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1. Where to?

The present text follows upon papers that have (a) pointed to
contradictions in the images of the human future in recent declarations
on development and speculated on the reasons for such contrédictions;

(b) described "seeds‘of change" in different types of national societies
that affect the likelihood of a coherent response to the concerns
underlying the declarations; and (c) discussed the case for "critical
poverty" as central policy focus for M"another development".;/

The author has thus far evaded the challenge to‘propose a more
adequate focus for development policies capable of realizing the hopes
that have been ivested in "another development!. The preceding papers
exposed his inability to escape from skepticism concerning the relevance
of prescriptions addressed to humanity at large or governments in general
by the international bureaucratic and academic machinery that continually
generates meetings and reports and missions around the elusive topic of
"development”. The thorniest problem is not the formulation of better
strategies for human-oriented development. The efforts of dedicated
thinkers over the past two centuries seem to have uncovered all conceivable
solutions; some of these solutions have been tested in practice; and some
of them have helped to change the course of history. The institutionalized
continuation of these éfforts today continually rediscovers, without
acknowledgement or even awareness, ideas éurrent among utopian socialists
of the early 19th century or Russian populists of the late 19th century.
The would-be architects of ideal societies have commonly envisaged social
change processes as more manipulable and less ambiguous in their consequences
than has been the case. While their influence has been very great and has
undergone surprising metamorphoses, they have failed to identify and
"conscientize" social forées willing and able to apply strategies oriented

;/ "The Concrete Utopias and their Confrontation with theW orld of Todayw
(ECLA/DRAFT/DS/134, April 1976), and "Poverty as a Social Phenomenon
and as aCentral Issue for Development Policy" (ECLA/DRAFT/DS/133,
April 1976).
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to human welfare coherently, realisticallyf'and:flexibly over the long
term. ‘ , o _ ) ,
A sympathetic study of’the experience of political leaders and

1anners who have tried to apply coherent strategles to their own
national settlng conduces to humlllty, and even suggests that the last
thing they need is more generalized advice couched in catchwords, such as
the "unlfied approach to development", on what they ought to do if they
could count on an ideal 800131 consensus and an ideal cap301ty to acquire
and digest 1nformatlon.g/ The "hlgh-level expert" who pontlflcates on
what mnst be done and evades the questlons who and how is justlflably
becoming a figure of fun. At the other extreme, the purveying in 1nternat10nal
reports of shoppingAlists of "practlcal" techniques and "p;lot projects”,
on the snpposition that policy makers can pick and choose‘from sketchyA
descriptions of what has allegedly succeeded elsewhere, is also reachlng
a dead end. of futlllty. The 31tuatlon of the real partlclpants in
policy-making is generally closer to that of Allce 1n her Wonderland
croquet game than to that of the powerful, benevolent unlmaglnatlve

entltles to whlch development prescrlptlons seem to be addressed 2/

2/ A good many studies, some by active participants, of the real
“““vieissitudes of development policy-msking are now availablé. Two -
books published by the Instituto Latinocamericano de Planlflcac1on
_ Econdmica y Social in 1972 (Carlos Matus, Estrategia y plan, and
‘Sergio Molina, E1_proceso de cambio én Chile, both Editorial
Universitaria, Santiago de- Chlle, 1972) and the more recent ILFES .
papers on "bstado y Planlflcaclon" are partlcularly relevant

3/ "Alice thought she had never seen such a curious croquet-ground in her
life; it was all ridges and furrows; the croqnet balls were live
hedgehogs, and the mallets live flamingoes, and the soldiers had. to

77 double themselves up and stand on their hands and feet to make the — o

arches, ... Alice soon came to the conclusion that it was a very
difficult game indeed. The players all played at .once without -
waiting for turns,qparrelllng all the whlle, and f1ght1ng for the
hedgehogs. eest .
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Some of the propositions now competing for attention ir. the utopias
devised by commi“tees are more promising than others, not as ready-made
prescriptions but as criteria against which policies ¢ an be issessed,
ideas promising a certain capacity to penetrate public opinior: and help
to modify dominant values, and signposts to paths that nationai. societies
may not be able to avoid entering, if the future evolves along certain
lines that seem at least as plausible as the alternatives.

This last point deserves emphasis. If the international economic
order recovers its previous dynamism, if the present centers retain their
hegemony and use it for the same purposes as heretofore, if the contradictions
generated by present styles of development in semi-developed peripheral
national societies such as those of Latin America continue to be manageable
in one way or another, such propositions can, at most, be received by the
dominant forces as "missing ingredients" to be added to the style of
development in order to make it function better, or to forestall criticisms
of its inequity, with the likely result of introducing secondary

contradictions and anomalies in its functioning. If the medium-term

future should bring catastrophic breakdown in the international order,

we have no way of offering rational guidelines to the national societies
as to how to cope, or even of forecasting what social forces would become
dominant.in these societies,

The following pages will discuss the relevance of certain propositions
under thelsnpposition that the medium~term future will be one of frequent
and continually changing crises not ambunting to catastrophe, of A
contradictory stimuli from the world centres and waning capacity of the
centres to exercise hegemony, of challenges for which neither the forces
dominating present governments nor the counter-élites are prepared. In
the short term, one can expect succeséive waves of frantic urgency for
action subsiding into complacency at any sign of return to the "normal".
Measures taken piecemeal to cope with disbenefits of styles of development
will cumlatively change the character of the styles, for better or
worse, Iﬁterventions of the state in the society will become more
pervasive, but not necessarily more coherent, and these interventions
will interact with the changing demands and values of social forces,

and with changing forms of alienation from or resistance to the state.
/Hopefully, certain
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Hopefully ‘certain'propOSitions from current discussions of Manother
development" will gain political v1ab111ty through lessons of experience
demonstrating their necessity for human survival, and through changes
in values, soclal relatlonships, and power structures that can ‘accord
them ‘effective prlorlty over lncompatible social demands.g/

The' propositions in question refer to the meeting of.basio hnman
needs, self—reliance, participation, and a theme recnrring in discussions
of "ancther development" but not yet endowed with a uniform label: it w1ll ' N
here be called "meaningful human activity". A1 of these propositions can
" be treated as "m1831ng ingredients" in current styles of development, '
but if the future assumes approxlmately the traits suggested above, their
unav01dabilxty on the one hand and thelr 1ncompatib111ty with certain

4/ The future here env1saged corresponds to the scenario of "competitive
‘ détente" described by José Medina Echavarrfa in "América Latina en.

los escenarios posibles de la distensidn! (Reglggg_gg_lg_ggzgg 2,
Segundo Semestre de 1976), but supposes a greater loss of control
by the two hegemonic powers, for internal and external reasons,
and more freedom of action by the peripheral societies, without,
however, the emergence of a coherent "new international economic
order".  The concept introduced in a, recent article by Alain Touraine,
of "mutation" instead of "crisis", helps to clarify the approach

‘ proposed here, "... une analyse menée en termes de crise conduit
3 faire appel a un plan de sauvetage de 1la ‘plandte. considérée comme
un vaste systéme social, au centre duquel une autorité centrale ou .
plus simplemente una volonte cohérente porrait proposer des solutions
raisonnables, clest-d~dire a la fois bonne pour l'ensemble de.
l'humanlte et techniquement réalisables. Quand on crie au feu, clest
qu'on espére la venue des pompiers. ... Inversement, parler de mitation
clest mettre en avant les transformations de la oulture et des rapports N

_ sociaux, en particulier des rapports de pouvoir, ce qul n'a de sens qu'a

- 1tintérieur de systémes sociaux réels, clest-a~dire définis par des
institutions et des pouvoirs.! (Alain Touraine, "Crise ou mutation?", - ¥

Tim Au-dela de la crise (Paris, Aux Editions du Seull: 1976), P- 24“25)

- [other objectives
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other objectives and with prevailing life-styles on the other will become
more evident. The discussion of seeds of change in an earlier paper
suggested some of the ways in which this is beginning to happen. The

future may then depend on the‘exient to which emerging forces in human
societies can realistically and fafionally evolve new life-styles

sumned up by the four propositions, accepting the sacrifices and making
creative use of the opportunities they imply, keeping under control the
drives incompatible with such an evolution. It is possible that human
societies will prove so wedded to present life-styles that they will

perish rather than undertake their transformation. It is also possible,
unfortunately, that they will find no means of doing so that will not

incur such heavy costs in failed experimentation, substitution of facade
achievements and rituals for real achievements, chronic conflict and

mutual sabotage between groups ﬁrying:to impose their own will, regimentatidn
and manipulation of consensus, that "anothér develdpment" will satisfy

the hopes invested in it no better than the styles now prevailing have

done, Part of the case for the four propositions listed above is that,
taken together, they point to caution in social engineering. Even if a part
of a national society achieves the power‘fo fit the whole society to a bed
of Procrustes, the exercising of such power is not the most promising way

to "another development",

2. Priority to the meeting of basic human needs

This proposition has the virtue of directing attention equally to
production, to consumption (as the main legitimate reason for wanting
higher production), and to distribution (as the provision of relevant
"basic" goods and services to all). it‘points”to the elimination of
critical poverty without singling out the boor as a category to be
"helped". By itself, it has the disadvantage of being uninspiringly
utilitarian. The meeting of basic needs does not constitute an adequate -
image of the future society inspiring tﬁe enormous effort, including the -
effort of self-restraint and social discipline, that is called for,"
any more than does the more elaborate lure of consumerism. Man does not

/live by



live by bread alone. The symptoms-of crisis or breakdown in most national
societies today derive as much from the failure of these societies to
afford partlclpatlon in méaningful act1v1ty as from thelr failure to
satlsfy ba91c needs for goods and services. s ‘

~ For present purposes, the essential element in a definition of
"basic-needs" is that they refer to the goods and services that can be
produced ard distributed to the whole of a national population, under
reallstlc expectations, independently of the achievement of a more
equltable world order. This does not mean ‘autarky at the national level;
all@natlonal societies will have to satisfy part of their basic needs
through exchange of products for which they have comparative advantages,
:sand the smaller the national populatlon the 1arger this proportion will be.
‘However, a basic needs strategy would presumably mean a smaller role than
. at present for international trade. ' '

The national deflnltlon mist respond to an obJectlve criterion for
"ba31c" (e.g., meeting minimum physiological needs) and also to the )
subjective crlterlaeof the people whose basic needs are in question. It
is important to avoid the trap of making definition and measurement of
basic needs‘ends in themselves, and also the temptation to admit as "basic

needs" the whole range of desiderata that have received international
- recognition as‘"human rights", A "right" is meaningful only to the
extent that a national society is really capable of honouring it for all
its members; otherﬁise,;insistence:en rights unaﬁeidably becomes a tactic

for the protection and extension of minority priﬁileges; this hoint is

partlculariy 1mportant for societies such as those .of Latln America, - , r
in which different strata of the natlonal population have qulte different
,norms,for“h331ceneeds,,andA1n,whichﬂthemstrata‘w1therelatlvelyhelaborate‘” |

norms have greater power than the others to impose their ééhceptibns on

public policies. . ' v |
Wbreover, it cannot be taken for granted that coriventional goods

and services and conventional systems for their provision constitute

the only means or the most efficient means of meeting the basic needs

,to which they are addressed. This problem manifests itself differently

in relatlon to each need and calls for examination of the widest possible
o /range of
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range of alternatives. The prior fixing of quantitative targets.(e.g. number
of years of formal education) may cramp the search for better alternatives.
In the case of education, for example, it now seems probable that
concentration on the. social purposes of education within societies

having the overall priorities summed up in "another development! w1ll
sharply diminish the relevance of the conventional norms, which can be
satisfied by herding all children for a given number of days and

years into buildings labelled "schools". In the case of transport, w1th1n
present urban patterns, a considerable expansion of cheap public transport
is a real basic need to be preferred to the proliferation of private
automobiles; but a transformation of the urban patterns might remove

most of the need by bringing work places within walking distance of homes. 5/
The shift in national priorities and popular expectations implied by an
authentic basic needs strategy is so extensive and so potentially traumatic
to the "modernized" sectors of the population that such a questioning

of conventional solutions and search for alternatives might reduce father
than intensify the political difficulties. It would widen the possibilities
for popular participation and introduce an element of creativity counteracting
the drab uniformity that might otherwise come to dominate such an approach.
Ideally, it should make economic costs more manageable while permitting

a more generous and inspiring conception of basic needs. At the same time,
it would unavoidably complicate the planning and admlnlstratlve problems;
the opening up of alternatives is a frightening prospect for bureaucratlc
institutions wedded to standardized procedures, and the capacity of the
public to embrace new ways of thinking about needs is an unknown qpantity.é/

5/ Ivan Illich and the Centro Intercultural de Documentacién (CIDOC) in
Cuernavaca, Mexico, have carried out some of the most stimulating
thinking on alternatives, although the alternatives proposed are
sometimes simplistic. See Ivan Illlch Deschooling Society (Harper
& Row, New York, 1973); Energy and Egg;tv (Calder and Boyers, Ltd.,
London, 1973); and Tools for Conviviality (Harper & Row, New York, 1973).

é/ Win Crowther, "The search for Relevance: Political Ideology, Culture and
Political Choice as Factors of Technological Development and Dependence in
lLatin America" (ECLA, draft, 27 January 1976) sets forth challenging
propositions on the need for and feasibility of a replacement of routines
by creative problem-solving.

/These considerations



. These considerations lead back to the essential complementary roles of
meaningful activity, participation, self-reliance, to be discussed below.
~ Since the. conception of "basic needs" advocated here is governed

by natlonal capacities rather than universal standards, ‘the relevant -
short—-tern standards for some national societies may have to be meagre.

indeed, but in Latin America the norm can be well above the "rock-bottom

level of physical existence" referred to in the 1975 Dag HammarskJold

Report.7/ Under these circumstances, a basic needs strategy does not

. require strictly- egalltarlan distribution = the polltlcal and economic
costs, if they could be met at all, would outweigh beneflts, and the
1mp11ed regimentation would be a major disbenefit in itself. Such a
strategy does imply that public. policy, to-the extent that it controls
the relevant factors and has mobilized sufficient'ﬂndefstanding and support,

‘should restrict the satisfaction of non-basic wants that conflict with

the satlsfactlon of nationally defined basic needs and with the kind

as well as. amount of capital accumlation needed to enhance future
satisfaction of needs, - The relevant pollcy instruments would include

_ differential taxation to dlscourage some forms of consumption, sub31d1es

_':'to other forms of consumption, restriction of non—essentlal imports,

" controls on commercial publicity,and others that come readily to mind.
The effectlveness of these instruments ~ most of which have been resorted .
to for one reason or another. even within current‘"consumerist" styles of
development - would depend on simultaneous changesiiﬂ.the values, |
expectations, and participatory capacities of different SOClal strata,
probably. under the impact of crises demonstratlng the 1nv1abillty of |

. previous. expectations,

e - - e e e e

v In reproduc1ng a suggestlon for Indla of an 1n1t1al target of a
 daily income per working adult equivalent to.3 kg. of cereals
in rural areas and 4.5 Xg. in urban areas. (What Now? Another
, Developmegt, P. 42) The recent report of the Director-General
of the International Labour Office, Employment, Growth and Basic
.-Needs: A One-World Problem (110, Geneva, 1976), presents an
" acceptable classification of basic needs and emphasizes, first,
. that "basic needs constitute the minimum objective of society,
not the full range of desirable attributes ..."; second, that
"basic needs can be relative as well as atsolute", (p. 33)

r

/The proportion
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The proportion of national income dévoted to investment within a
basic needs strategy might or might not be higher than before. Priority to
meeting of basic needs cannot logically be denied through a generalized plea
for higher rates of accumlation, since the destinations of a large part of
previous "productive" investment, and also of infra-structural and even
social investment, would become irrelevant or worse. It goes without
saying that the need for accumilation will remain and that this will
Justify austerity in the definition of basic needs for many years to come.
However, the dominant forces in the national societies will be jﬁstified
in calling for austerity mainly to the extent to which they can
demonstrate that accumilation will, in fact, enbance capacity to meet
basic needs in preference to other ends.

Other things being equal, one might suppose that the conversion of
the general proposition on basic needs intoa politically and economically
viable strategy would become more feasible to the extent that:

(a) Existing national productive capacity is sufficient and the
nature of the main products is such that a level of living can be afforded to
all that is not so meagre that the population puts up with it only to the
extent that it cannot help doing so - as is the case of the "critically
poor® at present.

(b) National planning and administrative mechanisms are sufficiently
well-developed, and the state has sufficient legitimacy, so that state
and society can find practicable means of insuring that basic needs
have priority. '

(c) The population is sufficiently homogeneous in life styles and
expectations so.that realistic basic minima for the whole‘populatibn
would not come into unmanageable conflict with the demands of sizable
minorities with their own conceptions of their own basic needs.

The real processes of dependent economic growth and social change
in the Third World up to the present make it ingenuous to expect
that all three of these conditions will be favourable to a basic needs
strategy in any one national society. To the extent that productive
and administrative capacity is favourable and the state enjoys wide
recognition as legitimate formulator of national goals, the social

/differentiation of
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differentiation of the population increases and the groups that stand
_ to}lose in.the short term by a basic needs strategy become larger and more
vorticulate; Low 1e§els_ofiper‘capita income do not rule out a basic

-néeds strategy if social solidarity is present and the state has a

certain mobilizingﬁcapooit&. China has demonstrated how much can be
done'under'these circumsﬁances, but also how traumatic are the historical
processes that méy make the doing possible. Sri Lanka, with a national
system of subsidized or free rice distribution in effect most of the tlme
‘51nce the 1940's, and: with relatively well-developed educational and other
social services, has also demonstrated the feasibility of a basic needs
strategy at a per capita GNP level well below that of any Latin American
country.8/ The Sri Lanka policy seems to have entered into crisis not
because of inability to afford the rice distribution and the social services,
bﬁt because of inability to incorporate these into a coherent alternative
style of development affording incentives to productivity and meanlngful

activity for the educated youth.9/ ,

‘ A basic needs strategy should become more feasible to the extent

that production is already oriented toward staple foods, clothing,
simple:oonstruction materials, and other mass consumption goods, and

that services are oriented toward elementary education and basic health
care at low unit costs. If production is oriented toward minerals or
agrlcultural products for export, and if the state is able to capture

a major part of the proceeds, phls may also favour a basic needs strategy,
depending on tho character of the forces dominating the state, but with

a greater bias toward assistentialism, as seems to have been the case in ?
Sri Lanka. The least févourable initial pattern would be an economic

structure orlented toward the production of durable consumer gocds, whether [

8/ Accordlng to the World Bank Atlas 1974 the per caplta GNP of Sri Lanka
- .in 1973 was US$ 120; in Latin America in the same year, only two
countries fell below $ 300, and most were at much higher levels..

9/ "... the package. of welfare policies was anti-growth and.anti-development
not so much because it competed with the development programme for
Scarce capital, but bécause it removed the incentives for growth and
development in: the very. sectors in which 1nvestments were being
made.® %UNRISD "Case Study Sri Lanka (Ceylon)“ by Marga Institute,
October 1972). '

/for the




for the domestic market or for export, under the control of transnational
enterprises, requiring continual imports of capital equipment, production
inputs, téchnology and promotional innovations.

This last pattern, combined with heavy investment in urban lwaury
residential and domm@rcial construction,.has in recent years come to
predominate in some of the larger Latin American countries and exercises
significant‘influence in almost all of them. As previous papers in
this series have emphasized, the resulting dependent semi-development
apparently enhances material capacity to implement a basic needs
strategy, but reduces the likelihood of political will to do so.
NMoreover, the material advantage over poorer, more predominantly rural
countries is partly illusory. The endowment of productive capital;
the pétterns of modernization of productive techniques; the relatively
extensive infrastructures of power, transport and communications;
the concentrated urbanization; and the elaborate, bureaucratized
structures of educétion, health services, public housing and social
security all have ambigucus roles. They are compatible - some of the
time - with relatively high rates of increase in GNP and with either
a highly concentrated "elite" or a less concentrated "mesocratic" distribution
of incomes 10/, and they may possibly be compatible with a combined
assistential—repressive system for the relief of critical poverty,
but the ﬁeight of evidence indicatéé that they are not compatible
with a strategy giving consistent priority to the meeting of
basic needs plus capital accumilation at levels that the economies
should, in principle, be able to support.

The character of the capital equipment and technologies
that have been introduced are clearly a large part of the problem '

- an automobile cannot be divided into twenty pieces to satisfy the
basic transport needs of the masses, the construction techniques
appropriate to modern apartment and office buildings cannot readily

10/ See Jorge Graciarena, "Tipos de concentracidn del ingreso y estilos
politicos en América Latina", Revista de la CEPAL, 2, Segundo
Semestre de 1976.
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~be adapted to "pbasic" housing and the manufacture of durable goods
‘Cannot revert to simple employment-spreading technologles. The

attitudes of the key social groups that benefit or hope to benefit

from the prevailing style’ of development constitute. an even more
formidable obstacle. University-educated intellectuals and piannersl

who. endorse .a strategy for priority. meeting of basic needs will probably
resist its implications for themselves and their children. ' So will the
leaders of the armed forces that will have to tolerate it, curb their own
appetite for expensive innovations in military equipment, and turn

<

-a deaf ear to appeals from groups whose expectations are threatened.

. If one supposes that continuing crises in the -international
order,changing stimuli-from the world centres, and chronic inability
in the national systems .of -semi-development to satisfy the expectations
they have generated will periodically bring the question of "basic needs"
back to each national agenda, it is far from inevitable that the responses
will be adequate. The social forces that are prepared to tackle the
problem cannot expect a smooth, consensual, rationally planned- transitionm,

but they must struggle to keep the transformation from going to other

. - “extremes: of doctrinaire solutions hastily imposed on an uncomprehending

population; of promises and gestures to satisfy the "basic needs"
conceptions of all sectors of opinion; of distortion of the strategy -
to serve the interests of the technobureaucracy and substitute propaganda
for the recaleitrant reality.

3. Meanlngful act1v1ty and emplAynmnt

Up to the present the satlsfactlon of b331c needs has been, at
best, a by-product of economlc and politlcal systems that have functloned

accordlng to thelr own laws. Men have had to serve the capltallst
systen, however 1rrelevant or even threatenlng to thelr own well—belng
the services demanded and the resultlng output mlght seem to be, 1n
order to make the system erratlcally and 1ntermittently serve them.
If. publlc pollcy trles to make the system functlon too dlrectly for
human welfare, ¢ urblng waste and potentlally destructive: act1v1t1es,
the system functions badly and human welfare suffers. If publlc pollcy
I /eliminates an
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eliminates an intolerable but essential component of the system, such as
unemployment, the system responds with inflation. The workers serving
the system come to welcome pollution of their environment and insist on
rising production of armaments, even if the latter are demonstrably
obsolete for defense purposes or demonstrably intensifying the risk of
mutual mass extermination. The paradoxical traits of the functioning
of capitalism have been exhaustively diagnosed since the 19th century,
and while public policies have managed to raise the satisfaction of
basic human needs to a degree that could not have been expected in
earlier stages, the means have remained indirect, wasteful; and

plagued by unwanted and unexpected by-products;;;/ The socialist

;;/ "Keynes did not want anyone to dig holes and fill them. He indulged
in a pleasant daydream of a world in which, when investment had
been kept at the full employment level for thirty years or so,
all needs for capital installations would have been met, property
income would have been abolished, poverty would have disappeared
and civilized life could begin.  But the economists took up the
argument at the point where it had broken off before the war.

When there is unemployment and low profits the government must
sperd on something or other - it does not matter what. As we
know, for twenty-five years serious recessions were avoided by
following this policy. The most convenient thing for a government
to spend on is armaments. The military-industrial complex took
charge. I do not think it plausible to suppose that the cold war
and several hot wars were invented just to solve the employment
problem. But certainly they have had that effect. The system had
the support not only of the corporations who made profits under it
and the workers who got jobs, but also of the economists who
advocated government loan-expenditure as a prophylactic against ,
stagnation. ... So it has come about that Keynes' pleasant daydream
was turned into a nightmare of terror." (Joan Robinson, "The
Second Crisis of Economic Theory", The American Economic Review,
May 1972)

/systems have
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systems have come closer to an egalitarian distribution of basic

goods and serv1ces, but here too the demands of the system for accumulation
and defense, and the sultablllty of central plannlng to accomplish. some
ends rather than others, have also left men servants of the system, and the
satlsfactlon of thelr ba31c needsrmore a means to their participation .

in production than an end. -

Proposals for "basic needs" strategles have commonly accepted that
the needs must be satisfied by improving the functioning of the economic
system, naturally with major reforms, but with the expansion of employment
affording adequate incomes continuing to be the central mechanism for
accomplishing the human purpose of development. This is legitimate up
to a point but from the standpoint of the present paper it is essential

‘to distinguish clearly the dlfferent reasons why the expansion of employment

is expected to enhance the satlsfaction of basic needs, questlon whether
expansion need amount to max1m1zatlon, and then consider whether a different
conception of meaningful human activ1ty may- not be needed as correctlve
to the subjection of human belngs to systems that exact such a hlgh price
for thelr erratic and frustrating responses to needs. What
people do and their satlsfactlon with what they do are just as
important as what they receive and their satlsfaotion w1th what they
receive, . o . | '

" One cahnot llghtLy propose a revolution in the work ethlc as
motor of development Exploratlons along these llnes risk intoxication
with dreams of technologlcal abundance and ‘dreams - of the palnless emergence
of a creatlve and altrulstlc new man., Nevertheless, for better or ~worse, 4
the tradltlonal carrot and stlck of the economic systems are begjnn;ng

to fall into discredit; and’ present levels of productive and imnovative — ¥

capacity, even in semi-developed societies, should make it possible for
these societies to begin to separate the obligation to work in "gainful"
activities from_the_right to satisfaction of basic needs. In Latin America,
the exceptionally low rates of participation in the labour force, the
unproductive and precarious character of much of the existing employment,
the prospect of increasing pressures on the system from women and educated

/youth unable
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youth unable to find a satisfactory entry, make the achievement of
conventionally-defined "full employment" improbable and the

quest for original solutions, giving due weight to all the social
functions of employment, particularly urgent.

The main functions of employment can be summed up as follows:

(a) To produce goods and services and perform the social roles
valued by the society. -

(b) To give individuals and families access to incomes enabling
them to satisfy their needs and wants.

(¢) To enable the individual to enter into relationships. with the
social order, interpret his interests in its maintenance or transformationm,
associate himself with a class or reference group, and acquire organizational
ties.

(d) To enable the individual to meet psychological needs for meaningful
activity, self-realization, creativity, and status as family breadwinner.

The extent to which a given employment situation fulfills all of
these functions is inevitably uneven, whether assessed from the
standpoint of the individual or of the society, and this unevenness is
bound to be accentuated by rigidities and discontinuities in the labour
market such as prevail in Latin America. Some occupations (e.g. plantation
workers) can be satisfactorily productive but wretchedly paid, offering
no opportunity to the worker to participate actively in the society
and no sense of meaningful activity. Other activities (e.g., publicists,
certain bureaucratic posts) can be highly paid and conducive to active
identification with the society, but contribute little to a sense
of personal achievement, and are irrelevant or negative in their
relation to the meeting of basic needs. Other examples of incongruities
in fulfillment of the basic functions of employment can readily be
imagined.

From the policy standpoint, the relative importance of these functions
and the possibility of taking them into account as objectives varies
according to the style and the level of development. At the most
primitive level, the maximum contribution of all able~bodied persons
to food production might be of over-rising importance. At the other
extreme, in a highly productive automated, egalitarian, post-dndustniél
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society the main social policy precccupation might be with fulfilment
of the fourth function. It can be assumed that any society that has
achieved some degree of economic diversificétidn and a modern state
apparatus needs to and has some ability to pay attention to all four
functions. In practically all latin American countries increases in
production of basic goods = or products that can exchanged for
basic goods - and income distribution through employment will have to
remain central concerns of policy through the foreseeable future, but
exclusive concentration of these functions.is not justified and might - -
be self-defeating. S L o
- In all modern societies up to the present remunerated employment has
been the principal means of accomplishing the first two functions for the
bulk of the population, and it is generally also the most important means
of accomplishing the last two - to the extent that they are accomplished at all.
It is never the only means, however. The higher the level ‘of : productivity,’
the wider becomes the range of options for the role of employment
in accomplishment of ‘the functions, but even in societies at very low
income .lévels other means can be important. Production of: goods and services
valued by a local group or by the state can be undertaken partly by volunteer
labour, with proceeds going to the whole commnity rather than the direct
participants;or the authorities can draft labour: for public works. " As
economic growth proceeds the possibility of substituting capital and technology
for labour rises, until in an automated production system the relevance
of the number of workers to the volume ' of production may practically disappear..
In any society above a bare subsistence level part' of the income generated i
through employment is redistributed through mechanisms of family and
——commnity-solidarity. - As the level of productivity rises the feasibility ——
of redistribution through public institutions - social -security, social -
services, social assistance ~ widens and such redistribution comes to be viewed
as both a human right and a political necessity. At a sufficiently high
level of per capita income, it is possible to make family livelihood
practically independent of: gainful employment, through guaranteed annual.
income policies, or-a "negative income tax". As to the objectives of
o ' /integration into -
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integration into the social order and self-realization, the range of
alternatives to paid employment is obviously wide, even in the poorer
societies. To the extent that production and income distribution
objectives require that most of the population spend a large part of its
life in gainful employment, social participation and self-realization
naturally are hoped ‘for from such employmemt, and it is a grave
deficiency in the social system if most employment does not contribute to
these ends. ' As leisure time increases and the proportion of the normal
life span spent in employment shrinks the main responsibility for meeting
the two ends has to shift elsewhere, but no society has as yet found -
satisfactory alternatives. The malaise deriving from this deficiency

in the high-income countries, particularly in regard to the aging retired
population, is well known. : .

Optimal accomplishment of the four purposes of employment listed
above does not in any society require maximization of the time spent in
employment by the whole population able to work, nor maximum intensity
of effort. In agricultural societies at low technological levels and
with ample land for cultivation it may be essential that the whole population,
including young children and the aged, contribute to the productive effort,
but the intensity of the effort has wide seasonal variétions and includes
tasks that ére not at all onerous. The early stages of industrialization
with relatively simple productive techniques have also involved extremely
long working days and extensive use of child labour, but these
features seem to have been dictated by the patterns of control of the means
of prbduction and by cost-cutting competition between manufacturers more
than by their indispensability for maximum production.

' In any case, as economic growth and technological innovation ,
proceed, and as skill requirements in practically all occupational sectors
rise, it becomes essential even in the interest of efficient production
that part of the potential labour force be excluded from employment
or helped to escape from it, and that the working time of the employed
population be held well below the limits of physical endurance. In all
modernizing societies a number of mechanisms appear through which the

/age span



age span of the economically -active population contracts at both ends,
and the proportion of leisure time within the active age span increases,

first in urban occupations, and later, as the rural occupations dec;ine
in relative importance and undergo technological and organizational
changes, in the rupal also. The economlc act1v1ty of women follows
different trends, shrinking with the decllne of agrlcultural and
artisanal activities carried on by the famlly as an economic unlt

then rising with changes in family 31ze and modern urban occupatlonal
opportunltles, but in practically all societies covers a ghorter average
time~span and a smaller percentage of the relevant age groups than does
the gainful employment of males. '

Ideally, the average age for enterlng employment should rise mainly
because the period of education lengthens and youth are thus better
prepared for their future occupational roles. The average age for
leaving employment should decline becsuse the society is better able to'
support retirement pensions and offer meaningful activities for the ‘
persons whose contributions to production are no,longererequired. During
the active span the contraction of the amount of time spent at work should
respond to technologlcal levels that permit adequate production and incomes
without 1nterm1nab1e drudgery. It 1s,obv1ous that even in the more
homogeneous and welfare-oriented high—income industrialized societies
changes in employment patterns. have‘nof corfesponded smoothlj to these
jdeals, and in the larger, more 1nternally heterogeneous soc1etles the

| changes have been conflictive and frustratlng enough to shake confldence
in the future of the system. The system seems towdemand intense
activity from part of the labour force in order to earn incomes to'provide
a market for the goodsrlt produces, end mt rendersAsuperfluous other 9

parts of the potential 1abour force, affordlng them through the redlstrlbutlve
mechanlsms of the state a sub31stence that may cover "basic needs" but not
the consumption wants that the system 1n31stently promotes. The system
offers opportunities for meaningful activities outs;de employmentvthat
are in practice accessible only to minorities. .

| | | ' /The bringing
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The bringing of a higher proportion of the working-age population
into gainful employment is not legitimately an end in itself, although it
is understandable that the state, unable to balance the different reasons
for wanting employment and with few effective means of making the economic
system function for humsn ends, may not be able to avoid treating it as
such, Expansion of employment is really a means to various ends and at
the same time can interfere with the achievement of other socially valued
objectives. In Latin America, the definition of realistic employment
objectives and instruments is complicated by the co-existence, in
increasingly close contact and inter-action with one another, of widely
differing technological levels, forms of organization of production,
and ways of life, all of them subject to continually changing and
increasingly pervasive external influences and constraints. Completely
different employment policies might be appropriate for specific population
strata and specific sectors of production and provision of services,
tut the impracticability of isolating the different strata and sectors
from one another or from the external influences practically rules out
the application of such policies.l2/

12/ TVomen's employment offers a particularly interesting example of
complexities in determination of optimal participation in the labour
force., Ideally, increased female participation shculd raise
production, facilitate the performance of socially valued roles such
as teaching and nursing, contribute to family income, enhance the
capacity of women to participate on equal terms in social and
political activities, and open to them wider opportunities for
self-realization and creativity. Under present conditions of the
labour market and the social order, however, increased participation
by women might mean low-wage competition for jobs now held by males,
thus increasing visible unemployment and depressing family incomes
in the poorer strata, while overburdening women unable to escape
from household maintenance, disrupting family organization, and
reducing the quality of child care.

/Arguments for



these qualifications while meeting societal needs and preserving f !‘.eedzs@;__

Arguments for governmental use of the policy instruments at its

disposal to promote preferential use of labour-intensive cr "intermediate" - -

techniques assume that the primary function.of employment is distribution
of income rather than production., Although the arguments commonly imply
that labour-intensive techniques are better suited to the production

of goods meeting basic needs, and that a basic needs production strategy
would automatically expand employment, this seems to be only partly
true, Latin American policy makers have shown an almost instinctive
reaction against recommendations of this kind as implying the acceptance
of technologic¢al backwardness and renunciation of eventual parity as
industrial societies with the world centres.  The presént paper arrives
at a similar conclusion from a quite different viewpoint, rejecting

the supposition that expansion of gainful employment, whether 'bechnologically

advanced ‘or otherwise, is the most promising path to a better future.

The solution - at the level of general ideas = lies in the’
complementation of employment objectives by objectives for meaningi‘ul
human activity. That is, the social order should guarantee to all
adults and youth a right to engage in activities meaningful to themselves
and to the society gnd to the meeting of their basic needs, within limits

set by the productivity of the economy, irrespective of gainful .

employment ‘status. Production would be carried on by the most efficient
techniques availa;ble s glven relative scarcities of ca.pi£al labour,

and techm.ca.l—mnagerlal ta.lents, w:l.th a pers:.stent. effort to minimize
routine drudgery and maxmlze opportun:.t:.es for creatlvz.ty and pride :m work.
The whole adult populat;on would encounter alternative combinations of -
activities matching their interests and qualifications, designed to enhance

v

of choice: for example, j‘fw'lo].urrl;ar:\r labour combined with education, ranging
from preventive health work, child care, services to the handicapped and
the aged, and cultural activities, to harvest labour, repaifs to urban
or rural infrastructure, and other manual work. As far as possible, the
dividing line between employed and unemployed, intellectual and manual
workers, “productive" work and household work would disappear. ‘
/There is




There is nothing new in the posing of such a utopian objective
for human societies, and the way to it is now less clear than it seemed
to certain social thinkers of the 19th centnry. Ideologically coherent
forces in each national society would have to struggle toward its
achievement, probably over a long period, keeping within limis the inevitable
temptations to opportunism and to doctrinaire rigidity, measuring .
progress in large part by the. achievement of understanding and active
participation by the masses of the population. A strategy of this kind
is obviously far from the intentions and the capabilities of the forces
controlling the state in most countries at present, and also of the
counter-elites that aspire to supplant them. Howeﬁer, once the dominant
forces in any society take seriously the meeting of basic needs, and
find inacceptable the assistential—cumrfépressive approach to the
alleviation of poverty, they can hardly avoid tackling the questions of
meaningful activity and participation,

The few national societies whose governments are making a serious
effort to apply a strategy of basic needs are also striving to universalize
meaningful human activiities, whatever terms they may use and however wide
the gap between aspirations and realities., The effort can hardly stop
short of the kind of egélitarian,.participatory, non—capitalist society
proposed by the Bariloche Foundation as a condition for Latin Americals
meeting of basic human needs through its own efforts.l3/

L., Participation

The discussion now enters an area in which the gap between the
ideal and the real is so wide, the temptation to evasiveness so strong,
and the rehashing of verbal good intentions so distateful that one
approaches it almost with despair of saying anything new and useful.,

13/ Catastrophe or New Society? A Latin American World Model. (Ottawa,
International Development Research Centre, 1976), pp. 24-26.

/"Participation" for



"Parh:.clpatn.on" t‘or present purposes means havmg ninfluence on the
"decision mak:mg process at all levels of social activity and social
instltutlons" 14/ "Participation" is not coterminous with "meaningful
actlv:.ty"- it 'is at least theoretlcally possible for the individual to be
vmeanmgi‘ully occupied from his own standpoint and from that of the
values of his «ocn.ety, w:\.thout partlclpatlng in.or even being awa.re of
the cho:x.ces mac.e by dom:\.na.nt forces in the society; and participation
as a cltlzen obv:.ously does not gua.ra.ntee that the individual. will find
meam.ngi‘ul actn.vmty in the grea.ter pa.rt of his life that is spent in
other pursuits. Nevertheless, in societies such as those of Latm America
it is reasonable to suppose that. ne:.ther will advance very far without
support from the other. '

Fernando Henrique Cardoso has summed up, at the end of a ha.rsh
diagnosis of the shortcomings of certain channels of participation in
Latin America up to the present, the reacons for continuing to insist

%

on it as an indispensable component of any acceptable image of the future:

Sem a reatlvagao das bases populares e sem uma ideologia
antlburocratlca baseada na responsabilidades individual a na
conciéncia das necessidades sociais, o salto do patrimonialismo ao
corporativismo tecnocrdtico pode leva.r ‘08 povos latinocamericanos a
revivir na "selva das cidades" a barbarie tao temida pelos socialistas
do seculo XIX. Se nab houver a reativagao da sociedade por meio
de” vigorosos movimentos sociais forgando a participagao politica
e a definigao de novas formas de controle das empresas, das cldades,
do estado e das institucoes sociais basn.cas, ha o risco de criagao
de um horroroso mindo novo que substituird a cidade - antlgo foro da
liberdade - por Alpha.vnlles plenamente apa.relhadas , através da
tecnologla das comunicagGes da massa e da apatia, para reproduzu' um
estilo de "sociedade congelada.“._l.j/ . =

M/A,, Ca.rlo Geneletti, "The Concept of Par‘blclp_a‘blon‘ An_ Eva.lua'blon" m.;,m,;w I * 2
(CEPAL/BORRABOR/DS/lZS, August 1975). S

15/ Fernando Henrique Cardoso, Autontarlsmo e Democrat:.za.qao (Paz
e Terra., Rio de Janelro, 1975), Po 163,
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The International Labour Office has directed itself to the same
problem in more instrumental terms, in discussing implementation of its
proposed '"basic needs" strategy:

A weakness of many formulations of national development policy
is that they are divorced from political reality. They texd to
assume the existence of an autonomous State which pursues 1 generalized
national interest as articulated by its technicians, indepandent
of political constraints. ... In order to put a plan into action
account mist be taken of the size and organization of the interest
groups and regional coalitions which would benefit or lose from the
proposed policies and the consequential changes in social status and
political influence. ... Because of the divergences between interest
groups and within classes, governments often have some degree of
flexibility in initiating policy and strategy changes. Their ability
to implement them, however, is clearly related to their ability to
promote consensus, weaken groups likely to lose from them and
organize support from those who would benefit. ... The main
prerequisite for the effective implementation of this approach would
thus eppear to be an effective, decentralized and democratic
administrative structure to translate policies into decisions and
action, and mass participation in the development process by the
poverty groups,l5/

This statement starts from a realistic formulation of the political
problem and ends by proposing three acts of faith: a) that the
proposals of the technicians interpret the national interest correctly;
b) that the state has a sufficient measure of rationality and autonomy to
seek a political strategy making the proposals viable; c) ‘that decentralized,
democratic decision-mzking and mass participation, once mobilized, will
flow in channels indicated by the proposals and not others. The statement
exemplifies the aspiration to reconcile a technocratic utopia with a
participationist utopia and the vacillation betwsen the two that recur
throughout the explorations of "another development” including the present
text.1l7/ The technocratic utopias imply that every problem has one optimal
solution; participation should consist of the education and mobilization

16/ Employment, Growth and Basic Needs: A One-World Problem (IO,
Geneva, 1976),pp. 64=66. ‘

17/ José Medina Echavarrfa, "Las propuestas de un nuevo orden econdmico
internacional en perspectiva"(CEPAL/Borrador/DS/148, noviembre
de 1976), pps 20~28, penetratingly discusses this question.

[of the



of the population to understand and apply this solution. The participationist
utopias imply that various satiafact‘ery solutions can emerge from
the creatlv:.ty of the people who need the solutions; that the flowering
of collective crea.t.n.vn.ty through the exercising of free choice is central
to "another development'; that technicians ehould take part as helpers
without delusions of their own infallibility; and that in the last
analysis people have a riéht to be wrong. Both utopias are ambiguous
in their consequences for human welfare; neither 1s likely to impose
1t.self over the long term, and it m::.ght be d:Lsa.strous if one or the other
did 503, the tens:.on between them seems to be necessary and permanent
in the efforts of huma.n intelllgence to mpose human purposes on the
future evolution of society. o _

Extremely varied forms and 'ta.cticév of participation ‘have .appeared
in Latin Amenca and been hailed by one sector of opinion or another as
the key to authentic development. They range from national electoral
democracy through mass interest-group organizations to iocal community
organization and workers' management .18/ At present, the shortcomings
of all these forms are more evident than their achievements. Some have
failed with. cruel consequences for the masses drawn into ihem; others have
persisted with extremely ambiguous consequences for development or
egalitarian social justice; still others have remained stunted and localized.
Two essentially elitist alternatives have gained strength from these _
sh'orb‘cominvgs:i manipulated mobilization backed by repression and strictly -
limited to objectives laid down by the domin‘a.nt.. forces; terrorist tactics

-

intended to make the functioning of the repressive social order impossible. v

The fact that so meny institutional forms of participation have been.on

suppressed resentments stands in the way of imaginative new efforts. The.“ ‘
participation~minded planners and the masses both have reason jto be wary.

—=———the stage for some-time-and have-left-behind disillusionment, fear and = _ V.

18/ See Chaprter XZD{ ¥Popular Participation in Dsvelopment®, in Social
- Change and Soclal Development Policy in Latin America (Um.ted Nations,
New York, 1970); and Chapt.er V in Marshall Wolfe, El desarrollo esg\_n.vg
(Fordo de Cultura Ecommca, Mex:.co, 1976)
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The invention of radically different approaches is unpromising, The
national societies will contimually have to return to a range of vrell-known
institutions and techniques in the hope that they can be made to function
better than hitherto. Even the technobureaucratic regimes recurrently

try to use the same insbruments for their own purposes and encounter some
of the same stumbling-blocks as have their predecessors.

The shortcomings of the participatory institutions and initiatives
can be summed up in a way that suggests an agenda for doing better:

(a) At the national as well as the local level they have been
superimposed on political and economic structures with which they were
incompatible, These structures hight work badly without participation,
but with it they could hardly function at all. The recurrent outcome has
been that the participatory efforts have mobilized their enemies more
effectively than their friends, have set into motion defense mechanisms
(from the flight of cépita,l to the discharge of workers and eviction of
peasants) that hurt primari_ly the new participants, and eventually have
been swept aside in a conjuncture of demoralization and confusion.

(b) The social groups enhancing their capacity to participate
have naturally focussed on consumption, whether in the form of housing,
cheap food and transport, credit facilities for instalment buing, education
or health services. The responses of the state have followed the line of
least resistance, meeting the demands that involved least direct cost,
and least opposition from other groups'. The argument that participation would
lead to mass‘ understanding of the need for voluntary restraint of consumption
in the interest of accumulation has proved inapplicable in the face of
obvicus waste and luxury consumption by others backed by the whole array
of stimli of the "consumerist" style of development.

(c) The various forms of participation and the participants
themselves have focussed on the extraction of benefits from the state
or on neutralizing adverse actions from the state, even when this might
seem alien to the logic of the specific form of participation - as in
the case of workers'! management and co-operatives. Thus, participation
has meant increasing dependence, bureaucratization, and channels for
control by the state, even when the initiative has come from social
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groups relatively hostile to the state, The well-kmown expansion of
universityeeducated middle strata seeking posts in bureaucratic agencies
cha.rged with participatory activities or offering themselves as | V
intermediaries on the side of the: newly partlclpatuxg groups has favoured
this trend.

(d) The participatory mechanisms have been able to incorporate the ‘ ”
lowest strata of the national populations - the poor, oppressed,
marginalized, or sub-proletar:.an, according to the interpretations discussed 0

L

in "Poverty as a cial Phenomenon" - only to the extent that their .
participation has been manipulated or neutralized by oo-optatlon of leaders._l_?_/
Such partlcn.patlon has been quite unable to exercise the funct:l.on of ' o
countervailing power, strengthenmg ‘the ‘government!s dlsposn.tlon to

undertake "basic needs" strategy: in the teeth of opposition from better-off
groups, in the way envisaged in the-IIO statement quoted above. Mach the

same thing applies. at the local {level;""com'munity development" programmes

have as often_given the locally powerful neéw ways of exploiting the poor

as they have given the poor a ‘stronger voice in the commmity. _

Some peasant movements and the well-kmown Vspontaneous' ofganizé.tions of
urban groups for land seizures, provision of community 1nfra.struc‘bure, and
negotiations with the authorities are partlal except:.ons » uaually '
temporary but recurrent, and of considerable promise as "seeds of change"

if radically-different"dveran, styles of development eventually emefge.

Up to the present, where the forces controlling the state have perceived

such movements as a serious threat, they have been represseéd without

mich difficulty; more often, the co-optation of the leadérs and the ' o 4
limited and defensive objectives of the members turn them into legitimized °

_____and basically conservative neighborhood organizations or mechanisms-for ~° e ——

g

19/ Carlo Geneletti has argued ("The Concept of Participation: An kvaluation®,
9op. cit.) that participation means access to political power;.those who.
have least power obtain least from the state as well as the social and
economic system; thus the degree of participation can'be measured by the
benefits accorded by the state to each group. Since the state represents
existing power relationships its efforts to mobilize those who lack
power can be hardly more than pretence,
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control and relief of tension through assistentialism.20/ Such ,
rarticipation has been assimilabie as long as it has been loca ized,
not calling for major changes in the access of the disadvantagel groups to
employment and income. The national structures have been able o
withstand a considerable broadening'and diversification of the g?oup§
actively competing for higher incomes and status, with ambiguous
consequences for the prevailing style of development, but have fallen
into serious turnmoil or hardened into repression at any prospect that
the masses were about to enter the national political game in an
organized and autonomous way. The result has sometimes been not only
the violent exclusion of the masses but also the barring from effective
participation of the middle and lower-middle strata that seemed to have
achieved a permanent and secure share in decision-making.

Latin America confronts two kinds of polarization, both increasing
in scale with indnstrialization,aagricultural'modernization and population
growth, that should be equally daunting to the proponents of technocratic
and participationist utopias:

(2) Between the population groups already sharing to some degree
in the fruits of economic growth, in access to "modern" or "formal sector"
employment, in post-primary education, etc., whether or not the power
structure and the dominant ideology permit them to participate politically;

20/ - A paper on "Popular Participation for the Improvement of the Human
Environment inMarginal Settlements", prepared by the Social Development
Division of the United Nations Secretariat for the United Nations
Conference on Human Settlements, Vancouver, Canada, May-June 1976,
contains a good deal of information on these organizations, along with
strong arguments for their positive role, given a minimum of
governmental tolerance and aid. However, it also makes clear the
ambivalent traits of official intervention; the dominance of
self-serving leaders (caciques) integrated into the national
political system; and the tendency for individuals who exploit
the settlements (shopkeepers, etc.) to be most active organizationally.
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ard the groups that have gained 1ittle or nothing, that participate
politically elther not at all or precariously and ‘intermittently through
local .organizations » clientelism, or electoral support of populist
movements. This k:md of polarization, and the strategies proposec} to .
overcome it, have been recurrent. themes of the prement paper. .

(b) Between urban agglomeratlons on a scale unknown in the world
up to the present. and hn.ghly dlspersed rural settlement, both undergoing
continual changes in patterns and functions. At the one extreme, the
metropolitan area of Mex:.co C:rby will have nearly 14 million inhabitants
by 1980, ard in thg;hnl:ikely event that present trends continue that .
long, nearly 32 millions by 2000.21/ Sao Paulo will have about 12.5
millions in 1980, and could have 26 millions in 2000; the corresponding
figures for Rio de Janeiro are 10.millions and 19 millions; for Lima
5 millions and 12 millionsj for Bogotd 4.4 millions and 9.5 millions.
While the other present megalopolis of the region, Buenos Aires, can

n

expect a relatively low rate of growth, and only two other cities

(Caracas and Santiago.) are likely to pass the 5 millicn mark by 2000, .

the total muuber of cities with more than one million inhabitants will be

25 in 1980 and f)roba.bly around 50 by 2000. At these and smaller city.

sizes one can expect considerable diversity in rates of growth and in
functions, 'deper’xding on changes in technology, in transport and trade
networks, and :Ln the consumption patterns (including consumptlon of leisure
time) imposed by the styles of development: specialized industrial centres, :
agricultural frontier marketn.ng centres, mineral explo:.ta.t:.on centres »
polltlcal-admimstratlve centres, and résort centres. In all of these urban ¢
types, in-migrants will greatly outnumber natives; only certain provmcml

_capitals and "museum. cltles" , of small consequence. in the overall . . .. ®_

2/ These figures are taken from "Trends and Prospects in the Population
of Urban Agglomerations, 1950-2000, as assessed in 1973-1975", °
prepared by the Population Division, United Nations Secretariat
(ESA/P/WP.58, 21 November 1975). The ECLA HABITAT/CIDA project,
"Problemas__Socla.les del Ambiente Humano en América Latina" is
elaborating a classification of settlement types drawing on the
same information. See also'Desarrollo y cambio social en América Latina"
(Cuadernos de la CEPAL, N° 16, Santiago de Chile, 1977).
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trends, might be able to maintain demographic and social structural
continuity., The forms taken by political participation outside the

huge miltifunctioral agglomerations will depend in part on the kind

of population att racted by the specialized functions. At the othglf_
pole, the rural and small town population will doubtless .continue

to grow slowly ir some countries, becoming stationary or declining

in others, bu’ will be far from static in spatial distribution, social
structures, aud ife styles. It will be ing:reasingly dominated by

urban influences, but will manifest peculiar combinations of isolation
and horizontal mcbility, gaining access to some features of modernization
but not others. While the population in the larger cenmtres will continue
to have a disproportionate representation of young adults, outmigration
will continue to leave this age group under-represented in the
countryside. -

As long as éurrent styles of development prevail, the greater part
of the "beneficiary" population will be found in the cities, generally
constituting a majority, while the greater part of the rural population
will remain marginalized or "critically poor', although the rural share
of the total marginalized population will continue to fall, and the
relative importance of "beneficiariest within the rural population
may rise,22/ Both urban and rural populations will continue to be
polarized,with large marginalized minorities in the first and large
beneficiary minorities in the second. (However, in the countries in which
the rural population still outnumbers the urban, a good many of the urban
agglomerations, including some of the larger ones, may become dumping
grounds for a subproletariat expelled from the land but still mainly
dependent on agricultural wage labour, as seems to have happened in
Brazil, to suc_h an extent that the marginalized part of their population

22/ The terms "marginalized" and "beneficiary" are used here for
convenience, as emphasizing the aspects most relevant to the
discussion of the well-known ePlil between loosers and gainers
in the prevailing styles of development; the real divisions
in urban and rural class structures are obviously a good deal

more complicated.
/becomes a
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becomes a majority.) 23/ In the urban agglomerations, both the
beneficiary and the marginalized population will be continually on the
move as older neighbourhoods change their class composition or are
erradicated by the expansion of commercial and industrial activities,
and as transport networks encourage or discourage different patterns
of urban sprawl. In the rural.areas also, changing demands for crops
and for iabour, the opening of new lands, and the disintegration of
traditional tenure systems will keep both the beneficiary and the
marglnallzed population in movement.-

'Under these conditions, with the population groups segregated in
different life styles by their income levels, but in continual contact.
with each other, in continual spatial movement and- continually growing
in ﬁumbers, avtechnobureaucratic~state and ubiquitous mass communication
media under the control of the state might well become the only effective.
unifying factors, ushering in the kind of anomic society depicted by
Cardoso in the quotation above. - However, the consolidation of centralized
technobureaucratlc controls over such a populatlon may not in the long
term prove any easier than the consolidation of the decentralized and

democratic mechanisms for decision-making called for by "another development",

One can expect mutations of interest-group organizations, local community
defense organizations, and religious as well as political movements
_ offering security and hope to emerge comtinually, react in the most

ey

23/ "A urbanizagao de uma parte dos trabalhadores agricolas acarretou
& unificagao do mercado. de trabalho urbano e rural. Os recemremlgrados

do campo se fizam na periferia das cidades, em condlgoes muito -
precdrias de vida, estando disponiveis, a baixo prego, para o capital

invertido tanto na agricultura como nas atividades urbanas como a

”e Sociais da Dinamica Populacional Brasileira", Estudos sobre a -
- Populagao Brasileira,: CEBRAP, Caderno 20, Sao Paulo, 1975,

See also Franklin de Ollvelra, A Tragedia-da Renovagac Brasileira, -
Minas Gerais e Sao Paulo: A Miseria dentro do Progresso ZClVlllzagao
Bra31le1ra, .Rio de Janelro, 1971).

/diverse ways
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diverse ways to "future shock", and confront continual efforts at control
and manipulation from the national centres of power, Probably none of
these forms of participation will actively involve the majority, either
in the beneficiary or the marginalized population, at any one time.
One can expect the nucleai' family to continue to struggle with the
impossible task of socializing children for a future in which
most of them will have to form new families in settings completely
different from the "family of orientation". 2/ One can expect the mass
comminication media and the educational systems to transmit messages
even more diverse and contradictory than at present, partly under the
influence of the "seeds of change" transmitted from the central
industrial or post~industrial societies, partly under the influence of
domestic crises of consumerist development and incapacity of the labour
market to absorb the output of the educational systems. Governmental
efforts to regiment these messages in the interest of a determined
style of developmerit may curb the diversity but probably not eliminate
it for very long.

One comes back to the not very original propositions that progress
toward authentic participation in decision-making will require:
(a) simultaneous progress toward a style of development giving priority
to basic needs and meaningful activity; (b) vitality and adaptiveness
in all the organizational forms of participation now on the stage, none
of them likely to become panaceas, all of them susceptible to distortions;
(c) the marriage of an intellectual élite consciousness and a mass
consciousness, both of which are now fragmented and far from accepting
the full implications of "another development'"., The attractiveness
of idealized versions of the Chinese style of development, even in sectors
that have no sympathy for the ideological basis and the political .
tactics associated with the style, suggests a widening intellectual

2./ See Carlos Borsotti, "Notas sobre la familia como unidad socioecondmica",
Revista Paraguaya de Sociologia, 36, mayo-agosto de 1976.
/awareness of
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awareness of what must be done, but no worl_cable idea of ‘how:: to ‘éo _
about it (and who is to.go about it) in the Latin Amer;i.c_an circumstances
of dependent semi-development.. . B N

The future can be expected to bring certain harsh -lessons
insigtently and repeatedly to the at.terrba.on of all strata of the
population. If . conclusions consistent m.th the values of . "another

development” are gradually to permeate popular consclousness, the
minorities that are already reaching these conclusn.ons mst undertake ‘ b

a task of conscientization without dogmatism, insisting on the .
longterm inviability of present trends, risking some exaggeration and
over-simplification,but trying to -st.ayu well this side of catastrophism,
maintaining sufficient historical consciousness to remember that the
future will always be largely unexpected, that. the challenges to human
societies are not 86 much overcome as transformed into new ><.:hallen893:“
that "devélopment" or "history" does not move from a "begmm.ng" to an
"end" in utopia or disaster, and that inefficiency and maustlce in the
functlonlng of a social system are not sufficient proofs that it cannot :
contimie t6 function, .

Participatory development requires new waya of t.h:l_nk:mg throughout
the national society, and these new ways are. p0351b1y com:mg to birth in a-
confused and contradictory way. 'The present popularlty of speculatlons
on the future,the cemtroversy over "another development!, the
proliferating international campaigns on the. human env:.ronment habitat,
population,  poverty, hunger, sexumal’ and raclal equal:.ty are all
contributions to this process, however mls-dlreoted or evaslve some . - v
of their manifestations may seem. It is clear t.hat popular consclousnees,
e —giving at least partial assent to militant. m:Lnor:LtJ.es, is- ‘now setting
limits to the functioning of the centralized. industrial societles that ..
some of the dominant forces . in them find deeply a.larmmg < and that
inspire the latter, among other things, to devise counter-utopias:
demonstrating that the on]y wa,y to’ a.chleve the objectlves of the
campaigns is unfettered economc expans:.on. S:.m:lar currents are agltating
technobureaucratic and academic circles in the rest of the world,
torn between anxiety to preserve the previous myth of development;

/suspicion of
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suspicion of the motives of "anti-growth", conservationist, and
redistributionist campaigns emanating from the world centres; and .
awareness that somehow their thinking and their policies must incorporate
the new objectives, |

We know much less about the real reception of the newer
preoccupations in.different strata of the populations of the peripheral
countries, although generalizations are plgntiful. The upper and
middle strata cannot avoid some awareness of the questions through
the mass. media, but probably are even less disposed to draw conclusions
relating to their own life-styles than are their counterparts in the
central countries; théir immediate concerns are to broaden their entry
into the consumer society and influence the state to ward off threats
from below. It is reasonable to suppose that the masses of the population
are also preoccupied by immediate problems of livelihood and security,
but that their material expectations, even.in the unevenly modernized,
semi~developed societies, remain modest. The new preoccupations may add
something to the egalitarian ferment that has long been at work among
them, but the consequences can only be guessed at, particularly in settings
in which rapid advances in popular mobilization have been followed by
sudden exclusion. One can suppose a widespread anxiety, only partly |
conscious, for some meaningful interpretation of what is happening,
allowing the individual and family to relate themselves to an image
of the future, something more satisfying than the ceaseless struggle
to make ends meet. The response, however, may take messianic or xenophobic
as well as more conventional political lines.

Earlier papers in these series of exploraﬁions of styles of development
have criticized the use of the term "we" by self-appointed intellectual
spokesmen for the impoverished masses.gﬁ/ One should be particularly wary
of attributing a common awareness, uniform aspirations, and capacity

25/ See Marshall Wolfe, "Approaches to Development: Who is Approaching What?",
ECLA Review, 1, 1976.
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for organized action to broad populat:.on categories: the poor, the youth,
the women, ‘the workers, the peasants, ete, Some of ‘these ca.tegor:x.es |
constitute social classes with a bent to self-1dent1.t‘1catn.on and common
action; others may be more real, as sources of self-ldentlficatlon, to the
eye of the observer dealing with statist1cal aggregates, than to the
supposed members. The preceding chapter discussed the limitations of
'poverty" as a frame of reference for group self-identification, and

a monograph'by Aldo Solari has ridiculed over—generalization on the
aspirations of "fouth",26/ Individuals falling into such broad categories
may shift’ among half a dozen contrad:.ctory self-ldentlflcatlons, or have

4]

no self—n.dentlficatlon dlsposmg them to partn.cn.pate in group action, -

but declarations deriv:Lng from the mternatlonal movement toward

"another development" commonly assert that such broad categor:.es are

ma.k:mg demands on society that only mmorlties among them have dreamed of.

As a corollary, it has’ been proposed that such categor:x.es name- representatlves
to sit with government delegates in mternatn.onal conferences to make their
supposed demands heard. One can justlfy such re:.f:.catn.on of broad

) populatlon ca.tegorles as a tact:.c designed to create the group

consclousness that it assumes already to exlst a del:.bera.te self-fulf:.lllng
prophecy. Th:Ls is undoubtedly happenlng on a 31gmi‘1cant scale s and is one

of the ways n.n whlcn variants on the 1dea of "another development." are

penetrating popular consciousness. It is natural for the movements convinced

that "somethlng mst be done" to pro,)ect on the soc:La.l groups for. - |

which they feel particular empathy thelr own values’ and asplratlons. - :F

_ :As a guide to polltlcal action depend:l.ng on the real read:.ness of. broad
"'pOpulat:Lon categories for mobilization, however, “the- att:.tude canbe W

dlsa.strously msleadn.ng First, it can obviously lead to over—confn.dence R
defeat a.nd dlsllluslonment, J..f the vanguard assumes ‘a mass follow:mg
that is non—existent only superflc:.ally :Lnterested, or really preoccupied

» vby questlons that the vanguard has not understood. Second, the supp031tion

26/ Aldo Solarn., 'Mgunas reflexlones sobre la 1uverrtud latmoamericana n
Cuadernos del ILPES, Serie II, 14, Santiago, 1971.

/of common




-35-

of common perceived interests within broad population categories masks
real and perceived conflicts of interests within the category, such as
those between differént kinds of "eritically poor" and "relatively poor"
discussed in the paper on "Poverty as a Social Phenomenon”. The result
is likely to be an allianée between external spokesmen and mobilizers

- governmental or otherwise -~ and the most articulate elements in the
pcpulation category, excluding or manipulating the remainder.

- There can be no substitute for humility and realism in the élite
consciousness that tries to serve the consciousness of the masses, and
these qualities have been in short supply up to the present. The cause
of participation has ‘suffered from excessive manipulativeness, on the one
hand, and in excessive confidence in uniform mass readiness to participate
on the other. It has been associated with excessive confidence in the
problem-solving ability of the ‘state, This in turn leads us to the topic
of self-reliance, even more venerable and ambiguous than that of participation,
and now coming back to the foreground after years of relative neglect.

‘5. - Self-reliance

The theme of sél_fQ-relia.nce, like the other broad guidelines to
"another development" discﬁssed in this paper, has reappeared as a dialectical
reaction to the prepondérance of its oppoéite in the real trexids of economic
growth and social change. The terms in which it is imposing itself as
a radical criticism of these trends show interesting parallels between
the international, the national, the local=-community, and the family-
individual spheres of action and interaction. The relationships of dominance
and dependency have become so frustrating to major forces in central as
well as peripheral countries, and the possible consequences of continually
rising indebtedness, continually ramifying activities of transnational
enterprises, and continual shocks from the economic and political rivalries
of the world centres have become so ominous that regimes of many different
complexions are seeking means of enhancing their autonomy, tailoring their
plans to their internal resources, if only for the purpose of strengthening

~ /their bargaining
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their barga.:mmg power in’ the negotlatn.ons over a riew international economic
order. Meanwhlle ’ the 1nab111ty of ‘the developmentallst-welfare state -

to sa.tisfy all the demnds made on it is generat.mg a reaction by national
polltlcal leadershlps, ajmmg or pre’cend:.ng to divest the state of some

of its respons:.b:lllt.les through controlled decentralizatlon, and by
different sectors of the public R from which rises a chorus of partly
contra.dlctory a.ccusatlons against the fiscal voracity of the state,

its pa.ternallsm, bureaucratlza.tlon, failure to solve: problems, and inability
to provide efficient services or sufflcn.ent jobs. These reactions are
evident m what m:Lght seem to be model welfare states. They should be
partlcu]arly a.cute in semi-developed countries that have taken over the
full eccountrements of the modern state w:x.thout the command over resources,

admmlstrat:.ve ca.pa.cltles s OF social’ consensus needed to make them

functlon for the general welfa.re. - In natlona.l aocieties at all levels
' of development the resultlng frust.rations and fears have given renewed -

nationalist, liberal, commm.tarlan, anarchist - that for diverse reasons
reject centrahzatlon, reglmentatlon, paternalism, assistentialism,
"mass soclety" ,' and other contraries to self-rellance. “Meanwhile, the

" momentum of the forces making for national: entanglement” in‘the web of-
: dependency and human entanglement in the web of technobureaucracy continues,

checked at soms points and gaining even more strength at others.
‘The following quotatlons sum up the positive reasons for insisting:
on self—-reln.ance' - ' -

If development is the development of man,’ as an individual and

- --as-a-soeial being, aiming .at-his liberation and.at his fulfilment, . ... __

~ it..cannot but stem from the inner core of each society. It relies
on what a human group has: its natural -environment, its cultural -
herltage s the creativity of the men and women who constitute .it,

.~ .becoming richer through exchange between them and with other groupsv. A

It entails the autonomous definition of development styles and of

life styles. ... 'it does not ask the- -questionthow much can we get
- through exchange!, but 'how much can we produce ourselves or with

others!. Thus, the basis is laid for a search for new resources,
- for utilizing known resources :in new ways and, sometimes, for

. questioning the need for the product. ... a self-reliant society

/is able
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is able to stand up better to crises: it is self-confident and
has the means to sustain its dignity.2l/

Como esto requiere ensayar muchos caminos distintos, para que
pueda actuar la ley de diversidad y tener una buena probabilidad de
que alguno esté en la buena direccidn (es decir, que no lleve a,
un callejdn sin salida), aparece de inmediato una conclusidn practicas:
hay que ser nacionalista, o por lo menos 'regionalistatl.

En efecto, aceptar una cultura universal es, desde este punto de
vista, poner todos los huevos en una canasta; un riesgo que no debe
correrse, pues aunque aumenta algo la probabilidad de ganar, hace
infinito el costo de perder. Por otra parte, el gigantismo reduce
la flexibilidad, la capacidad de adaptacidn a cambios inesperados.28/

The positive case for self=-reliance thus links it to creativity
and participation; it supposes that neither the national society nor the
individual will reach their full potential without making their own
decisions and taking the consequences. The Dag Hammarskjold Report couples
this with the supposition that all societies will eventually pool their
self-reliance in a highly co-~operative and interdependent world order
responding to common values, The Varsavski formulation is somewhat closer
to the survival of the fittest; it is up to each society to demonstrate
that its own path is a valuable contribution to a human future of continued
diversity and unending new challenges; if some cannot meet the
challenges, a benevolent world order is not going to save them,

Both quotations hint at the negative case; crises are going to come;
the greater the training in self-reliance the greater the probability
that the society or group or individual will surmount them. The national
society can reasonably count on a certain amount of international aid if
its leaders set out to transform the style of development; it can also
expect a certain amount of obstruction; it will be able to use the one and
cope with the other to the extent it reduces its vulnerability and raises
its self-sufficiensy, whether alone or associated with others in like
position.

What Now? Another Development. The 1975 Dag Hammarskjold Report on
Development and International Co-operation, pp. 34-35.

28/ Oscar Varsavski, Proyectos nascionales (Ediciones Periferia, Buenos Aires,

1971), p. 228,
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