principles 
that are of considerable importance for the future of social welfare: 
acceptance and self-determination. Acceptance implies that the social 
worker, in principle, does not impose a normative judgement on the 
individual or group seeking help, nor on the institutions in which the 
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individual or group participates. If such a judgement, or sanctions for 
anti-social conduct, or reforms of the environment are needed, it is 
expected to come from other sources. 

The principle of self-determination means that the individual or 
group is not to be coerced in the name of social welfare into solving 
problems in a manner prescribed by a more powerful class, group or 
individual leader or by the social worker himself. (The latter principle, 
of course, does not apply to categories legally defined as incompetent 
such as minors and infants, the mentally defective and the insane.) 
In practice, these principles are honoured more in the letter than in 
the spirit in Latin American social welfare programmes and social work 
activities (and probably also in the countries in which they originated). 
They clash directly with prevalent attitudes of paternalism, from which 
social workers are not exempt, and with the predisposition to apply 
detailed and rigid regulations to all contingencies. The adequacy of 
the principle of acceptance to the situation of Latin American marginal 
groups is very questionable in other respects. Nevertheless, the two 
principles point toward a potential unique contribution by social welfare 
to wider social policy and planning. In present approaches to social as 
well as economic policy-making and planning there is a strong bias 
toward manipulation from above. If popular participation is to become 
a reality this needs to be offset by a disposition to accept the right 
of the individual to solve his problems in his own way and to accept 
the possibility that his way may be better suited to his needs and the 
needs of the society than a way chosen for him by the expert. 

While it is likely that a high proportion of social welfare resources 
will continue to be tied up in activities auxiliary to other social pro-
grammes and in programmes for special groups, some criteria for a 
revision of priorities can be proposed: 

(a) Since families and local solidarity will inevitably have to 
continue to bear most of the burden of material and psychological 
support for the weak and the disadvantaged, the highest priority should 
go to measures designed to strengthen their capacity to bear these 
burdens; such measures require a deeper understanding of the ways 
in which families and local groups actually function and find ways 
of coping with poverty and insecurity than is now available. 

(b) Since societies cannot be expected to make the sacrifices 
needed for a struggle against poverty and marginality until the strata 
most affected can make organized and realistic demands, social welfare 
programmes designed to promote the autonomous organization of the 
strata that are now most at a disadvantage must have higher priority 
than is now assigned to them. In such organizational efforts, the prin-
ciple of self-determination should be vigorously upheld and paternalistic 
relationships combatted. 

(c) Since the marginal strata cannot emerge from marginality 
without access to secure sources of livelihood, social welfare should 
seek techniques supplementing other lines of social and economic policy 
to help the population of working age to prepare for, to find and 
to hold jobs. 
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(d) Since the above measures, at best, will leave important 
residual problems, such as homeless children, the mentally and physically 
handicapped, the aged, etc., social welfare must continue to struggle 
to meet them more adequately than up to the present. This will require 
more accurate information on the dimensions and character of the 
needs. Institutional care should be resorted to only when it is clear that 
other solutions are not practicable. It is probable that resources effi-
ciently devoted to strengthening of the family would obviate much 
of the need for attention to the residual problems, at a lower unit cost 
per individual aided within the family and with much greater benefits 
in terms of the well-being of the individual, particularly in the case 
of children. 

(e) Since the proliferation of schools of social work hinders 
adequate staffing or planning of training in relation to priority needs, 
arrangements for consolidation, pooling of resources, and division of 
labour among institutions are urgently needed. A few institutions should 
be equipped to meet the need for social welfare planners and ad-
ministrators for Latin America as a whole. 
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Chapter XVII 

I N C O M E A N D W E A L T H D I S T R I B U T I O N P O L I C Y 1 

1. INTRODUCTION 

During recent years Latin America, like other regions, has seen 
a partial and still incomplete transition in dominant currents of thought 
concerning the relationship of income distribution to development. 

In essence, the point of view most generally accepted until recently 
is that: (a) income distribution is highly uneven in the early stages 
of development, to create favourable conditions for a process of self-
sustaining growth; (b) once this process is under way and higher income 
levels are reached, distribution becomes less and less uneven. 

These two contentions are borne out by past events. There are 
no known examples of development towards an industrialized economy 
not accompanied in the earlier stages by a sharp contraction of income 
in certain key sectors. This contraction has been obtained by widely 
differing means, and, clearly, at the expense of the share of the majority 
groups. Proof of the second contention does not seem quite so in-
controvertible, although it is often considered to be self-evident. The 
statistics of the more developed countries show that the share of 
the upper income groups in total income tends to diminish with the 
advance of the development process; but the question is whether those 
statistics are valid. What is needed is to determine whether there is a 
positive correlation between economic development and increased 
equality in income distribution, and, if so, whether this increased equality 
is real or only a matter of statistics. It has been demonstrated that 
the higher income groups are remarkably good at preserving their 
income by transferring a large part of it to the category of non-
taxable income, which reduces its share statistically.2 

Even if the traditional view is correct, it implies only that a highly 
uneven income distribution is a prerequisite for the early stages of 
development, not a guarantee of it. Moreover, the saving thus made 
possible must be tapped and channelled into investment. According to 
the studies that have been made and what can be gathered from the 
recommendations formulated by various regional meetings, this is not 
happening in Latin America. A high concentration of income is declared 

1 Income distribution has been discussed in several ECLA documents, 
notably, Income distribution in Argentina (United Nations publication, Sales 
No.: S.68.G) and "Estudios sobre la distribución del ingreso en América Latina" 
(E/CN.12/770 and Add.l). Furthermore, a comparative study is under way of 
income distribution in a number of Latin American countries, and also studies 
of the problems and instruments of income redistribution policy. 

2 Richard M. Titmuss, Income Distribution and Social Change (London, 
George Allen and Unwin, 1962). 
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an obstacle to development because the recipients of high incomes do 
not in practice invest an adequate proportion of them productively, 
while their consumption patterns exert undesirable pressures on the 
level of imports and the patterns of domestic production. Furthermore, 
the concomitants of extreme poverty hinder the masses of the popula-
tion from acquiring the qualifications and attitudes needed for par-
ticipation in a modern economy; and their lack of purchasing power 
restricts the potentialities for growth of most industries producing for 
the domestic market.3 Considering also the opposition which a system 
such as the present one is bound to arouse, political arguments come 
to reinforce the economic arguments for deeming it undesirable. 

Income redistribution, in fact, in its wider implications, appears 
to be one of the central themes around which development policy 
must be organized, and a particularly fruitful approach to economic 
and social integration, although this assertion needs to be qualified by 
full awareness of the weaknesses inherent in most direct redistributive 
measures. To a very large extent, the deficiencies in the various social 
sectors must be viewed as manifestations of low income levels and 
maldistribution of income rather than as problems soluble by sectoral 
programmes; at the same time, the deficiencies in some of these sectors, 
particularly education, obviously confirm and perpetuate the maldistribu-
tion of income. From the economic point of view, it is a truism that 
an acceptable income redistribution policy cannot be reduced to a more 
even distribution of poverty; the objective must be to channel as much 
as possible of the national income in directions that will strengthen 
the productive capacity and the incentives to produce of the whole 
population.4 

ECLA's most recent studies indicate that: (1) income distribution 
in Latin America is much more uneven than in the developed countries. 
While 5 per cent of the population in the highest income bracket receives 
only 16 per cent of total income in the United Kingdom and 20 per cent 
in the United States, the same percentage of the population accounts 

3 See, in particular, Towards a Dynamic Development Policy for Latin 
America (United Nations publication, Sales No.: 64.II.G.4) and The Economic 
Development of Latin America in the Postwar Period (United Nations publica-
tion, Sales No.: 64.II.G.6). The Punta del Este Charter 1961 calls for "a more 
equitable distribution of national income, raising more rapidly the income and 
standard of living of the needier sectors of the population, at the same time 
that a higher proportion of the national product is devoted to social uses". The 
1965 Economic Commission for Latin America study, The process of industrial 
development in Latin America (United Nations publication, Sales No.: 66.II.G.4), 
gives particular emphasis to the need for redistribution of income as a means to 
the stimulation of industries producing for the domestic market. The ECLA Eco-
nomic Survey of Latin America 1968 (E/CN. 12/825) and a document on Basic 
Aspects of Latin American Development Strategy (E/CN.12/836), presented to 
ECLA's thirteenth session in April 1969, insist once again on the prominent 
place in development strategy that must be given to income redistribution and, 
in particular, to compression of the consumption of the upper-income strata. 

4 See Anibal Pinto, Politica y Desarrollo (Santiago, Chile, Editorial Uni-
versitaria, 1968), pp. 19-20, for a discussion of the different relationships be-
tween income redistribution and development in industrialized and in develop-
ing countries. In the former, the central objective is the maintenance of real 
demand; in the latter, redistribution is conditional upon the reform of the 
structure of production, which is manifestly rigid and incapable of meeting re-
quirements in respect of wage goods (especially foodstuffs) and social services. 
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for 30 per cent or more in the Latin American countries studied, 
although there are marked differences between the countries regarding 
the unevenness of distribution; (2) there does not appear to be a clear 
correlation between national per capita income levels and income 
distribution in Latin America; (3) there are no statistical or other 
data to show that in the course of economic growth in a particular 
country income distribution tends to become less uneven. The last two 
statements seem to contradict the traditional theory, and yet at the 
same time, they reinforce other grounds for doubt as to whether the 
type of economic growth occurring in Latin America up to the present 
is leading toward fulfilment of the hopes usually invested in the term 
"development". There are no grounds for assuming that there is 
necessarily a relationship between the types of economic growth 
characterizing the higher income countries of Latin America and a 
more even distribution of income. This fact is all the more significant 
inasmuch as nearly all the Latin American countries are committed 
to or in some degree have tried out policies to which a considerable 
redistribution effect was attributed. 

It is nevertheless clear that the evidence is as yet too scanty and 
too limited in time-span to support firm conclusions on the relations 
between development (however development may be defined) and 
income distribution in Latin America. It is quite possible that over 
the very long term, further economic growth will have favourable 
effects on distribution; but that term may be so long as to lose all 
significance from the standpoint of income distribution policy. If other 
strata are considered instead of the highest income brackets, appreciable 
differences are found between countries, even in Latin America. Thus 
the 20 per cent receiving the lowest incomes absorb only 3.6 per cent 
of total income in Mexico, compared with 7.1 per cent in Argentina. 
It may be said that in a more developed country, the lowest income 
group receives a larger share of a higher average income, even though 
that share may be considered inadequate and the recipients of the 
highest incomes may account for a share equal to that received by 
the equivalent group in countries at lower levels of development. 
Similar conclusions may perhaps be drawn from a comparison of the 
urban sector and the rural sector in a single country. In any case, 
however fragmentary the available data may be, they indicate that the 
situation is extremely complex and that there is nothing automatic 
about the improvement of income distribution. It may even happen 
that in a process of improvement in the average national income there 
are groups which lose ground not only in relative terms but in absolute 
terms as well. A good many of the differences between what might 
have been expected and the actual state of affairs can probably be 
ascribed not only to the erroneous assumption in the traditional theories 
that the terms of the problem were strictly economic, or to the failure 
of redistribution policies because they were not properly thought out, 
but also to the insufficient attention that has been given to the fact 
that income distribution is one of the questions most closely associated 
with the distribution of power. The few measures that have been 
adopted, when confronted with existing social and economic structures, 
may have effects quite different from those that were intended. Ex-
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perience thus far suggests that the policies adopted are effective in 
redistributing income within the middle strata and contribute to improve 
the relative position of some organized urban groups, but have little 
effect on the general distinction between upper, middle and lower strata. 
It is possible that, in given circumstances, redistribution of income in 
favour of certain middle sectors may actually have been effected at the 
cost of some of the lower strata instead of the upper strata. 

The following discussion is concerned mainly with certain relation-
ships between income distribution policy and the sectors of social policy 
referred to previously. 

2 . FISCAL POLICY 

A Conference on Fiscal Policy organized by the OAS/IDB/ECLA 
Joint Tax Program discussed in some detail the use of fiscal policy as 
an instrument for income distribution; there was general agreement on 
the need to increase public revenue and to distribute the burden more 
fairly, but a considerable difference of opinion as to the techniques 
that should be used, the priority that should be given to income re-
distribution in relation to other objectives of fiscal policy, and the 
effectiveness of fiscal policy relative to alternative instruments of income 
redistribution.5 The problem centres on the capacity of the State to tax 
the upper brackets of income and wealth, under the circumstances 
typical of Latin America, efficiently and through techniques that will 
also stimulate these groups to use their resources more productively. 
While the alternatives open to fiscal policy and their complex implica-
tions cannot be discussed in the present paper, one proposal made to 
the Conference deserves special attention in relation to the general 
framework of social policy: it was proposed that the tax systems should 
be examined in their entirety in relation to social objectives for distribu-
tion of the burden among broad income groups and that the differing 
tax instruments appropriate to each group should be distinguished. 

On the basis of hypothetical shares in the national income for the 
"high", "middle" and "low" groups, with their corresponding contribu-
tion to fiscal revenue, it was proposed that the various instruments for 
distribution should be suited to the individual situation of each of these 
income strata. Accordingly, the tax instruments appropriate to the 
high-income group would be income tax, tax on assets in whatever form, 
and a tax on expenditure on luxury goods and services. The middle-

5 "The participants were agreed that there was ample capacity in most 
Latin American countries to increase public revenue and that among the most 
important causes for the insufficiency of such revenue was the failure of the 
tax system to impose effective levies on the propertied classes and to collect 
those in force. While the great masses of the population bore considerable 
fiscal burdens through indirect taxes of various kinds, benefits accruing from the 
ownership of capital—whether in the form of income, of capital gains or of 
the spreading power derived from the ownership of wealth as such—largely 
escaped taxation. Considerations of equity and of expediency alike required 
that any major reform of the tax system should ensure that the propertied 
classes, as well as the working classes, paid their due share of the common bur-
den." See "Final Report of the Conference on Fiscal Policy" in Fiscal Policy 
for Economic Growth in Latin America, Papers and Proceedings of a Conference 
held in Santiago, Chile, December 1962 (Baltimore, The Johns Hopkins Press, 
1965), pp. 418-419. 
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income group would be subjected to taxes on expenditures on "non-
wage goods" (nearly all consumption goods and services except the 
most essential) and to low rates of taxes on incomes, based on payrolls 
and deducted. The low-income group would not make a net contribution 
to public finance in view of the redistributive effect of public expen-
diture, but would be taxed to the extent that its consumption crossed 
the borderline between "wage goods" and "non-wage goods". 

At present, most countries in the region are at some stage of the 
drafting or application of tax reforms intended both to increase public 
revenues and to distribute the burden more equitably, although concrete 
targets such as those set forth above have not yet been incorporated 
in public policies. The debates now under way in the legislative bodies 
and the press indicate that a consensus on the desirable limits of income 
redistribution through tax reform is not at hand. In practice, the public 
sector remains heavily dependent on indirect taxes that bear upon the 
low- and middle-income groups, while the upper income minority retains 
formidable powers to resist or evade attempts to increase its own 
contribution.6 

3. MEASURES REDISTRIBUTING WEALTH AND DIFFUSING CONTROL OVER 
THE MEANS OF PRODUCTION 

The highly uneven distribution of income in Latin America is 
associated with a high degree of concentrated control of the sources of 
income, and compelling arguments have been put forward that effective 
policies for the redistribution of income must include measures for the 
redistribution of wealth. This proposition is most widely accepted in 
relation to the ownership of land, and it would be unnecessary to repeat 
here the justifications for land tenure reform, now embodied in numerous 
regional policy recommendations approved by the Governments, although 
not yet widely translated into national practice. Such reform is re-
distributive only to the extent that the acquisition of land is financed 
at the expense of the landlords, and assumes a shift in political power 
depriving this group of the ability to block or evade a measure so 
distasteful to it. It has been pointed out that the concentration of 
agrarian property in latifundia, in addition to its obviously depressive 
influence on rural wage rates and on the possibilities for emergence 
of a class of efficient small farmers, is likely to influence food supplies 
and prices in ways that may frustrate the redistributive intentions of 
wage measures outside the agricultural sector. 

6 The conclusion drawn from a recent summary of fiscal policy trends is 
that up to now the concern with tax reforms and income redistribution has had 
little effect in practice, and that, "in general, the principal discernible long-run 
trend in tax changes in the recent period has been the move toward more gen-
eral sales taxes, perhaps largely because of the pressure exerted by the shrink-
ing revenue base afforded by the traditional excises and by foreign trade". 
In the same study it is stated that "in the particular case of income tax, despite 
traditional objections, there is every reason to expect that every country can . . . 
effectively impose taxes on upper-income groups by putting the accountants and 
lawyers, who now so effectively (and usually legally) help their clients avoid 
taxes, to work on the side of the government". (Richard M. Bird and Oliver 
Oldman, "Tax reform in Latin America—a survey and a commentary", Latin 
American Research Review, vol. Ill, No. 3 (1968), pp. 9-23.) 
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Regional thinking on needs for an instrument of wider diffusion 
of property and greater public control over the means of production in 
sectors other than agriculture is much farther from a consensus. The 
relevant instruments would include anti-monopoly legislation; promotion 
of ownership of shares in enterprises among the public in general or 
among the workers; expansion of the sector of public ownership of 
large enterprises, or their nationalization; and a wide range of measures 
for the encouragement of small entrepreneurs, including credits and 
promotion of co-operatives. 

4 . PUBLIC SERVICES 

A large share of any increase in revenue secured by the public 
sector is sure to go to education, public health, low-cost housing, and 
other services theoretically available to the whole population. To the 
extent that the low-income strata really benefit from these services 
and that the revenue system is progressive, these services constitute 
a highly important form of redistribution of income, and one that is 
particularly calculated to stimulate development by raising the pro-
ductivity of the "human resources". The sectoral discussions above have 
indicated, however, how far this objective is from attainment. Even in 
countries with high per capita incomes and long traditions of providing 
such services as rights, it is believed that the lowest income groups 
are at a serious practical disadvantage in using them. In Latin America, 
many of the services seem to involve a redistribution of income away 
from the masses, who contribute to their support but are unable to 
take advantage of them. In education, moreover, the real importance 
of an uneven distribution of the publicly financed service does not lie 
in a comparison of the contributions to educational costs and the 
benefits received by different classes or income strata, even if it were 
practicable to make such a calculation. The distribution of educational 
opportunities goes far to determine the income-earning capacity of 
the coming generation. A distribution of such opportunities that 
coincides to a large extent with family income and place of residence 
is at least as important as the concentration of wealth in carrying 
existing patterns of income distribution into the future, particularly if 
employment requirements in terms of educational qualifications increase 
as fast as, or faster than, the educational system expands. 

5. WAGE AND SALARY LEGISLATION 

Minimum wage laws with varying breadth of coverage have been 
enacted in many countries of the region, and laws or decrees periodi-
cally raising wages and salaries are standard practice in the countries 
with experience of inflation. The redistributive effects of these measures 
have been conditioned, first, by their widely differing enforceability in 
different types of enterprises; second, by their inevitable limitation to 
regularly employed workers and employees. The over-all result, as in 
the case of other types of redistribution measures, may have been a 
strengthening of the position of certain groups at middle or lower 
income levels, with advantages going to workers in large enterprises in 
relation to workers in small ones, to urban workers in relation to rural, 
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to wage workers and salaried employees in relation to self-employed 
groups, etc. The more marginal casually employed or self-employed 
workers are likely to be placed at a disadvantage in two respects: 
minimum wage laws (often combined with rigid provisions for job 
security) cause employers to turn to capital-intensive methods; and 
enterprises subject to the laws are commonly able to pass on the costs 
in the form of higher prices that depress the purchasing power of the 
unprotected groups, besides making the advantages obtained by the 
protected groups to some extent illusory. 

6. LEGISLATION PROMOTING OR REGULATING COLLECTIVE 
BARGAINING AND UNIONIZATION 

Trade union legislation up to the present, like wage legislation, 
seems to have contributed mainly to strengthening the position of certain 
salaried groups in relation to others and in relation to the casually 
employed and self-employed. In general, the groups that have been 
in a strong position to bargain collectively and to exert effective 
pressure on the public authorities have had strong motives to protect 
their favoured position against the threat of competition from the 
growing unorganized and under-employed labour force. At the same 
time, the presence of a large unorganized labour reserve has tended to 
limit the power of the unions to influence wage levels except in the 
larger enterprises, in which wages form a relatively small part of total 
costs.7 The laws themselves have commonly supported the highly 
uneven distribution of incomes between urban and rural workers. 
Unionization of the former has been favoured, while unionization of 
the latter has sometimes been prohibited or placed under severe 
restrictions. 

7. MEASURES AFFECTING PRICES OF CONSUMER GOODS AND SERVICES 

This category comprises a wide range of measures: control of 
prices of essential consumer goods, favourable treatment of imports 
of such goods, subsidies to producers, direct sales by public agencies 
in order to combat hoarding and profiteering by middlemen. Measures 
of this kind inevitably come to the fore in countries undergoing inflation, 
with chronic struggles centering around the prices of a few goods and 
services having the most direct impact on the lives of the urban low-
income groups—in particular bread and transport fares. To the extent 
that they are enforceable, measures which stabilize prices presumably 
benefit wider strata of the urban population than do the measures 
affecting wages. Unless they include a large element of public subsidy 
to the producers of essential goods, however, they inevitably increase 
the rural-urban income discrepancy. Controlled food prices mean lower 

7 The Process of Industrial Development in Latin America, op. cit., pp. 131 
et seq.} emphasizes the wide variations in wage levels within the industrial 
sector, with relatively inefficient industries able to survive because they need 
not meet the wage levels of the modern industries, points to a relatively low 
average share of wages and salaries in the value added in the industrial sector, 
and also suggests the relative ineffectiveness of minimum wage laws in the 
smaller enterprises. 
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rural wages and lower incomes for small cultivators, while price controls 
on the consumer goods bought by these groups are likely to be much 
looser. (It does not follow automatically that higher food prices would 
benefit the rural workers and small cultivators; this would depend on 
their bargaining power vis-à-vis landowners and commercial middlemen.) 

In the last few years, the number of countries suffering from a 
substantial degree of chronic inflation has increased and stabilization 
policies have generally been only temporarily effective. This is not the 
place to discuss a highly controversial issue, but there are some points 
which merit attention. Inflation has been described as a means of 
postponing or preventing the confrontation of opposing social forces 
when resources are insufficient to satisfy their claims. This could give 
the public authorities more time to overcome the structural causes of 
inflation. It is more than likely, however, that chronic inflation in-
terrupted by periods of stabilization will absorb the attention of the 
public authorities, of planning advisers and of the public at large in 
an interminable series of short-term measures designed to avoid ex-
cessive discontent and to maintain or improve the relative position of 
the different groups in the distribution of income; and that none of the 
parties effected by these measures is capable of devising tactics in line 
with a rational conception of long-term interests. Moreover, the public 
is becoming increasingly sceptical about the efficacy of repeated promises 
to end inflation, which in itself is a factor that makes for its continuance. 

8. MEASURES FOR SUPPLEMENTING INADEQUATE INCOMES 

Under this heading fall the various social security and social 
welfare programmes that have become part of public policy in the 
high-income industrialized countries and that have gradually been in-
troduced, at least as a token scale, throughout Latin America. Some of 
them, in particular the social security systems that depend on em-
ployment status and previous contributions, are subject to the same 
limitations as the other redistributive measures mentioned above. They 
redistribute incomes to some extent within the middle and lower-middle 
strata, but since the costs of employer and worker contributions to 
their financing are passed on to the general consumer of domestically 
produced goods and services, they leave the uncovered lowest income 
strata at a greater disadvantage than before. 

Family allowances and old-age pensions not dependent on em-
ployment status or previous contributions, and public assistance toward 
the maintenance of a floor level for incomes should in principle have 
wider redistributive effects. Arguments for such measures gain weight 
with the degree of urbanization and with the decline in relative im-
portance of family economic enterprises and of traditional forms of 
mutual aid in the community or extended family. From the human 
resources standpoint, the heavy burden the poorest families must bear 
in order to support their children and other dependents obviously 
depresses their potential productivity and limits the future capacity 
of their children to participate in the society. Under present cir-
cumstances of increasing political participation by the urban masses, 
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and to some extent of the rural masses, it can be expected that the 
concept of the right to a minimum income will become increasingly 
influential. Unfortunately, the introduction of this concept in countries 
in which half or more of the population falls below the poverty line, in 
which public resources are very limited, and in which the existing 
social structure is hardly compatible with a massive reallocation of 
resources to overcome the problems of poverty and low productivity, 
is likely to produce a widening gap between pretensions and realities, 
along with systems of distribution of material aid among the lowest 
income strata that perpetuate the traits of passivity and dependency 
inherited from past paternalistic relationships. 

Various schemes for distribution of material aid (free school 
meals, building materials for self-help housing projects, medicines for 
public health clinics) are integral parts of programmes in the various 
social sectors, and their justification depends on their contribution 
to the efficacy of the main sectoral activity more than on their con-
tribution to income redistribution. It deserves mention, however, that 
more isolated and sporadic forms of distribution of material aid are 
attaining appreciable importance as income supplements for the urban 
low-income strata, and to a lesser extent for various rural groups. 
These depend on the availability of certain goods (in particular surplus 
foods) donated from abroad, on the donations in kind received by 
charitable organizations, and to the pre-election tactics of political 
movements (distribution of clothing, blankets, building materials, etc.). 
Discrepancies between the goods distributed and the recipients' views 
of their own immediate needs are inevitable, and it is well known that 
the recipients frequently overcome the discrepancies by selling the goods 
and thus converting the material aid into cash income supplementation. 

9 . EMPLOYMENT POLICIES 

While many fully employed workers do not earn enough for 
adequate maintenance of their large families, it is also well known that 
much of the low-income population is under-employed, subsisting 
precariously by seasonal labour in the countryside or makeshift occupa-
tions of low productivity in the towns. Present employment trends both 
in industry and agriculture, when related to the rapid growth in the 
labour force, present the likelihood of continuing increases in the 
under-employed population and the appearance of unemployment on 
a larger scale than hitherto. Income redistribution benefiting the under-
employed and unemployed presupposes the creation of jobs enabling 
them to earn income, and attention is now beginning to turn to the 
potentialities of large-scale public works programmes with the twofold 
objective of providing such jobs and utilizing the idle labour resources 
to further essential infrastructural investments in roads, dams, buildings, 
etc. Such policies have already been applied on a significant scale to 
meet emergency situations, as in periods of drought in the Brazilian 
Nordeste. The wider implications of their adoption on a national scale 
remain to be faced, and some of the arguments for them seem argu-
ments of desperation: no other promising solution for the problems of 
rising under-employment is within reach, so labour-intensive public 
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works must be tried.8 In any case, such programmes, unless they are 
to be financed entirely by external aid, require accompanying progress 
in the fiscal techniques of income redistribution; the public sector must 
mobilize enormous additional resources to pay for them. 

The above considerations suggest several broad requisites for an 
effective income redistribution policy: 

(a) It would have to include a combined assessment of measures 
in all of the sectors of public social action in regard to progressiveness 
of their financing, equitability of their distribution, and their contribu-
tion to income-earnings capacity and access to employment. 

(b) It would have to include or accompany planning of the 
dissemination of technological progress in order to narrow the pro-
ductivity gap between different sectors of the economy and counteract 
the marginalizing effects of certain types of capital-intensive technology. 

- (c) It would have to include or accompany planned changes in 
the structure of production and in the kinds of services offered, in order 
to insure that wage-goods and services consumed by the masses of the 
population would become available in response to rising incomes. 
Without such changes the income increases would be cancelled out by 
continuing price inflation.9 

(d) It would have to depend on changes in social relationships and 
in the distribution of political power. At this point, a dilemma appears: 
(i) As long as the upper income strata retain a considerable share of 
power and are impervious to arguments of national needs and social 
justice, the capacity of the public authorities to apply the measures 
needed to redistribute income will be quite insufficient. Attempts to do 
so will be piecemeal and vacillating, leaving ample scope for resistance, 
evasion, flight of capital and prolonged periods of insecurity not 
conducive to private investment, (ii) If the control of the upper income 
strata is broken and countervailing political forces compel rapid income 
redistribution, the State will have great difficulty in exerting sufficient 
control over the process to limit inflation and channel the needed pro-
portion into investment.10 

s in fact, economists who conclude that the labour-absorptive capacity of 
industry cannot be expected to match increases in the labour force commonly 
fall back on one of two "residual" solutions: large-scale public works or retention 
of labour in agriculture. A statement by Gunnar Myrdal gives heavy emphasis 
to the latter alternative; see his address, "Agriculture and the world economic 
revolution" (LARC/65/CONF.16), delivered at the Latin American Conference 
on Food and Agriculture, Viña del Mar, Chile, 18 March, 1965. 

9 Unpublished studies of the Latin American Institute for Economic and 
Social Planning analyse this requisite in terms of the choice between "diversifica-
tion" of the market for domestic manufactures through continued reliance on 
the demand of the high-income strata for many kinds of expensive products, and 
"amplification" of the market, by spreading employment and incomes and mass-
producing cheap necessities for the market thus amplified. 10 Several of the requisites and problems summarized here are discussed in 
detail in Aníbal Pinto, La Distribución del Ingreso en América Latina, Editorial 
Universitaria de Buenos Aires, 1967. This study warns of the probable ineffective-
ness of policies concentrating on income distribution through measures such as 
those discussed above without simultaneous attention to the basic features of 
the social and economic system that foster income concentration through a 
process of "accumulative causation". 
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Chapter XVIII 

POPULATION POLICY 

1. INTRODUCTION 

The populations of most Latin American countries, as is very well 
known, are now increasing with a rapidity matched by few countries 
elsewhere. Chapter IV demonstrates that foreseeable trends of fertility, 
mortality and migration make continued high rates of increase practically 
certain for some years to come in most of the countries of the region. 

Until quite recently, such increases would have been looked upon 
with complacency or gratification, in view of the generally low densities 
of population in the Latin American countries and the advantages to be 
hoped for from larger national populations in terms of larger internal 
markets, expanding and youthful labour forces, and greater power 
relative to other countries and regions. A contrary current of opinion 
has now come to the fore, and Latin America—along with the rest 
of the world—is embarked upon a debate in which the "population 
problem" and "population policy" are commonly equated with the 
desirability or undesirability of high rates of increase and of measures 
intended to reduce such rates by controlling fertility.1 

This concentration of attention on one aspect of what is generally 
admitted in principle to be a very broad and complex area for study 
and policy formulation may not be surprising in view of the actual 
difficulties and the ominous long-term implications of present rates of 
increase. Notwithstanding, the diagnosis presented above suggests that 
effective population policies will require a wider scope and a conceptual 
frame of reference taking all relevant factors into account. 

For one thing, the interrelationships and causative sequences 
between population growth and socio-economic development in the 

1 Studies, polemical or promotional papers, and meetings focused on these 
topics have proliferated in recent years. A number of papers dealing with Latin 
America can be found in Proceedings of the World Population Conference, Bel-
grade, 30 August-10 September 1965 (United Nations publication (in four 
volumes): Sales No.: 66.XIII.5,6,7,8), and in Family Planning and Population 
Programs, Proceedings of International Conference on Family Planning Pro-
grams, Geneva, August 1965 (The University of Chicago Press, 1966). Publi-
cations focusing on Latin America from widely differing points of view include: 
Jorge Iván Hubner, El Mito de la Explosion Demográfica (Madrid, Ateneo, 1967); 
Armand Mattelart, A dónde va el Control de la Natalidad? (Santiago de Chile, 
Editorial Universitaria, 1967); J. Mayone Stycos, "Problemas demográficos de 
América Latina", Revista Latinoamericana de Sociología, vol. II, No. 1 (marzo 
1966); Víctor Urquidi, "El desarrollo económico y el crecimiento de la pobla-
ciónDemografía y Economía, vol. Ill, No. 1 (1969); Benjamín Viel, La Explo-
sión Demográfica. ¿Cuántos son demasiados? (Santiago de Chile, Ediciones de 
la Universidad de Chile, 1966). 
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varying specific circumstances of the Latin American countries are not 
well enough understood to justify selection of population growth in 
each instance as a key variable that can and should be attacked directly 
in order to speed up development. In particular, it cannot be taken for 
granted that the policy emphases adopted by certain densely populated 
low-income countries of other regions, from whose experience the 
present world-wide campaign for population policy has drawn heavily, 
are generally appropriate or feasible for all of Latin America. 

For another, recent insistence on the overriding importance of 
curbs to population growth, under prevailing conditions of political 
dissensus, has brought forth suspicions and accusations of concealed 
motivations. The high-income countries are suspected of wishing to 
limit the population growth of their poorer neighbours, whether to reduce 
future claims for aid or to guard against shifts in relative power. 
Domestically, the well-to-do are suspected of similar motivations in 
wanting lower fertility for the marginal population. The proponents of 
different strategies for accelerated development for the most part resent 
the placing of population growth in the foreground as designed to divert 
attention from what they see as questions of higher priority, whether 
they place their emphasis on more generous terms of trade and aid, 
or on structural reforms and the combating of dependency. Such 
suspicious constitute a factor that cannot be ignored in considering the 
probable viability of population policies concentrated on fertility control, 
and complicate every effort at objective analysis of the problem. 

A few Governments in Latin America have made statements in-
dicating assent to or dissent from the general proposition of the 
desirability of lower rates of increase, but as yet none of them have 
tried on a national scale to apply a set of instruments constituting a 
population policy even in this narrow sense. Population policies in the 
broader senses that will be discussed below have not gone beyond 
the stage of speculation. At the same time, in population as in various 
other sectors of policy, it can be said that individual public agencies, 
mainly in the public health sector, as well as private bodies, are 
advocating and applying (usually on a small scale) population policies 
of their own. At the present stage of uncertainty and controversy, this 
is probably unavoidable. There is no other way of getting experience 
as to the extent to which various measures can meet the claims made 
for them. 

The present stage of experiment and controversy cannot be 
prolonged indefinitely, however. Population will have to be incor-
porated more adequately and coherently into public policy in two 
main respects: (a) as a policy with defined limits, objectives, and 
instruments to be brought under unified planning; (b ) as an independent 
variable to be taken into account in all areas of social and economic 
development policy. 

The remainder of this section consists of certain preliminary propo-
sitions and hypotheses for testing. They are intended to lead toward 
a more balanced discussion of population problems and policies in the 
different settings of Latin America. It should be stressed that these 
propositions deal solely with the apparent relationships between popula-
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tion and development, although it is recognized that these will not be 
the only factors determining the population policies that are eventually 
adopted. Systems of values are considered here only to the extent that 
they bear upon the feasibility of population policies or instruments. 

The delimitation of the policy area under consideration raises 
problems that were discussed in relation to the social sectors in general 
at the end of chapter XI. Population policy limited to measures intended 
to influence the rate of population increase can legitimately be rated 
excessively narrow. However, all social as well as economic policies 
deal with the human race or "population" and no purpose will be 
served by inflating the definition of population policy until it becomes 
synonymous with "development policy". If population policies are to 
take their place within over-all development policy, in the two senses 
indicated above, they must be defined so as to cover areas susceptible 
to unified policy and planning, neither ignoring relevant factors nor 
becoming inoperably broad. 

2 . TYPES OF COUNTRIES IN RELATION TO POPULATION POLICY 

The Latin American countries fall into distinct groups in regard 
to their population structures and trends that correspond in general to 
the typology presented in chapter III, and that suggest the desirability 
of corresponding differences, at least in emphasis, in their population 
policies. A recent classification of countries according to their demo-
graphic traits distinguishes the following:2 (1) Argentina and Uruguay. 
Here fertility and mortality have fallen to levels similar to those of 
the highly industrialized and urbanized countries of other regions; the 
over-all annual rate of growth is below 2 per cent; the percentage of 
population under 15 years of age is much lower than in the rest of 
Latin America, and the percentage 65 years of age and over much 
higher. (See table 1, page 16.) These two countries represent about 
10 per cent of the total population of the region. (2) Chile and 
Cuba. Here fertility rates are beginning to follow the earlier down-
ward trend of mortality rates; the over-all rate of increase is below 
the regional average, although still high; the percentage under 
15 years of age is markedly below the regional average, and 
the percentage 65 and over somewhat higher. These two countries 
represent about 7 per cent of the regional population. (3) Bolivia 
and Haiti. Here fertility rates are high, but mortality rates 
have declined less than elsewhere, so that the rate of population 
increase is presumably below the regional average, although statistics 
are also relatively unreliable. These countries represent about 4 per cent 
of the regional population. (4) The remaining fourteen countries. Here 
mortality has declined sharply, although not uniformly, while fertility 
remains high and shows, up to the present, no sign of a downward 
trend. Rates of population increase are thus very high, and so is the 
percentage of population under 15 years of age (around 45 per cent). 
The countries in this group account for about 79 per cent of the 
regional population. 

2 Carmen A. Miró, "Aspectos demográficos de América LatinaCELADE, 
document A/88. This classification does not include the English-speaking coun-
tries of the Caribbean. 
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The countries in the first two demographic groups correspond to 
Type I in the typology used throughout the present study, with the 
exception of Cuba, which constitutes a type by itself because of recent 
changes in its political, social and economic structures. The countries 
in the third demographic group approximate to Type IV. The fourth 
demographic group, including the bulk of the regional population, cor-
responds in the main to Types II and III. 

It is natural that the present debate over population policy, with 
its concentration on the desirability of fertility controls, should direct 
itself amost exclusively to the situations of the countries of the last 
demographic group (Types II and III). It would only confuse matters 
to apply similar arguments to the countries of the first two groups, 
or to refute the arguments for fertility controls in terms of the needs of 
these countries, although this is sometimes done. Before entering into 
the wider issues of population policy, it may be useful to state a few 
propositions concerning population increase in the countries comprising 
nearly four fifths of the regional population. 

It seems undeniable that lower rates of fertility, with consequent 
changes in rates of population growth and in age distribution would 
ease the developmental problems of these countries (Types II and III). 
This generalization needs to be qualified as follows: 

(a) In the short-term at least, a comparison of the experiences of 
different Latin American countries indicates that high rates of population 
growth do not rule out high rates of growth in production and that 
low rates of population growth can coexist with economic stagnation. 
During the past decade, per capita income growth in the countries of 
Type I has, in general, been much lower than in the countries of Types 
II and III. What the direct relationships of causation may be, if there 
are any, between the two phenomena is too complicated a question 
to be discussed here, but the possibility that the higher rates of popula-
tion growth have stimulated economic growth to some extent cannot 
be ruled out at the present stage of knowledge and deserves more 
thorough investigation. The case against extremely high rates of popula-
tion increase does not rest on the over-simplified assumption that if 
they are reduced the per capita income increase will automatically be 
that much higher. The real difficulties presented by the kind of rapid 
population increase that derives from a wide gap between fertility and 
mortality rates are more complex, and have been touched upon in many 
different contexts in the present study: the dependency burden upon 
low-income families, the perpetuation and intensification of marginality 
among the more disadvantaged strata, the widening of the gap between 
supply of and demand for unskilled labour, the strain upon educational 
and other social services, the difficulties of attaining systems of land 
use that will be more productive and less wasteful of human as well as 
natural resources. Under present trends of economic growth, it has been 
pointed out, it is possible for national per capita income to rise at a 
rate meeting development planning targets, while high proportions of 
the population neither benefit from nor contribute to the increase. 

(b) The assumption that lower rates of fertility would release 
resources for investment and also for more adequate upbringing of the 
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smaller child population would be justified only if the drop in fertility 
were preceded or accompanied by effective measures for raising the rates 
of investment, redistribution of incomes and reforming the content and 
distribution of the social services. Otherwise, the consequences might 
be limited to a minor alleviation of pressures on the public sector 
reducing the likelihood that it would undertake vigorous reform 
measures. 

(c) The practical consequences of lower rates of increase—under 
any realistic hypothesis—would make themselves felt with different 
time-horizons in regard to family income and the dependency burden, 
education and health services, housing, food supplies, employment, etc. 
The problems of development up to 1980 would be affected by such 
lower rates of increase mainly in relation to increased adequacy of 
family income for livelihood and upbringing of children. Other conse-
quences of differential rates of increase would, of course, become 
progressively more important in subsequent years. 

(d) The immediate problem, except possibly for a few of the 
smaller, poorer, and more densely populated countries of Types III 
and IV, lies not in the present size of population nor in the fact of 
population increase but in the rate of this increase. If the rate of 
population growth falls, it will of course be easier to solve some 
of the important problems connected with economic development, 
particularly in the countries with the highest rates of population increase. 
At present, however, there is no objective basis for deciding what the 
optimum rate of increase for individual countries should be, and still 
less for stating an optimum population size for development purposes. 
Before meaningful statements on optimum rates of increase can be made, 
a wide range of questions about future changes in technology, industrial 
production, land use, standards for social services, population redistribu-
tion, etc., need to be answered. If it is really intended to incorporate 
population policies into development plans, however, it is essential to 
begin to seek tentative estimates of the lower and upper margins for 
rates of increase beyond which development would be frustrated by 
lack of incentives to investment on the one side, or by the impossibility 
of attaining a rate of investment high enough to achieve a sustained 
rise in per capita income, on the other. 

3. COMPONENTS OF POPULATION POLICY 

A comprehensive formulation of population policy would have to 
include coherent objectives and instruments relating to (a) the three 
determinants of population size (fertility, mortality, migration); (b) 
population distribution; (c) population quality, (d) the family as 
arbiter and principal executor of decisions and actions affecting popula-
lation size, distribution and quality. 

(a) Size and rate of increase 
The following propositions concerning the determinants of popula-

tion size and the instruments that can be applied for their modification 
seem to be generally applicable: 
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(i) There is no sound basis for judgement at present as to the 
potential effectiveness of public policies directed to fertility control that 
would be feasible within the limits set by the values and the adminis-
trative possibilities of the Governments of the countries now charac-
terized by high rates of population increase, and under prevailing social 
and cultural conditions. The general characteristics that have been noted 
for the different sectors of public social action—bureaucratization, dif-
ferential utilization by the urban middle strata, limited ability to provide 
effective services to the urban marginal strata and the rural population 
—suggest that the initial effectiveness of such measures would not be 
high, to the extent, at least, that they depend on the zeal of the public 
administration. 

(ii) There is also no satisfactory basis at present for judgement 
as to the scope and rapidity of future unplanned or spontaneous changes 
in fertility. The high, medium and low projections presented in chap-
ter IV necessarily rely on past experience, according to which demo-
graphic transitions have been slow. At present, however, a number of 
important new elements, in addition to the possible decision by Gov-
ernments to promote measures for the reduction of fertility, are present. 
Advances in contraceptive techniques, combined with the increasing 
penetration of at least some aspects of "modern" urban ways of life 
through mass communication media—themselves undergoing rapid 
technological advances—indicate the probability that before very long 
most of the Latin American population will have access to methods 
of fertility control cheaper and less dependent on foresight and syste-
matic use than at present, and that information concerning such methods 
will also be widely diffused. The consequences can only be guessed at 
in the absence of systematic information concerning relevant motivations 
in different strata of the Latin American population. It has been con-
jectured that the traditional rural outlook, by which numerous children 
are looked upon as an asset for their contribution of labour to the 
family enterprise and as a source of social security for the old age of 
their parents, survives tenaciously into situations in which it is no 
longer valid. It has also been conjectured that the combination of 
poverty and insecurity under which much of the urban and rural 
marginal population lives inhibits any form of sustained planning for 
the future, so that the fertility levels are determined largely by biological 
sexual urges. High fertility has also been attributed in part to the cult 
of machismo; the man feels that the begetting of many children is an 
essential proof of maleness. No doubt all of these hypotheses have some 
validity. It is probable that motivations bearing upon family size are 
confused and self-contradictory even within individual families. The 
marginal adjustment to poverty and insecurity undoubtedly limits capa-
city for planning and systematic action, but this does not mean that no 
foresight is exercised. (These questions are discussed in chapter V in 
relation to the applicability of the conception of a "culture of poverty".) 
At any rate, the near future is going to present unprecedented situations 
in regard to the possibilities of fertility control and the spread of in-
formation about such methods. It is quite likely that spontaneous reac-
tions to these possibilities will have a greater impact on fertility than 
will governmental policy decisions. In this case, the decline of fertility 
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rates to the levels characteristic of the industrialized countries might be 
speeded up by technological diffusion in much the same way as the 
previous decline in mortality rates. 

(iii) Measures relating to mortality fall mainly into the public 
health sector. Whatever views are entertained concerning, the rate of 
population increase, the reduction of mortality rates will continue to be 
a priority objective within social development policy. It has been pointed 
out, however, in various parts of the present study, that the countries 
of Types I and II, and to a lesser extent those of Type III, have already 
realized most of the gains that can be expected from the control of 
mass diseases and other measures that can be carried out at low unit 
costs and in partial isolation from other areas of policy. Further gains 
will depend both on more expensive medical and sanitary services and 
on improvements in other components of the level of living, particu-
larly food consumption and environmental sanitation. 

(iv) The third determinant of population growth, migration, for 
reasons set forth in chapter IV, will probably have only a very minor 
quantitative role for the future, although its qualitative importance will 
be considerable enough to justify determined efforts on the part of the 
Governments both to attract migrants with needed skills and to dissuade 
emigration of the possessors of such skills. 

(b) Distribution 
It is well known that in all of the larger countries of Latin America 

and in most of the smaller ones, population is extremely unevenly distri-
buted geographically. Present trends point towards increasing agglomer-
ation in the larger urban centres and increasing pressure on the land 
in the older agricultural areas, with population movements towards the 
thinly populated areas and the formation of new urban growth centres 
in such areas occurring only here and there and on a much smaller 
scale.3 Thus national figures on density of population are misleading; 
zones that are very densely populated and zones that are practically 
empty cancel each other out in the averages. Geographical distribution 
of population is particularly uneven in the countries of Type I, and con-
centration in the largest urban centre is particularly pronounced. In these 
countries, however, the possibilities of further agglomeration are rela-
tively limited, although not unimportant; immigration from abroad is 
unlikely to resume its past role, and the reservoir of rural and small-
town population is now small in relation to the present size of the prin-
ciple cities. The potential for further agglomeration is greatest in the 
countries of Type II, in which the rural population is still huge with 
high rates of natural increase, and in which the concentrated character 
of economic growth exercises a powerful attraction to the existing large 
cities. In the countries of Type III, also, accelerating concentration of 
population is likely, but here the scale is limited by the relatively small 
size of national populations and probably by the more limited ability 
of the urban centres to offer a livelihood. 

3 These questions have been discussed in detail in "Geographical distribu-
tion of the population of Latin America and regional development priorities", 
Economic Bulletin for Latin America, vol. VIII, No. 1 (March 1963). 
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The principles on which policies directed to a more satisfactory 
distribution of population might be based are subject to controversy. 
Existing information on the character and distribution of natural re-
sources and other relevant factors is extremely inadequate, in particular 
in regard to the tropical interior of South America. It can be affirmed, 
however, that the trends of geographical redistribution of population are 
at least as important as the over-all rates of increase, and that they are 
probably more susceptible to constructive change through public policy 
in the medium-term future. Population policy should either compromise 
or be co-ordinated with an intensive search for means of channelling 
the geographical and occupational redistribution of the population 
along lines more conducive to healthy development. Techniques of 
regional planning are needed that will stimulate new growth centres 
and promote the formation of national networks of towns and cities 
of differing sizes and complementary functions, able to offer productive 
employment to the surplus rural labour force. Methods of opening up 
the more promising of the huge nearly empty internal regions must be 
found that will husband their natural resources and protect their settlers, 
in contrast to present haphazard and destructive processes of land 
speculation and squatter settlement.4 

(c) Quality 
Discussions of population policy commonly include a general 

proviso that qualitative aspects deserve as much attention as the 
quantitative, but then focus exclusively on measures relating to the 
latter. One reason has been suggested above: once qualitative aspects 
are considered, it is very difficult to draw a line between population 
policy and over-all development policy. It is obvious that quantity and 
quality affect one another in many ways, and that the meaning of 
population changes for development cannot be determined by con-
sidering either one in isolation. The more malnourished, susceptible to 
diseases, poorly educated, socially and psychologically unstable the 
population strata that are under consideration, the less they can con-
tribute to development and the greater the burdens that their rapid 
increase would impose. Conversely, the higher the rate of population 
increase, the greater the likelihood that large population strata will 
have the above negative characteristics, implying that either they will be 
excluded from the benefits of development or that a high proportion 
of the gains from rising production will have to be diverted to measures 
helping them to overcome their handicaps. The fact that mortality rates 
have been brought down mainly through sanitary measures, rather than 
over-all improvements in levels of living, increases the likelihood that 
much of the population thus enabled to survive will be handicapped 
physically and psychologically by family poverty and insecurity. It fol-
lows that population characteristics—quality as well as quantity and 
distribution—should be taken into account as independent variables in 
all aspects of social economic policy, and that this will require inter-
disciplinary research which as yet has not progressed beyond preliminary 
explorations. 

4 See "Rural settlement patterns and social change in Latin America", 
Economic Bulletin for Latin America, vol. X, No. 1 (March 1965). 
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(d) The family 
In matters of natality, ultimate responsibility for the action taken 

falls upon the family. This fact accords with the value systems and human 
rights conceptions common to the Latin American countries. It is 
sometimes advanced as an argument against any action by the State 
to support family planning in the restricted sense in which the term 
is generally used. Although this argument seems untenable, and ignores 
the fact that the State already intervenes in family behaviour in many 
ways without clashing with generally accepted values, there are certain 
inherent limitations on public action. The State can urge families to 
limit fertility or the reverse, and provide inducements and convenient 
means for them to do so, but it can hardly actually compel them 
to beget fewer or more children. Likewise, the State can introduce 
a range of inducements and penalties to motivate families to migrate 
or stay where they are, but compulsory residence or resettlement are 
practicable only on a limited scale and under special circumstances of 
overriding public need, as in the case of families evacuated from land 
to be flooded for a reservoir. The feasibility of public controls over 
the upbringing of children is normally limited to sanctions against 
cruelty and neglect and enforcement of compulsory school attendance; 
and even these controls are beyond the real capacities of the State 
under the conditions in which a large part of the Latin American 
population lives. Population policy can be defined as a range of 
measures designed to influence the decisions of millions of individual 
families and at the same time to insure that the families have access 
to the means of acting on their decisions. 

An effective population policy must thus be at the same time a 
policy for the strengthening of the family so that it can meet its 
responsibilities, including the making of and acting upon decisions 
concerning family size. In current usage, the term "family planning" 
is commonly restricted to this single area of decision, but it needs 
to be set in a wider context. Unless the family can make and wants to 
make rational decisions concerning occupation, place of residence, 
distribution of income among consumption items and savings, and 
upbringing of children, it is unlikely to make real long-term decisions 
as to how many children it desires, whatever short-term receptiveness 
it may show to contraceptive information. 

Effective public support for family planning in this broad sense 
requires that the relevant public agencies guide their activities through 
a much deeper understanding than they now possess of the characteristics 
and motivations of families in different social strata, struggling as they 
are to cope with the continually changing stimuli and sources of 
insecurity associated with present lines of urbanization. The valuations 
set upon children and the standards for their upbringing in different 
social strata present a number of incogniti. There is a need to place 
a higher valuation on the child as an individual and to set clearer 
goals for his future, and this will be a slow and difficult process. 

The interest of the individual family in planning its own future, 
including the number and spacing of children, cannot be expected to 
coincide consistently with the population policy of the State. Even if 
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public policy prefers a higher rate of increase many families will have 
their own reasons for limiting the number of their children, and vice 
versa. As a matter of expediency as well as right, it is preferable that 
all families should have ready access to means of acting on their own 
decisions. Under the conditions of today, moreover, it would be futile 
and discriminatory for public authorities to try to deny them this right. 
Only the families most handicapped in obtaining information and 
exercising initiative—for the most part the families facing the greatest 
difficulties in meeting their responsibilities for upbringing of children— 
would in fact be deprived of the opportunity to choose. 

The widening diffusion of information and technical means for 
family limitation is also one aspect of the phenomenon, touched on in 
chapter VI, of increasing dependence on consumer conditioning. The 
urge to acquire durable consumer goods and other symbols of "modern" 
urban life is no doubt already an important motivation for limitation 
of family size among the urban middle strata and might well acquire 
considerable weight in the rest of the population, but it is not easily 
reconcilable with the conception of family planning outlined above, 
which would demand that families give the highest priority in their 
internal distribution of resources to raising the quality of the children 
they have. 
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Chapter XIX 

P O P U L A R P A R T I C I P A T I O N I N D E V E L O P M E N T 1 

1. THE MEANING OF POPULAR PARTICIPATION 

The proposition that authentic development requires popular par-
ticipation has become current in planning circles as well as in political 
movements and the press. An examination of references to the term, 
however, suggests that the users have divergent ideas as to what is 
implied, or else have taken popular participation up as a slogan with 
no clear views as to how it can become a reality. 

Who is to participate, why, how, and in what kind of development? 
These questions lead into some of the most controversial areas of 
contemporary sociological and political theory. Depending on the values 
with which one starts and the conceptions that one selects concerning 
the character and potentialities of Latin American societies, one can 
arrive at many different sets of conclusions concerning the meaning 
and relevance of popular participation. The issues have been approached 
from several different directions in earlier chapters of this study. The 
present chapter is concerned with the means for collective action by 
the various population strata or interest-groups, and with public 
measures to stimulate or channel such action. It is beyond its scope 
to explore all the conceptual and practical implications of "popular 
participation", but it is necessary to begin with certain provisional 
answers to the questions asked above. 

Who? Use of the term "popular participation" focuses attention 
on the potential role of the majority population strata characterized 
up to the present by low incomes, low educational levels, and restricted 
or non-existent opportunities to make their voices heard in national 
affairs. These strata include urban and rural wage-workers; self-
employed artisans, shopkeepers and small cultivators; and the so-called 
"marginal" strata. They are the groups not yet included, or included 
only recently and precariously, in the systems of political compromise 
discussed in chapter II. In other words, a policy for popular par-
ticipation implies a widening and redistribution of opportunities to 
take part in societal decision-making. 

Why? The planners and ideologists of development and the masses 
whose participation is in question have rather different reasons for 

1 Some of the issues discussed in this chapter are considered in more detail 
from different points of view in "Concepts and methods of area programming 
for community development", Economic Bulletin for Latin America, vol. XII, 
No. 1 (May 1967); in "Integral local development programmes in Latin Amer-
ica", Economic Bulletin for Latin America, vol. XIII, No. 2 (November 1968); 
and in Rubén D. Utria, Desarrollo Nacional, Participación Popular y Desarrollo 
de la Comunidad en América Latina (Pátzcuaro, México, 1969). 
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thinking such participation important and desirable. The former may 
have quite limited and practical concerns: to tap under-used human 
resources and get as many people as they can to understand and 
co-operate with the measures called for by their own strategies for 
development. Or they may go much farther and see organized popular 
participation as a means of breaking down and replacing social, 
economic and political structures that they consider incompatible with 
development. 

Another reason for attributing importance to popular participation 
derives from sociological or psychological diagnoses of the alienation 
and rootlessness supposed to be on the increase in modern "massified" 
societies. Such alienation seems to be just as pronounced in the high-
income industrialized societies as elsewhere. Thus, when popular par-
ticipation is proposed as an antidote it means an important shift in 
emphasis in the conception of "development" as well as in the kind 
of benefit expected from popular participation. It implies that authentic 
development consists, inter alia, in the achievement of a social order 
in which the population as a whole has a sense of belonging and 
meaningful achievement. The main contribution of organized popular 
participation can thus be psychological. This conception opens up 
important future possibilities, but its influence in proposals for popular 
participation in Latin America up to the present has been minor. 

Such reasons for participation are unlikely to be meaningful to 
the masses of the population, at least until their participation has 
reached a high level of organization and self-consciousness. For them, 
organized participation taking advantage of the weight of numbers 
offers the only real hope of obtaining from the society more favourable 
responses to their immediate needs, in particular larger incomes, more 
security of livelihood, and better access to the services for which the 
State is responsible. 

All of the above reasons for supporting popular participation may 
be equally valid but, as will be discussed below, their reconciliation 
within a policy is not easy. 

How? The approach taken to popular participation really depends 
on the assumptions that are made, implicitly or explicitly, on the nature 
of the State. If one assumes that the State is bound to remain the 
expression of a system of political compromise, in the sense indicated 
in chapters II and V, it follows that participation will be limited to 
interest-group organization to exert pressures and form alliances leading 
to inclusion in the compromise and thus to a share in whatever 
benefits—jobs, subsidies, services, protective legislation—can be wrung 
from the State apparatus. Under this conception, participation might 
become increasingly active and varied, but it would be pointless to 
devise a policy for popular participation, since there would be no 
agent to apply such a policy other than the organized interest-groups 
already participating to the best of their ability. Some of these interest-
groups might indeed be prepared to encourage the inclusion of new 
groups in order to strengthen the compromise itself, but the extension 
of this tactic to all possible participants would be self-defeating. 
One of the most conspicuous aspects of the present crisis in several 
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Latin American countries, in fact, is the inability of the public sector 
to satisfy demands generated by widening participation of this kind, 
under the limitations set by existing economic and social structures, 
and the consequent breakdown of the various populist schemes for 
redistributive social justice.2 (Even under these circumstances it would 
be disingenuous to deplore the struggles of the excluded groups to 
participate; they can argue that they have as much right to do so 
as the groups previously participating; that preservation of the viability 
of the system that excludes them is not their responsibility; and that 
even if the system collapses under their demands they might find 
themselves in a situation less disadvantageous relative to the other 
groups than before.) 

A policy for participation becomes relevant if it is assumed that 
the State can become the instrument of an elite, class or alliance of 
forces that has a coherent strategy for development and that needs 
to enlist the widest possible support for it, or if it is assumed that 
the State itself can take on an autonomous and dynamic developmental 
role. 

Under either of the two latter assumptions, the policy that emerges 
can be expected to emphasize mobilization more than participation. 
That is, it will try to organize and channel popular participation along 
certain lines and for certain purposes, in preference to welcoming and 
responding to autonomous forms of participation and spontaneous 
self-mobilization. The policy discussion in the remainder of this chapter 
assumes that the State can and should undertake to further popular 
participation, through certain techniques and instruments that will be 
assessed below, and that State action unavoidably involves the purpose 
of mobilizing support for a given development strategy. At the same 
time, the approach taken here points to ambiguities and dangers in 
this approach. It rejects the assumption that political leaders and 
planners are going to acquire sufficient wisdom, altruism and ad-
ministrative capacity to harness popular participation to predetermined 
objectives and time-tables. The conversion of mobilization into manipula-
tion is obviously objectionable from the standpoint of democratic 
values. It is probably also self-defeating, in that manipulated par-
ticipation is unlikely to correspond sufficiently with the real desires and 
capabilities of the people to bring about a substantial contribution 
to the developmental objectives of the State. The gap then widens 
between what the people want and what they are told they want, and 
alienation reappears in a different guise. If the nature and objectives 
of the State really become compatible with the introduction of popular 

2 See Celso Furtado, Dialéctica del Desarrollo (México, Fondo de Cultura 
Económica, 1965), pp. 19-20 and 82-85, for a discussion of the frustration 
inevitable for this kind of participation in a setting in which the masses are 
unorganized and have only the vote through which to make their aspirations 
known. "The masses, precisely because they are amorphous, have no oppor-
tunity whatever of taking part in the political process, except when the time 
comes to use their vote as a means of bargaining for election pledges. And when 
the masses in question live in a state of under-employment, and are subject 
on the one hand to the unremitting scourge of under-consumption, and on 
the other to the irritant effects of the conspicuous consumption patterns prev-
alent among the higher and middle income groups, it is easy to understand 
what their demand will be at the crucial moment of bargaining their vote." 
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participation as a component of policy and a source of dynamism in 
the development process, a continual interplay of initiatives from above 
and below can be expected, along with an interplay of conflict and 
consensus at many levels of the social order. Such a conception of 
popular participation would give full recognition to the human right 
of self-determination, and specify that opposition is a legitimate and 
essential component of authentic participation. The relative prominence 
of opposition and conflict as against consensus and support for a given 
development strategy would then depend on the speed of change and 
on the degree of incompatibility between the aspirations of the 
different social strata effected by change. It is here assumed that par-
ticipation will be channelled through many kinds of formal and informal 
organizations, some promoted by the State or by political movements 
and others springing up spontaneously to meet the needs of their 
members for mutual aid, defence, psycho-social satisfactions, and the 
enforcement of claims of many kinds. 

What kind of development? To the extent to which authentic 
popular participation in development appears, the character of develop-
ment and the distribution of its fruits can be expected to change 
radically, through an interaction between new strategies offered by 
policy-makers and the demands voiced by the strata enabled to par-
ticipate. The diagnosis in the first part of this study has indicated that 
present lines of economic growth and social change are of a nature to 
exclude popular participation, or else to distort such participation into 
forms incompatible with sustained development. Policies aimed at the 
enlistment of popular participation in fulfilling development plans, as 
they have been formulated up to the present, would contain inherent 
contradictions. Chapter XI has argued that one requisite for develop-
ment is the generation of more authentic and realistic images of the 
future societies that would justify the striving for development and 
permit the ordering of objectives and instruments' within coherent 
societal policies. The practicability of popular participation depends 
largely on progress in this direction, but at the same time is a con-
dition for such progress. 

There is no need, however, to carry this proposition to the Utopian 
extreme of expecting the whole population to participate consciously 
and continually in "development" or in the discussion of development 
plans: Intensive popular mobilization for a cause so general and abstract 
as development can come about only under crisis conditions and can 
hardly be very-long-sustained. For the most part people interest 
themselves and participate actively in relation to more concrete goals 
and symbols. The desired widening of participation embraces the strata 
least prepared for abstract reasoning and most governed by immediate 
material needs. Their participation requires a symbolic frame of refer-
ence meaningful to them, which may take various forms (the advance-
ment of the nation, of the "people", of their social class or their com-
munity); certain concrete tasks through which they can relate themselves 
to wider processes; and a perception of convincing reasons why present 
efforts and sacrifices should lead to future gains. Universal active par-
ticipation may be a worthy ideal to strive towards, but it is an ideal 
that has not been fully realized by any known society. In relation to 
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many aspects of the development process and for a good deal of the 
time, passive participation, in the sense of accomplishment of normal 
occupational and social roles, reception of certain benefits from public 
social action, and conditional acceptance of the main lines of public 
policy, may be all that is needed. 

2 . ORGANIZATION FOR PARTICIPATION 

An operational approach to popular participation must start from 
the fact that all societies are composed of many kinds of social units.3 

Some of these units are identified with specific social strata; others cut 
across the strata. Some units are large, composite, nationwide or even 
international in their geographical distribution; others are small, local-
ized, and simple in structure. Some are cohesive, formally organized, 
and highly capable of acting in accord in pursuit of consciously selected 
objectives. Others have no formal organization, and no more than a 
weak and intermittent consciousness of some common interests or 
problems. The relative access of each individual and family to the 
opportunities or resources that are distributed within the society as a 
whole depends mainly upon membership in one or more of the social 
units that are able to influence the distribution of these opportunities 
or resources. 

It goes without saying that weakly integrated and loosely organized 
social units will not be able to elicit satisfying responses from the 
societies to which they belong. As long as the society itself is changing 
only slowly, their reactions to this impotence—whether of passivity, 
withdrawal, delinquency or rebellion—may not matter very much to 
the dominant landowning, commercial, military, bureaucratic and re-
ligious social units. This is obviously no longer the situation in Latin 
America, except possibly in some of the countries of Types III and IV. 

Popular participation can be equated with the responsiveness of 
the society to the demands of the larger but weaker and less cohesive 
social units (and, in another sense, to the demands of elements that 
have been voiceless within units that cut across social strata, such as 
towns). Such participation becomes an important issue to the dominant 
social units and the State, when one or both of the following conditions 

3 Discussion at this point runs into terminological difficulties, since different 
social scientists have introduced terminologies suited to their own conceptual 
schemes and the movements invoking popular participation have used borrowed 
terms loosely and variously. The term "community" is avoided here, since it 
has taken on diverse connotations that would introduce confusion. "Social unit" 
is used as a neutral generic term, covering units that are large and composite, 
and units that are small, simple and capable of direct interaction. Amitai Etzioni 
{The Active Society, New York, Free Press, 1968) proposes the term "collec-
tivity" for groups that are large in numbers of members, composed of sub-units, 
and possessing a significant degree of common interests or confrontation with 
common problems. Structured population concentrations such as cities, national 
labour unions with local affiliates, and political parties with local branches would 
all be examples of collectivities. Collectivities like simple social units or indi-
viduals have a capacity (which may be applied or latent) to act self-consciously 
and thus take part in decision-making or action, and may become involved in 
a wide range of issues, some unifying and others dividing their membership. The 
distinction between "collectivity" and "group" is useful for part of the dis-
cussion below, and the term is used here for lack of any other generally ac-
cepted term for large and composite social units that are, in effect, societal actors. 
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are present: (1) formerly weak and passive social units demonstrate a 
collective consciousness, acquire unifying symbols, and gain skill in the 
exertion of organized pressure for reallocation of societal opportunities 
and resources; (2) social units constituting an important part of the 
population see so little hope of obtaining favourable responses that 
their alienation and apathy seem to disqualify them from the kinds of 
"modernization" and contributions to production that begin to come 
to the fore among the values of the dominant units. Both of these 
conditions are present, in differing combinations, throughout Latin 
America. 

Both conditions direct the attention of the dominant units, as well 
as the political leaders, planners and social scientists, to the problem 
of mobilizing the masses of the population for whatever kind of par-
ticipation accords with their differing conceptions of development and 
also channelling or controlling whatever mobilization is spontaneously 
taking place. In the resulting schemes and in the actual processes of 
mobilization the political, economic, social and human welfare motiva-
tions and lines of action are so interwoven that they are usually per-
ceived as a composite whole by the mobilizers and the contending 
social units. 

Social units participate in the life of their societies through a wide 
range of organizational forms that differ in character of membership, 
in the interests or values that induce members to organize, and in the 
kinds of activities or modes of participation they undertake. In societies 
in which the level of participation is high, these organizations will be 
numerous and complex, and the majority of individuals will participate 
consciously through several organizations linked with their political, 
occupational, and other roles. Even in such highly structured societies, 
however, members of the weaker social units are less likely to have 
organizational ties, or to participate actively if they are formally 
members of organizations, than the others. Before this chapter examines 
the organizational forms on which public policies relevant to popular 
participation in Latin America have concentrated, it will be worth while 
to classify the whole range of organizational forms that might enter 
into such policies, according to the main common interests of their 
members, according to their forms of activity or participation, and 
according to the specific roles of their members to which they address 
themselves: 

1. According to the main common interests of members: 
(a) As wage earners 
(b) As producers 
(c) As consumers 
(d) As residents of a locality 
(e) As family heads 
(/) As recipients of various kinds of public social services 
(g) As sharers of common religious or ideological conceptions of 

rights and duties. 
2. According to the main forms of activity or modes of par-

ticipation: 
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(a) Collective bargaining backed by the strike threat 
(b) Mobilizing votes 
(c) Mass demonstrations, civil disobedience 
(d) Organized buying or selling 
(e) Organized self-help or mutual aid 
(/) Education or indoctrination of members and the general 

public. 
3. According to the political, economic, social or other roles that 

give the members common interests and qualify them for membership: 
(a) Political: 

The electorate, regarded as a diffuse and nationwide social 
unit, mobilized for participation at regularly recurring 
intervals 

Political parties 
Non-partisan organizations for political education and voter 

mobilization 
Organizations lobbying for interest-groups. 

(b) Economic or occupational: 
Organizations of employers 
Unions of urban wage workers, mainly in industry, transport 

and mining 
Unions of salaried employees in the private sector 
Unions of salaried employees in the public sector 
Organizations of shopkeepers, self-employed artisans, and 

self-employed professionals 
Unions of rural wage workers 
Associations of landholders, renters, sharecroppers, etc. 
Co-operatives of consumers, producers, savers, or investors 
Organizations of beneficiaries of agrarian reform 
Organizations of tax-payers 
Organizations of pensioners, recipients of public assistance, 

and unemployed. 
(c) Social or localistic: 

Organizations of local communities or neighbourhoods 
Civic betterment organizations 
Charitable and voluntary social welfare organizations 
Sports or cultural associations 
Organizations of ethnic minorities or immigrants 
Organization of urban migrants by locality of origin 
Organizations of fathers or mothers 
Parent-teacher associations 
Organizations of students 
Other youth organizations 
Organizations of the aged. 

303 



(d) Religious: 
Church hierarchies, religious orders and congregations 
Associations of lay members of religious denominations. 

It is obvious that the organizational structure of a national 
society as summarized by the above listing must be representational in 
its forms of participation. Direct involvement in face-to-face interaction 
is possible only in small groups. Symbolic participation through shared 
values and consensus in very large collectivities lacking formal organiza-
tion can be effective only in relation to a restricted range of objectives. 
Organizations therefore link micro- and macro-social units for inter-
action through their systems of representation. 

Such representational forms of organization can be said to have 
three dimensions. One is lateral, reflecting the distribution of different 
kinds of organizations over the whole population within a national 
territory. Another dimension is vertical or hierarchical. This consists of 
the interlocking of relationships or roles at the local, regional and 
national levels that corresponds to the hierarchies of power within the 
society. The character of this hierarchical structuring within a given 
country is one of the key factors that need to be understood before 
one can assess the capacity of its existing stock of organizations to 
support active participation by their membership. The third dimension 
is the temporal. Some organized social units come into being for a 
single meeting or a short time, as do special committees. Others endure 
for generations, renewing their membership through recruitment on 
birth. Old organizations can generally be expected to be relatively rigid 
and traditionally oriented, with strongly internalized normative social 
controls. Young organizations are more likely to be prepared to respond 
constructively to external stimuli and to accept new norms and functions, 
although many exceptions might be cited. The temporal duration of an 
organizational form is thus also relevant to an assessment of its potential 
contribution to a determined conception of popular participation. 

In Latin America in recent years deliberate attempts by the State, 
by semi-autonomous public agencies, and by existing organized social 
units to promote or control new organizations have been too numerous 
and varied for systematic discussion here. It is obvious, however, that 
these initiatives have not treated the many different organizational 
forms listed above as equally desirable, nor have they been distributed 
at random among them. Some organizations have received continued 
close attention in the form of a shifting combination of encouragement 
and regulation from the highest levels of political leadership. The 
unions of urban workers are the most important example. The desirability 
from the standpoint of dominant social units, of including these or-
ganizations in given systems of political compromise, and the dangers 
for the same systems implied by their spontaneous growth, explain 
this kind of attention. Other organizations have in most countries been 
practically outlawed, particularly unions of rural workers. The incom-
patibility between these organizations and the systems of land tenure, 
and the power of the landowners within the systems of political com-
promise, are sufficient explanations. Other organizations have been 
looked on with benevolence by the State, but efforts to encourage their 
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growth have been sporadic and left to the lower levels of some public 
agencies or publicly subsidized voluntary agencies. Still other organiza-
tional forms, such as labour-management committees for direction of 
enterprises and profit-sharing, have been too incompatible with pre-
vailing economic or other structures to have received much attention, 
except in Cuba and in a few agrarian reform projects. 

In general, it can be expected that organization of local groups 
will be supported with less hesitation than organization of large 
collectivities. The former can be controlled with relative ease, while 
the latter might mean an unmanageable threat to the existing com-
promise. Prohibitions in some countries of national trade union federa-
tions reflect this preoccupation. When the State embarks on policies 
requiring wide popular support to overcome the resistance of threatened 
collectivities, however, large organizations become indispensable. In the 
circumstances, the political leadership is likely to prefer mass movements 
without strongly organized and autonomous local units—movements 
that can be manipulated through a few leaders. 

It is also to be expected that some forms of organizational action 
will be accepted more readily than others by authorities or dominant 
social units seeking guided mobilization for development. Organized 
mutual aid will be universally welcome, organized buying and selling 
or educational activities somewhat less consistently so, strikes only 
under certain circumstances, and civil disobedience hardly ever. The 
likelihood that a given type of organization will try to advance its 
members' interests through one or other of these tactics will influence 
the emphasis on promotion, control, or non-interference in the authori-
ties' attitude towards it. 

The present chapter will not enter further into the complex 
problems of the State's relationships with existing organizations and 
social units that have mobilized spontaneously, but will discuss certain 
initiatives and programmes in which the intention of mobilizing weak 
units so as to increase their capacity to participate has been relatively 
clear-cut. 

3 . MOBILIZATION 

Mobilization requires mobilizers, and the sources and purposes of 
such mobilizers are the main determinants of the initial characteristics 
of the mobilization, although not necessarily of its subsequent course 
as the original mobilizers give way to institutionalized new leadership 
within the social units. Only a few aspects of this question can be 
mentioned here. Obviously the weaker social units need leadership that 
can offer knowledge, motivations and organizational skills and that can 
negotiate effectively with other units and the State if they are to act 
coherently and gain more favourable responses to their needs. Except 
in the cases of industrial workers and some other units in which systems 
of production and work relationships encourage collective action, it is 
hard for effective mobilizers, even at the local level, to emerge from 
within the initially weaker units. Instances of effective spontaneous 
mobilization by certain peasant and urban marginal groups indicate 
that internal mobilizers do nevertheless appear, but very little is known 
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about their characteristics. In general, they seem to lack the capacity 
to extend mobilization from the local group to the wider collectivity or to 
give mobilization permanent organizational shape. External would-be 
mobilizers (political activists, students, occasionally lawyers, physicians, 
social workers and other professionals) have sought in increasing 
numbers to assume leadership roles in the disadvantaged social units, 
but information is too scanty for generalization about the results. 
Finally, a wide range of public and private institutions have trained 
and sent forth external mobilizers and have also sought to train 
mobilizers from within the social units, mainly through "leadership" 
courses. 

The latter initiatives have inevitably been affected by vagueness 
or ambivalence as to the level and kind of participation wanted, by 
fluctuations in support at the higher levels of public policy, by insuf-
ficient understanding of the social units to which they have addressed 
themselves, and by lack of action techniques of dependable effectiveness. 
One result is that a considerable number of educated young people and 
also of members of the disadvantaged local groups are now frustrated 
or bewildered by inability to exercise the leadership for which they 
were trained. 

The preceding discussion has suggested reasons for confusion as 
to objectives. Some of the sponsors have seen programmes of this 
kind as means of bringing about a strictly limited and controlled 
mobilization through which the weaker social units could become more 
productive and provide for themselves services that the State could 
not afford to provide for them. Other sponsors have seen them as 
means of beginning an irreversible momentum towards changes in the 
power structures and the distribution of societal assets. This second 
objective has sometimes been pressed farther and faster than its pro-
ponents intended by mobilizers working in the field and confronted 
by incompatibilities between mobilization and local property and power 
distribution. Still other sponsors have been mainly interested in the 
political dividends in the form of votes and local party machine-building 
that could be gained from the recruitment of local leaders and distribu-
tion of material aid. In a few instances, the immediate objective has 
been to forestall counter-mobilization by guerrillas or other revolutionary 
movements. The programmes have not escaped the pressure noted in 
many other contexts above to provide public jobs and thus have been 
staffed in part by mobilizers with little zeal for mobilization. Meanwhile, 
important elements in the dominant social units have watched such 
initiatives with inmitigated suspicion and waited for opportunities to 
hobble or discredit them. 

The most widely influential argument for the allocation of public 
resources to popular mobilization programmes has been their potential 
for the channelling of otherwise idle local labour into the construction 
of houses, schools, roads, irrigation systems, etc. at minimal cost to 
the State. Under favourable circumstances, this potential is un-
doubtedly important, but attempts to realize it under the political 
circumstances prevailing in most of Latin America find the external 
mobilizers at cross-purposes with the groups being mobilized. The 
former are trying to relieve the State of part of the cost of local infra-
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structural construction and social services, while the latter expect that 
their organization, linked with the new public programme, will put 
them in a better position to obtain allocations from the State for these 
purposes, and also to obtain paid public works employment. The groups 
being mobilized cannot help but be aware that public allocations are 
very unevenly distributed, and that better-off urban groups are being 
given the services that they are urged to provide for themselves. 
In any case, mobilizers from opposition political movements are usually 
ready to point this out to them and urge them to use the State initiative 
to press their own demands. 

A good many of the earlier programmes intended to provide or 
train mobilizers—which focused almost exclusively on Indian and other 
rural social units—proceeded from preconceptions concerning com-
munal organization and consensus, collective work patterns and land 
tenure that no longer corresponded to reality, if they ever had. These 
preconceptions reflected two quite different value biases in the pro-
ponents of the programmes: (1) preference for a socialist or com-
munitarian order, supporting a predisposition to believe surviving rural 
social institutions favourable to such an order; (2) preference for 
traditional local folk cultures versus the "modern" urban-dominated 
society, leading to anxiety to demonstrate the continuing viability of 
such local cultures. These preconceptions have since undergone searching 
criticism based on field investigations, and have been rendered almost 
untenable by the accelerating rural mobility and breakdown of the older 
structures discussed in chapter VII. Although their influence has 
dwindled, it is worth noting that they have coincided, in shaping the 
programmes, with the preference for limited and localized action that 
has also been fostered by the ambivalent or vacillating character of 
public support for the programmes. 

It has commonly occurred that when programmes dealing with 
local groups, neighbourhoods and villages have begun to have repercus-
sions over a wider area, the budgets of the supporting agencies have 
been retrenched or their directors replaced as a result of pressures 
from the groups feeling their interests threatened. Laws have been left 
on the books and skeletal programmes manned, but it is evident that 
in such cases the permissible limits for guided popular mobilization 
have been very narrow. 

In practice, programmes invoking the term "popular participation" 
have used it almost as a synonym for "community development" and 
have restricted themselves to the mobilization of rural or urban localities 
for improvement projects in which the local people themselves provide 
a large proportion of the material resources as well as labour power. 
Participation is considered a voluntary contribution by the people to 
one or another of the public programmes supposed to contribute to 
national development but the people are not expected to take part in 
shaping the programme or criticizing its content. The organization of 
agrarian reform settlements and co-operatives, the building of houses 
and community infrastructure through self-help, etc., are seen as separate 
public initiatives in which popular participation is an action technique 
rather than a basic objective implying structural changes in the society. 
Even within a restricted conception of popular participation as a means 
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of improving public social services, preceding chapters have suggested 
that there is scope for more dynamic and less localized popular par-
ticipation in the evolution of policy in all the sectors of public social 
action, in particular, education, housing, social security, social welfare 
and health. Up to the present, the bureaucratized structure of these 
services has left little or no room for the people to participate in the 
shaping of their content and in their functioning. Popular participation 
has been restricted to pressures for quantitative increase. 

It does not necessarily follow that the large numbers of localized 
actions are futile, or that it would be generally relevant to advise the 
State to replace them immediately by a nationwide drive to mobilize 
the large disadvantaged social units. Certain mobilization techniques are 
appropriate in crisis or revolutionary situations, others in situations in 
which neither the State nor any combination of social forces has the 
capacity to impose a determined conception of structural change. Part of 
the ambivalence in initiatives for popular mobilization has derived from 
attempts to apply the first kind of techniques without a clear view 
of the consequences or an authentic determination to cope with them. 
This has sometimes led not only to the discrediting of the programme 
sponsors but also to violent repression of the mobilization process they 
had started. 

Under other circumstances, efforts by the State to impel rapid 
popular mobilization through large numbers of mobilizers from outside 
the social units to be mobilized, intensive use of mass communication 
media, and offers of material aid and services can prove self-defeating. 
The mobilizers lack the needed attitudes as well as training; the aid 
falls short of promises or proves partly inappropriate. The unauthenticity 
of this kind of mobilization can result in apathy and alienation, rebellion, 
or a combination of pressure-group participation and permanent de-
pendence on public subsidies. 

It may be that localized public initiatives for popular mobilization, 
for all their limitations, have contributed significantly to the awakening 
of the weaker social units and to their equipping with symbols and 
skills that will help them mobilize themselves more effectively as 
opportunities appear, or as the State gains the capacity to impel the 
process more vigorously. While a few programmes of this kind, mainly 
in Mexico, can be traced as far back as the 1920s, it is only during 
the past decade that most Latin American Governments have formally 
accepted the function of mobilizing local groups, and have set up 
administrative structures to handle the responsibility. In practice, the 
emphasis has usually been on the identification and preparation of local 
leaders to act as mobilizers and links between the group and public 
technical services and social sectoral programmes. 

4 . PUBLIC PROGRAMMES AIMED AT POPULAR MOBILIZATION 
AND PARTICIPATION 

The most obvious features of these programmes in most countries 
are their great number, the diversity of their organizational forms, and 
their operational limitations in terms of resources. A study now being 
carried out by the ECLA secretariat has been able to identify hundreds 
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of such programmes in Latin America. Their proliferation has been 
stimulated competitively by a number of international organisms using 
different terminologies for roughly similar activities. They are now 
among the most conspicuous manifestations of public action at the 
local level, appearing in both rural and urban areas. They are governed 
by all kinds of agencies, public and voluntary, the latter usually 
receiving public subsidies. These agencies usually have narrow limits 
both in their territorial coverage and in their substantive activities. 
As demands continue to grow, the programmes proliferate. In none of 
the countries can a single broad policy be discerned as central in 
relation to popular participation. Many different policies intertwine, con-
flict and overlap. Programmes have been set up on the basis of national 
legislation, presidential decrees, ministerial decrees, agency administra-
tive decisions, or at the urging of voluntary associations or popular 
movements. The overt objectives of participation for development have 
combined with the organizational and promotional interests of govern-
ment agencies and political parties to support the proliferation of 
programmes. Commonly a change of administration brings about the 
initiation of several new programmes while most of the older ones 
manage to survive. 

The majority of the programmes are rural, including programmes 
that emphasize agrarian reform, integral rural development, Indian in-
tegration, land settlement, fundamental education, co-operative organiza-
tion and certain kinds of agricultural extension. All of these—insofar as 
they use the methods of community development, aided self-help and 
organization of local associations with elected leaders—feature popular 
participation among their principal slogans and objectives. It is common 
to find various agencies with similar activities working in adjacent 
localities. Sometimes they avoid direct competition and superimposition 
of programmes by co-ordination or by "gentlemen's agreements" not to 
contend for the same clienteles. In other instances the population 
groups are not yet covered by any programmes so numerous that it is 
easy for agencies to keep out of each other's way without formal 
agreements. 

The rural programmes have many elements in common despite 
their apparent diversity. They expand their territorial coverage on the 
basis of operational and administrative criteria that are often not made 
explicit but that seem to be rather uniform among agencies in many 
countries. Dispersed rural populations and frontier settlements are 
usually neglected. The agencies tend to concentrate their efforts on 
rural areas that are rather densely settled and near to a city that can 
serve as a base of operations. Such areas, however, are usually the 
most productive and have best access to markets; hence they are also 
frequently areas in which political opposition of large landholders most 
effectively impedes the agencies from intervening in the haciendas or 
plantations in which organized popular participation would be incom-
patible with existing power relationships. 

These constraints result in patchwork coverage of the rural areas 
that are relatively easy of access from the urban centres. Most agrarian 
reform programmes do not differ significantly from this pattern. They 
have had only modest resources and their coverage is usually determined 
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by the expropriation of this or that large estate. In very few cases 
has a single agency or group of agencies been able to bring an extensive 
area or region under rational redevelopment and restructuring of land 
tenure. In effect, then, the population groups and lands covered by the 
programmes are often those in which the smallest developmental results 
can be achieved, consisting of special-problem areas, mainly of mini-
fundio cultivators caught in a downward spiral of improverishment. 
Important exceptions to this generalization can be observed in Chile, 
Mexico and Venezuela, where notable efforts have been made to provide 
more systematic coverage of large rural areas and to act in those having 
considerable development potential. 

Urban programmes invoking popular participation for the most 
part have confined themselves to the peripheral low-income settlements 
that have become such a prominent feature of Latin American urbaniza-
tion. The urban programmes are also narrower in content; most of them 
have concentrated on the organization of self-help housing and infra-
structural construction, while programmes trying to embrace sources of 
livelihood as well as general living conditions are commoner in the 
rural areas. Urban sources of livelihood are generally unrelated to 
the settlement nuclei to which the programmes address themselves. 
Moreover, sectoral social services are relatively well established in the 
larger cities, with their own facilities, personnel and clienteles. The 
agencies running them are less interested in integrating their activities 
within joint action systems featuring popular participation than are the 
weaker corresponding agencies in rural areas. Some urban sectoral 
agencies, however, do resort to community development techniques for 
the mobilization of popular participation in order to supplement their 
resources for activities within their own terms of reference. Experiments 
of this kind can be found in many cities, including Lima, Caracas, 
Mexico, Guayaquil, Cali, Bogotá, Medellín, Santiago, Montevideo and 
Buenos Aires, but no standard formula has evolved for integral local 
development projects in urban areas. 

In spite of the large number of programmes organized around 
different territorial and sectoral interests, these have not served as ef-
fective channels for popular participation in national or regional 
development planning, even in the restricted sense of making the people 
aware of planning objectives. The planning bodies, for reasons 
indicated in other parts of this study, have not been able to envisage a 
realistic function for popular participation in their activities. The agen-
cies responsible for "popular participation" programmes have not yet 
been satisfactorily linked at their upper levels to the planning apparatus, 
and have rarely shown a real disposition to seek the participation of 
their clienteles in their own policy-formulation and decision-making 
processes. A few instances can be found in which organizations of 
juntas de vecinos, agrarian reform settlements, co-operatives, etc., are 
obtaining a larger share in the planning and execution of the pro-
grammes that call for their participation. At best, however, they are able 
to influence one or a few agencies in this way, without gaining a voice 
in the whole range of public sector activities that affect their lives or 
grasping the interconnexions of these activities and possibilities for 
alternative allocations of public resources. 
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At this point, two limitations on the capacity of the State to elicit 
authentic popular participation through local programmes of the kinds 
here considered need to be made explicit, although they might be as-
sumed from the previous discussion. 

First, the functionaries working in government agencies are drawn 
mainly from the urban middle strata. Their life-styles, values and moti-
vations clash with the tasks they are expected to perform. These public 
functionaries usually feel superior by reason of social class as well as 
education to the individuals and groups with whom they are working. 
Generally lacking adequate training for mobilizing local groups, they 
feel they know what is best for their clienteles; their approach is likely to 
be patronizing and authoritarian. Even the young and zealous recruits 
brought into the programmes from the universities are not free from 
such shortcomings. In the countries having large Indian populations, 
the functionaries, if they come from the cities, usually lack under-
standing of cultural differences and may even be ignorant of the lan-
guage spoken by the local population. If they are recruited from the 
local élites and small-town middle strata, it may be even harder for 
them to overcome the traditions of dominance and contempt for rural 
ways of life. In urban shanty-towns the public official often finds himself 
in a defensive position in a highly politicalized environment. His em-
ployment is interpreted as a political favour rather than as a position 
earned by technical qualifications. He becomes a focal point for pres-
sures for largesse that the local people assume the Government can 
provide if it wants to. Unless he combines sound training and excep-
tional personal qualities, such an official is likely to protect himself by 
repeating lofty-sounding promises or by following to the letter directives 
handed down from some higher office. 

Confronting "mobilizers" of this kind, the peasant or urban slum-
dweller is perceived as an object of the programme, not as a subject 
who should be free to express preferences about its goals and proce-
dures; he responds accordingly. The end reaction may be one of in-
difference, avoidance, veiled hostility, or realistic appreciation of what-
ever material benefits the programme seems likely to yield, but hardly 
of creative participation. Within the limits set by the objectives of the 
local programmes here considered, partial solutions can be sought from 
recruitment of more functionaries from the social strata at which the 
programmes are aimed, and by systematic training of their staffs to 
communicate and work effectively with local groups, but neither of 
these remedies can be expected to yield quick and dependable results. 

The second limitation is closely related to the first. The local groups 
themselves are not harmonious and homogeneous. Local élites and ele-
ments that are striving to replace previous local elites have their own 
objectives, whether to sabotage the programmes or take them over 
and run them in their own interests. The earlier community develop-
ment programmes were easily vulnerable to the latter tactic through their 
ingenuous assumptions concerning community consensus and co-opera-
tive traditions. Members of the local elites frequently obtain employ-
ment in the programmes, since they may the only educated candidates 
familiar with local conditions and willing to live in distant areas that 
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urban middle-class functionaries shun. Other local elite members oc-
cupy roles as community leaders and mediators between government 
agencies and the local population. Their neighbours naturally ask them 
to represent them in dealing with the bureaucratic labyrinth. These 
elites often have their own lines of communication with higher officials 
or politicians at the capital and act as local representatives of a regional 
or national power structure. Hence they are in a position to persuade 
both the field officers of the new programmes and the local population 
to add a new dimension to the mediating role they have always en-
joyed, and incidentally to reap most of the benefits of the community 
projects undertaken. Practical experience and recent field investigations 
should enable programmes to make a more realistic assessment of local 
power structures and guard against unwitting capture by them.4 

An assessment of the programmes evoking popular participation 
in Latin America up to the present leads to a verdict as restrained or 
provisional as are most of the programmes themselves. They have 
provided a good deal of potentially valuable experience by trial-and-
error and have contributed to a better understanding of the requisites 
of authentic participation. In spite of their ambivalence between mobili-
zation for structural change and amelioration within the limits set by 
existing structures, they have helped, along with the many other forces 
making for social change, to awaken local groups formerly resigned 
to static poverty and domination to the possibility of a better life 
through organized effort. They have done something to challenge the 
patterns of centralism, paternalism, and depreciation of the rural 
population that are so deeply embedded in governmental action in 
Latin America. They have brought into being a considerable body of 
public functionaries and others having some experience and training in 
the mobilization of local groups; part of the training has proved rele-
vant, and part of those receiving it have gained enough insight and 
motivation to make use of it. They have contributed to the present 
interest of social scientists and university students in the problems of 
popular mobilization. 

As long as the national decision-making centres set only narrow 
objectives for participation, or embark on programmes under the urg-
ing of advisers from the international organizations, in the expecta-
tion that these will amount to a miraculously cheap and painless way 
of making the people produce more and provide their own social ser-
vices, no more can be expected. If national development policies that 
can really incorporate authentic popular mobilization and participation 
come to the fore, however, a certain amount of ground has already been 
gained for them. The fragmentary experiences up to the present can 
then contribute to action by the State on an adequate scale and along 
three main lines: 

4 Among the recent investigations bearing on this question, Andrés Pascal, 
Relaciones de Poder en una Localidad Rural, (Santiago, Chile, 1968, Instituto 
de Capacitación e Investigación en Reforma Agraria); and Michael Bamberger, 
"A Problem of Political Integration in Latin America: the Barrios of Venezuela", 
International Affairs, vol. 44, No. 4 (October 1968), may be cited. Similar 
processes have done much to frustrate the community development and agrarian 
reform projects of Asia, according to Gunnar Myrdal. (Asian Drama (Pantheon, 
New York, 1968), vol. II, pp. 1,330 et seq.) 
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(1) Societal organization through support of regional or national 
popular associations that connect local interest-groups and local terri-
torial units such as neighbourhoods, villages and urban barrios in order 
to enable these local groups to participate in a conscious and organized 
way in wider collectivities. 

(2) Training for mobilization of large numbers of group leaders 
and public functionaries in order to qualify them to organize local 
development activities and ties with wider collectivities, and also to 
open up new channels for interaction and communication between Gov-
ernment and people. 

(3) Multisectoral co-ordination of local actions by national or 
regional public and private agencies providing services, as a means 
of building up integral joint action systems in which agency coverage 
can be rationalized both in substance and in space. 
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Chapter XX 

SUMMARY 

1. ELEMENTS FOR A DIAGNOSIS 

Public social action in Latin America, now fragmented and lacking 
coherent objectives and criteria for priorities, needs to be reassessed 
and transformed so as to contribute more effectively to development 
and human welfare. Strategies intended to accomplish this during the 
coming decade will have to take into account social or socio-economic 
situations and trends. To some extent these represent inflexible limita-
tions on the feasibility of alternative policy approaches. To a larger 
extent they represent tendencies that, in their combination, are leading 
the Latin American countries into an impasse economically as well as 
socially, but that can be changed by vigorous and consistent policies. 

(1) The Latin American population is growing by nearly 3 per cent 
annually, more rapidly than any other major world region. The present 
population structure indicates that rapid growth and a heavy predomi-
nance of population in the younger age groups will persist during the 
coming decade. 

(2)The population is becoming increasingly urbanized, not only 
in the sense of concentration in large urban centres, but also through 
the penetration of urban traits, activities and consumption patterns— 
themselves in process of rapid change—disseminated from the world 
centres of "modern" urban economy and culture through the great 
cities of Latin America to the whole society, including the rural sectors. 
The various social strata participate in this process of incorporation 
into world patterns of urbanization to different degrees and in different 
ways, with many discontinuities in the rates at which different elements 
become accessible or acceptable. In general terms, however, the process 
involves the disruption of previously semi-self-contained local economies 
and power structures, increased geographical mobility of population, 
increased dependence on the national market for foods and other basic 
needs as well as manufactured consumer goods, and generalized aware-
ness of and demands for public social services and legally-guaranteed 
social rights. 

(3) Systems of social stratification and mobility, distribution of 
income, distribution of employment and distribution of political partici-
pation have not been able to respond adequately to the pressures as-
sociated with the above processes of urbanization and dependent mod-
ernization. Unmanageable contradictions and bottlenecks appear in the 
production and distribution of goods and services, in the character of 
public social action, and also in the mechanisms for public policy mak-
ing and application. The degree of consensus among the wider social 
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strata now able to make their demands heard is low, and so is the 
capacity of the public authorities to reconcile the demands in policies 
compatible with resources and development priorities. The maladjust-
ments are intensified by the rapidity of population growth and by the 
insufficient dynamism of economic growth, but these factors are not 
causative. Slower population growth and faster production growth would 
not obviate the need for structural reforms to enable the social order to 
function more satisfactorily. 

(4) One of the most ominous factors in the present situation is the 
inability of the labour market to offer employment at tolerable levels 
of productivity, earnings and job security to a labour force that is grow-
ing rapidly and at the same time trying to shift out of low-productivity 
agricultural and artisanal occupations. This problem affects even the 
countries that have attained relatively high levels of growth in per capita 
production and income. It may even be more acute in such countries 
because the present lines of economic growth stimulate without absorb-
ing the shift of labour out of traditional occupations. In most countries 
the discrepancies between supply of and demand for labour seem to 
be widening. 

(5) The maladjustments between employment supply and demand 
up to the present have manifested themselves only secondarily in visible 
and measurable unemployment, although this is now becoming more 
prominent, especially in the countries with relatively high degrees of 
urbanization and industrial development. The insufficiency of employ-
ment supply has affected the rapidly growing urban middle strata as 
well as the lower strata moving into the cities. These two social strata 
have found quite different expedients for coping with the situation 
and obtaining some kind of livelihood. These expedients have shown 
remarkable flexibility and absorptive capacity up to the present, but 
at the cost of increasingly serious negative consequences for economic 
growth, human welfare, and the functioning of the social order. In 
highly simplified terms, the ways of coping with insufficiency of em-
ployment opportunities that are open to the different social strata can 
be divided as follows: 

(a) The urban middle strata have been able to expand the supply 
of jobs corresponding to their status and expectations, particularly 
through pressures on the public sector, and to protect their access 
to professional and white-collar jobs through legislative provisions 
concerning formal education requirements. Some categories of urban 
workers have also been able to obtain relative job security through 
organizational strength or legislation. 

(b) The so-called "marginal" strata, with educational levels too 
low to constitute qualifications for any specific line of employment, and 
with very limited (although increasing) capacity to exert pressures 
on the authorities to meet their needs, eke out a subsistence through 
some combination of casual wage labour, makeshift forms of self-
employment, mutual assistance within the family and neighbourhood, 
and, increasingly in some of the cities, public assistance in the form 
of food, housing sites and materials, etc. 

(6) Both of the above ways of seeking a living contribute to the 
high percentages of the population employed in services, universally 
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considered excessive for the level of development typical of the Latin 
American countries. The first group of expedients also contributes to 
an excessive rigidity in the labour market and to frustration of the 
legitimate aspirations of the disadvantaged strata for upward mobility. 
The second constitutes an adjustment to poverty and insecurity likely 
to hinder the marginal workers and their children from seizing opportu-
nities for eventual fuller incorporation into the society as citizens, pro-
ducers and consumers. 

(7) This situation intensifies the demand upon the State for ex-
pansion of social services and introduces pressures that distort the con-
tent and distribution of the services from their overt objectives and 
from the priorities that should be deduced from developmental needs and 
human rights principles. The services are expected to: (a) serve as an 
indefinitely expansible source of employment for the middle strata; 
(b) provide differential advantages for the same strata in access to 
education, social security, housing, etc.; (c) help to redress the dis-
advantages of the urban marginal strata and the rural population, 
and contribute to a more equitable distribution of income. The first 
demand becomes increasingly difficult to satisfy when the expansion of 
secondary and higher education proceeds more rapidly than economic 
growth. The second and third are mutually incompatible. 

(8) As the societies become more urbanized and the strata able 
to enforce demands through urbanizational strength and the vote be-
come wider the demands on the public sector become increasingly 
heterogeneous and unmanageable. Unless more satisfactory sources 
of income, associated with contributions to production, can be found 
both for the educated middle strata and for the marginal strata, and these 
strata prepared technically and psychologically to take advantage of 
them, the countries of the regions will be faced by demands for sub-
sidies to support levels of living—according to the widely differing 
interpretations of minimum needs held by the various social strata—at 
costs far beyond the resources they can mobilize. In such circumstances, 
continuous growth of the "modern" high-productivity sectors of the 
economies, already hampered by the narrowness of domestic markets, 
would be increasingly crippled by the burdens placed on these sectors for 
support of the hypertrophied bureaucracies and for the cost of subsidies, 
which would still in all probability be insufficient to prevent increasing 
acuteness of social tensions. The urgent need for different patterns of 
employment and income distribution implies that wider changes in the 
structure of the economies and the societies cannot be avoided. 

2 . POLICY CONCLUSIONS 

(1) Conceptions of social policy that focus on quantitative targets 
for improvements in levels of living and expansion in the various sec-
tors of public social action, or on the division of resources between 
"social" and "economic" objectives, are not sufficient for situations and 
trends such as those described above. While larger resources are un-
doubtedly needed for social purposes, and while quantitative targets 
are an indispensable tool for the ordering of future action, resource 
allocations and targets need to be subordinated to policies based on a 
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broad understanding of current changes and pressures in the societies 
and directed toward reforms in the content and distribution of public 
social action. Requirements of. this kind confront very formidable 
obstacles in the character of present social change and of the associated 
pressures on public policy, and in the limited capacity of the State to 
reach autonomous policy decisions, resolve conflicts, and mobilize 
financial and administrative resources. The difficulties cannot be re-
moved simply by better planning and administration, although these are 
indispensable. 

(2) It is striking that clear images of the directions of social 
change that are wanted and of the future society that will justify the 
striving for development have not yet emerged in Latin America in 
spite of the region-wide and incessant discussions of development and 
social rights during the past two decades. This means that the present 
high-income countries tend to be accepted implicitly as models, although 
their past and present lines of development may be neither accessible 
nor desirable for countries such as those of Latin America. The formula-
tion of authentic "societal" policies, incorporating images of the future 
and paths toward it, is thus one requisite for the ordering of social ac-
tion. For such an endeavour to be authentic and dynamic it must involve 
not only political leaders, planners and social scientists, but also the 
masses of the population. As a corollary, national capacity for auton-
omous policy formulation and application need to be greatly en-
hanced, in the face of powerful factors that make for increased 
dependency on external influences and for reliance on hand-to-mouth 
measures to cope with the most insistent demands. The real opportuni-
ties for participation in policy-making by the different social strata 
need to be widened, equalized, and reconciled within the framework 
of common societal objectives. 

(3) Choices need to be made, based on the specific circumstances 
of each country, among certain broad middle-range objectives, around 
which sectoral policy instruments can be ordered. Objectives of this 
kind include income and wealth redistribution, full employment, equal-
ization of social and occupational opportunities, human resource de-
velopment, strengthening of the family and improvement of well-being 
of children and youth, and enhancement of popular participation in 
development. 

(4) Each of the traditional sectors of public social action—educa-
tion, housing, social security, health, social welfare, etc.—has unique 
characteristics and objectives, calling for differing techniques of plan-
ning, financing, administration, and organization of popular participa-
tion. All of them, however, are affected by the general problems discussed 
above. Their needs for greater internal efficiency in relation to clearly 
defined objectives, and for extensive changes in their content and distri-
bution, are well known, and have been the subject of numerous studies 
and recommendations. Progress toward greater efficiency, reforms in 
content, and more equitable distribution, however, depends on a better 
understanding of the ways in which the sectors function, and of the 
sources of pressure or inertia that must be faced in the course of plan-
ning and reform. 
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(5) International co-operation is of enormous actual and potential 
importance in relation to social policy, but it has inherent limitations 
that as yet have not been sufficiently taken into account. International 
endorsement of social rights and quantitative targets for social action 
needs to be complemented by more attention to the compatibility of the 
separate social objectives and their relative priorities within specific 
national situations. International technical co-operation in social policy 
needs to adapt itself to the primary importance within social policy of 
institution-building; and of the stimulation of change in human motiva-
tions, relationships between different groups or classes, and patterns 
of family and community life. In these areas, the applicability of ex-
pertise acquired in one society to the needs of another can never be 
taken for granted. International financial and material aid can play 
a valuable complementary role to national efforts, to the extent that 
these are governed by clear conceptions of policy and by effective 
planning and administrative machinery, but most of the cost of public 
social action will unavoidably continue to fall on domestic resources 
mobilized by the public authorities. It would be illusory to expect ex-
ternal aid to assume a major part of the burden of support for national 
levels of living and social services. 

(6) The need for autonomous national policy-making informed 
by an image of the future society implies that at best, the State is going 
to be faced with more responsibilities than it can handle efficiently. The 
more it can devolve on local and popular initiative the more capable 
it should be of bringing coherence into its major decisions on lines of 
policy. It follows that principles and techniques for the regionalization 
and localization of responsibilities for planning and execution of social 
as well as economic measures are urgently needed. 
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