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Rural America is, of course, changing very rapidly. New technology makes
it possible for the farmer to supply food for more people every year, and still
not produce at capacity. In 1960 each farm worker supplied 26 non-farm people---
five years later he produced enough food for 37.

Every year there are fewer farms, fewer farm workers and fewer people liv-
{ing on farms. There were 6.1 million farms in thé U.S. .in 1940, 5.4 million im
1950, 3.7 million in 1960%/and only 3.15 million in 195u.§! The number of farm
workers dropped from 9.9 million in 1950 to 7 million in 1960 and only 5.6 million
in 1965.2/ Professor Glenn Fuguitt estimates that the farm population decreased
from 25 million in 1950 to 20.5 million in 1960. This means agriculture's share
of the total population declined from 17 percent to only ll percent in just ten

5/ '
years.

%
The author is deeply indebted to Marion R. Brown, Assistant Professor of Agri-
cultural Journalism, University of Wisconsin, for contributing major ideas and
for getting the manuscript into conformity with the policy of the editors.

llégpicultural Handbook No. 325 (1966}, U.S.D.A., p. 21.

Zféggﬁcultural Statistics 1966, U.S.D.A., p. 434,

2-/Cemmss of Agriculture, 196% Preliminary Report, Bureau of Census, Washington, D.C.

*/Ibid., p. uus.

5
—/Unpublished statistical estimates.
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Technological change in otler sectors of the economy have also affected
rural communities. In addition to the continuous urban "pull" on rural people,
there is constant and rapid change in rural industries, especially agricultural
processing. Professor Hugh Cook gives us one illustration. On July 1, 1949
there were 2,250 dairy plants in Wisconsin. Fifteen years later more than half
these plants had disappeared, leaving only 1,103. These trends will zlmost cer-
tainly continue. A recent projection of Wisconsin population prediets that most
rural counties will probably lose population throughout the 1970's. The only
counties expected to grow are those that are near an urban complex or that have
industries or intensive recreation potential.éj

These few general illustrations serve only to demonstrate an obvious fact~--
namely, that the U.S. Ffarm economy is undergoing very rapid change. It is very
important, of course, to analyze these changes and to understand the reasons for

them~~--especially the part government agriculturai policies have playad in them.

sent 1 have chosen to leave this analysis to someone else. The primary burden
of this chapter will not be to analyze the impact of past policies and impend-
ing issues on the rural community. Rather it will be to draw attention to the
important role groups of people in local communities play in economic deveiop-
ment. So I will not deal with what is happening in the community but rather
with how the community can participate in resolving the issues we are all facing.
There is nothing new about the idea that “the people' should take part in
public decisions and actions. And it is an idea that most U.S. policy makers
accept, at least in principle. However, I submit that it is an idea that enjoys
precious little attention in practice. This is true in our domestic programs
and doubly true in our attempts to help increase food production in other parts

of the worild.

6/ s

= Fuchs, Zahava; Kearl, Richard B.; and Marshall, Douglas G., Population Changes
and Forecasts in Wisconsin Counties 1960-1980, No. 11, Population Series,
Wisconsin's Population (81 pages), December 1966.
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This, I think, is what the sponsors wanted me to do. However, with their con-
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But I am not going to argue this point on the basis of principle. Com-
munity participation in policy decisions is important not only Lecause it is
democratic, but also because it is essential to an adequate formulation of
goals and plans. My intent in this chapter is to show why I consider it to be
essential. To do this I will draw contextual material and examples from experi-
ence and research both in the U.S. and in underdeveloped countries.

I will begin by re-stating the most pressing policy issue which we now
face--~-the world food shortage. I will do this at the risk of repeating some
of what is said in Chapter 2 because this issue provides important contextual
grounds for my later points. Second, I will criticize the present trend of
thought regarding what to do about world food on grounds that it ignores impor-
tant institutional aspects of the issue and thereby defines the problem in
such a way as to preclude an adequate solution. Third, I will argue that we
can go a long way toward eliminating this tendency to oversimplify the problem
by giving local groups a larger part to play in the formulation of policy goals.
Finally, I will show that communities can also play an important role in carry-

ing out programs to meet policy goals.

I
Until very recently the central issue in U.S. agricultural policy has been
to hold farm production in line with effective demand. Programs to limit pro-
duction were based primarily on federal inducements to the individual farmer
to withdraw land from production. And land was withdrawn---more than 60 million
acres of it. Since the fall of 1965 the U.S. has been reconsidering its pro-

duction control policies in the framework of world food needs.zj The present world food

Y Other food exporting countries, notably Canada, started modifying their
agricultural programs in the light of world food needs several years before
the U.S. And, of course, increasing food preduction in the less developed
countries has always been an important need.




crisis has been developing for 2 lcag time, but is just now ceming into sharp

8/
focus. According to FAC's preliminary estimates:™

"Jorld food production, excluding China (Mainland), was

approximately the same in 1965-66 as the year before.
Thus there was @ fall of about 2 percent oh a per
capita basis.

“There were good harvests in North America, where food
production rose by 4 percent. But Western Europe, with

‘ a rise of less than 1 percent, is the only other region

| where there was any increase in food production in 1965/

| 66 ... food production fell slightly in Eastern Europe
and in the U.S.S.R., and by 6 percent in Oceania.

" ... In Africa, Latin America, and the Far East, exclud-
ing China (Mainland), food production is estimated to
have fallen by about 2 percent in total and by % to §
percent on a per capita basis.
% ¥ ... preliminary astimatese for 1965/66 indicate that per
| capita food productlen in developing regions dropped back
to the sume level as in 1857/58, which in turn is the same
as the inadequate prewar (World War I} level. In the Far
East, Latin America, and Africa per capita food producticn
in 1965/66 was a good deal less than before the war."
Total world populaticn is increasing faster than the food supply, and to make
matters worse the food supply is not increasing at all in the countries where
population growth is most rapid.

It seems clear that a world wide program to veduce the rats of population
growth--family planning-- is most urgently needed. This goal will require much
more consideration and investment than the nations of the world are now giving it.

However, even if such a program could immediately limit the birth rate to
a level that would maintain a long-run balance of population with available foed
supplies, the need for substantially increased eamounts of food in the short rUn
would continue. Hovement of the present large population through their fertile
years will continue to increase overall population and the labor feorce will

continue to grow under any situation until the year 2000.g/

8/
= The State of Food and Agriculture, 1966,Food and Agricultural Organization
of the United Nations, Rome 1868, p. 3.

S/Myrdahl, G., Opening address at the Second World Land Reform Conference, FAO,
Rome, June 20, 1966.
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U.S. policy makers have baecome increasingly aware of this problem, and
new policy goals are coming into focus. President Johnson, in his 1967 State
of the Union Address referred briefly to the need for increased world food
production (and also for family planuing}. Immediately following the Presi-
dent’s address, former Undersecretary of State Cecrge Ball told a nation-wide
TV audience that the President had, in his reference to world food production,
spoken of the most critical problem the world ncw faces. The new policy focus,
then, is on increasing food rroducticn somewhat in the U.S. and on doing much
more to help increase it in other countries, especially those in the early

stages of development,

I

How Is This To Be Accomplished?

It will not be as vasy as many economists would have us believe. Some

- economists even lead us to make the wrong kinds of observations by defining

economics so as to exclude what are in my judgment the most important aspects
of economic develorment.

Earl Heady nstes, "Theoretically we alrsady have the framework or models
for specifying tne variables which result in econcmic development of agricul-
ture." He further says, "What is less obvious is how to overcome the politicai,
cultural, inxtellectual and similar restraints, largzly exogenous to the agri-
cultural cdevelopment process which prevent 'getting on with the joh'.,."ig/
What is implied here is that an economist can look at the cost of physical in-
puts axd the value of physical outputs (assuming market prices to put values on

the inputs and the products) and determine highest nprofits or least cost combi-

necions. This, of course, is very helipful and very important and it does place

&gfﬂeady, Earl, "Processes and Priorities in Agricultursl) Development,” Paper

presented at the University of Florida Developmental Seminar, 1966, p. 1.
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some limits on the alternative courses of action with regard to many policy
goals. But it certainly is not sufficient by itself to define the policy goal
or to fix the course of action. Whether or not the economist wants to admit
them,the "political, cultural, intellectual and similar restraints” will affect
the outcome of any program. These factors don't fit into present econometric
models-—-nor do they lend themselves to easy measurement and quantification.

But they certainly are not, as Heady says, "exogenous to the agricultural devel-
opment process." If we look closely at such catch-all labels ("social,"
"political,” and "cultural') as they are used by economists, we find that they
refer to what Commons and others have called "institufional factors." They
- are the working rules of society---the social inventions that govern relation-
ships between people and affect their control over eaéh other and over physical
resources. They affect the power structure and the distribution of income and
. employment opportunities. They guide the actions of individuals, furnish the
procedures for resolving conflicts between them, as well as the framework within
which to plan and carry out public programs. An understanding of them i=
essential to any stfategy for change.

Agricultural development programs must deal with questions about how local
roads and schools can be built and maintained, how land and labor contracts
are made and enforced, how local officials are selected, how local tax revenues
are spent, how the local church serves in matters of finance and leadership, how
merchants operate, and how local power holders support national officials and are
in turn supported by them. These local structural factors are as important as
physical inputs in determining agriculture's productivity. They dictate how
farms will be organized, what crops will be produced, what technology will be

used and how the products will be reinvested and consumed.




It is my judgment that we will not get far into the matter of economic
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change as long as we focus narrowly on questions of how to combine physical inputs
and refuse to ask questions about these structural factoﬁs-—-about the rules
‘ people establish to control their mutual relations and their economic decisions.
‘ These rules may be non-economic in somebody's definition of economics. But
they certainly are part and parcel of the economic development problem, and
this is true for the U.S. as well as for the underdeveloped countries. A major-
ity of U.S. economists have felt secure in the belief that almost any amount
of agricultural food products could be had simply by releasing the 60 million
acres of diverted land and raising farm prices glightly. Some economists, and
I am one of them, doubt that it will be all that easv ta get increased pro-
duction. The diverted acres (in the Great Plains, on dairy farms and in the
. corn belt) are considerably less productive than the land that is now in pro-
duction. There are nény fewer farmers and farm workers than there were 15jyears
ago---probably tco few to bhing those 60 million acres back quickly. More
technology could be applied to existing farms, but technological change has been>
going on at a very rapid pace for many years. It may be hard to accelerate
;hat pace. In short, it took a lot of changes in thebworking rules of our
soclety and our economy to get that land out of production. It will take more
‘_ipktitutional changes to bring it back.
Even if U.S. ﬁrddﬁction could be increased very rapidly---and if we and

other exporting nationa were willing to pay enormous transportation and hand-

ling costs, we could not produce and distribute enough to bring world food
supplies in balaneé with needs. Our exports have been at an all time high
jevel---more than 6 billion dollars a year for three years, and nearly 7 billion

dollars last year---yet they have scarcely made a dent in the world food shortage.




8

When U.S. economists talk about increasing production in the underdeveloped
nations, their prescriptions are similar to those they would apply in the U.S.---
bring more land into production, develop new technology, and adjust prices. As
I have just argued, these remedies don't work even in the U.S. without insti-
tutional adjustments to make them relevant and effective at the local level.

In underdeveloped countries these conventional policy prescriptions are, by
themselves, even less adequate. Without substantial institutional change, it
is very doubtful that they can even be applied at all. And even if they can---
if production can be increased sharply without any "reforms," the food problem
will not really be solved. A very important part of the problem is "Food

for Whom?" Without changes in the structure in these countries #o as to dis-
tribute the increase more widely and to expand opportunities for secure econ-
omic employment, the result could still be instability and even violence. To
illustrate this point, Professor Peter Dorner, Director of the University of
Wisconsin Land Tenure Center, has cited the examples of Guatemala and Ecuador.
In Guatemala agricultural production in the sixties has been 17 percent higher
than it was in the late fifties. In Ecuador there has been a 9 percent increase
in the same period. Yet in both countries political and economic instability
have increased, and the possibility of massive violence is as great as ever.

Our own hi#tory,is filled with examples of how structural factors, or
working rules, affect economic growth. One of the most important things such
rules do is to determine the incentives an individual has to increase his
production. Linefence laws, zoning ordinances, water laws and property rights
are all examples of the kinds of rules I'm talking about---the kinds of rules
that sometimes have to be changed before price adjustments, extension programs,

and other conventional development tactics can have an effect.



Property rights are among the most importaﬁt woyking rules of an economy
because they control access to the use of resources. 7They determine whether
people can actually make economic decisions on investments and use of land.
Even more significant for change and economic development, property rights
can give or take away a person's incentive to make an "economic" decision.

If a person has a secure right to the future use of a resource and the returns
from that use he will be more likely to invest and otherwise improve or develop
the resource.

In western South Dakota during the late 1930's, the rancher knew that it
was profitable in the long run to limit grazing and practice other range man-
agement improvements. He knew it was profitable to develop stock water dams
and that federal programs would give him financial assistance for their con-
struction. Why didn't the rancher do these things? Because he did not have
control of the resources. Owners of the land had let it become tax delinquent

‘and had moved away. Some of this land was taken by the county on tax deed
with intent to resell as soon as possible. Other land was in the tax delin-
quency 'mo man's land."” It was neither private nor public. Taxes on the land
were several times higher than its earning power. Research on the management
of tax delinquent land was undertaken in an effort to develop procedures that
would give operators enough security of tenure so they could make investments
in renge 1mprovements.l§!

In Wisconsin a farmer along the Black River was to lose his farm by fore-
closure in two years. His soil consisted of a rather thin layer of productive

top soil over a deep layer of sand. The farm could have been protected by a

éé!Looner, C.W. and Penn, R.J., "County Land Management in Northwestern Dakota,"
South Dakota Experiment Station Bulletin No. 326, South Dakota State College,
1938,
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few investments to prevent deep gulley ercsion. Did the farmer make those
investments? No. He farmed to make the most profit in the current year even
though the result was permanent destruction of the entire farm in two years.

Leonard Salter was prompted to do his research on .land tenure by the Wis-
consin Soil Conservation Service, which asked, "Why do tenants invest less
than owners in what we think are profitable soil erosion control practices?"ég'

This insecurity of access to resources has a similar effect on farmers in
other countries. Insecure subsistence farmers in Latin America should not be
expected to take the risk of new technology. Neither should they be expected
.. to respond to price when there is no assurance or knowledge of a place to sell
the products profitably or';f what products will be available to buy and at
what price.

So in the less devéloped countries of the world even more than in the
U.S. it is not enough to know how to produce more and what inputs are needed. |
We need to look at how people control their resources---property, tenure, work-

ing rules, and institutioms.

I1I
It is with respect to these institutional factors that groups of people
representing local communities make their greatest contribution to public policy

and programs. Working rules and institutions are formed in many ways and at

all lsvels of govermment. However, a rule governing vr,elations between people
generally must be accepted and even enforced by local groups, local government
and local communities. The best way for policy makers to avoid overly teél’mb-

cratic and irrelevant solutions is to involve such groups in the planning procese.

T2 .
--,Salter, Leonard A., "Land Tenure in Process," Research Bulletin No. 46,
Wisconsin Experiment Station, February 1943.
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It is necessary, of course, that policy planning be based on research
and technical appraisal of the consequences of alternative action. This is
where the skilled economist can play a key role---especially if he understands
how local institutions function. I emphasize the role of the local community
in the planning process because, as I have said, I think it is too often over-
looked by economic technicians or planners, It seems to be too common, perhaps
because it is easier and more natural, for the technician to use only cost-
benefit analysis to arrive at a judgment as to what is the better course of
action. The person who disagrees often is considered to lack knowledge and
understanding. ' Actually he may have very useful information that the tech-
nician lacks.

More often than not people in the local community have a vital interest
19 the outcome of the analysis because they must live with the consequences
of the plan. These people have actual experience and insights which should be
taken into account in the planning process. They may have very differant
values. And, perhaps most important, they are familiar with the local structure
and they know how it operates. They may not know it analytically and tney may
have difficulty articulating their understanding of it. But they do understand
it functionally. . That is, they know how to live and work and survive within
it. Therefore, their experiences have important bearing on any issue which
involves institutional change.

An adequate planning or policy making procedure requires integration of:
(1) technicians from several disciplines, (2) program administration officials,
(3) legislative representatives, and (4) the people affected. In my judgment,
the Land Use Planning Program of the U.S.D.A. and Land Grant Colleges from

1937-42 contained many fundamental ideas and procedures needed to éccomplish
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this integration. An attempt was made to reorganize U.S.D.A. so that all its
prosrans-—-reseérch, extension, and action---would carry out the results of the
integrated planning process.£§! In many major program reorganizations, personal
and bureaucratic frictions develop. The Land Use Planning Program was no excep-
tion., Frictions at the Washington agency level and with the American Farm
Bureau Federation were particularly severe. Unfortunately we remember the
frictions and problems rather than the value of the ideas. Actually It was

not so much the frictions as the outbrezk of World War II that prevented this
program from being tested.

There are many examples in our history of the value of having people in
local communities participate in policy and program formulation.

1. In the late 1930's U.S. agricultural programs included one in the
Great Plains described as the Restoration Program. Under this program the
rancher was paid to re-grass certain lands that should never have been planted
to wheat. An evaluation of this program in two South Dakota counties suggested
several changes which came largely from the advice of local people. For one
thing, it becéme clear that a regulation to require seeding was not desirable.
There wasn't enough seed, the seed didn't grow, and it cost nearly as much as |
the land was worth. %When left to use their own judgment as to what land should

- be in the program and returned to grass, local people made better decisions
than were made later when each county was given an acreage quota with pressure
on the local people to fill it.

2. Zoning is a use of public'power to enforce a plan. But many communities

do not want to use such force for regulating land use in their areas. Where

18/ "Planning for Permanent Agriculture," U.S.D.A. Miscellaneous Publication
No. 351, 1939; "Land Use Planning Underway," U.S.D.A., July 1940; John
Gaus and Leon Wolcott, in Public Administration and the U.S., Donnelley

and Sons, Chicago, Illinois, 1940.
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this power is used it is nearly always carried out by local governments and
based on locally formulated plans. In the period when rural zoming was begin
ning in Wisconsin (1934), Professor W.A. Rowlands conducted an extension program
in 27 northern counties. In addition to helping with the legal steps for adopt-
ing a zoning ordinance (two actions by the county board of supervisors, public
hearing, and approval by the town board) Professor Rowlands met with local
people including town board officials. At these meetings they discussed such
questions as what changes in land use might be desirable, and what rural zoning
could do, The local people made the decision to proceed with a zoning ordinance
and set district boundaries. With these "extralegal" steps, as they were called
by Professcr Rowlands, rural zoning ordinances were passed in 27 counties with
a total of only 22 dissenting votes.

On one occasion a group of technicians from Madison drew up the boundaries
for a forest district (in which year-round settlement was restricted). They
made this district #s large as they thought local people would accept. However,
local people without seeing the work of the technicians, placed more land in
the forestry district. The technicians agreed that the larger area more nearly
represented what should be in the forestry district.

More recently local people in Wiasconsin have taken the initiative to
develop three new types of use districts. One county has a district which
limits the use of the flood plain. Another has a lake shore protection dis-
trict and a third has a highway interchange district.

3. In ancther W1sconsin illustration, the State Highway Commission
planned a highway through a county which would bisect the best land in the
county. Local people prepared an zlternative route. The Highway Commission
considered the alternate route and found that it was less costly if the state

left the good farm land unmolested, and it resulted in a much more scenic highway.
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This list of three illustrations can be axpanded by anyone's ex eriences
from all parts of the country. It is enough, however, to demonstrate that the
local community can contribute and should be an integral part of any foiaulation

of policy goals or planning.

Iv
Communities also have an important role in the administration of programs.
Planning and administration cannot, of course, ie completely separated.
U.S.D.A. officials in the late 1930's anticipated thz: the soil conservation
district would be an action device to put land use plais into effect. This use
of the local soil conservation districts has not reall: been tested, howéver,

since only a few districts in the U.S. have ever applic¢! land use regulations.

.But soil conservation districts have become the local ar:: and sponsor of the

Soil Conservation Service.éﬁj

Ia the U.S., local groups, when given authority, hav: antively crganized
and carried out development programs. In the late 1920': grazing districts
managed by local people were attempting to get greater ecurity of land .se in
order to develop programs for better range use. Montzra grazing districts wu-e
given more authority and actually developed the ides of grazing districts to
the extent that they were incorporated in the fed:ral Taylor Grazing Act of
193uaé§/

In 1965 the Wisconsin State Legislature p.ssed a major water law. One
part of the law authorized counties to zone s'orelands. This was done to per-

mit counties not only to guide shoreland dev.lopment, but alsc to protect the

lakes and streams against uses that cause p:llutionm.

éﬁ!?or a good discussion of the role of tie Soil Conservation Districts and the
political implications, see Parks, Rob:rt W., Soil Conservation Districts in
-action, Jowa State College Press, 1957 Hardin, Charles M., Soii Conservation,
Free Press, Glencoe, Illinois, 1952.

égfLoomer, C,W., and V.¥. Johnson, "Grou) Tenure in Administration of Public

Lands," U.S.D.A. Circular 829, Decerlar 1949,
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Wisconsin communities are also using the town sanitary district as a
device to organize themselves and protect against pollution. With incresased
concern over water pollution we may expect communities to expand these types
of efforts.

Currently in Wisconsin, local governments and a state agency are at odds
as to how to set priorities for use of some forest land. About 2.5 million
acres are in the cooperative forest crop program of the state. The land is
owned by the counties but managed in partnership with the state and with tech-
nical guidance from the state.

It was intended that land needed for “a higher use" could be withdrawn
from the program by mutual agreement. The local government feels that some of

the land put into irrigation would have a value of $400 an acre when developed

and that this is a higher use since it is more than the 6 to 10 dollars assessed

valuation of other comparable land. The issue has been drawn when the state

agency not only said that this would not be a higher use, but also claimed to

have authority to make the final decision without county approval, As expected,

local governments have introduced legislation to get the state laws changed so
they can withdraw lands in their counties at will. If the basic partnership

idea, so necessary for the continuation of the program, is maintained, law and

 procedures must be modified so this decision remains a joint one.

One part of the Soil Eank program could have been much improved if recog-
nition had been given to local group action. The Conservation Reserve section
of the Soil Bank was designed to permanently shift crop land to othepr than
agricultural uses. One provision was a rental contract with other cost sharing
features which permitted the farmer to shift at least 2 acres of land to forest
use. The rental contract could run for 15 years.

Emphasis on price policy programs with the individual farmer as the deci-

sion maker made this forestry program much less effective than it could have been.
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Obvicusly if the goal is a 200~acre forest, 100 farmers selecting the 2 acres
they wont in trees Is a very unsatisfactory method. The decision unit was not
appropriate., Instead the community should have made some plans and decided
whather a 200-acre forest would be desirable, Then the tract best suited with
respect to soil, topography, and location should be decided on. The community
could have performed & major function In this program. If it had been given the
opportunity | suspect more permanznt forestswould have resulted from less expenditure,

Up to this point the attempt has been to demonsirate that the effectiveness
of any program depends upon local support and participation. Y.S. illustrations
have been used,

We also have evidence to Indicate that the structure and functioning of
the local community is vital In the economic development programs of the less
developed countries. Without some changes in the local structure so that mosre
people become involved in the community and have income and employment oppov=
tunities, all our efforts to lacrease production may increase conflicts within
the less developed country without making any permanent friends for the U. S.

Research, by the Land Tenure Center in Latin America, indicates that where
responsible local organizations exist, development programs are more effective;lé/
The local organization can glve the individual some Incentive by giving him
more secure access to resources. It can give him a device to improve his
communlity (schools, water, and heaith). [t can give him someone to talk {o and
a vehicle for two-way communication with his government and the ‘''outside world."
And by no means least lmportant, there is some evidence particularly in Venezuecla

that local organization can actually help maintain political stabiiity.

ié/Powa!l, John, The Politics of Agrarian Refurm In Venezuela: History, System
and Process, Ph.D. thesis;, Depaviment of Political Sclence, University of
Wisconsin, 1966 (supported in part by the Land Tenure Center), to be published
as a8 book.




Reszarch done by the LTT has forused op land tenure and the ecopomic
. . - . . 17/ ...
and social structure of rural communities in Latin America.~— FAD and CIDA
have been conducting similar research in Latin Awerdica. Until vecently,
however , pot much attention was given to rur:zl community organizations in

less developsd countries. Even now I think we are giving it much too littie

consideration as we nake an all cut effort to increase werld food production.

7/ 1
= The Land Tenure Center does research and training in Latin American land
tenure. It is financed in a large part by U.S. AID. The research is done

in partnership with host country research institutions and professionals,
and most of it has been done in rural communities. :
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