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The bureaucrat has 'the_ world as a
nmere object of his action.

Kar| Mar x

Mani pul ated man is the carefully worked out
product of equally carefully devel oped

admnistration of objects. . . . Only the
formula forgot to adds objects including
manki nd. .

| Hans Freyer

CAN DEVELCOPMENT BE ADM NI STERED?

Brian Lovenan
San Diego State University

The intent of this paper is to raise sone issues concern-
ing the basi c assunptions of Marxist-Leninist and Amrerican
| i beral denocratic views on the process of "devel opnent.” In
particular it seeks to raise the question of whether the
assunption that devel opnment can be admnistered, is tenable.
I n approaching this question the paper examnes: (1) the
concePtion of devel opnent hel d by Marxist-Leninists and cer-
tain |iberal denocratic theorists, including those associated
wi th the Conparative Admnistration Goup (CAG; (2) the neans
proposed to achi eve "devel opnent” in each case; and then B
(3) suggests apparent contradictions in each of these forml a-
tions. These contradictions lead to the conclusion that in -
sone i nportant ways "devel opnent admnistrati on" i s antagoni s-
tic to devel opnent. ' - L

The | dea of Devel opnent and
. Devel opnent Adm ni strati on

In the years after World War |1 the idea of "devel opnent" -
repl aced progress and Wopia as a synonymfor the good life.
Despite a change i n nonencl ature, however, hunman bei ngs were
no closer to agreenent concerning the process and character
of devel opnent than they have been in defining progress or
Wopia in the past.' Even the nore generally shared val ues
associ ated w th devel opnent —-adequate nutritional |evels, .
health care, shelter, and |ife expectancy—are chal | enged, at



| east in the short run, by those who claimthat feeding and
providing health care for the world proletariat nerely creates
further problens for humanki nd.

Further, the efforts to define and then bring about
devel opment have been conplicated by the confrontation between
proponents of seemngly inconpatible ideol ogical prescriptions.
offering alternative visions of the good Iife. On the one
‘hand, Marxist-Leninists offer a teleol ogi cal process that
culmnates, theoretically, in.a society in which poverty,
exploitation, alienation, and the nation state apparatus
itself disappear. Human beings "becone accustoned to the
observance of the elenmentary rules of social life that have
been known for centuries and repeated for thousands of years
in all school books; they will becone accustomed to observing
t hemwi t hout force, w thout conpul sion, without subordination,
\Mhthout thezspecial apparatus for conpul sion which is called
the state.”

Variations in the Marxist-Leninist nodel of devel oprent
i ncorporate national idiosyncrasies and theoretical refine-
nments but share the basic objectives Sﬁelled out by Marx and
Lenin: an end to class society through the devel opnent of
productive forces; raising of political consciousness; an
end to. the social division of |abor; and, ultimately, to the
withering anay of the state. For while the state exists
t here gs no freedom when there is freedomthere will be no
Sstate. :

To achi eve these objectives, however, requires an
indetermnate period of transition during which the nmeans of
producti on beconme the common property of all and the
socialists "denmand the strictest control by society and by
the state, of the quantity of Tabor and the quantity of
consunption. - . "4 in short, devel opment toward the
hi gher stages of communi smnust be adm ni stered—that is
ordered through decrees, admnistrative regul ations, and
|nPIenentat|on. Human behavi or nust be control |l ed by-
re
by

erence to hierarchically-inposed rules of conduct enforced
"society and the state.”

In contrast to the Marxist-Leninist vision of the good
life, Western |iberal denocracy and soci al denocracy offer
the material progress and pluralismof the variants of '
modi fied capitalist economes (i.e., regulated markets and
somne Povernnpnt policies for redistribution,- including
soci al security, public health services, public education,
unenpl oynent insurance, and so on). Wile rejecting the
Mar x1 st -assunption that private ownership in the neans of
production is necessarily inconpatible wth devel opnent,
the contenporary |iberal vision of the good |ife al so
‘Tecogni zes a need for an expanded role of admnistrative



institutions to regulate "nmarket inperfections” in countries
seeking to achieve econom c and political devel opnent.

- In the United States, in particular, a concernto find a
non- Mar xi st definition of devel opnment gave rise to col |l abora-
tion between those making and inplenenting foreign policy,
private foundations, and academ c specialists in econonics,
political science, and public adm nistration. Fromthis
concern energed in 1960-the Conparative Adm nistration
G oup (CAG which focused attention upon "adm nistrative
devel opnent” and "devel opnent adm nistration.” In the words
of Fred Ri ggs, -

The CAG consisted largely of scholars who had served on
techni cal cooperation mssions in many parts of the
third world, under conditions which showed the accepted
adm ni strative doctrines of American practice to be
severely limted in their applicability to different
cultural situations.. It was natural, consequently,

that the nmenbers of the CAGwould be keenly interested
in the revision of these doctrines on the basis of an

i nproved understanding of the forces affecting adm n-
istrative behavior in these countries.5

Over the next decade the CAG el aborated a conceptualiza-
tion of adm nistrative devel opnent and devel opnent adm ni s-
tration that has been reviewed, critiqued, and attacked on a
variety of grounds.6 In fairness, it nust be noted that the
i ndi vi dual scholars associated wth the CAG did not represent
a unified intellectual or organizational whole. Thus no
effort to synthesize "the" CAG literature can avoi d negl ect -
ing the differences of approach and enphases within the
Conparative Adm nistration G oup. Recognizing this problem
it is still possible to identify the major thenes of
"adm ni strative devel opnent” and "devel opnent adm ni stration”
that were set out by certain nmenbers of the CAG and further
el aborated by other Anerican scholars who cane to share the
basi c theoretical and doctrinal assunptions of "admnistrative
devel opnent” and "devel opnent adm ni stration.”

. According to Fred Riggs, the focus of the devel opnent
admnistration literature was the nethods used by large scale
organi zati ons, notably governnments, to inplenent policies and
pl ans to neet their devel opnmental objectives and the strength-
ening of admnistrative capabilities.” Since inadequate
‘adm ni strative capabilities inhibited devel opnment adm nistra-
tion, "admnistrative devel opnent” was a necessary condition
for effective "devel opnment adm nistration.” Mst of the
scholars within the CAG assunmed that intentional instrunmenta
action by officials of the nation state, i.e., admnistrators,
coul d i ndeed i nduce devel opnment and, even nore, that 'the



degree to which societies, through political and adm ni stra-
tive action could change their own environnents was a neasure
of the extent to which devel opment had occurred. Thus
devel opnent neant the expansion of a governnent's capabilit%es
“to reshape its physical, human, and cultural environnent."
Al'l this further assuned that adm nistrative devel opnent
~and devel opnent adm ni stration were conpatible with United
- States forei?n policy! that since devel opnent woul d | essen
t he chance of - "commni st takeovers" the United States nati onal
i nt erest denanded devel opnent in the third world. Thus John
T. Dorsey, Jr. described United States efforts to pronote
"political developrment” in South Vietnamand David S.- Brown
poi nted to the acconplishnents of American technical assist-
ance in public admnistration ("admnistrative devel opnent™)
as represented in "the placing of public admnistration
advisers innore than fifty countries, the undertaking of
several hundred projects in admnistrative inprovenent, and
g?e training og several thousand officials in the United
ates. .. ." '

These orientations led, as we will see, to a United
St at es foreiﬁn policy and an academc literature (including
nmenbers of the CAG that supported highly authoritarian and
mlitary regines as the "only" or "best" admnistrators of
"devel oprent in the thirdworld. Despite the explicit
comm tnent of nost nenbers of the CAGto Western |iberal
denocracy, the generally shared conception of admnistrative
devel opnent and devel opnent administration led logically to
the conclusions of MIton Esman: "Mich of the change desired
todar must be induced, and therefore managed."*® In short,
devel opnent nust be adm ni stered.

Wiile the CAG largely ignored basic questions posed by
t he Marxi st-Lenini st nodel of devel opnent, including the =
del i berat e admi ni stered reshapi ng of hunan values in ordef to
make a particular vision of the good |ife wi dely shared and
desi red, the assunption that devel opnent can and nust be
adm ni stered was ngo_different than the assunptions of the
Mar xi st - Leni ni sts.** Thus Esman's contention that "far
‘reaching and purposeful social change usually requires the
sustained initiative of relatively snall energetic and -
cohesive groups,"” cones quite close to Lenin's call in "Wat
Is to Be Done?" for a revolutionary elite to act as the
vanguard of the proletariat in bringing about sociali st
devel oprment .13 As Al fred D amant neatly sumred up: "A
great-many students of the politics of the new states have
1dentified the primary need of these states to be acquiring
t he caBacity to marshal nen and resources for the devel oprent
-tasks by any neans at their disposal . : . we have obviously
identified a process of marshalling resources by an elite.”




As Diamant accurately foresaw "adm nistrative devel opnent™
and "devel opnent adm nistration” cane nore and nore to nean
expanded state control and mani pul ati on of human bei ngs.
| ndeed devel opnment adm nistration neant "nobilizing human
resources" (that is, human beings) and the expanded capabil -
ity of the state to "reshape its. physical, human, and
cultural environnment."” '
These barely disguised eupheni snms obtained inplicit
authoritarian (if not totalitarian) assunptions which were no
nore consistent with the |iberal denocratic values of nost. of
those participating in the CAG than with the comuni sm of
Lenin in State and Revolution. Yet, in practice, admnistra-
tive devel opnent and devel opnent adm nistration have neant
progressive increased state and bureaucratic control over
i ndi vi dual human bei ngs.

| f such tendencies, called bY Henry Jacoby the
"bureaucratization of the world,"* are over the long run
antithetical to "devel opnent" as conceptualized both by
Mar xi st -Leninists and by |iberal denocrats, then the idea of
"devel opnent adm nistration" entails a fundanental antagonism
between "adm nistration" and "devel opnent"” that not even the
magi ¢ of dialectical reasoning can resolve.

The shared assunption-—that devel opnent can be adm n-
istered and that, in fact, developnment requires tight
adm ni stration of society by a politico-admnnistrative elite,
ultimately poses quite different paradoxes for Marxi st-
- Leninists and those who, |ike nost of those schol ars associ -
ated with the CAG, identified with |iberal denocratic val ues.
But both the Marxist-Leninist and pluralist conceptions of
devel opnment adm nistration assune that: (1) devel opnent
means both material progress and the expansion of human
freedom the elimnation or reduction of inequality and
provi sion for psychol ogical well-being; (2) that devel opnent
adm ni stration requires, first, admnistrative devel opnent;

(3) that devel opnent requires devel opnent adm nistration;

(4) that these assunptions are conpatible, in practice, with
one anot her—given the differing conceptions of "devel opnent"”
inplied in each nodel. For Marxist-Leninists this, woul d nean
that material progress, abundance, an end to exploitation,
alienation, and class society are conpatible with "sociali st
devel opnent adm nistration-" For liberal denocrats these
assunptions woul d nean that devel opnent adm nistration as
defined by the CAG in the 1960s was conpatible with materi al
progress, nore equitable distribution of wealth, incone, and
i fe-chance opportunities, and the principles associated with
i beral denocracy. - :



The Administration of Devel opnent:
The Paradox of Marxismleninism

Those who  accept progress w thout any reservations
are usually people who are driving others, and the
very life around them toward thelr own convictions.,
Tyranny begins with ultimate truths about society
and man.

Mlovan Dilas

_ For Marxists devel opnent is an inexorable, if dialec-
tical, progression towards comuni sm Communi Smneans

. . - the positive abolition of private property as
being man's_self alienation, and since this is a
genui ne appropriation of _nan' s essence by nman,

Communi smi1s the conplete return of nan to hinself as

asocial (i.e., human) being. . . . It is the
solution to the riddle of history. . . .16

Wil e Marx never spelled out precisely the detailed nature of
a comuni st society or the process of creating such a society,
he did suggest that the enancipation of the working classes
must be the work of the working class itself. But Marx's
interpretation of the Paris Commune of 1871 provided little

of practical relevance to the deliberate, ordered, adm nis-
tered destruction of capitalist society and creation of

soci al i smwhich woul d ultinately lead to communi sm

It was left to Lenin to elaborate the principles for the
organi zati onal and adm ni strative foundati ons of socialist
devel opnment as a directed and adm ni stered process. Lenin
revi sed Marx's views concerning enanci pati on of the working
cl asses and substituted the idea of a small, secretive intel-
lectual elite as the vanguard of the proletarian revol ution.?’
Lenin argued that for the dictatorship of the proletariat to
come into existence, there nust be a core of professiona
revol utionaries |leading the way—hat is "admnistering
devel oprent . " '8

According to both Marx and Lenin, the creation of the

- "hi gher stages of communi sni' depended upon the devel opnent of
technol ogy, industrialization, and what has cone to be called
moder ni zation.  Communi smcoul d only exi st when hunan bei ngs
possessed the knowl edge and technical wherew thal requisite
to creation of material abundance. A conmuni st society would
require no exact calculation by society of the quantity of
products distributed to each of its nenbers: each woul d take
freely "according to his needs." Thus admnistration in the
conventional sense is inconpatible with the higher stages of



communi sm |In the meantinme, however, the task of the
political and admnistrative elite—the vanguard—s to
mobi | i ze resources and human beings so as to nodernize the
econony, elimnate the causes of poverty and m sery, and
stinmul ate the devel opment of "consciousness” necessary for
the ultimate withering away of the state and "passage” to -
the higher stages of communi sm—the solution to the riddle
of history." : :

Thus for Marxist-Leninists the conventional answer to .
the question "can devel opnent be adm nistered?" is yes. The. .
adm ni stration of devel opment demands: « (1) destroying private
property in the neans of production and capitalist institu-
tions of the state, %2)'estab|ishing a dictatorship of the
proletariat directed by a revolutionary elite, (3) mobilizing
resources and human beings for the devel opment of the
“productive forces" while inposing "the strictest control
by society and the state of the quantity of [abor and the
quantity of consunption."?®®

According to Lenin-this will lead, at sone unspecified
time in the future, to a |level of devel opnent of productive
forces, human political consciousness, and wi despread
manageri al and technical conpetence which will permt the
wi t hering away of the state, of the conplete abolition of
all bureaucracy, and all commanding from above.?® This is
critical., for "while the state exists there is no freedonf?
when there is freedomthere will be no state."?* .

~In practice, therefore, Marxist-Leninists can. onlg
answer affirmatively to the question "can devel opment be

adm ni stered?" if: "(1) socialismas described by Lenin does
create the material conditions necessary for abundance;

(2) human beings do gradually becone accustoned to follow ng
the "elementary rules of social [ife" that have been known
for centuries without force, wthout conpul sion, w thout
subordination, wthout the special apparatus for conpul sion
cal led the state;** (3) the functions of public service are
converted into "such sinple operations of control and_
accounting as are within the reach of ‘the vast majority of

t he popul ation, and uItinater, of every single individual,
so that” the social division of |abor that gives rise to the
state can be elimnated; and (4) the state, at some tine in
the future, Wi t hers away.

Achi evenents and Qpnstraints

~ In assessing the performance of Marxist-Leninist
i nspired "devel opment adm nistration"” we nust |eave aside,
for now, the last requirenment nentioned above as Lenin



enphasi zes the "protracted nature of this process |[of
Wi thering away] and its dependence upon the rapidity of
devel opnent of the higher phase of coraraunism | eaving quite
open the question of lengths of time, or the concrete
forms [sic] of withering away.?® W can ask, however
whet her the national variants of the Marxist-Leninist nodel
have (1) led to devel opnent of the "productive forces,"

(2) raised the level of human "political consciousness,"”
‘(3) nmoved in the direction of elimnating the social division
of labor, (4) noved in the direction of creating materi al
abundance? These are, using Marxist-Leninist criteria,
necessary conditions for "developnment." W need also to ask
what the costs of socialist "devel opnent adm nistration” tend
to be for the human bei ngs whose "devel opnent” is being

adm ni stered.

There are nunerous indicators of econom c growth and
"devel opnent of productive forces.” The Marxist-Leninist
nodel , as adapted by Stalin and the | eaders of Eastern Europe
and, later, the third world, focused especially upon industri-
alization and, in particular, heavy industry- Recogni zing
this enphasis, and renmenbering also that state intervention
to stinmulate industry also occurred to sone extent in Eastern
Europe prior to Wrld War 11, we can assess the performance
of Marxi st-Leninist "devel opnment adm nistration” using a range
of conventional economc criteria: rates of growmh in tota
and per capita product: output capacity: efficiency; by
changes in the relative shares of manufactures, public
utilities, and agriculture in total product; by changes in
the growth, and skills of the population and so on. |In the
present context such "analysis" is necessarily inpression-
istic, though it relies upon a vast literature describing the
devel opnent of the economies of the Soviet Union and Eastern
Europe.? None of the criteria chosen inherently reflect any
"class bias"; each, and all together, are explicit objectives,
by Marxist criteria, on the path to communism i.e., a society
of material abundance.

Devel opnent of the Level of Productive Forces

In some respects Marxist-Leninist "devel opnent adm ni s-
tration" has produced quite inpressive results in nobilizing
resources and human beings for industrialization and noderni -
zation. Industrial growth rates, taking into account the
difficulty of measurenent due to price distortions and
probl ens of underlying definitions, were quite vigorous in
nost of Eastern Europe after 1947, with the | east industrial-
i zed countries (Bulgaria, Rumania, Yugoslavia) experiencing
the largest rates of growth, ranging from9-13 percent a
year.?® In these same countries the proportion of popul ation
enpl oyed in agriculture was greatly reduced, while the share



of popul ation enployed in industry (1950-1963) doubl ed
(Rumani a, Yugoslavia) or tripled (Bulgaria). S mlar though
| ess dramati c changes took place in the USSR, Pol and, Hungary,
and even in the nore industrialized nations of Czechosl ovaki a
and the Gernman Denocratic Republic- Industrial growh was
acconpani ed by general increases in per capita product.

Overal |l and especially industrial capacity of the econom es
in these nations was clearly increased as a direct result of
adm ni stered devel opment, including centralized deci sion-
maki ng and enforcenent of policies in regard to investnent
priorities, labor allocations, prices and so on.

"This "devel opment of productive forces" was achi eved,
however, at trenendous cost in resources and | abor—osts
whi ch coul d have been substantially reduced by relying | ess
upon adm ni stration and nore upon human bei ngs maki ng choi ces
w thin the context of market-like institutions. The nmassive
waste, inefficiency, and econom c | osses associated with
soci al i st devel opment admnistration "were largely the
consequences of faulty systens of information, target setting
and i ncentives which tended to produce a self justifying
process with secondary waste effects. "?" In the late 1960s
It was reported that the material intensity of ﬁroductlon in
the Socialist countries was about one-third higher than in
the West . 28

In the 1960s w despread recognition of the inefficiency
of centrally adm nistered economes led to "economc reforns"-—
a euphemsmfor "de-admnistering” to a greater or |esser

“extent, decision-naking concerning allocation of resources

and price levels. This trend was even nore pronounced in the
agricultural sector where socialist devel opment admnistration
. had been very much | ess successful. Indeed, in agriculture
and certain service industries, with variation fromone -
country to another, the effort to adm ni ster devel opnent has -
been quietly given up. Qipp reports the 'extension of the
private sector of the econony in Yugoslavia, Poland,

Czechosl avaki a, and even the Gernman Denocratic Republic in
areas |like restaurants, taxis, repair shops, travel, and
advertising agenci es, dressmakers, tailor shops, and so on.?°
In the Soviet Union in the md-1960s private farns, and

I ndi vi dual garden plots occupied | ess than 2 percent of farm

| and and accounted, officially, for about 20 percent of
agricultural output—and as much as 70 percent of eggs;

60 Eercent of pot atoes; 40 percent of vegetables, neat, and
ml k. ' These proportions were generally higher in the rest

of Eastern Europe: *°

_ Not only was adm ni stered devel opnent relatively _
inefficient, despite its effectiveness in creating industries
and expandi ng out put, but it did not keep pace with the
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t echnol ogi cal devel opnent of the nonsocialist world. This
means that a critical basis-for the creation of a communi st
soci ety, "production" of the technol ogy which woul d make
abundance possi bl e, was not being "admni stered" effectively:
I ncreases in the purchases of Wstern |icenses and patents
were inpressive testinony to the relatixe i ncapaci ty of
adm ni st ered devel oprent "t o keep pace. 3!

Thus whil e soci al i st devel opnment adm ni strati on was abl e
to nobilize resources and i nduce econom c expansi on, includ-
ing industrialization, the costs of this pattern of
adm ni stered devel opnent were quite high. Further devel opnent
requi red refornms—away from an-adm ni stered econony, toward
satisfaction of.. repressed consuner denmand (and el i mnation of
"socialist inflation"). As the socialist economes becane

and becone) nore conpl ex, the quantity and variety of

ecisions to be made regardi ng allocations of resources nmake
nonadm ni strative, narket-|ike decision processes nore
efficient, indeed essential, if devel opment of productive
forces are not to be retarded or prevented. The issue here,
toclarify, isnot limted to who ows the neans of production,
but rather to the existence of institutions which force private
bureaucracies (firns) and public bureaucracies to take into
account the costs of inputs and the character and intensity of
consuner preferences in the allocation of resources. The
entrepreneurial skills and initiative necessary for effective
and efficient econom c expansion could not generally be
generated within the institutional context of the admnistra-
tive state; thus not only narket-Iike decision processes but
entrepreneurial enterprise managers (in contrast to bureau-
cratic officials operating according to inpersonal rules and
regul ati ons) are needed to further econom c devel opnent:

It is relativelg easy to forbid people to think and to
make it inpossible for themto show their ideas and
abilities, but creative thinking and busi ness acunen
cannot be commanded. Hence we nust realize that we
need a new type of business |eader, we nust appoint to
the | eading positions those who are of the required
type and we nust devote all our attention to the
establ i shnrent of the nost favorable conditions for

t he devel opnent of capabl e nmanagers and gi ve them

the opportunity to show their nettle. 3

This comment by an industrial manager in Poland indicates the
crux of the problem

| amnot a manager. A nmanager in the West. is a

busi nessman. If he is a bad businessman, he is fired.
It is not ny task to raise the income of ny enter-
prise. | do not get salary for this. | ampaid

for inplenmenting the plan in accordance with the
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I ndi ces received, and | ameval uated according to the
i ndi ces. The man who inplenents directives is
good. 33 .

Beyond certain |levels of economc growth, nere nobiliza-
tion of resources and admnistration through bureaucratic
agencies is clearly inefficient and defective in the socialist
econom es. Socialist devel opnent admnistration in the late
1960s sought to enpl oy nonadm nistrative allocation of
resources and incentives to further develop the "level of
productive forces." Likew se, admnistrators proved generally
Boor as enterprise nmanagers except in regard to traditional

ureaucratic practices of affecting to conply w

commands from superiors that are nonitored or used as
eval uation criteria for purposes of pronotion. |In short,
devel opnent of the |evel of productive forces can be

adm ni stered—but only at the cost of inefficienty, |ack
of innovation, and a general tendency to fail to neet
consuner demand. 3

Soci al i st _Devel opnent Admi nistration
and Political Consclousness

It was Lenin's contention that onlg when human bei ngs
voluntarily worked according to their ability so that al
coul d consunme accordi hg to need woul d communi smbe possi bl e.
This means that pervasive political socialization would, over
a period of time, lead human beings to act "correctly,"
voluntarily, w thout need for material incentives or threats
of coerci on.

In practice of course socialist devel opnent adm nistra-
tion has required nmassive coercion despite efforts to
reeducate the old generations and educate the new generations
to the ways of socialist consciousness. In the 1970s a
return to material incentives as the primary notivation of
human behavi or, conbined with coercion and threats of coercion
even in nations |led by the nost "ronantic conmuni sts, "

i ndicate a generalized failure, at |least to the present, to
create a "new socialist man." The Quban case is illustrative
but not uni que; by 1973 Fidel Castro al so had accepted the
Sovi et Ot hodoxy—eonsci ousness coul d develop no nore rapidly -
than the economc structure: "In certain cases we tried to
make nore headway than we were prepared for . . . if you try
to go farther than you can, you are forced to retreat. .
There.are many exanples to show us we are not yet prepared
tolive in communism . . .35

Scarcity, rationing, black markets, and the obvi ous
i nefficiencies and corruption of socialist devel opnment
admni stration do not stimulate "socialist consciousness" but
merely "socialist cynicism" |If the |evel of consciousness
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cannot devel op nore quickly than the material base, as
Mar xi st orthodoxy woul d have it, and the material base is
i?Peded in its devel opment by the constraints of socialist
“devel opnent adm nistration,” then only de-adm nistering
certain aspects of economc activity wll lead to the

I ncreased econom c efficiency and prosperity required for
alteration in political . consciousness. -The dilema this
poses for socialist devel opnent admnistration is well
IllTustrated in the "noral -1 ncentives" versus "materi al

I ncentives" debate in the Quban experience. |n 1968 Fide
Castro decl ared:

At the very core of Marx's thought [is the idea that]
soci alist society and communi st society nust be based
on a conplete mastery of technology, on a conplete
devel opnent of the productive forces, so that nman
will be able to create enough material goods to
satisfy everyone's needs. . . .

[ And above a!I] we shoul d not use noney or wealth to
Create Consci oysness. W nust use consci ousness to
create weal th. 2

"In an apparent concession to pragmatismFi del announced in
1974 that incone |evels of technicians and managers woul d be
~increased as a "reconpense,for their skills" and cars woul d
be inported to be sold to technicians "in order to increase
“their productivity."?®

But if increased prosperity and material goods cannot
produce "consciousness, " and consci ousness cannot be relied
uBon to increase productivity, there results a critical
obstacle to socialist devel opnent and attai nnent of the
hi gher stages of comuni sm

Soci alist_Devel opnent Adm nistration and
the Soctal D vision of Labor

A principal weakness in Lenin's original formulation of
the characteristics of communi st society was his naive
approach to the increasing specialization inherent in economc
devel opnent and technol ogi cal change. Yet if Marx, and Lenin
were correct that the social division of labor is the basis

“for a specialized apparatus of coerci on—+the state—which nust
wi t her away for communi smto be achi eved, -then to the extent
that socialist devel opnent admnistration intensified special -
I zation it makes the achi evenent of communi smever |ess

ossible. Inpractice, therefore, a revision of Lenin has
econme necessary whi ch asserts that Communi st construction
gives rise to such an upsurge of creative activity that the
constant growth of the guiding role of the _proletarian party
is one of the nobst inportant social |aws.® Managenent and




13

techni cal occupations have cone to be ever nore specialized
and associated wwth the material and psychol ogi cal incentives
"necessary" to conpensate themfor their difficult responsi-
bilities." Thus socialist devel opnent adm nistration fails to
elimnate the social division of |1abor and, indeed, creates

I ncentives as well as the need for further specialization
which, in effect, creates "new classes.”" Socialist devel op-
ment admnistration, thus, has not |led toward a cl assl ess
society although it has created new cl asses whil e destroying
old ones.* But if planned (adninistrative) socialismdoes
not |lead along the path to communi sm how should we justify
the "strict controls"; the coercion and inefficiency assocl -
ated with this nodel of devel opnent admnistration? On this
dinmension as well as the creation of political consciousness
soci al i st devel opnent adm nistration seens not to lead to
devel opnent .

Soci al i st Devel opnent _Adm ni stration and
the Oreatlon_of Material Abundance

Nowher e has soci ali st devel opnent adm ni stration pro-
duced anythin? | i ke materi al abundance for the najoritr of a
nation's population. In part this lack of consuner welfare
stens fromdeliberate under-investnment in consuner-oriented
I ndustries in accord wth socialist ethasis upon heavy
I ndustry and producers goods. But unpl anned decreases in
consuner wel fare also have acconpani ed soci al i st devel opnent
adm ni stration. For' exanpl e, %)vernnent pol i cy reduced rea
wages in Hungary by 20 percent between 1949-1952 al t hough an
i ncrease by 50 percent had been planned. In the |ate 1960s
Czechosl ovakia's standard of living was | ower than in Austrla
or Belglun) with which it was on a |level twenty years
earlier. The share of consunmer goods in the total Soviet
I ndustrial production fell from60.5 percent in 1928 to 30. 8-
percent in 1940 and 25.5 percent in 1963. In Yugoslavia this
proportion dropped from70 percent prior to Wrld War 11 to
37 percent by 1956 and 31 percent by 1965.

The general negl ect of consuners and the maj or current
consuner-rel ated problens in the Soviet econony (1973)-were
wel |l described by Gertrude E. Schroeder: (1) pervasive
- shortages of desired goods and services and of housing,

2) the poor quality of(?oods and services in general, and

3) continuing repressed inflation. * Wile the Soviet,

East ern European, and CQuban experiences w th sociali st :
“devel opnent adm ni stration have |argely nmet subsistence needs
of the vast majority of the population (an inportant achieve-
ment), beyond this_ |evel consumer demands have been ignored . -
or unmet due to the i nefficiency of the comrand-adm nhi strati on
nodel of econom ¢ nmanagenent . -
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Publ i shed accounts [of shortages] are Ie?ion. Woul d-
be- buyers cannot find bath and face towels. . For
over two years there has been an acute shortage of
screws for assenbling furniture. For three years neat
grinders were not to be found even in large cities.

An "ebb and flow' is characteristic—first, acute
~shortages of an item followed by bul ging i nvent ori es—
for irons, rolling pins and hangers. :

Squal Iy prolific are conplaints concerning the poor
qual ity of goods and serviceg, And the poor quality
of new housing is notorious. 2

Schroeder concl udes that the institutional arrangenents of the
soci al i st nodel -of devel opment admnistration as represented
in the Soviet Union "are uniquely unsuited to managi ng the
production and distribution of consunmer goods and services for
a popul ace whose basi c subsi stence needs have been nore than
met . " 43 Beyond certain basic | evels, thus, "devel opnent"
(material wel fare and abundance) has not been effectively
admnistered. And while it is tenpting to suggest that
concern for trinkets, bath towels, and quality_housing Is a

| uxury for nost peoples of the thirdworld, it is also
necessary to recogni ze that Marxi st-Leninist criteria do not
define devel opnent sinply with respect to "subsistence." |If
"devel opnent " ‘neans abundance—and both Marx and Lenin were
clear on this poi nt—then socialist devel opnent adm nistration
has not "produced" devel opnent.

To date, then, using the criteria set out initially, we
- can say that socialist devel opnent adm ni strati on has speeded
up industrialization, and elimnated or reduced certain
Inequalities inwealth, incone, and |ife-chance opportunities
typical of societies with nmarket economes, but that it has
~not notably altered human political consciousness in the
manner hoped for by Lenin? it "has not elimnated the soci al
division of labor? it has not created societies characterized
by material abundance. Can socialist devel opnment adm nistra-
‘ti1on—=strict controls, iron discipline"—bring about devel op-
ment as defined by Marx and Lenin? There is no enpirical

evi dence that suggest this is the case—beyond an ability to
nobi | i ze resources, through coercion, for induced industrial-
| zati on and provision of a range of public services (e.g.,
health care, libraries, nuseuns, education) previously -
unavail able to nmuch of the popul ati on. ‘

If this is the limt of achievenment of socialist devel op-
ment adm ni stration, and further devel opnent requires, as the
overwhel m ng burden of evidence suggests, de-admnistration
of econom c and social activity, then we can only concl ude
that there is a fundanental antagoni smbetween adm nistration
and devel opnent towards the higher stages of conmmunism It
-remains to be shown how di al ectical reasoning or dialectica
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materialismw || resolve (synthesize?) this fundanental

ant agoni smbet ween the inefticiency, and oppressiveness of
the admnistered society and the conplete "return of man to
hinsel f" in a Communi st society—the solution to the riddle
of history."

The Adm ni stration of Devel opnent: The Paradox of .
CAGAl D and Li beral Denocracy.

For nost nenbers of the CAG devel opnent adm ni stration
i nvol ved no (explicit) teleol ogical vision, but rather
"organi zed efforts to carry out prograns or projects thought
by those involved to serve devel opnental objectives."* The
better human societies were able to carry out "devel opnental
o%}ectives" t hrough devel opnent adm ni stration, the nore
"devel oped" were the societies: ".. . . the essential idea of
developnent lies in this increased ability of human societies
[as collectivities] to shape their physical, hunman, and
cultural environnent."* Thus "devel opment administration
refers not only to a governnent's efforts to carry out
progranms designed to reshape its physical, human and cul tural
environnment, but also to the struggle to enl arge a govern-
nment 's capacity to engage in such prograns."46

This sort of formulation by an intellectual who in other
witings nade clear his own denocratic values led to both
theoretical and practical dilemmas—as R ggs hinsel f had
earlier recognized.47 For despite disclainers by sone,
limted governnent and constitutional rule, or at John
Mont gorery referred to as "political denocracy” did provide
an underlring political norality for nost of the nenbers of
the CAG al though they were not so forthright about it as
"Montgonery: "Wstern contributions nmay be as .inportant for
their noral and tel eol ogi cal conponents as for their capital
and technical infrastructure."48

| f devel opnent admnistration required increasing govern-
ment control over resources and human bei ngs, how could
devel opnent in the third world be nmade conpatible with |iberal
denocracy or "Wstern political norality?" R ggs-attenpted
towestlewith this problemin euphemstic (and neol ogi sti c)
terns, suggesting that a strong "constitutive system m ght
exerci se substantial power and inpose effective control over
t he bureaucracy. 49 :

_ But the fragile distinction between politics and adm nis-
tration, or "constitutive system and "bureaucracy" did
nothing to reconcile the underlying inconpatibility between

a governnent ever nore capable of "shaping" the physical,
human, and cul tural environnment, arid the fundanmental val ues
of jndividual liberty and limts upon state authority and
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power —+ he cornerstone of |iberal denocracy. |t becane
evident, then, as Carl Friedrich pointed out in the sanme
volume that the dilemmas of "devel opnent” were both quite

| i ke those of nodern government in general and al so another
mar_of referring to a set of issues w th which classica
political philosophy had westled since "the begi nning."50

_ Just as the Marxist-Leninist theorists sought to
adm ni ster the "devel opnent of productive forces"™ in order

to create a society of abundance, so the CAG and ot her socia
scientists interested in "devel opnent” and "devel oprent
admi ni stration" were concerned wi th econonic growth. > This
concern was founded upon the basic assunptions that:

(1) economc growth (increasing per capita product or incone)
- woul d reduce poverty and provide a larger array of goods and
services to third world peoples; (2) economc growh with
ri sing average incomes would, ultimately, be conpatible wth,
and even provi de support for, I|iberal denocrac¥, *econom c
autonony,"” and a situation in which "nore of the representa-
tive individual's tinme and i ncome becone discretionary . .

. "52 and13) that these processes of "devel opnent” (economc
grow h and |iberal denocracy) would "contain communi sm"

The CAG, both through the nenbers' own participation in
United States' -international prograns to induce "devel opnent”
and by elaboratin? an academ c ideol ogy of devel opnent _
provided an intellectual grounding for American foreign policy
In the 1960s. Wth the failure of |iberal denocratic regines
to "develop,” it gradually becane clear that United States
policy and the CAGwoul d have to make ever nore explicit the
rel ationshi p between growth, |iberal denocracy; anti-Marxism
and a strategy giving first priority to political stability—
whi ch woul d, when achi eved, be the foundation for economc
growt h and denocracy. For this to occur, however, an inter-
nmediate if parallel problemof "admnistrative devel opnent”
‘had to be resolved. Admnistrative devel opnent had to precede
effective devel opnent adm nistration; any concern for con-
straints on bureaucratic authority had to be subordinated to
the need to create effective admnistrative instrunents.

To a nunber of scholars, including this witer, the
-enphasi s on control of bureaucracy in the context of
most of the devel oping countries Is a mspl aced
priority, one that mght seriously retard their rate
of progress. .\ ought to be much nore concerned with e
I ncreasing the capacity of the bureaucracy to perform
and this we see as a function of greatly enhanced

prof essi onal capability and operati onal autonony
rather than further controls. >3

- The inplications of Esman's analysis for Amrerican foreign
policy and for devel opment admnistration only gradually
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becanme evident over the course of the 1960s. But the course
of future "devel opnment” was foreshadowed in a set of papers
publ i shed in 1962 concerning the role of the mlitary in
"under devel oped" countries. In this volune Lucian Pye noted
that in large nmeasure the story of the third world "Is one of
countl ess effort's to create organi zati ons by whi ch resources

- can be effectively nobilized for achieving new objectives,"
(i.e., admnistrative devel opnent) and that "the acculturative
process in the arny tends to be focused on acquiring skills -
that are of particular value for economc devel opnent." Pye
concluded that "the mlitary stand out because in a disrupted
society they represent the only effectively organi zed el enent
capable of . . . formulating public policy."> |

Pye al so argued that we should not be biased by our
Western values and see the mlitary, necessarily, as a "foe
of liberal values."> Wile Pye enphasized the need to pay
attention to the "growh of responsible and representative
politicians," he concluded that "the mlitary in the under-
devel oped countries can. make a na}or contribution to strength-
ening essentially admnistrative functions.">®

The answer to the CAGs (and United States policy-mnmakers')
quest for an admnistrative elite to carry out devel opnent
admnistration: the mlitary. ..This despite the warning of
certain other academc specialists in "devel opnent"” that
"where the goal -setting and goal -i npl enenti ng bureaucracy is
mlitary rather than civil, the prospects for denocratic
political development are . . . dismal. . . . "> Thus a
“revisionist view' of nilitar%-regines_cane t o dom nate nuch
Anerican and third worl d thinking about devel opnent ~adm ni s-
tration, "the mlitary represented a "stabilizing force," a -

"nodernizing force," and a reservoir of the admnistrative-
and technol ogi cal skills needed for "devel opment adm nistra- -
tion."58 ’ - '

By the 1970s adnini strati've devel opnent and devel opirent
adni ni stration had becone euphem sns for autocratic, frequently
mlitary, rule that, admttedly, sonetinmnes induced industrial-
| zation, nodernization, and even economc growth. But this -
occurred at a great cost in the. welfare of the rural and urban
poor and a substantial erosion* if not deletion of the political
freedons associated with |iberal denocracy. The substance of °
Esman' s recommendations, to.be |ess concerned with control of
the "devel opnent adm ni strators" and nore concerned with the
capabilities of these elites to-carry out "devel opnental . o

obj ectives;" were heeded by United States' policy-nakers.

Brazil, Iran, and South Korea becane, the "showases" of
devel opnent adm ni stration. These nations achieved very high
economc growh rates, rapid industrialization, and noderni- .
zati on—acconpani ed by expansi on of the capabilities of the ,.
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state FParatus to "reshape" the human environnent,

y through terror, institutionalized torture, and
repressi on of the opp05|t|on inastyle (if not on a
nagnltude? to leave Stalin no roomfor envy. Economc grow h,
I nstead of bringing increased wel fare and denocrati zati on,

- intensified inequalities, nmade the poorest even poorer, and

- concentrated power in the hands of the admnistrative elites’
~that "admnistrative developnent and "devel opnent adm ni s-
“tration" sought to establish.” :

I'n 1972, draw ng upon the theoretical literature of

"devel opnent” and "devel opnment admnistration,” a Departnment
of State adviser with the arny's John F. Kennedy Center for
Mlitary Assistance lanented that in supporting "stability
operations" Amrerican doctrine "does not stress how to
di scri mnate between subversion and dissent,” and went on to
recommend that "Qur best bet nmay wel |l be to encourage
~reformst attitudes anong the mlitary that reflect a con-
‘structive approach to the destabilizing nature of devel op-
“ment. .. . Qur encour agenent of responsi bl e reform st
nllltary forces woul d be realistic and accord with the tide
of history. "®°

Achi evenmrent s and Constraints

Like the admnistrators of socialist devel opnent adm ni s-
. tration, authoritarian civilian regi mes and, nore frequently,
nilitary regi nes that have cone to domnate alnost all the -
‘beneficiary nations" of the United States-A D CAG prograns
of adm nistrative devel opnent and devel opnent adnini stration,
have been able to stimulate industrial growh, although in a
much | ess consistent manner than in the socialist nations.
The progressively nore authoritarian rule of these regines
also is simlar to the coercion of induced nodernization in
Eastern Europe and China. In general, also, the rural |abor
force, and to a |lesser extent, the ur ban " workers have
pai d the costs of capital accurmulation, while mlitary and
civilian admnistrative elites and industrialists concentrate
the benefits of economc growh. But while socialist devel op-
ment admnistration at | east provides nore equal access to
Bublic services (health care, education, and so on) and the
asic nutritional needs of human bei ngs, the devel opnent
~admnistration inspired by the United States-A D CAG doctrines
~reinforced or increased inconme disparities, inequality of
access to |life-chance opBortunities, and actual ly nade the
poor est even poorer in absolute terns.

If the inefficiency of the socialist devel opnent nodel
| eads to repressed consuner denmand and uneconom c utilization
of resources and | abor, the GAGnodel of devel opnent and
noder ni zation has led to extrene unenpl oynent probl ens and



19

I ncr eased inﬁoverishnﬁnt of the worst off anmbng the worKking
classes of the thirdworld. If we return to Dudl ey Seers
criteria of developnent cited earlier (elimnating or

reduci ng poverty, unenpl oynment, and inequality) we are forced
to conclude that the United States-A D CAG inspired devel op-
ment admnistration has often led to "antidevel oprent, "
supporting the thesis of many "dependency theorists" that
“under devel oprment” i s caused by particular patterns of
capitali st "deveIoPmant."61 By the criteria w dely shared
within the CAGitself the focus upon adm nistrative devel op-
nment and devel opment adm ni stration has nowhere led to |iberal
denocracy nor even to liberalization. Instead, it has |ed
everywhere to progressively nore authoritarian (and generally
no nore "efficient” ) regines. '

It woul d appear fromthe evidence so far accunul at ed
that the Cw(}POS|ted | i nkage between adm ni strative devel op-
ment and devel opment adm ni stration has nowhere produced nore
than physical facilities (dans, roads, bridges, hospitals)
acconpani ed by restrictions upon human liberty and freedom
It has increased the capabilities of nation-states to "reshaﬁe"
t he phgsical, human, and cul tural environment-—but nost of the
hurman bei ngs whose environnent, or bodies, in the case of
regines with systematic torture of political prisoners, are
reshaped in these "free world" nations have very little
di scretion over the way in which the state does its "reshaping."
Adm ni strative devel opnent has led to further control of
state institutions over human beings? to further coercion of
human bei ngs; but not to devel opnent in any neani ngful hunman
sense. Beyond certain superficlial material achievenents
"devel opnent admnistration" a |la CAG has nerely denonstrated
on a |l esser scale than in the Soviet Union, Gernmany, or
Eastern Europe that factories, public works, and |abor canps
can be admni stered-—but not the "good life."

The Costs of "Devel opnent Adm ni strati on"

~ As indicated above both Marxist-Leninist and nodified
caB]talls; approaches to devel opnent entail |arge scale
nobi | i zati on of resources by the adm nistrative apparatus of
the state. Both involve the inposition of projects and
rograns, "for their own good," upon | arge nunbers of hunman
eings who fail to share elite visions of "devel opnent." :
Wiil e there can be no question that, when backed by sufficient
force, state enterprises and admni strative agencies can ’
i nduce industrialization, build roads and dans, transform
| and tenure patterns, establish professional bureaucracies,
and soon, the human costs of these efforts have been enornous,
even when they have been "successful." Efficiency aside, it
remains for future generations to assess the gl obal ecol ogical
costs inposed by "nodernization" through devel opnent adm ni s-
tration.
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In the Soviet Union and Eastern Europe sociali st

devel opment has been acconpani ed by pervasive reginme terror
Adm ni stering devel opnent in accord with elite imges has
requi red operation, at least intermttently, of a terrorist
state in which the geographical, occupational, and soci al
mobility of individual human beings is subject to rigorous
control by bureaucrats. It has required nassive coercion
. agai nst peasants, nerchants, businessnmen, and intellectuals.

And, without the persistent threat of Soviet intervention
(and an occasi onal object |esson as in Hungary and
Czechosl ovakia) it is clear that socialist devel opnental
regimes could not nmaintain thenselves agai nst donestic demands
for political and economc reforns. That is to say, adm n-
i stering devel opnent on the Eastern European socialist nodel
has required only sonmewhat |ess than the creation of |abor
canp econoni es whose warden is the Soviet Union. Wile there
is no question that the state has increased its capability
to "reshape its physical, human, and cul tural environnment”
the results nowhere even approxi mate the Marxi st-Lenini st
vision of the good life.

The record of the United States-Al D CAG nodel of devel op-
ment administration is in nost respects no better and, in
sonme respects, nuch worse. Wthout even the "saving grace"
of easily accessible nedical care, educational opportunity,
and a floor on malnutrition or starvation, capitalist devel op-
ment adm ni stration and nodernization have bred nore m sery,
maki ng the poorest even poorer and the hungriest even
hungrier, while political opposition and |iberal denocratic
val ues have been made "inoperative." This was hardly the
"devel opment” imagi ned or preferred by nost nmenmbers of the
CAG or even the |iberal Denocrats who nade Anerican foreign
policy so much a matter of "civic action,” counterinsurgency,
and "stability operations.” Yet nmore and nore the United
St ates sponsored "Alliance for Progress" becane a conm tnent
by the United States to performthe same sort of "police
service" for repressive regimes in the, "free world" that the
Soviet Union "offered" to Eastern Europe.

Utimately, thus, the evidence suggests that devel opnent
beyond construction of public works, provision of certain
public services, forced industrialization, establishnent of
"order,"” and inposition of certain elite values through
coercion suppl emented by ideol ogical persuasion is not
anenable to adm nistration in any conventional sense.

Admi ni stration is a necessary conponent of devel opnent, but
the "adm nistered society” is antagonistic to devel opnent.
Above all, bureaucratic adm nistration means hierarchically
ordered instrunmental control of the behavior of human beings.
Both by Marxist criteria and |iberal denocratic criteria,
beyond a specifiable |evel of adm nistrative routine, devel op-
ment requires a "w thering away" of the state, or, as the
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case may be, limtation of the authority of the state
aﬂparatus to control human behavior. For Marxists, "where
there is a state there is no freedoni'—and devel opnent neans
t he expansi on of human freedom For |iberal denocrats, '
devel opnent neans extensive limtation upon state regul ation
of human behavi or—whi |l e the concept of "devel opnment adm ni s-
tration" el aborated by nenbers of the CAG recogni zed no such
limts, indeed cane to belittle them . '

This is clearly not the place to propose alternative
‘strategies for attaining the good |life. However, the .
di scussion is this paper at least calls into question the
results we can expect from "devel opnent adm nistration."
Though adm ni stration is a necessary condition for devel op--
ment, devel opnent cannot be adm nistered. For devel opnent
to occur not only nust subsistence needs be net, but the
initiative of individual human beinEs must be encour aged.
Human bei ngs nust be able to rethink and redefine their own
val ues and the conditions of their daily lives. Human choice
must be expanded. This cannot take place to great extent
when government admni strators continually increase their
capabilities to "reshape” the physical, human, and cultura
environnment—at their discretion. This is not devel oprment
of anythi ng except what Henry Jacoby has called "the bureau-
cratization of the world."62



NOTES

In a special issue on "Devel opnent |ndicators” of the
Journal of Devel opnent _Studies (April 1972) el even
authors conpi e welT over one hundred neasures of

_ "devel opnent" ranging fromthe eighteen core indicators
of soci oeconom ¢ devel oprment of the United Nations
Research Institute for Social Developnent (UNRSD) to a
review of forty-one "devel opnent indicators” presented
by Adel man and Morris in 1967. In the sane issue,
Dudl ey Seers ( "Wat Are W Trying to Measure ?") remnarks
t hat devel opnent is alnost a synonym for i nprovenent;
he goes on to define devel opnent, at a mninum as
reduci ng poverty, unenploynment, and inequality. Seers
normative focus on distribution and |ife chance
opportunities is a refreshing break, with the too common
focus upon "objective" indicators such as gross nati onal

product, energy consunption, newspapers per capita, and
so.on. Still, as Seers points out, devel opnent remnains
i nprovenent in relation to certain ethical criteria not
necessarily agreed upon by policy-nakers, social
scientists, or the human bei ngs whose |ives "devel op-
ment " ought to inprove.

It is also useful to note that even the seem ngly benign
indicators chosen by Seers are problematical. Wuld we
say that German concentration canps perfornmed well on
two di nensions of developnent: elimnating unenpl oynment
t hrough forced | abor and "equalization" by reduci ng
alnmost all stratification, beyond the SSelite, to a
common | evel of inhumanity? This suggestion is obscene,
but it points out the difficulty of specifying abstract
criteria of devel opnent independent of a know edge of
‘the val ues, living conditions, and dreans of the human
bei ngs whomelite Policy-nakers and academ cs hope to
nobi |'i ze for "devel opnental objectives." '
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