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Preface

There are obvious differences in the ways that
scholars who monitor societal behavior use demo-
graphic data. For demographers, demographic behav-
ior is the variable to be explained. For
nondemographers, demographic structures and
behaviors—for example, age, sex, migration patterns,
fertility, and mortality—are factors to be used in
accounting for how collectivities behave. Students of
politics have overwhelmingly used demographic data in
this latter spirit. Political scientists routinely employ
demographic variables to help explain the political
behavior of national or subnational populations. This
book represents a break with that tradition in that it
uses politics to explain the movement observed in
fertility and mortality.

We pose the fundamental question, What effect do
the processes that have come to be known as ““political
development” have on birthrates and death rates in
national populations? This connection has eluded rigor-
ous and systematic analysis until now because there has
been no way of tracing the developmental pattern of
the political system in any rigorous and systematic
fashion. For the most part, few people have even
imagined that such a connection existed. For what links
could there be between the growing power of govern-
ment and the reproductive behavior of the population
under its jurisdiction? But we have in fact found a very
important connection, and its implications are im-
mense.

This book is the fruit of a collaboration between
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three political scientists and a specialist in public health and
population planning. Given its slimness and the number of au-
thors, it seems proper to say who did what. It should be clear that
each author contributed to every area of this work, and all
together deserve equal praise and blame for the result. But
collaboration, if efficient, implies division of labor. A. F. K.
Organski took the lead in the theory, in the architecture of the
book and in the writing. Jacek Kugler and Youssef Cohen contrib-
uted mightily to the theory and to the empirical analysis. J.
Timothy Johnson led in preparing the demographic variables that
formed the dependent side of the equation and made particularly
valuable contributions in explaining the mysteries of demography.
As a group, moreover, we owe a heavy debt to many colleagues.
We are indebted to Dr. Ronald Freedman of the Center for
Population Studies at the University of Michigan and Mr. Parker
Mauldin of the Rockefeller Foundation for their intellectual
support of this foray into the field of demography. We owe thanks
to Dr. Christopher Braider and Mrs. Barbara Skala for their
extensive editorial work; their comments helped us improve the
final product. We also owe special thanks to six colleagues at the
Center for Political Studies at the University of Michigan. Dr.
Peter McDonough read the entire manuscript and made sugges-
tions. Mr. Henry Heitowit proposed the title. Mr. Glenn Palmer
and Mr. Samuel Evans made a herculean contribution to every
phase of the data preparation and analysis. Dr. Ray Langsten
helped us prepare the demographic data. Miss Deborah Eddy,
with infinite patience and great skill, processed the manuscript
through its many versions. We are also very grateful to the
Defense Advanced Research Projects Agency for financial sup-
port for the broader project of which this work is a small part.

As always, none of those who helped are answerable for the use
we made of their contributions. The responsibility for what has
been written here is ours alone.

Introduction

In the following pages we shall ask a number of
questions-about the relation between political change
@and patterns of fertility and mortalzty This Tink is a
criticatdimension of social, economic, and political
development.

It has, of course, long been suspected that some such
link exists,' but no one has yet properly explored it by
empirical means. Worse still, the central proposition
that, under conditions of development, political change
and the extension of governmental control will directly
and significantly shape demographic patterns in the
same general way that socioeconomic development
itself does has never been defined in a detailed and
systematic manner or been subjected to thorough em-
pirical testing. We have not, therefore, really under-
stood what effect (if any) politics has on demograph1c
systems. Still less do we understand how
change would bring a about such an effect

and nature of the relation between politics and
demography—that our efforts will prlmarlly be direct-

. = et o e

We shall talk about such things as government and
taxes, the cost of raising children, and what determines
mortality rates—matters of perennial concern in the
lives of individuals and nations alike. More to our
present point, we believe they are all related. Go
ment and taxes are positively _mJgted/ﬁe’léfg?:z\
government grows, the higher the level of taxation
becomes; conversely, the less tax government manages
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. to extract, the more restricted its size and the scope of its activity.

“~But there is also a correlation between government’s expansion
and “vital rates’: a correlation less accessible to empirical analysis
than the first and inverse in character and direction.

We shall argue that the growth of government power, as
measured by increases in taxation, finds real and direct expression,
ceteris paribus, in the number of children born and the number of
people dying in a given population. We have long suspected
politics of playing a central role in patterned demographic change.
Though this role has until recently eluded precise definition and
quantitative assessment, it will indeed reveal itself as a crucial

variable in the evolution of demographic systems. Its effect, ,e,\\

think;-is—correctly-expressed in the following proposition;~Th
/l/arger the scale of government, the lower the rate of chlldbearmg
_and the lower the rate of mortahty RS

Clearly, the relationships at issue here are far from trivial.
Should empirical inquiry confirm that they are as we say, a new
and potent determinant of the behavior of demographic systems
will have yielded to analysis, and a series of important pieces in the
giant puzzle of politics, population, development, and power will
fall into place. Some questions of the highest significance in the
field of development—the origins of population growth and de-
cline, and the debate over whether the population problem can be
solved by direct measures or whether, as some argue, the balance
between population and resources can be redressed only by
fundamental changes in society’s structure—will take on fresh
rigor and new meaning.

This research will, however, have a second, even more far-
reaching result. To test our central hypothesis regarding the
relation between politics and population, we have had to elaborate
a method of estimating political development, a method that
involved constructing an index capable of detecting and measuring
such development. An accurate measure of political development
would in itself be a significant advance, for political science has
until recently entirely lacked a truly reliable instrument of this
sort.? In the absence of such an instrument we have been unable to
provide any genuinely systematic answers to a whole range of
questions relating to the effectiveness of political systems. Just
how efficient, for example, are the political institutions of the
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United States or the Soviet Union, of China, Germany, or Japan?
And how does the political performance of each of these states
compare with that of the others? Were we to formulate a valid
index of political development, the answers to questions like these,
beyond the horizon of systematic political science research even a
short while ago, would at last be within reach. We would equip
ourselves to make comparisons of a kind previously unthinkable
and to extend our knowledge of politics, and particularly of
political relations between the great powers, into realms hitherto
closed to us.

Thus our ultimate aim here is not simply to find an explanation
for rates of birth and mortality in national populations; and our
elaboration of a measure of political development, though first
undertaken with this relatively narrow end in view, is no mere
exercise in “index construction.” Any successful attempt to mea-
sure political development and capacity, thereby making it possi-
ble to determine rigorously the differences in government
effectiveness between rival political systems, is important and
exciting in its own right. Our analysis of the effect of politics on
vital rates may indeed be regarded as a test procedure validating
our measures of the capacity of political systems. Many readers
may in fact prefer to regard this aspect of the investigation as the
main event and may see the defining of the role of political change
on demographic behavior, interesting though it may seem, as no
more than the laboratory exercise required to monitor the per-
formance of the index of the capacity of political systems. In all
cases where the connection between proposed measures and
behaviors has not previously been tested, one is faced with the
crucial question, How does one know these measures offer a valid
index of the behaviors one claims they assess? Validity cannot be
assumed. In reading this research, the reader can choose either
angle of vision at no extra cost. In either case the procedure, the
data, and the findings are exactly the same.

There are, moreover, sound theoretical reasons for thinking
that a measure of the effects of political change on vital rates will
prove an excellent test of how well political systems fulfill their
basic responsibilities, thus supplying a peculiarly important means
of gauging their viability. All political systems have two cardinal
objectives. The first is to defend the nation at large against



. external threat; the other—the one we are principally concerned
\_ with in this book—is to arrange matters in such a way that
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“domestic demands-do ot exceed available resources.

As regards the second function, there can be no question that a
great deal of the pressure upon available resources stems from the
number of people inhabiting the polity. The problem defines itself
from this point of view, therefore, as one of regulating the size of
the population in order to control demand. One obvious way of
doing this is to control emigration and immigration—a direct
means of regulating population employed by all governments.
Another more indirect form of regulation is to constrain the
pattern of reproduction itself. Reproductive behavior, of course,
need not be constrained directly. Indeed, the most effective
constraints are all indirect, bearing primarily on the enveloping
contextual behaviors that themselves exert a direct influence on
reproduction. For example, fertility rates may be influenced by the
availability of housing, which in turn will be influenced by interest
rates on mortgage money. They may also be influenced by public
investment in education and by the pay women receive compared
with what men earn for equal work. The list of such connections
can be made long indeed. By threwing light on these surrounding
areas that condition general forms of social behavior, analyzing
how government influence is indirectly related to patterns of
reproduction will yield an important insight into the role govern-
ment plays in the daily existence of the governed population. For
all these reasons, the connection between politics and vital rates
has special meaning for students of politics.

Systemic Influences: Politics and Demographic Behavior

The relation between politics and the physical turnover of the
population is part of the larger picture of how development
unfolds, and it helps explain why some of us, Americans and
others, have been lifted in the past 250 years into this brave new
world we call developed.

The process of development can be thought of as a number of
chain reactions running through the political, economic, social,
and demographic structures of national societies. Such reactive
chains vary in length; some have many links. For example,
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political change may alter the behavior of the economic system,
giving rise to changes in modes of production or distribution that
in turn find expression in new levels and patterns of urbanization
at then modify the class structure of society and the belie
stems of the masses and the elite~Some chains, on the other
hand, contain as few as two links: change in the structure of the
economy may induce change in political behavior, change in the
political structure may precipitate change in the social structure,
or change in the social structure may bring about changes in
economic or political structures and go no further.
So far, changes in fertility and mortality have been accounted
for as being the product of a long sequence of interactions between
economic, social, psychological, and demographic variables. It has
been argued, for instance, that in the European experience
increases in the productivity of agriculture coupled with the
appearance of industrial manufacturing sparked and sustained the
growth of cities; that an associated improvement in the general
standard of living led to a decrease in mortality; and that the
concentration of the population in urban centers engendered a
transformation in popular values reflected in the emergence of the
“nuclear family.” A schematic presentation of the process we have
just described is presented below.

A Economic A Mortality

Productivity —> | A Urbanization | = | A Values | —

A Fertility

The sequence represented in the preceding schema is alleged to
have unfolded very slowly, so that each set of changes had time to
progress to a very considerable extent before the stimulus emanat-
ing from it finally sparked further transformations in other sectors
of society. It is this fact, indeed, that suggests the strictly linear
form of the schema. In contemporary development, however,
where such changes take place much more rapidly and seem to
occur almost simultaneously, the process leading to decreases in
fertility and mortality would be more accurately represented as
follows.
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A Economic productivity

0

A Fertility/mortality

Y

A Urbanization

!

A Values

e

P :
_~~ Whether the relations are schematically represented as linear or

" coordinate in form, the general underlying concept remains the; *
same: increases or decreases in the rate of births and W

primarily the product of a co Mnﬁ,pu%psycﬁﬁlbgwa and
“.socioeconomic factors. . Bt there is now a good deal of evidence
tending to support the hypothesis that this does not tell the whol®

story and that a further two-link chain has somehow to v to be added: a
chain in which change in political capacity resulting from the
massive expansion and transformation of the political system
under developmental conditions leads to dramatic decreases in the
mortality and fertility of national populations.

L 7

C A Fertility

A Political expansion

L —> | A Mortality

The need for this addition to previous ways of accounting for
demographic behavior is illustrated by the following paradox. In
the past two hundred years the developed portion of the world has
experienced systematic reductions in fertility and mortality. Such
declines have usually been interpreted as reflecting the transfor-
mation in popular attitudes and values consequent upon improved

life. B\t Jecently, ma;or systematrc reductions in the rate of
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Clearly, current models are not sufficient to explain this turn of
events. Some other explanation must therefore be sought, and' it
is in this context that we advance the model proposed in this book,
suggesting that politics plays a direct and potent part in demo-
graphic change and, more specifically, in the reduction of vital
rates.

We should emphasize that we do not regard these alternative
ways of accounting for the systematic reductions in population
growth witnessed over the past two hundred years as mutually
exclusive; we argue neither that politics alone nor that socioeco-
nomic changes alone affect vital rates. Theoretically, both types of
influences, whether in concert or separately, will reduce vital
rates. We fully accept, moreover, that major social and economic
development has generally been accompanied sooner or later by
systematic decreases in the relative numbers of births and deaths
observed in a given society. It is significant in our eyes, however,
that one can find almost no cases where the socioeconomic change
we call development has not been preceded by the institution of a
solid state structure and the attendant massive transformation of
the political system. On the other hand, there do exist cases
today—contemporary China and North Vietnam, to mention only
two—in which a very powerful political system has developed but
socioeconomic changes have not yet begun in earnest. It is for this
reason that we feel encouraged to assign to politics so decisive a
role in determining demographic behavior.

Politics, Vital Rates, and Bevelopment

Here we shall pause to develop two crucial asides. The first
concerns the true source of the interest of the discussions pre-
sented in these pages. For the problems we shall focus on here
have to be placed in a wider perspective than that strictly
appropriate to the question of demographic behavior itself, the
point being that we discover in the relation between population
and government growth an indispensable key to the comprehen-
sion of that general social, economic, and political metamorphosis,
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characteristic of the postindustrial world, that we have come to call structures in the various regions making up the metropolis or the

national “development.” empire. We can only speculate on the reasons for the impervious-

The essential dynamics of the process of development are but ness of the different sectors in premodern societies to changes in

imperfectly understood. There are ~however, certain things we do other sectors. We guess that this was a major reason for the

know:~ ‘We know that the mobilization of human and matETiﬁT" comparative ‘“‘stability” of the premodern world. It helps to

) /resources we call socioeconomic development or modernization | explain why, repeatedly, when higher levels of mobilization were
v};gw‘;&w& [results from a number of concordant changes in the various sectors \ reached in the economy, for example, or in politics,® such increas-

of society. The critical changes involved are higher product1v1ty in
the economic sector; a lowering of mortality and fertility in the
demographic sector, eventually giving way to very modest increas-
es in population; increasing urbanization in the social structure;
he building up of a highly centralized state structure accompanied
/by a dramatic increase in the efficiency and reach of the political
sector; and, finally, the increase in the presence of ‘“modern” or
{ “urban” or “instrumental” values among the-natienat-poputation.

wo differences between modern or postindustrial development
and those partial increases in the mobilization of human and
material resources observed in preindustrial societies stand out.
First, in the “premodern” era, mobilization of material and human
resources never advanced to so high a level, nor were its effects so
rapid or permanent as they are today. Most important of all,
however, before the modern era, mobilization or growth in one or,
for that matter, more than one sector when it occurred at all, did

life-of-the- Asoerety. evelopment in the premodern era was™

essentially paranemic: even when change occurred in more than
lone sector, which we guess occurred rarely if at all, the various
;patterns of transformation unfolded side by side, without pro
| found direct effects on one another. Political change, when i

{ occurred, did not fundamentally alter the way the economy
\ worked or the level of economic productivity. Not did change in
-economy-alterthe foundations of the social structure; and
dramatic upheaval could take place in the economy, in the political
structure, or even in the popular belief system without permanent-
ly changing the reproductive behavior of the population. For
instance, the truly amazing transformations wrought in the politi-
cal order of the ancient world by the Roman Empire did not alter,
either for Romans or for the people under their sway, the mode of
economic production, which remained subsistence agriculture;
their own or their captives’ demographic behavior; or the social

ing mobilization, finding no echo elsewhere, would begin to flag
and then recede until at length everything returned to the status
quo ante. e
e think modern development is exactly the opposne in this”
respect. The processes of change in the different sectors do not run
parallel to one another; they are instead plectonemic in character,-
, marrowly intertwined.” ‘Changes in the economy almos /tw
/7 1mmed1ate1y spark changes in the political system or the’ social
e, and_vice versa.* But though we may readily see how
closely interwoven and interdependent these changes are-in the
contemporary world, 1t is the mechanisms that llnk them together

change from one sector to another, that are all- 1mportant to
understand. In short, the “answers” to the questions of develop-
ment are to be sought not in the nature of the changes themselves
so much as in the nature of their transmission—that is, the links in™

( the chain that carry changes from one sector of soc1ety into other

.sectors. - —
~Looking at the questxon from this new point of view, it seems
that the strength of the initial stimulus will be critical. If the
stimulus proves weak, it will spark changes in another sector very
slowly, if at all, whereas a powerful stimulus should set off a chain
of reactions fairly quickly. Then again, the different sectors may
well vary in their sensitivity to influences originating in other
areas. The problem, then, would consist in determining where the
strong stimuli come from and which sectors, offering the least
resistance, will best transmit them. We would hazard the guess
that the principal sources of change probably lie in the political,
economic, and social structures and that demographic behavior
and belief systems change as a consequence of changes in the
socioeconomic and political spheres. Further, change in behavior
may in fact precede changes in values. In short, demographic
behavior and belief systems are in some sense the dependent and

N\
\

¢
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intermediate variables in development. One may also hazard the
guess that the medium carrying the messages transmitting change
are the cognitions, values, and beliefs of the populations.

The issue addressed in the preceding paragrapk';s/gaeym“thg
heart of a question often posed in current writings: To what extent

is }he’d”" evelopmental process in underdéveloped and developlng

C@untrles today comparable both in its outline and in its compo- |

lents to the developmental process in western European natlonsi

/in the seventeenth, eighteenth, and nineteenth centuries?>” Tt is

!

usual to_stress the “dissimilarities between the begmnmgs of
\dev/lopment in Europe and the developmental experience of
countries today, and these are indeed many and profound. But
taking care to respect such differences should not prevent us from
making comparisons that might teach us more about developmen-
tal transformations then and now.

Be that as it may, the direct link between political change and
vital rates is a critical joint ingthe whole structure of development,
and it may well offer a clue to the way all other variables interact.

Which brings us to our second point, one with far-reaching
implications regarding the future chances for economic develop-
ment in the developing world today and, as a consequence of that
development, regarding the distribution of power in the realm of
international relations.

Consider. If the way we have accounted for demographic
behavior in the past, linking increases and decreases in vital rates
exclusively to social and economic factors, provides the only
correct explanation, then the developing world is in for far more
trouble in the future than even the bleak history of the past few
decades would indicate.®

The reasons for this are not hard to understand. In subsystem
economics, levels of savings and productivity and levels of popula-
tion growth are inversely related: more of one, less of the other.
Economic advancement requires savings and the transformation of
savings into capital: when all is said and done, savings are the
indispensable fuel for the development of economies, because
without savings there is no investment. Subsistence economies can
provide savings only with the greatest difficulty. Nor can they
easily increase production, because their productivity is very low
and difficult to change. They cannot decrease consumption by
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decreasing the existing standard of living because their populations
are already living at subsistence levels. They can in principle
lighten the task of saving by decreasing the number of people for
which their societies must provide. Given the chronic underem-
ployment in subsistence agricultures, reducing “‘surplus” popula-
tion need not affect production levels. At the same time, a decline
in population would curb demand, thus improving the chances of
accumulating the capital base required for investment and growth.
But how is that to be brought about when uncontrolled population
growth throws major impediments in the way of economic expan-
sion and when social and economic underdevelopment in turn
encourages a psychology conducive to high rates of population
growth?

In the orthodox view of the way the system works, then, the
developing world seems to be caught in a vicious circle from
which, according to the model of development now in use, there
can be no lasting escape. Thus all hope of modernization will
prove an illusion: one third of humanity, already barely at
subsistence level, faces ever increasing pauperization, doomed to
sink ever deeper in the mire of impoverishment, overpopulation,
and powerlessness.’

But what if, instead, as the model presented and discussed in
this book suggests, changes in the political structure influence
demographic trends and, further, the expansion of the political
system in fact brings down birth and death rates regardless of
changes in productivity or the degree of urbanization observed in a
given society? In this case the chances of economic growth in
underdeveloped nations are much brighter at least for those
countries that have already succeeded in establishing effective

governments. For the key would no longer Tie in an accumulation—" \

‘of capital and an increase in productivity that are beyond their
grasp by reason of uncontrollable population growth; it would lie

in the emergence of a solid state structure-somethmg that, as the S
N examples of China and North Vietnam show, is g__s_sgr;_t;allywrrde-

pend.qnt of soeial;€conomic; and demographic factors.

If the relation between the political and demographic behavior
of national systems is in fact as we say—if there is indeed a close
link between the political and demographic behavior of national
systems and if the growth of the political system affects demo-
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graphic trends—then those nations in the developing world that,
despite stagnating development in the economic sector, neverthe-
less already possess powerful and effective governments are much
more likely to enjoy economic development. The corollary to this
proposition, of course, is that economically underdeveloped coun-
tries that fail to evolve effective political systems will continue to
fall behind economically and will remain at the bottom of the
international ladder. Should our hypothesis prove wrong, however
_if the changes in political structure we think so important have
no direct influence tending to reduce fertility and mortality—then,
as currently believed, the decrease in vital rates indispensable to
development can be brought about only by social, psychological,
and economic factors. And this in turn will mean that even those
countries in the developing world that have in fact managed to
establish effective governments are unlikely to develop economi-
cally. They will instead, like all other nondeveloped societies, face
increasing pauperization and, eventually, even an increasing ero-
sion of their newly acquired political capacity itself.

Yet what is at stake here is not merely the fate of individual
nations but the whole network of international relations. The
failure to realize significant economic progress clearly leaves the
nations of the developing world at a distinct disadvantage in their
dealings with developed nations: economic stagnation at home
leads directly to political powerlessness on the international scene.
On the other hand, if—and it is a big “if"—growth in the
effectiveness of political systems can truly bring down vital rates,
such nations can buy precious time in which to start economic
growth. And if countries manage to develop economically, they
will also, at the same time, make major gains in power at the
international level: the potent combination of a well-organized
political structure, high productivity, and a favorable ratio of
dependent to productive populations will propel them up the
ladder of influence in international affairs. There can be little
doubt that the structure of the distribution of international power
forty or fifty years from now rides largely on whether political
development does or does not have the effect of bringing down
vital rates. If it has no effect on them, then the gap between the

P W

haves and the have-nots of this world, where it-does not widesn,_

should remain fundamentally the same. f@’t/if it does ha\yhé' >

__future will change radieally-and forever.®
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effect we believe it to have, then the geopoliticalkl‘ahdsrc'é"pé‘ogfﬁ

e
)
Goverment Policies and Demographic Behavior

Throughout this book we shall be concerned with the effects
that the enormous expansion and structural change observed in
developing political systems have on fertility and mortality. But it
should be clear that such effects, if any, will be unintended.
Though by expanding governments may indeed affect the repro-
ductive behavior and mortality of the populations under their
control, the changes they bring about in this way are unconscious;
they make them without trying to. But can governments deliber-
ately reshape demographic trends? We take it for granted that, at
least where death rates are concerned, they can. Fertility, on the
other hand, is something else again. Can government policy be
effective in this field? It is an important question.

The history of the twentieth century is full of examples of
governments’ trying to regulate increases and decreases in the size
of the populations under their authority. Over the past twenty
years, for instance, as everyone knows, governments in the
developing world have made herculean efforts to stem explosive
population growth, promoting reductions in fertility by instituting
birth control programs, by distributing contraceptive devices, by
facilitating abortions, and on occasion even by resorting to en-
forced sterilization. In contrast, in the thirties, frightened by what
they thought was an ominous trend toward rates of birth only
slightly above, or even below, those required to balance the
mortality rate—a trend threatening the very existence of their
states—certain European governments undertook to raise the
level of fertility by prohibiting abortion and the use of contracep-
tion and by providing “incentives” in the form of better housing,
tax privileges, and the creation of day-care centers designed to
encourage people to have more children. Nor is the trend toward
depopulation behind us. Thus certain Eastern European govern-
ments today, notably those of East Germany and Czechoslovakia,
disturbed, it seems, by birthrates that have dropped sufficiently to
produce an actual decrease in population, have anticipated the
worst and taken measures to stimulate childbearing.
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The reasons policymakers give for intervening are many, in-
cluding the health or welfare of the population, the enhancement
of national power, the pursuit of economic development, and so
on.’ But there are even deeper reasons. Commenting on plunging
birthrates in Sweden in a book published in the United States in
1941, Alva Myrdal presented the case for her government’s
intervention to redress the demographic balance in her country
this way:

Population constancy was felt by the average citizen to be an
end or a value in itself. This direct valuation, a feeling of
national self-pity at the prospect of death and a pride in the
collectivity of the national culture, was presented in various
forms. Its common minimum basis was an attitude that “our
society is too good not to be preserved.” . . . It is not going
to be so stimulating to work for a national culture that is
under liquidation. It is not going to be so satisfying to build
up a social structure which our children are not going to
inherit.!

One may well wonder about the feelings Dr. Myrdal ascribes to
the ‘“‘average citizen”: the argument she puts forward seems to
express the wishes and preoccupations of the elite rather than the
anxiety of the masses about their own and their neighbors’
reproductive habits. Be that as it may, the essential motive
inducing governments to involve themselves in such matters comes
down to this. The foundation of a nation’s wealth and influence is
its people, for it is people who work and people who fight; they are
the ultimate resource at the state’s disposal, its most precious
asset. It is, then, hardly surprising that governments should take
an active interest in preserving the quality of this resource, trying
to either increase or to decrease the size of the populations under

their control, depending on the circumstances. Y

‘The question regarding population policy is as follows: When
governments become concerned over demographic trends and try

/" to redirect them, does what they do make any difference? And if it

does, what kind of difference does it make? Or again, Under what
conditions do government efforts at redirecting demographic
trends make the sort of difference the government is looking for?

PR U o T e e

Obviously, the conclusions we reach on this score will depend on //
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our expectations concerning the efficacy of government action.
The question may be put another way: What outcomes may we
reasonably expect from government action in the area of popula-
tion?

We shall, however, turn our attention to population policy only
at the very end of the book, and even then only briefly. Nor shall
we give any answers. There can be no question that matters of
policy are the logical next step in exploring the consequences of
expanding political systems from the point of view of demographic
behavior, consequences forming the main burden of the following
discussions. Still, policy is very different from the sort of thing we
wish to examine here. Government policies represent a conscious
and deliberate effort on the part of constituted authorities, carried
out in the name of the nation as a whole, to bring about certain
well-defined changes. But while the efforts a government makes to
influence vital rates constitute ‘‘a manipulable,” something over
which it has direct control, the effect of the dramatic expansion of
the political system under conditions of development does not.
Thus, to the extent that the issues reviewed here turn on the
unintended and unmanipulable effects political systems exert on

vital rates at different levels of political development, the question

of population policy has no direct bearing on our argument. The
questions we shall raise in this connection at the end of the book
will therefore mainly represent a research agenda.

Plan of the Book

Our first chapter will introduce in broad outline the concept of
the demographic transition. This theory, once thought of as the
most important theoretical statement in the field of demography,
has lost a good deal of support among demographers. We shall
therefore discuss the flaws revealed in the demographic transition
theory by recent research. This discussion will lead us to suggest
certain revisions of the original theory, after which we shall
present the reasons why we think that including such new elements
in any model of demographic behavior under conditions of devel-
opment should improve our ability to account for demographic
trends. The second chapter will present the theory behind the
model we ourselves present, how in fact we think state making and
the expansion of the political system affect vital rates. This second
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chapter will contain a description of the forces pushing for the
development of the political system and present the theory behind
the method used to measure overall progress in state making. The
third chapter will expose in detail the way we made operational the
model of state growth described in chapter 2. Our fourth chapter
will be given over to the analysis constituting the experiment by
which we tested our hypotheses, and to a description of our
findings. This is followed by a brief review of all we have done and
an epilogue raising some questions that go beyond the data
reported in this book. It is in this very last part of the book that we
shall discuss issues of government population policy.

Now let us turn to a review of the principal features of the
model scholars have used in accounting for the behavior of vital
rates.

17

The Demographic Transition

The Theory

We begin with demographic theory.

Variations in the rates of mortality and fertility
experienced -by national populations in the course of
development have largely been accounted for by exclu-
sive reference to socioeconomic and demographic fac-
tors. It was Frank Notestein who first brought the
massive demographic, economic, and social transfor-
mations into an orderly and meaningful relation with
each other in his “theory of the demographic transi-
tion.” It may be helpful, then, to begin by examining
some of the principal components of Notestein’s model'
and some of the more salient objections raised in the
many debates the theory has inspired since it first
appeared more than fifty years ago. What we will
present here is no more than a general sketch or outline
of the model of the demographic transition: there will
be no details, merely an overview of what the model
tells us. Our reasons for not going beyond a general
description are simple. To specialists in demography,
the model is well known. At one time, some fifteen
years ago, it was still considered the major large-scale
theoretical construct in the field. To nondemographers,
the only thing of interest is the general gist of what the
theory of the demographic transition has to say about
demographic behavior and the main arguments regard-
ing how well the theory has predicted the demographic
behavior of national populations. For our purposes
here the important thing is the general outline of the
process held to lie at the core of the demographic
transition. What we need to match with the process of
the growth of political systems in order to see what
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effect politics exerts on vital rates is simply the general process of
socioeconomic and demographic change and nothing more. The
reader desiring more detail may consult the vast scientific litera-
ture on the subject, and summaries of this literature will be found
in semiscientific journals specifically designed for the knowledge-
able nonspecialist.?

Notestein argued that the economic and social transformations
we have come to call “national development” are the major
sources of the profound changes in the demographic behavior of
national populations observed since the turn of the eighteenth
century. During this process, countries moved from the high birth
and death rates (the stage of “‘high potential growth””) characteris-
tically associated with economic and social underdevelopment to
the low birth and death rates of economically and socially devel-
oped populations (the stage of “incipient decline’’)—up to now the
position attained only by European countries, by some of the
countries settled by Europeans overseas, and by Japan. During an
intermediary stage, that of “transitional growth,” both birth and
death rates fell, but the latter more rapidly than the former,
causing a massive increase in population.?

The nomenclature of the demographic transition model is
selfexplanatory. The first stage is called one of “‘potential growth”
because, during the process by which underdeveloped nations, in
which both birth and death rates are high, gradually realize the
social and economic gains necessary for development, mortality is
expected to be brought under control well in advance of any
permanent decline in fertility. This creates the cenditions for an
inevitable explosive rise in population in the next stage. Thus the
rapid increase in population experienced in Europe during the
eighteenth and nineteenth centuries is held to have been the result
of a dramatic reduction in the death rate rather than an increase in
rates of births, which were already high in any case. The popula-
tion explosion that began in much of the world immediately after
World War II was also the result of a dramatic reduction in
mortality. During this initial phase, however, population growth
remains strictly potential, since it has still to await the decline in
mortality brought about by socioeconomic development.

Stage 2 is said to be one of “transitional growth” because it
marks the passage from one form of demographic equilibrium,
characteristic of stage 1, to another that is characteristic of fully
developed nations. During this intermediary phase, a progressive

(iotentlal ‘growth of stage 1 is now M and populatxo
i
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movement of population toward urban centers, the emergence of
secondary production, and hlgher productivity in the economic
sector lead to improvements in living condmonstufﬁment i

achieve a significant reduction in mortalltyJates As a result, the

ncreases very-rapidly for a time. HOWever socioeconomic factors
by now at work leadln\ttﬁﬁe gradual formation of new urban |
alues that in turn promote a decline in fertility. Accordingly, «f
birthrates subsequently begin to drop rapidly, but only followmg /
the already low death rates. . .. ¢ = =

pursue thelr course. Birthrates are now low, close to the very low

death rates, and the demographic structure is again in balance. ‘;
The danger is, of course, that, if birthrates continue to decline as j
they are expected to do under the theory of the demographic /
transition, negative growth will result. For this reason stage 3 1s
called one of ““incipient decline.”

An idealized version of the demographic transition is set forth in
figure 1. As the figure shows, in stages 1 and 3 vital rates are
roughly in balance and, as a result, the natural rate of increase is
low.* In stage 2, on the other hand, death rates are much lower and
falling while births are still high, though these too are slowly
beginning to come down: consequently, the natural rate of in-
crease is very large. This, incidentally, is the stage of the demo-
graphic transition that is of central interest to. this-study.

Under the demographlc transition theory, then, the mamsprm»g"*
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Fig. 1. An idealized scheme of the demographic transition.
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_of change.in rates-of fertility and”r’nort‘ality“is psycho‘soT:iﬁT‘ﬁnd“

economic change, also a major component-in national develop-,
ment: Why growth in economic productivity and an 1ncreas1ngly

~“urbanized way of life, the phenomena at the root of socioeconomic

development, should cause the sequential decline in birth and
death rates was not hard to explain. Death from starvation and
disease owing to scarcity, poor sanitation, and inadequate shelter
had for millennia plagued populations entirely dependent on
subsistence agriculture. The increased economic productivity
brought about by mechanized manufacture and the hitherto
unimaginable wealth that came in its wake, coupled with the
greater availability of food achieved by improvements in agricul-
tural productivity and transportation and with the improved
sanitation associated after a time with urban life, raised standards
of living. As a result, death rates plummeted. Acting in combina-
tion with the new and peculiar pressures of life in cities, on the
other hand, economic development and the shift to urban values,
promoting an eventual shift to “nuclear” family patterns, pro-
duced a drop in fertility rates. That there should have been a delay
in these decreases in birthrates was alleged to have been due to the
resistance to the new urban values and modes of behavior posed
by the village mentallty of a population only recently transplanted
to the cities.® . i

One of the major consequences of the transition undergone by ™
the demographic structure is a fundamental redistribution-of the

populatlon among the various age groups. Redlstnbutlons of this
kind are-of vital importance to economic development and nation-
al power, for the change in age structure that accompanies the
passage from a “traditional” to a “modern” social system brings
additional manpower both to the economy and to the state for
government use. The age pyramids shown in figure 2 for three

ee stages/gf,ﬁdemographtcwand» ic develop-

co €5
fn{gt‘?ell the storyataglance. The most developed countries are.
/ found to enjoy the most favorable proportion of potential workers
to dependent population. Not only are these the most productive

countries, but they are also the societies least burdened by
dependents and possessing the greatest number of people able to

~work and fight.® The connection between power, wealth, angLf g

numbers-should, then, be plain.
But the concept of the demographic transition has been the
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Fig. 2. Age distribution and the demographic transition. From United Nations,
Demographic Yearbook, 1964 and 1961, table 5.

object of criticism, and it is important to present, at least in a very
general way, what this criticism has been. One major potential
weakness of the demographic transition concept stems from the
fact that its authors constructed a dynamic model out of cross-
sectional data: they had, in other words, to reconstruct the
evolution from underdevelopment to development using informa-
tion relating to various isolated “moments” in that evolution. This
procedure is, of course, often unavoidable, given the chronic lack
of data series of the requisite length. Faced with a situation of this
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kind, the method usually adopted consists of taking advantage of
the fact that highly developed countries today share the same slice
of time with countries developing fairly quickly and a number of
countries still quite undeveloped, that is, largely rural societies
living in large part on subsistence agriculture. One then assumes
that underdeveloped and developing countries are tracing in their
own demographic evolution the course that developed countries
have already followed before them. It is in this fashion that one
transforms data from a cross-sectional, static view into a dynamic
view of the development process. Though this procedure is, as we
have said, well established, it clearly is a decidedly risky business
enfolding two perhaps wholly unwarranted inferential leaps.

In the first place, there is no way to know for certain that the
data derived from currently underdeveloped and developing na-
tions reproduce the historical experience of the developed socie-
ties under study. Second, there is as little certainty that, in their
own demographic evolution, the countries at present engaged in
the process of development will actually follow in the footsteps of
the countries that have already achieved high levels of economic
productivity and urbanization. One cannot therefore determine
whether the theory of the demographic transition presents an
accurate description of the historical demographic experience of
today’s developed countries; nor, just as important, can one
determine whether the theory affords an accurate prediction of the
course that will be followed by those African, Asian, Latin
American, and Middle Eastern countries that illustrate demo-
graphic trends at earlier points of the trajectory toward develop-
ment. Is the current demographic behavior of underdeveloped
societies the same as that of European countries before industriali-
zation? Is the experience of societies actively engaged in the
process of development similar, at least in general outline, to the
demographic experience of today’s developed societies before they
reached a similar level of modernization? Will the present devel-
oping countries reproduce in the future the same demographic
patterns currently witnessed among the nations of the developed
world? One cannot know. But the issue is clear: were the answers
to these questions other than an unqualified yes, then the theory of
the demographic transition could not claim to be more than a
simple description of vital rates observed in societies in the
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underdeveloped, developing, and developed worlds at the time of
its presentation. It is clear that its author(s) did not share this view.

p ms. As more information became available on the behavio
of vital rates in the developing and developed worlds today and in -
preindustrial Europe, the data seemed in many cases to contradict

ransition.

First of all, birthrates in countries currently in the stage of\
transitional growth do not behave as one might think they would in |
rdance with the demographic transition concept. It certainly |

come down after plunging death rates. A yawning gap opened
between birth and death rates—death rates plummeted while/
fertility did not—and developing countries. posted staggering
opulation increases. And jthere seemed to be no end to the
process. Fertility in developing countries remained high in the
1950s and continued so in the 1960s. Even at the beginning of the
seventies there seemed to be no relief in sight. Was this frighten-
ingly explosive growth in population really transitional? Was it
going to stop? When would one see signs of deceleration? These
§9eme‘d',“a~tfth-e"'time,mu’nanswerable questions.” It was only toward,
the end of the seventies that widely credited evidence began to
accumulate indicating that rates of population growth were begin-/
ning to slacken. —
Other questions about the validity of the theory of the demo-
graphie—transition—eentered on the theory’s prediction—of the
ehavior of vital rates in the"'t‘h'i’rd»stage, that is, at a point when
nations have reached economically developed levels. The theory
had argued that the decrease in population growth observed in so
many Western European countries in the 1930s could be expected
to continue in the postwar period, that a population decline was
the fate of all already developed countries in the decades ahead,
and that other countries, still perched on lower rungs of the
developmental ladder, would face the same kind of demographic
future as they developed. But, of course, for the next three

decades this projection failed to come true.In the fifties and"

(Sixties, some highly developed countries grew faster than countries”

Be that as it may, observers began jpwngl.e,eyﬁnmoreworri‘mm\e\\

the expectations engendered by the theory of the demographic

emed for a long time as though the European demographic |
xperience was not to be repeated, that birthrates were not to
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_trailing far behind them. The pbpulation of the United States,fo;\
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" example, grew faster than that of Spain or Italy. In the developed

world, birthrates rose and death rates fell further and faster than
expected, owing in part to the larger proportion of young people

_of childbearing age in their populations as well as to advances in ,y
\mc\gicinemtha} lengthened the lives of the old.® Again, it was not > )

—.

fitil the seventies-that-it-became clear that, in the developed :
\world, birthrates were plunging to.match the very low death rates—

" Nor did the postulated behavior of vital rates in the stage of
high potential growth seem to mirror the demographic behavior of
Northwestern European countries in their preindustrial period.
Hard data on that period were-not available when the theory was

first-proposed. Subsequent research, however, indicates that, in >

preindustrial Europe;-birth-and death rates were not ﬁniformly

N,

high, A good deal of variation seems to have been present not only

from one country to another, but also in different regions in the
same country and even—at first glance most puzzling of all—in
different localities within the same region. Nor were fertility and
mortality rates at the national levels stable over time: massive
fluctuations occurred, sometimes almost as profound as the de-
creases that the model specified would take place as the result of
the transition from one phase in the process of development to
another. Witness the behavior of vital rates in England between
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Fig. 3. Crude birth and death rates in England, 1541-1871. From E. A.
Wrigley and R. S. Schofield, The Population History of England, 1541-1871: A
Reconstruction (Cambridge: Harvard University Press, 1981), table A3.3, Pp-
531-35.

The Demographic Transition 25

1541 and 1871 (see fig. 3). The most worrisome part of all was
perhaps that what evidence there was, and admittedly such
evidence was not plentiful, indicated that some fundamental
relations postulated by the theory of the demographic transition
seemed to be contradicted at many points in the historical record
of the demographic behavior of European countries for which data
were available. This was also true of the demographic behavior of
populations in the currently developing portion of the world/ ‘Once
onewent beyond the very aggregate level of analysis, many of the

/links between mortality and fertility stipulated by the demographic

transition theory did not seem to hold: decreases in birthrates
preceded decreases in death rates, birthrates fell before economic
development began, and in some cases rural populations posted

decreased birthrates before decreases in birthrates were recorded -~

in cities.’ : - :

~Exceptions played havoc with expectations. Given such cause

for criticism, how useful can the demographic transition theory
be? As one would expect, there is disagreement on this score.
Some specialists in the field still believe; some do not: Some
believe with reservations. The following views give the reader a
glimpse of the division of opinion.

Paul Demeny writes:

Modern demography is above all, about demographic
transition. . . . there is description in the spirit of the nar-
row, literal definition of demography—a description of quan-
titative aspects of human populations. . . . On a more
ambitious level there is the task of explanation. . . . Why did
fertility (mortality) start to decline when it did? Why was the
decline faster here than it was elsewhere?. . . . It is hoped
that the answers to these questions will eventually jell into a
theory of demographic transition: a set of generalizations
which are capable of explaining the onset, the course, and
the final outcome of past demographic transitions, and which
will also give us the key to the prediction of transitions yet to
come. !0

Here is the view of Nathan Keyfitz.

Devel(?pment seems sooner or later to have brought a
reduction of population growth in all instances where it has
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occurred. . . .the correlation is not perfect, but still flistory
seems to be saying, that with more or less lag, industrializa-
tion has led to reduced family size.!

A more extensive statement of what the ‘“‘scientific community”’
believed were the limitations of the theory of the demographic
transition was presented by Michael Teitelbaum:

popular adoption of a scientific theory usually lags far behind
the elaboration of the theory itself. The theory of the
demographic transition was originally developed nearly a
half century ago, and ironically its explanatory and predic-
tive power has come to increasing scientific doubt at the very
time that it is achieving its greatest acceptance by non
scientists. In scientific circles, only modest claims are now
made for transition theory as an explanation of the very
demographic experiences from which the theory was origi-
nally drawn—those of 19th century Europe. When applied to
the markedly different social and economic circumstances of
modern day Asia, Africa, and Latin America, the explanato-
ry and predictive power of transition theory is open to
further scientific question.

the theory of the demographic transition is essentially a
plausible description of complex social and economic phe-
nomena which took place in 19th century Europe. It is
notably lacking in such components of theories as a specifia-
ble and measurable mechanism of ‘“‘causation” and a definite
time scale. It has, however, generated some very general
hypotheses which have been affirmed by subsequent events,
for example, the proposition that mortality generally re-
sponds more quickly than fertility to the forces of medicine
and development, and the prediction of the 1950s that
regions such as Asia could therefore be expected to experi-
ence large population increases in the decades following.
(italics added)®

— ,._,_,w._«.——-———'—"""—'w
wo points should be made. First, the statements above are not
mutually exclusive. One can agree with the criticisms that the

of the demographic transition lacks “‘a specifiable and
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€ mechanism of ’causation’ and a definite time scale.”

curves traced by vital rates will occur, how smooth the trajectories
in question will be, and so on and on. Had the authors of .the
model been able to provide all that, clearly we would be much
further on the road to understanding demographic behavior and
development than we are at present. Given the record, then, one
must certainly agree with Keyfitz that there is no perfect correla-
tion between demographic behavior and socioeconomic change.
But at the same time one can also agree with the judgment of Paul
De Modern demography is above all, about demo=
graphic transition.” Indeed, that statement can be considfrlew
In a word, the correlation between “development” and the
movement of vital rates is not perfect—which brings us to our
second point. We suggest that one source of the imperfection is
that the description of ‘“development” has, as a general rule,
included only social and economic variables: Tt will be improved,
Y@Ve, if one takes political variables into account. We should
Iso note in passing that much of the criticism of the demographic
transition model has been directed at stages 1 (high potential
growth) and 3 (incipient decline) and that most of the problems
dealt with in this book are concerned with the process described in
stage 2 (transitional growth) of the demographic transition. This is
a segment in nations’ lives when mortality is falling further and
faster than the decrease in fertility, bringing about a massive
demographic transformation. It is usually during this period that
political development, like economic development, is at its most
pronounced and is easiest to detect.

A Flaw in the Model: Pelitical Beveloepment—
The @mitted Facter

We have already suggested that the demographic transition
theory, as originally formulated, provides a general guide to the
Wway demographic trends evolve under conditions of development,
but that all explanations of the behavior of vital rates have, to
date, omitted the effects exerted on birth and death rates by the
massive expansion of the state and the political system that also

~know-when-the-inflection W
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takes place under conditions of development. As we shall show,
such effects are as important in this regard as the restructuring of
the economy and social life itself.

~\> Political Expansion and Death Rates

Let us briefly review the reasons for thinking that political
change is an important factor in producing the downward trend in
vital rates associated with national development. To begin with
death rates, it seems reasonable to suggest that, in the “premod-
ern” world, the absence of central state power will give rise to high
levels of insecurity and encourage the violence and disorder
endemic in the nondeveloped world, which will in turn have
important primary and secondary consequences for the behavior
of vital rates. For not only do people die as a result of constant
fighting, but the conditions of social disorder make it difficult to
tend the fields, set aside surplus food against times of want,
transport this food to places where famine has broken out, and
isolate places in which epidemics have occurred, all essential to
keeping mortality rates down.

It will be readily understood, then, that the development of
central political control will inevitably make a great deal of
difference so far as mortality is concerned. For it should be noted
that even the very minimal growth in the capacity of the political
system that accompanied the state-building process in Europe in
past centuries and, of course, the state-building efforts and the
consequent centralization of power in developing systems today
means, after an initial period of turbulence, the imposition
some modicum of peace and order throughout the country/
means ow eradication-ef-fighting and-the-depredati
local Tords and bandits, more effective protection from external

/{ggression, more effective maintenance of basic communications,
and the introduction of at least rudimentary sanitary facilities.

o And at the same time as these actions help lay the found:éi}uyfm"/ 3
Ka growing state structure, they also bring about a sharp dectease in

death rates. o

The connection between_political growth and mortality is
particularly telling in the developing world today, because as they
increase in effectiveness the governments of developing nations
can take advantage of advanced medical and sanitary technologies

_th€re for thinking that the massive restructuring and growth of the
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unavailable in preindustrial Europe when medical knowledge was
still primitive. Indeed, so dramatic has been the fall of death rates,
despite the delays in socioeconomic development itself, that the
balance between births and deaths has been destroyed. It is also
interesting to note in this connection that, largely owing' to
medicine and sanitation, developing countries have managed to
lower death rates despite the fact that, as we shall see below, the
costs of expansion at the beginning of the transformation of the
political sector are very high. Be that as it may, it seems very
reasonable to argue on theoretical grounds that strengthening the
political system in societies living at or immediately above subsist-
ence levels does in reality affect death rates.

It has of course been argued ever since World War II that a
primary cause of the decline of death rates realized in the
developing world was simply that the new nations borrowed the
sanitary and medical practices of the West. This, of course, is quite
correct, but it is also misleading. The fact is that developing
countries have made a major contribution of their own to preserv-
ing their people’s lives. European medical and sanitary practices
could not have been grafted onto underdeveloped societies with-
out at least a minimally effective political system. Rickety and
uncertain though the political systems in the underdeveloped
world may well be, they have performed well enough in providing
sanitary and medical facilities, systems of communication, invest-
ment in the economic infrastructure, and so on, factors universally
credited with the sharp drop in death rates and the saving of
hundreds of millions of lives. Borrowings from the West, like
economic and social changes, are only part of the answer. The
importance of the contribution the evolving political system makes
should not be underestimated.

—$x Political Expansion and Birthrates

Let us now turn to birthrates. From the point of view of our
understanding of the mechanisms governing the evolution of
demographic systems, the importance of the impact of political

€xpansion on mortality rates pales in comparison with the impor-
tance of its-effecton rates of birth: But, once again, what reason is

political system during development i
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ehavmr of the pepulalmn?//’(mde from the effects of government-
cant connection could there poss1bly be between pohtlcal change
and fertility? But ask yourself, What exactly does the growth of
the political system mean? Whatever else it may mean, it must
entail penetration by the central governing elite into successive
layers of the national society and the reorganization of people’s
lives. And how could such a massive government intrusion in
people’s lives fail to affect their reproductive behavior?
Consider—Gevernments-interfere with the tradifional o
of family life. First, as nations develop, governments have almost
invariably raised both the direct and the indirect social, economic,
and psychic costs of having children by restricting child labor,
expanding compulsory education, increasing child health care, and
protecting the rights of children even against their parents. More-
over, government power has been used to defend the rights of
women, to give them the opportunity to work and seek an
education, to inherit property, initiate divorce, receive child
support, and so on. Governments have also raised the marriage
age and eased restrictions on the knowledge and use of methods
and materials to regnancies or e
or is even this list exhaustive. How can government

Iso made paren

e government measures we have mentioned were expressly
aimed at regulating reproductive behavior. But the fact remains
that the unintended consequences of government action have had
the effect of seriously braking birthrates even when quite different
goals were in view.

It is incredible that the importance of change and growth in the
political system should have been overlooked so completely until
now, though perhaps “‘overlooked completely” is too strong a way
of putting it. There has before now been considerable awareness
that other determinants of fertility exist apart from the ones
usually considered. For example, Geoffrey McNicoll laments ‘‘that
we have somehow not yet discovered or devised appropriate
parameters of the fertility decision-making environment

|

actions of this kind help but d1rect1y and indire e
reproductive behavi 1 comes down to this:

thments have increased the costs of bearing and rearin

{
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—parameters that would reduce unmanageable complexity to a
213 He gested that one ought to explorgﬁf@

2 r-the-background by creating conditions
that led to reductlons in vital rates can also be found in some
discussions of the demographic transition.! Again, there has been
at least one recent attempt to relate political change to fertility.
The interpretation of the phenomenon differs radically from the
one proposed here, and no empirical evidence was furnished in its
defense. Still, this other hypothesis should be presented here at
least in broad outline. S
The researchers in question were concerned with the demo-
graphic experience of Western Europe, and the proposition they
advanced is that the decrease in vital rates in Europe reflected
Western Europeans’ desire to obtain greater control over their
own lives. The “political evidence” adduced in support of this
contention is that Europeans have in the past fougljhe,tyfarrrrresx
of their kings to ) gain greater persenalliberty. Was it not possible,
then, that-this same thirst for individual liberty carried over into
the private lives of people and therefore also lies behind reduced

European fertility?
¢argument is 1 i €st to let the authors

summarize their own hypothes1s “One must admit that this is very
persuasive. If man rebels against the total power of the church and
of the state, it is because he wishes to affirm his control over his
own life . . . responsible man takes control over his own reproduc-
tion and submits it to his rational decision.”'® This psychopolitical
interpretation, as we may call it, should be particularly attractive
to researchers interested in belief systems and the effects of
beliefs, values, and attitudes on social, economic, and political
behavior. And, of course, the general approach, if not the specific
proposition, does seem on the whole to indicate the right way to
go. In the final analysis, when attempting to explain human
behavior one must always provide a psychological component.
How do the men and women in question perceive the problem, and
how does this perception motivate their actions? Moreover, the
wish to control one’s own existence, husband one’s own resources,
and channel them in the direction one wishes is the prime motive
for limiting the size of families.

Whether such psychopolitical motives have actually been re-
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sponsible for lowering birthrates in Western Europe remains open
to question however. The hypothesis is definitely appealing-and__
en]oys a certain surface plausibi in our view it is not
y persuasive. In the first place it should be clear that the
kinds of motives, beliefs, and behavior involved in the fight against
political tyranny are very different from the motives, beliefs, and

behavior involved in resisting the even more oppressive tyran;yf’ a

a large and often unwanted progeny one cannot really suppo
should be remembered, furthermore, that the segments of the
population who fight against or object to political tyranny are not
necessarily-the same as eir fertility. There ar€;

besides, too many examples of European and non- Europea\

opulations in which birthrates have fallen under the worst of
rannies to accept totally this propoW
reduction in Western Eutopean fertitity. Think of the European

Russians under communism and the Chinese in the People’s
Republic. There are, further, a number of obvious examples of
populations, such as those of India and Bangladesh since indepen-
dence, that have in fact fought themselves free of the tyrannies of
indigenous and foreign masters while retaining very high levels of
fertility.

In any event, we think it is sounder to argue the opposite thesis.
We know that fertility is extremely responsive to societal pres-
sures. If economic conditions are poor or wages fall, if work is
hard to come by or the price of food goes up, fertility tends to
drop, whereas if economic conditions improve, fertility tends to
rise. It seems plausible to suppose that, when political conditions
are harsh, governments use their muscle to manipulate individual
lives and restructure the conditions under which the communities
must live, using such measures as drafting young people into
military service, relocating centers of employment, providing
education, and, through heavy taxation, devouring the resources
available for the necessities of life. People will respond to such
pressures, as they invariably do to harsh conditions, by cutting
down on the number of children they have.

The difference in the angles of vision we have presented is
important. In developing countries, at least, declining birthrates
do not, then, reflect the fact that men and women wish to control
their own destinies and fight for freedom of choice either in their
private lives or as collectivities. The reality appears to us far less

A
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uplifting and far more drab and commonplace. Particularly in the
case of mass populations, European or non-European, it seems
more plausible to argue that they respond in any way and to the
extent they can to the material realities to which they are captive: if
they cannot afford children because there are not enough re-
sources for everyone to survive, they do not have them, or they

apt to the crushing pressures exerted by the expandmg
, and such pressures are equally heavy regardless of whether
the form of the government is autocratic, democratic, or totalitari-
an.

Political Expansion: The Sequence in the Fall of
Births and Deaths

There is an order followed by decreases in the numbers of births

and deaths eserves note” The demographlc ‘transition theory

leads ghe to expect that death rates will fall sooner than blrm

And|we also believe that political growth should bring deat
Wthan _birthrates. e reasons for this
order as set forth in the demographic transition theory have been
amply discussed elsewhere and need not be repeated. The main
reason why political development should have the same effect, on
the other hand, should be mentioned here and can be simply
stated as follows.

Even modest increases in governmental capacity will generate
downward pressure on mortality rates. The reduction of internal
violence and instability not only saves lives directly and immedi-
ately, but affects activities in turn directly related to sustaining life.
The protection of people’s lives is so fundamental, a value so
widely shared by all members of society, that governments will
make every sacrifice to achieve it. And because of this widespread
consensus, governmental policies aimed at decreasing mortality
rates are very likely to meet with less opposition than measures
affecting fertility. Moreover, health, dietary, and sanitation pro-
grams, those whose objective is essentially the protection of life,
are initiated and executed largely by government action alone; the
active support of the population at large is not really required.
Consider, for example, governmental rules concerning potable
Water, sewage disposal, or preserving food against spoilage. The

et
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citizens whose lives depend on such government initiatives need
do hardly anything at all to ensure that such policies succeed.
What is required is that they should “consent” to allocate re-
sources to such programs. And once they are even dimly aware of
the connection between their own health and the execution of such
programs, their blessing for government action in these areas is
easily obtained. dostipe mitag Buag,

ow different is the case of governmental 1nﬂuences on birth-
rates? In fact, where reduction in fertility is concerned, the
situation is exactly opposite. Passive consent is not sufficient; in the
last analysis, success demands that each couple actively do what is

very resistant to change/,,am, pushing toward larger famili
—timefor governmental activity to create_the conditions

R

surround such behavior; governments must be jery,pgweﬁ\

before their intrusion into people’s lives will be pervasive enough
/to make its 1mpact felt on the belief and behav1or ”gﬂprotentlal
parents thfﬂﬁk&S sense, therefore t0 expect t that decreases in

o

/
Politics-and Vital Rates: Some Illustrations

The reasons we have given for the connection we allege exists
between vital rates and political change are all well and good, but a
cautious observer would certainly want to hear of some examples
to support the hypothesis put forward here. The question at this
stage is not whether we can prove or disprove this hypothesis; that
is another matter, one we shall take up later in the book. The
question that arises at the moment concerns, rather, what informa-
tion there is suggesting that the accepted explanation of decreases
in vital rates is wanting, that there are other factors at work than
those allowed for in the traditional model, and that, specifically,
the restructuring of the political system may turn out to be an
important determinant.

There are, and there have been for some time, pieces of
evidence pointing in the direction of the hypothesis presented

The Demographic Transition 35

here: even before any serious questions began to emerge regarding
the demographic transition theory, there were cases that did not
seem to fit what the theory said. France was most often cited as an
exception. It was generally known that the French had lowered
their fertility before their economic development had begun in
earnest.'® Why France did not conform to the expectations of the
model nobody really seemed to know. More recently, at the
beginning of the seventies, there were rumors that both birth and
death rates in China were falling; but in the absence of hard
evidence and in view of the history of entirely chimerical claims of
this sort made since 1950 by the Chinese themselves, such rumors
were not given much credence in responsible research circles until
the past few years."” Yet, with hindsight, it seems clear that these
and other cases may have offered telling indications that accepted
theory had in fact overlooked one of the determinants of vital rates
and that political expansion—what we call political development,
previously discounted as a demographic force—was the missing
link. Had we had ways of measuring the development of political
systems, we might have tumbled much earlier to the relation we
are exploring here.

Consider three examples from the experience of underdevel-
oped countries today. In all these cases, economic and social
development is very low and unchanging, a fact that helps to
control for the factors usually thought to be the main causes of
change in vital rates. Moreover, the only element that “varies”
from one country to another and over time is political develop-
ment. If vital rates are higher in cases where political development
is lower, in short, if the relation between politics and vital rates is
always inverse, this will lead one to suspect that politics may
indeed be a source of demographic change.

We have chosen the cases of China, Sri Lanka, and India, all
countries that today fall in the category of economically underde-
veloped nations. None of these nations has over the past several
decades had more than two hundred or three hundred dollars per
capita product per year, and ali three are still very rural. There can
be no doubt that, in social and economic terms, all three fall in the
bottom third of the world’s nations. On the other hand, each of
these countries exhibits very different patterns of demographlc
behavior. Moreover, according to our measures, they all manifest
very different levels of political effectiveness (see fig. 4). Chﬁr/a—ﬁ
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[ scores high on political effectiveness, Sri Lanka in the middle ', ) birth and death rates suggests the relationship postulated in our

(

“.range, and India, lowest of the three, slightly below average.' hypothesis. The case of India taken by itself, of course, cannot be

“Tn explaining the differences in demographic behavior among
these three countries, the link between political capacity and crude
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Fig. 4. Vital rates in China, India, and Sri Lanka. Note that the vital rates
scale for India is at variance with those for China and Sri Lanka owing to an
epidemic in 1918. Note also that the time dimensions are not identical. Sources:
China—National Foreign Assessment Center, “China: A Statistical
Compendium” (July 1979), table 2, p. 5. India—India: A Statistical Outline, 4th
ed. (Calcutta, New Delhi, Bombay: Oxford and IBH Publishing Company,
1973). Sri Lanka—Department of Census and Statistics, The Population of Sri
Lanka (Colombo, 1974).

used to support the idea that politics has any influence on vital
rates; birth and death rates are high, but though the capacity of the
Indian political system is low, so is socioeconomic development.
But when one compares Indian demographic behavior with that of
Sri Lanka and China, the pattern looked for in our hypothesis
begins to emerge. Sri Lanka ranks relatively high and China very
high in our estimation of the effectiveness of political systems, and
their respective birth and death rates precisely match the expecta-
tions of our hypothesis.

As we shall show in detail in chapter 3, we now have rigorous
measures of the capacity and effectiveness of political systems.
However, even when such measures were not available, as indeed
they were not until 1977, how was one to explain the way the
Chinese socioeconomic system, today still almost totally rural with
annual per capita income ranging between two hundred and three
hundred dollars at most, has managed to reduce crude birthrates
(CBR) from roughly forty-five per thousand women of childbear-
ing age to a level of twenty-four? And if the more “‘incredible”
Chinese claim of eighteen per thousand is true, it should be kept in
mind that this rate is in the upper range of fertility levels in the
developed world; some countries of the Organization for Econom-
ic Cooperation and Development (OECD), such as Spain and
Greece, now have a CBR of nineteen, and Italy, Austria, Greece,
and Ireland have as recently as the past decade had a CBR higher
than eighteen per thousand. In the case of China, clearly, demo-
graphic behavior in line with that of developed countries cannot be
associated ,with a modernized economy or a modernized-social_
strqgtg.zc.?g"fxif it can be clearly correlated with the existence of a )

_/pf);verful and effective political system. Political change therefore
/ seems to offer the plausible and prjygg_s_wg_)gplg“gaﬁon,.,for"'fhe
\___dramatic change in fertility.>—

- The possibility, at least, of such an interpretation has long been
staring us in the face, but we have refused to see it.? Interestingly
enough, some aspects of the political system were considered
responsible for the decreases, one of them, not surprisingly,
being family planning. Government family-planning programs
are obviously a part of the operation of the political system
in much the same way as a housing program or a public school
system. And there seems little doubt that the Chinese effort to
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reduce fertility has been substantial. We assume that the birth-
control program in China has had considerable effect. But, again,
why was the birth-control program in China “effective’ while the
birth-control program in India failed to seem at least as effective?
Our tentative answer is that a birth-control program will be
effective only insofar as the overall effectiveness of the political
system of the nation will permit.?! In any event, we obviously
believe that such effects explain only a little of the decline, by far
the greatest part of the reduction in vital rates being the unintend-
ed consequence of the expansion and operation of the political
system itself.

Some Mystifying Evidence

We should like to pursue further the question of what prelimi-

nary evidence may support our hypothesis. To this end, let us open

a lengthy-aside™

- ~~Tn the Introduction we raised the possibility that the differences
” between the European experience in the period before the indus-
trial revolution and that of the developing nations of today are
differences of degree, not of nature; the process at work in either

case is essentially the same. _But if this were in fact true, shouldwe

not find examples of European nations displaying before industri-
alization the same relation between politics and vital rates as that
observed for India, China, and Sri Lanka? We tried to find out.
There were, of course, data problems. It should go without
saying that, for the period immediately preceding the industrial
revolution in Europe, we do not possess the data required for a
rigorous measure of political development. To estimate political
capacity, one must rely on the evaluation of social and €CoNnomic
historians specializing in the countries in question.—To make

matters worse, only a few estimates of this sort exist—for Britain,
France, and Prussia. Still, however imperfect, these estimates give \
us something to work with. A summary of the available estimates

is as follows. France is considered to have had a far more elaborate

and expanded state structure than Great Britain, while Prussia is /
seen as having possessed the most powerful state structure of the’

three. The Prussian state system is, indeed, viewed as a ruthlessly
efficient mechanism for raising the revenues needed to support the
military machine.
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The available demographic series are also estimates. Fortunate-

ly, the data match the three cases for which we also have | pohtlcal

estimates: Britain, France, and Prussm The results of our investi=-
gations are- dlspﬂayed in figure 52—

The results in figure 5 are obviously the opposite of what we
expected showing a clear positive relation between levels of |
pLohtlcal development and vital rates where we lepolheSLzedvfhaf
there would be a negatlve relatlon TTu551a judged to have had the
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Vital rates and political development in preindustrial Europe. Sources:

~Germany—Gerd Hohorst, Wirtschaftswachstrum und Bevélkerungsentwicklung
in Preussen, 1816 bis.1914 (New York: Arno Press, 1977), table 11, pp. 131-32.
France—Institut National d’Etudes Démographiques, “Sixiéme rapport sur la
situation démographique de la France,” Population 32, 2 (March-April
1977):253-338. England—E. A. Wrigley and R. S. Schofield, The Population
History of England, 1541-1871: A Reconstruction (Cambridge: Harvard
University Press, 1981), table A3.3, pp. 531-35.
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most developed state system, has the highest average birthrate,
France, judged to have reached a medium level of political
development for the period in question, has the next highest
average birthrate, though, as noted above, its vital rates decreased
in the period just before the moment of economic “takeoff.”” And
finally Britain, with the least-developed state system of the three,
had the lowest average birthrate. Clearly “the data” completely
contradict the hypothesis we have advanced. How is one to explain
this? :

There are only four possibilities: (1) The hypothesis is in some
way faulty. (2) The demographic estimates are in error (we do.not
think this-is the case). (3) The evaluations of the capacity of the
state systems concerned are wrong. (4) The estimates of the
relative capacity of the state structures of these three countries are
roughly correct, but the progress in state building in all three cases
was at the time so far below the levels required to change vital
rates that other factors would be controlling birth and death rates.

Which of the four explanations should one choose?

A knee-jerk reaction would lead one to adopt the first explana-
tion, arguing that the results are what they are because the
hypothesis is wrong. We do not think so. In view of the evidence
for the contemporary period, if indeed the hypothesis we advance
is to be rejected, better data on the political side of the equation
will be required. The second explanation leads one to the view that
the data on vital rates are totally misleading. But this argument too
is clearly unacceptable. Whatever ene may say about the available
estimates of vital rates, they are much better than the data we have
on the political side.

The third way to account for the positive relation between
political development and vital rates is to assume that the experts’
assessments of the relative strength of the three political systems in
question are wrong. This view, however, contradicts the almost
universal opinion of historians. The suggestion is therefore a
radical one, and we advance it only because we believe that vital
rates are in fact a very good indicator of the relative capacity of
political systems and that their testimony should be carefully
weighed. Of course much depends on how one defines the strength
or capacity of political systems. The estimates of political growth
and capacity used in this book are based on government perform-
ance in collecting taxes. But in the three cases studied here, serious
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error could have been introduced in either (or both) of two ways:
by omitting adjustments in tax bases necessary to make the
performance of British, French, and Prussian governments com-
parable or by failing to take into account differences in methods of
taxation. And regarding the latter, one can well imagine weak
central elites succeeding in extracting large amounts of resources
by delegating this task to private tax collectors or to local
authorities.” Still, as long as one cannot prove that error of this
sort has been committed, the best available evidence seems to
bear out the accepted view of the relative strength of the three
political systems involved.

We cannot yet bring ourselves to leave the matter there,
however. Grant for a moment the possibility that the accepted
evaluations of the relative capacity of the three governments
concerned are seriously off the mark. Not only would this confirm
that, as our hypothesis suggests, vital rates give an accurate
indication of levels of political development, it would also entail a
radical revision of our view of the relation between political and
economic development. ~

This is an intriguing idea. Consider the ‘_imgliqgm

informed opinion holds that,-in preindustrial Europe, st
government was i
the European experience during the preindustrial era, weak
government was thought to have been conducive to economic
development because the stronger the state, the greater the
amount of resources gobbled up by government for its own
purposes, thereby reducing the pool of resources available for
investment. In the developing world today, by contrast, economic
development is in fact associated with strong state structures.
Owing to the high cost of development in the modern, postindus-
trial age, strong government has come to be positively related to
economic development,” because only a strong political system
can collect the enormous amounts of resources needed for this
purpose. But we shall advance the hypothesis that the apparent
difference in the relation between government strength and eco-
nomic development in the two epochs may be in error. May it not
be possible that capable political systems have always in fact been
a prerequisite of economic development and that the differences in
vital rates observed in preindustrial Britain, France, and Prussia
are good indicators of the relative capacity of the state structures

lated to economic development{* In
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of these countries in that preindustrial era? Such a conclusion is, of
course, in line with our own view that the process of development
today and in preindustrial Europe differs only in degree, not in
nature.

The fourth explanation of the disparity between our findings
and the predictions embedded in our hypothesis should, as we see
it, be considered far more seriously. One can argue with much
reason that the results one obtains for contemporary developing
countries and for preindustrial Britain, France, and Prussia differ
because the impact of state expansion on the life of society two
hundred or three hundred years ago was only a small fraction of
what it can be today. Given that communications systems in
seventeenth- and eighteenth-century Europe were tenuous at best,
that the vast majority of the people were villagers, and that the
economy was based almost entirely on subsistence agriculture, no
matter how powerful, exploitative, or oppressive a state might
have been in preindustrial Europe, it would have been unlikely to
make more than a faint impression on everyday life. And even this
effect would have reached only a relatively small fraction of the
world of villagers that made up the nation. In contrast to this,
developing societies today enjoy the possibility of much more
rapid political growth and massive centralization because econom-
ic, military, and communications technologies can be obtained at
relatively low cost from already highly developed countries and
because these support systems give the central authorities a degree
of power and control quite out of keeping with the general level of
development of their countries. Almost every underdeveloped
country today, even those on the bottom rungs of the developmen-
tal ladder, possesses Russian, American, or Eastern or Western
European tanks, planes, trucks, telephones, and hospitals. It is
hardly surprising, then, that political centralization in such states is
probably already more complete than in even the most powerful
European state three hundred years ago. The international system
makes the difference.

We argue, therefore, that the stimulus emanating from state
building in preindustrial Europe was very much weaker than that
observed in the developing world today. Not only was the impact
of politics on vital rates in the European experience of the
seventeenth and eighteenth centuries smaller in itself, but the
growing political system did not enjoy, as its counterparts in
today’s developing world have done through much of the modern
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era, the explosive growth of medical, sanitary, dietary, communi-
cations, and other technologies capable of amplifying the effects of
political change on demographic behavior. In sum, political activi-
ty in preindustrial Europe could not possibly have dominated the
behavior of vital rates the way it can today; and as a result, the
very telling effects exerted on vital rates by socioeconomic,
cultural, and demographic factors inevitably succeeded in obscur-
ing the influence of state formation.

It should be clear that this discussion of the relation between
vital rates and political development in preindustrial Europe is
entirely conjectural. The reader remains free, then, to dismiss it as
idle speculation. Still, even as speculation, it may contribute
insight into the relation between political and economic develop-
ment.

Conclusion

The fundamental hypotheses underpinning the demographic
transition theory appear to us correct at least in general outline.

f Vital rates-do seem to move in response to the sort of socioeco-

nomic and demographic change that makes up the developmental
process. True, a proper specification of the causal mechanisms and
a precise temporal scale are still lacking. In our view the demo-
graphic transition model can be made more useful by modifying it
to allow for the influence exerted on the movement of vital rates by
the massive transformations involved in political development.
This is the political portion of the general developmental-process.

/W‘e"hypot'hesize that change in the political system under condi- -

tions of development has a major effect on vital rates, reducing
both birthrates and death rates, and that its influence on death

‘\ rates will make itself felt in advance of its influence on b1rthrates

~This proposition could not be ‘explored empirically in the past,
for no appropriate empirical measure of ‘“‘political development”
existed. But it can be tested now because such a measure has at last
been created. Measuring the development of political systems has
proved over the past three decades a difficult and elusive problem.
In the following chapter we shall describe our own attempt at
devising a model that would permit the rigorous estimation of
growth in the effectiveness or capacity of political systems and of
the effects such growth has on vital rates.
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The Political and
Demographic Transitions

Introduction

We argued in the preceding chapter that the expan-
sion of the political system and the consequent increase
in its capacity to govern have a determining effect on
vital rates. A first step on the road to testing this
hypothesis is to construct a model setting forth in as
much detail as may at present be possible the relation
between the massive systemic transformation involved

in political development and changes in rates of birth

and mortality. We have furnished thus far, in our first
rough sketch of socioeconomic change and vital rates,
only the barest outline of what we consider this relation
to be; and even less has been said about the transition
from one state of political development to another.

The construction of our theoretical model consists of .

two steps. The first is a brief description of the massive

transformation of the political system that occurs as a

nation develops socially and economically. We have, of
course, already given hints about what we believe this
transformation comprises, and we are certain our read-
ers will have already some conceptions of their own on
this subject. But general understandings of this sort will
prove insufficient. The operational components of the
measure we shall propose here are rooted in a number
of assumptions about the way states evolve and political
systems expand. Without a comprehensive grasp of the
theory underpinning what we attempt in these pages,
the reader will be at a serious disadvantage in judging

the value and correctness of the material we are going

to present. And this first step seems all the more clearly
called for inasmuch as, for students of politics, the
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unveiling of the new measure of political development we propose
may be of greater interest than the results of the test that is the
principal concern of this book. The second step in the construction
of our model is an equally brief attempt to define the connection
between the political transition as described in the chapter now
beginning and the transition in vital rates we discussed in the
chapter just brought to a close.

Let us deal, then, with the theoretical considerations relating to
those elements in the expansion and centralization of central
political power relevant to our problem.

Political Capacity, Political Costs, and the Extraction of Revenue

_Two central components of the massive transformation the

JVpolitical system undergoes in the process of development are
critical to our discussion: the expansion of central political power'._

and the parallel rise in the level of taxation. The key lies in the

'telation between the two. Because whatever governments may
\ . T RETeete  N 4
wish to do will require resources, the amount of revenues they

extract can be used as an indication of the level of political power
attained by central authorities. The course of our analysis will be
determined by the way we conceive the interaction between the
accumulation of central power and taxation and the way this
interaction propels the growth of the state along its path toward
development. But it is not at all easy to define the process of state
growth. Not only is the process of modern state building enor-
mously complex in and of itself, but the rate and course of
development may differ widely from one country to another. Then
again, the patterns of “political development” today differ in many
ways from the state making of preindustrial Europe. There is,
moreover, no possibility of reproducing here the history of state
expansion even in general outline. Fortunately, there is no need
to.! What is required is to sketch out in a few very broad strokes
the major reasons why the link between taxation and the accumu-
lation of central political power takes the form we believe. it does.

It is generally agreed that any state must perform three
principal functions: maintain national security (i.e., external de-

fense and the repression of internal rebellion or disorder), collect
/ resources to meet collective needs, and mobilize the population

for national purposes. These functions are carried out through
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four bureaucracies: the military forces, the national police, the

¢ivil bureaucracy, and political parties. The armed forces and
national police clearly provide security and the mechanisms of
internal repression; the civil bureaucracy assumes responsibility
for extracting the resources the state needs; it is the task of the
political parties, which function in effect as political bureaucracies,
to mobilize human resources.?

We should warn the reader, however, that the neat distinction
we have just made between the political bureaucracies mobilizing
human resources and the civil bureaucracies mobilizing material
resources should be regarded with a good deal of caution. Though
useful for some purposes, it does not altogether correspond to the
reality of what these institutions actually do, reflecting somewhat
more accurately, perhaps, the reasons why these institutions were
originally set up rather than the range of activities they perform

_once they-are in place.In many systems the political parties are in

fact major instruments for extracting material resources. On the
other hand, the civil bureaucracy does double duty in all advanced

societies, collecting material resources but also mobilizing people. -

For example, the delivery of the many public services supplied by
modern states provides a way for governments to mobilize human
resources; and military conscription is carried out almost every-
where by the civil bureaucracies. In both instances the civil
administration acts as the mobilizer of human resources.

The creation and development of each of these four institutions
are closely related to the creation and development of the others.
It is, indeed, the interrelated growth of these four bureaucracies
taken together that forms the heart of the process by which, in the
past, states and political systems have been built and that to this
day fuels the expansion of central political power. A rough outline
of the process will make this clear.

1. The process of state building begins because central elites
(the state builders often referred to as the “political modernizers”)
require additional armed forces to protect themselves or to move
against foreign and domestic enemies.

2. These new forces require additional resources to finance and
supply them.

3. To collect the required resources, the state must develop a
civil bureaucracy that penetrates ever more deeply into the
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successive layers of the society to carry out the actual collection.
During the first stage of state building this administration remains
an entirely civil one. During later stages, however, when the
masses begin to be integrated into a system of secondary and
tertiary production, the mobilization of the nation’s human re-
sources is undertaken both by civil bureaucracies and by political
parties.

4. The increase in taxation incurs resistance on the part of the
population, and this requires still more resources to equip the
additional armed forces needed to quell it.

5. This in turn requires a further expansion not just of the
armed forces, but also of the bureaucracy, all of which creates a
still greater demand for resources, in turn requiring even more
taxation.

6. As the masses of the population become increasingly caught
up in the economic and military machinery of the state, as
productivity rises and the available pool of resources grows, the
old patterns continue: more taxes are required to pay for expand-
ing military forces and for the expanding bureaucracies responsi-
ble for extracting resources. On the other hand, new patterns are
added. First a new political bureaucracy—that is, the mass politi-
cal party—appears on the scene, its major function being to
channel the masses entering the emerging national political system
into orderly political behavior. This bureaucracy too requires
resources.

Most important of all, however, government expenditures
increase very rapidly. With new mass armies and increasingly
advanced weapons, the costs of defense skyrocket. But increases
in military spending are not the only burden. As the masses
become a critical component of the system as soldiers and as labor
in the new economy based on manufacturing, governments find
themselves investing an ever-increasing share of available re-
sources in the “welfare” of the population to ensure employment,
old-age pensions, health, and education. Investment in welfare is
not entirely eleemosynary; such expenditures are made in part to
keep the population content and thus willing to work and pay
taxes. After all, they can see some return on the money paid to the
state. But governments also make this kind of investment because
they know a healthy and educated population is more productive,
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and the power of the central elites depends on the population’s
productivity. Be that as it may, the cost of welfare and mass armies
also requires additional resources. Which means more taxation, in
turn requiring still more government and, again, still more re-
sources.3 :

But, of course, the process we have described cannot last
forever. There are limits to it, and these limits begin to make
themselves felt as nations reach the developed level. The level ofs
extraction cannot be so great that it takes away the resources
/ needed to fuel the socioeconomic productive machine, enabling it -
| to maintain if not to increase production. We are not talking here
“simply about the resources required to build the machines that
build the machines that produce the goods that make an economy
prosperous and productive. We are also talking about the re-
sources that must be invested in human capital, primarily in the
form of health care and education, to make the work force
productive. This, incidentally, is one of the major sources of the
constant instability of ruling coalitions in developed countries. For
there is room for much debate concerning both how great a share
of the available resources should be invested in human capital and
also which segments of the population should benefit most there-
by. N 3 N . " - e ..

Societal needs, then, are one limit. But there is another: the
political price that must be paid to impose taxation. This is an
enormously important point requiring careful analysis.

But before analyzing it directly, let us look a little more closely
at the pattern of political development as mirrored in extractive
capacity. First, it will be obvious, in the light of what we have just
said, that, given the state’s almost limitless demand for revenues,
charting the course of taxation is a plausible way of tracing at least
in outline the development of the state and the rise of central
power. As we shall see in the next chapter, the share of total
product represented by taxes can indeed be used as a first step in
measuring the extractive capacity of the political system; and since
the government’s share of national resources ought to increase as
political development proceeds, extractive capacity ought-te-pro-

vide an accurate indication of political growth.: " When a nation is -~

underdeveloped because of the poor state of its economy and the
incapacity of its political system, the size of government revenue
collections will be small, but the amount collected should increase
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. as political development increases.. We-do not think, however, that
(this increase is linear. The-unfolding pattern should instead look as

follows. Extractive capacity should rise very slowly in the initial
phase of development. One would call this the period of “‘primi-
tive accumulation” of power. In a second phase, extractive capaci-
ty should rise rather steeply. This is the period of “transitional
growth.” A third phase occurs when the system has reached fully
developed status, and growth should slow down once again. Figure
6 displays the pattern just described.

_ But why should this trajectory take the form of the clear S curve
shown in figure 6? What forces lend that particular shape to the
development of the extractive capacity of the political system and
therefore to the growth of the political system itself? This is where
the price governments must pay to obtain revenues comes in.

Consider. There are various political costs attached to the
raising of revenues. In the first instance, very large capital
investments are required to set up and maintain the mechanisms of
repression, extraction, and mobilization we have just described,
mechanisms essential to penetrate the society, quell resistance,
and collect resources on a continuing basis to satisfy state and
government needs. These costs are straightforward enough and
are contained in the estimates governments prepare of the costs of
maintaining military and police forces and running the bureaucra-
cy. With skill, work, and luck, therefore, we can cull such data
from government budgets. But there are other costs that are a
little harder to estimate. These are the additional political costs
that central authorities must pay to win over powerful groups of
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Fig. 6. Economic development and extractive capacity.
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elites that, supported by segments of the mass of the population,
resist contributing to state revenues and make extraction of such
resources difficult if not impossible.

In this regard we should begin by noting that when political
leaders—finance ministers, prime ministers, heads of state
—decide whether to tax for certain purposes and how much of a
contribution to demand, they enjoy a great deal less freedom than
one would normally suppose. One should keep in mind that the
power of political leaders to rule is everywhere delegated to them
as representatives of a coalition comprising most if not all of the
factions and special interests that effectively wield power in a given
society. Participation in a coalition means protection for the
producers of resources, who wish to defend as much as possible of
their wealth for their own use against the demands made by
governing elites (or other elites) that they be used on behalf of the
collectivity as a whole or for special groups within that collectivity.
Nonparticipation or weak representation in the ruling coalition
should almost inevitably mean either bearing a proportionately
higher burden of taxation or enjoying decreased access to collec-
tive resources. No more difficult or more politically explosive
decision has to be made by any ruling coalition than that concern-
ing who shall contribute hew much and for what. Increasing the
burden of taxation inevitably raises questions of who gives and
who receives, and the struggle for political power is essentially a
struggle over decisions of this kind. Nothing can be more divisive,
and politically at least the costs may be exorbitant and impossible
to meet. Errors of judgment here may unglue the coalition and
threaten the government’s power to govern.

Considering the political costs involved in acquiring revenues
leads us to a second point. People do not like to be taxed, and they
resist it whenever possible.* The history of the growth of the state
is punctuated by rebellions against taxation in all its various forms.
The distaste for taxation on the part of elites and masses alike is,
ironically enough, the principal reason why taxation provides such
a good indicator of governmental development, reach, and power.

. For the amount of tax collected shows quite clearly how successful
¢ the government is in making its people comply with government
. policy even though what is demanded of them may not be in their

-immediate interest.’
The problem of compliance in the field of taxation is an
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immensely complicated subject. Why people pay taxes or why they
tend to evade them is influenced by cultural, psychological, and
other factors. Until recently, Americans complied willingly with
the demands of their government. Rumor has it that this pattern is
now changing. The French and the Italians, on the other hand, are
notorious for having made tax evasion as great an art as some of
their painting and literature. Why such differences should exist
across cultures is difficult to say. Be that as it may, large-scale
noncompliance, whatever its origin, signals a diminution in gov-
ernmental control. Thus the appearance of substantial black
market economies, for example, is an important and unmistakable
sign of a decline in-a-given government’s potency.

_Resistance to central authority is not always the same, however;

~“its nature changes as development proceeds. We shall touch upon

two points in this connection. The first concerns the varying
intensity of resistance as political development passes from one
stage to another, and the second relates to the role of political
‘parties. /'Regarding the first, it should be noted that, at the
beginning of the expansion of central authority, resistance to
penetration and to the extraction of resources is very strong. Local
groups, held together by ties of religion or language or a history of
autonomy or sometimes all three at once, fight desperately to keep
free of central rule and escape incorporation into the larger
national unit. This resistance, led by local elites, is usually
overcome in favor of the central authority by force of arms over a
period of several generations. Read the story of Sweden or Russia,
of Italy, France, or Germany in the seventeenth, eighteenth, and
nineteenth centuries, or the story of Pakistan, India, Indonesia,
Iran, Iraq, or so many of the countries of Africa today—it is
everywhere a tale of local wars, of alliances among local lords
against the central authority, of the constant maneuvering of the
central authority to divide and conquer its enemies. This struggle
lies at the heart of all histories dealing with the creation of states.

But it should be noted that, by and large, midway along the
developmental trajectory the military forces, the police, and the
bureaucratic bodies that constitute the repressive and extractive
mechanisms of the state are already solidly in place. Rebellion at
the periphery has been crushed; the state has “won” its internal”
battle, at least for the time being. One would hypothesize that this
is the point at which the power of the central political elite has
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reached its maximum. The sources of former resistance have been
eliminated, and new opposition has yet to emerge. In such
situations, political power and political flexibility are at their
apogee.

As development continues, however, new groups begin to take

shape, destined to become, often decades later, the sources of .

effective resistance to central authority in general and to govern-
mental extraction of resources in particular. The difference be-
tween the resistance offered by such collectivities at the beginning
and in the second half of the developmental trajectory is that the
latter resistance is largely, albeit by no means entirely, nonviolent,
has far more power behind it, and, most important, proves far

more effective than the former. TR

The resistance offered to the central elite in the very last phase
of the developmental process is rooted in two major politico-
economic consequences of the industrial revolution. As develop-
pfent unfolds, the new socioeconomic structure gives rise to an
fenormous number of coalitions of both producers and consumers

| seeking political help and redress either to diminish their own tax /

i burden or to obtain additional benefits for themselves out-of
" \common funds. The economic leaders owe their power to their
possessing the means of production and to their control over the
capital required to finance economic growth. This usually-earns

them admission to the ruling coalition; and, indeed, the leaders of -

the new economy gain access to political power very early on.® The
masses, on the other hand, derive their influence over political
decisions from their incorporation in the new productive machine
as workers and consumers, their chief source of power being the
services they render as a labor force. But the masses not only man
the economic system; they also provide the sinew for the rapidly
expanding military apparatus. Since work and fighting are the twin
pillars on which the power of the state and its leaders rests, the
authorities have in the end little option but to accede at least in
part to the wishes of the people.

These collectivities, whose leaders are for the most part them-
selves members of the ruling coalition or at least have partial or
indirect access to it, soon have their views well represented by
members of the government prepared to defend their interests
against other government leaders; and all this, of course, makes
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obtaining cooperation and resources from them even more diffi-
cult. These groups use every political avenue they can to put
pressure on the central authorities. All political institutions—the
judiciary, the legislature, the bureaucracies—become the arenas
in which the struggle over resources and power is waged, and the
process through which this struggle is carried out is enormously
complex. The ferocious and effective resistance the different
factions put up to government demands for their resources or to
government actions perceived to be contrary to their interests, and
the maneuverings of the government seeking to head off or quell
this resistance, form the basic stuff of the story of the current
politics of every developed country in the world no matter how
powerful or hegemonic the ruling political elite may appear to be.
Which-brings us to the second of the two points mentioned
above. In developing and developed countries alikg, politigab-f
{/parties provide one of the main political arenas in Wthh‘ sp.ea.al
\interest groups fight to defend their interests. The role of parties in
democratic politics is well-known:In democratic systems, the
political parties are a recognized channel for influences running
from the bottom up. Through them, segments of the masses and
nonpolitical elites set limits on the government elites running the
state apparatus, and the party also serves as a training ground
where its members acquire the skills to influence those at the
controls of the machinery of the state. But we also alluded earlier
to the role the party plays in channeling powerful currents flowing
the other way, from the top down. Indeed, parties are primarily
institutions through which political elites mobilize the masses,
channel their behavior into orderly procedures, engineer accept-
ance of the legitimacy of their own rule, and manipulate public
opinion to gain consent for the costs of achieving national goals.
Clearly, then, as an institution the party does double duty,
allowing leaders to mobilize the masses and in turn enabling the
masses to impose limits on central government elites. Which of
these two roles proves dominant in any given case depends on a
great many factors, but there is one particularly important distinc-
tion.
The motive power for the expansion of political parties from
relatively small associations into giant institutions accommodating
mass memberships originates in elites’ efforts to prevail over other
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elites or over external enemies. The character and activity of a
given political party are likely to differ markedly depending on the
conditions under which it becomes a mass party. For the party may
expand into a mass institution as a result of economic development
or it may do so before economic development has taken place,
itself serving as a major instrument in engendering economic
growth. The part it ultimately plays in this connection will define
its essential nature and function. If the development of the
political party follows on economic development (the experience
in Western Europe and European countries overseas), “the party”
will tend to function much less as an effective tool for mobilizing
mass adherence to government policies than as a medium for
representing the section that opposes government leaders. In
other words, when the rise of the party comes about as a
by-product of economic growth, the party itself becomes a channel
for resistance to the wishes of the state on the part of the economic
elites and popular forces that emerge as a result of socioeconomic
development. On the other hand, if the growth of the party

‘precedes economic development and the party serves as a major

instrument in fostering such development, then its role is far more
likely to be that of an instrument of control over people’s
behavior, acting as a handmaiden to the civil bureaucracy in
extracting resources and seconding the mechanism of repression in

' the state.

Some -illustrations will help us make the point. In modern
Western democracies, for example, where economic growth has in
the main antedated political development, the party is often far
more a channel of resistance than a tool of mobilization. By
contrast, in the communist countries of Europe, where profound
development had to await the extensive socioeconomic reorganiza-
tion effected by the Communist party, the party is primarily
(though not exclusively) an instrument of state direction, control,
and repression. This is far more true of the communist systems of
East and Southeast Asia, where all resistance to central authority
on the part of autonomous local communities has been destroyed,
where socioeconomic growth has still not really begun, and where
the power of economic and other interest groups ranges from very
weak to nonexistent.

Let us return to the main point. The developmental process
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engenders resistance. We are not used to thinking of central
authorities as provoking the resistance they meet, yet it is clear
that they are at least a major, if not the major, offender in this
regard. When armed internecine conflict breaks out, the forces of
the state may not strike the first blow, but expanding government
power and the accompanying demand for resources are the
underlying cause of the conflict.’

Thus far in this discussion, we have separated the various types
of resistance into two neat categories. We have made it appear as if
violent resistance to early state expansion and the ever greater
violence with which the state crushes this resistance were entirely a
feature of the preindustrial era. We have also made it appear as if
the dogged, but legal and nonviolent resistance to the demands of
the state in the form of lobbying, parliamentary opposition, and
civil disobedience were to be found solely after economic systems
reach a high level of development. But this, of course, is not the
case. One finds a good deal of foot dragging and successful
manipulation of central power by groups within society even
before the hegemony of the central authority has been established;
and violent resistance to central authority reemerges frequently
even after nations have reached fully developed status. Unfortu-
nately, development does not necessarily mean peace. Think of
the separatists, the terrorists, the leaders of revolutionary move-
ments in Spain, Greece, Cyprus, Italy, Germany, and Northern
Ireland. Virtually no developed country is entirely immune to
outbreaks of violence. But the kind of resistance opposed to
central political authority is not at issue here so much as the cost;
and it is the costs of containing such resistance that indicate the
level of capacity governments have achieved. It should be firmly
borne in mind, of course, that political capacity is seen in relation
to the economic resources available, the state’s ability to govern
being reflected in the percentage of total product it succeeds in
directing to its own purposes.

The relation between economic development and extractive
capacity as indicated by the political costs of tax collection should
be very different from the pattern established between the share of
total product collected by the government and economic growth. -

- Political capacity should be low, and political costs should be very
high at the beginning of development. Political costs should go
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down steeply thereafter up through the first half of the develop-
mental trajectory, and this drop should be accompanied by a sharp
rise in extractive capacity. But costs should rise steeply again once
the nation achieves developed status, and the extractive capacity
of the political system should stabilize. Figure 7 suggests the
relation one would expect to find between the costs of political
extraction, the extractive capacity of the system, and economic
development.

It is clear that the two curves do not move in parallel fashion at
all, yet the movement of the one can be used as an indicator of the
movement of the other. The reason is to be found in the
explanation we have just given concerning how and why political
costs affect the extractive capacity of the system in the precise way
they do.

Our account of the reasons for and consequences of the
expansion of states’ efforts to collect resources from their people
raises exactly the same methodological problem that faced the
authors of the demographic transition theory some fifty years ago
(see chap. 1). To grasp the nature of the process we are concerned
with here, we have to chart the full trajectory of the development
of the political system from the initial stage when the centraliza-
tion of power has not yet begun, and therefore the nucleus of
state-building elites is at best only primus inter pares among the
rival power groups in the country, to the stage of power maturity
when, regardless of government forms, power has effectively been
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Fig. 7. Economic development, political costs, and extractive capacity.
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centralized. But this requires a series of data stretching back two
centuries or more. Because the necessary data simply do not exist,
we are obliged to fall back on exactly the same method adopted in
elaborating the theory of the demographic transition. Qur design,
in other words, will involve taking a cross section of the present
international system, which includes underdeveloped, developing,
and developed nations, and assuming that the interaction between
taxation and political power in each of these three groups will
represent the fundamental features of the corresponding stage of
the historical dynamic described in this chapter.

As we pointed out earlier regarding the use of this method in
constructing the demographic transition theory, the assumption
that the developing world of today will follow in the footsteps of ~
contemporary developed nations is dubious. We still believe this
assumption is valid, however. True, the processes of development
vary widely across countries and over time owing to marked
differences in technology and population pressures and owing to
fluctuations in start-up costs since currently developed nations set
out on the road to development. Yet the underlying dynamic of
development changes very little, at least in its essentials. What
does vary is the catalytic influence that changes in any one sector
of national life exert on other sectors. But, again, we cannot claim
to have proved that a cross-sectional view of the current system
can be regarded as an accurate representation of the dynamic of
politicoeconomic development as it has unfolded in the historical
experience of today’s developed countries.® Nor, a fortiori, can we
claim that it provides a genuine insight into the nature of politico-
economic development. We simply assume this is the case while

admitting that there is at present no way to validate this assump-

tion empirically. For the moment, the true value of this method
remains a matter for theoretical debate. »,
Here an important point needs to be made.It is clear that, in the |
contemporary era, state building and the expansion of the political
system can proceed a very long way without concurrent socioeco- ‘
nomic development. This trend is particularly visible in the case of
communist nations of East Asia such as Vietnam, China, and
North Korea. The achievements of these nations in building up
their political systems to the extent that they have suggests that the
Process of state building under today’s conditions is far more
independent of concurrent socioeconomic change than was true in
the European experience at the same point in the trajectory of
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development. But this greater degree of independence from
socioeconomic development is precisely what highlights the influ-
ence of political development on vital rates.

Another point demanding attention is that the measure of
political costs we have devised (see chaps. 3 and 4) seeks to
separate the impact of political growth from that of economic
growth. However, it succeeds in doing so only imperfectly. As will
be seen below, we dealt with this problem at the operational level
by controlling for gross national product in our analysis.

And yet another matter requires some comment here. Our
belief that differences exist in the severity of the political costs
different countries pay in extracting resources from their societies
is also almost entirely inferential, based on the way we think the
process of state building works. Our inference provides an answer
to a fascinating question. Why are the political systems of some
countries so much more effective than those of others at a similar
level of socioeconomic development? Is it correct, as so many
observers are wont to say, that the difference lies in their
willingness to make the necessary effort? This view has a certain
surface plausibility, but when one thinks of concrete cases one is
troubled. Why, throughout all the years of its struggle with the
North, did South Vietnam fail to attain the same level of political
effectiveness as the North? It had every reason and every oppor-
tunity to do so. It seems plausible to argue that the South tried, but
failed, and paid with its life as a result. The same question arises
with respect to many other countries. Why has not India’s political
system, for instance, managed to become as effective as China’s?
The Indians seem able only to talk a good game: Why so little
action? Nor are South Vietnam and India alone in this. No matter
how great and visible their need, no matter how hard they try,
many countries do not seem able to develop politically. What
makes it so difficult for them to scale the rungs of the developmen-
tal ladder? It is not, in our view, simply for lack of trying. What,
then, holds them back?

We think the key to an explanation is that the laggards must pay
increasingly large costs at the margin in order to extract additional
resources; and given the social, economic, and political structures
of their countries, they simply do not have the wherewithal to meet
this need. The costs central governments must pay at the margin to
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acquire fresh resources vary profoundly and predictably for coun-
tries traveling along the developmental continuum. The matter is
not fundamentally dissimilar to the predicament in which any
private person may find him or herself when seeking to borrow
money. The interest charged sets limits on how much, if any, of the
necessary money can be borrowed. The marginal costs of extract-
ing resources represent, then, the interest that must be paid if
nations are to improve their political performance. Our theory
leads us to expect that these marginal costs are high at the
underdeveloped and developed levels, but that they are low for
developing countries, that is, at the intermediate stage in the
process of development. We shall return to this point below.

Political Power and Vital Rates

Everything we have had to say about the growth of the state,
about the way the growth of the state is related to the growth of
the extractive capacity of the political system, and about the way
both are related to the evolution of political costs is critical in
defining the model of the link between politics and rates of births
and deaths proposed in this book. The important question is, of
course, how the interaction between economic and political
growth and the costs associated with extracting resources is related
to the movement of vital rates described in the preceding chapter.
We shall try very briefly to show how all these factors come
together, thus adding the final piece to the model of the connec-
tion between politics and demography. We shall then be ready to
undertake the empirical analyses detailed in the chapters that
follow.

Establishing the link between the political transition as defined
in this chapter and the demographic transition as described in the
last chapter is an intricate task. Its complexity stems from the fact
that we must bring political capacity, political costs, vital rates,
and economic development into relation to each other, even
though each of these variables evolves along quite different lines of
its own. Bringing together the movements posited for each of the
variables bearing on the demographic and political transitions, we
obtain the model depicted in figure 8. Note that extractive capacity
is represented simply by taxation adjusted for policy preferences.
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We have hard data at our disposal for this variable, as also for vital
rates. For political costs, on the other hand, as we shall see in the
next chapter, we have had to use an estimate.

The model displayed in figure 8 suggests that there are both
positive and negative relations between vital rates and political
behavior. If we look at vital rates and extractive capacity we see
that, as capacity goes up, vital rates come down. Very roughly,
then, the relation is inverse. On the other hand, when we look at
the relation between vital rates and political costs the picture is
somewhat confused. In phases 1 and 2, corresponding roughly to
the stages reached by the underdeveloped and developing nations
of the world, the relation is distinctly positive: as political costs go
down, so do vital rates. But at the developed level things at first
seem quite messy. As nations begin the climb from developing to
developed status costs go up, but the descending curve of fertility
and mortality flattens out. There seems, then, to be no relation

HIGH
Vital
Roles
LowlL _J
e HHGH ™ e &
Extractive

Capacity

LowL
HIGH[™

JL_

Political Costs

Low

ECONOMIC DEVELOPMENT
Fig. 8. The political and demographic transition model.

The Political and Demographic Transitions 61

between births and deaths on the one hand and the political costs
of extracting resources on the other.

How is one to explain this apparent lack of connection? First of
all, we assume that a connection does in fact exist. The reasons
why vital rates and the costs of extraction nevertheless seem
unconnected are, we believe, as follows. As we indicated when we
discussed the link between political costs and extractive capacity,
the extractive capacity of the system decreases and flattens out as
costs increase. But, of course, the other side of the equation is also
affected. When the share of the total product extracted by
government stops increasing, the costs no longer continue to rise;
they stabilize as well. In the second place, it seems entirely
reasonable to argue that there will be a lag between the halt in the
rise in costs and the cessation of the rise in the curve of extractive
capacity; for it is at that point where the costs become “too high”
that growth in the rate of extraction subsides. A similar lag will,
moreover, be observed in the relation between extractive capacity
and vital rates. As costs continue to rise, though more slowly, and
extractive capacity ceases to increase, politics ceases to push vital
rates downward. And as a result of the consequent stabilization of
pressures from the economic and social sides, vital rates also
eventually stabilize.

This, then, is our theoretical model of the link between vital
rates and politics, setting forth our expectations of how political
and demographic behavior will evolve in relation to each other and
the reasons why the relation between the two should take this
form. Now that we have armed ourselves with a model of how
political and demographic variables interact, thus enabling us to
give our theory testable form, let us turn to the problems of
rendering our constructs operational.



62

The Operationalization
of the Measures

Introduction

We have pointed out that the reason the effects of
political development on fertility and mortality have
not been tested before lies in the absence of a rigorous
measure of the independent variable, political develop-
ment. Now that such a measure has been constructed,
however, such an analysis at last becomes possible.
This enables us, moreover, to test our hypothesis that
growth in political capacity and change in vital rates are
inversely related—that increase in the capacity to gov-
ern will be reflected in a decline in rates of births and
deaths. Our next step is to give a detailed account of
exactly how we arrived at the index of political develop-
ment we are going to use here. The measure in question
is, after all, entirely new and not yet in common use,
so a detailed account of what went into its elaboration
and how it has been used will be of particular inter-
est.!

Let us recall some of the points made in the preced-
ing chapter. In our view the extraction of resources is a
critical measure of the government’s capacity to meet
the wider demands placed upon it by its own elites, and
also by the masses of the population and the foreign
and domestic socioeconomic environments in which all
political systems are lodged. Taxes give an excellent
indication of governmental presence and penetration,
for there is no other operation of government so
heavily dependent on mass support and the govern-
ment’s ability to instill respect and even fear in the
population. Rarely, moreover, are individuals so di-
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rectly and massively affected by government; even more rarely,
whether as individuals or as collectivities, do they so vigorously
resist government intrusion into their private lives. And yet
without some form of taxation there can be no national purpose,
and success or failure in imposing taxes and extracting revenue
therefore supplies a perfect indicator of a government’s capacity to
obtain and maintain real popular support.? Thus it is natural to
use taxes and other forms of revenue data to construct our meas-
ures.

Let us turn, then, to the operationalization of our measure of
political development.

The Political Measure and Its Components

We shall do two things. First, we shall describe in very gener-
al terms how the measure has been constructed. Then we shall
pass on to a detailed description of the way the components
of the measure have been rendered operational, how they fit to-
gether, and why the construction of our index took the form it
did.

In our index the measurement of the political costs in-
curred by governments in raising taxes, a matter discussed at
some length in the previous chapter, is used as an indicator
of the political system’s capacity to perform its various func-
tions. In its bare bones, the measure being proposed is as fol-
lows.

We estimate ““the maximum” that a given political system could
possibly extract, then subtract from this “maximum value” what
the system has ““actually extracted.” We next adjust both values to
ensure that economic differences do not confound the evaluation
of political performance. Finally, we take the difference between
the two adjusted values to represent the share the government has
not been able to extract. Assuming that governments extract all
they can, this share expresses the magnitude of political costs—
the higher the costs, the smaller the share relative to the maxi-
mum.

The reader may find this roundabout way of measuring political
capacity rather amusing. Tortuous though it may be, however, this
procedure is the only one available so long as it remains impossible
to measure directly all the components of poli.ical costs of
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extraction. This inferential measurement procedure, bizarre
though it may seem, is not without parallel in the natural sciences.
One is reminded of Max Delbruck’s® charming comment concern-
ing the study of bacteriophage viruses before the electron micro-
scope had been introduced:

One might wonder how the biologist can learn anything
about the behavior of organisms so small. . . . The answer is
that the bacterial viruses make themselves known by the
bacteria they destroy, as a small boy announces his presence
when a piece of cake disappears.

Governments, of course, are not little boys, but they too, perhaps,
make their strength known by the slice of the revenue pie they
wanted but were unable to get. And if this is the case, then the size
of the slice, once it is known how big it might have been under
ideal conditions, should give us a fair idea of their capacity and
strength.

The measure we propose, then, contains three major compo-
nents:

a. The first is the estimation of the maximum amount a state
could possibly be expected to extract if it had the necessary tools
and set about extracting resources from its people with all its
might.

b. The second component is the share of the total product the
state has actually collected, that is, the state’s actual extractive
capacity.

c. The third is the measure of the political costs of extraction,
which determine the point at which the state has to stop extracting
resources on its way to the maximum.

A further element enters the picture, however, one that is not a
component of the model as such but an inference based on of the
results we obtain. This additional element is the conception of the
marginal political costs paid by the state in levying resources. We
shall have occasion to return to this element, already discussed in
the preceding chapter, during our account of how our model
works.

Let us now turn to a closer definition of each of these three
major components of the measure, to the discussion of the
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reasoning behind them, and to the more detailed explanation of
the indicators used in each case.

The Actual Extractive Capacity of the System

Let us begin with the extractive capacity of the system. As the
reader is by now aware, we shall use taxation—taxes actually
collected—as our measure of extractive capacity. Extractive capac-
ity is used as an indicator of the overall capacity of the system, by
which we mean its capacity to perform the tasks imposed on it by
the domestic and foreign environments in which any political
system is rooted. It is not possible at present to assess directly the
growth and performance of various political institutions that make
for political capacity. To do this one would first need to analyze the
formation of the political coalitions required to make decisions,
the operational codes employed in such decision making, and the
performance of the political networks linking elites and masses
together so as to permit the former to mobilize and draw on the
support of the latter. Then one would need to determine the
contribution each of these factors makes to the capacity of the
system as a whole, combining the values derived for the different
components to come up with a total. Were it possible to do all
these things, our problems would be solved. The fact remains that
it is not. Nevertheless, for the reasons discussed earlier, the ability
to extract resources is a good indication of the overall capacity of
the political system; and the use of revenue data is certainly a first
step in measuring differences in the extractive capacity of the
various countries in the international system.

We should note, however, that the share of resources obtained
by a government has major limitations as a comparative measure
of the capacity of governments unless one also has a standard
against which the performance of each government can be evaluat-
ed. The maximum is used as such a standard.

Moreover, although theoretically taxes are almost an ideal
indicator of the extractive capacity of the system, taxation or
revenue levels cannot be used directly as an indicator of the
political component of extractive capacity. The taxes actually
collected in any country are always the product of the operation of
both the economic and the political subsystems of the national
society. One cannot be sure, then, on the basis of total revenue
alone, what part of the total is to be imputed to the contribution
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made by each of the subsystems on its own, and one cannot
therefore estimate directly the performance of the political system
per se. Taxes, then, furnish our measure of the extractive capacity
of the political system, but this measure unfortunately confounds
economic and political factors; nor have we a direct means of
disentangling the two. Even the use of a tax ratio does not
sufficiently eliminate the presence of economic factors. But if we
cannot directly distinguish between the respective contributions of
the political and economic subsystems, we have managed to do so
indirectly. Introducing the conception of maximum extractable
revenues and using political costs as the ultimate measure of
political capacity, as discussed below, offers a better way of
distinguishing economic from political effects. We should make it
clear that we can never distinguish completely between economic
and political effects. Whatever indexes we may develop for this
purpose must therefore remain fairly crude and approximate.

Another point needs to be raised. We should note, first of all,
that any model must assume that the system’s performance is
equivalent to its capacity—that capacity, in other words, can be
inferred directly from performance. But in constructing a model
one must also take pains to minimize the suspicion that the level of
extraction of resources reflects not only systemic capacity but also
personal capacities and preferences of political leaders as individu-
als; that is, that a country’s performance in raising taxes is in part a
function of the character and will of individual political leaders,
inevitably implying that a good deal of the variation in tax
performance from one country to another arises because some
political leaders are able and willing to put their shoulders to the
wheel and push while others are not. This interpretation, though
perfectly plausible and the intuitive reaction of many observers to
events on the political scene, is fundamentally flawed. Moreover,
were this viewpoint adopted without qualification, it would cast
serious doubt on any attempt to measure political capacity by
measuring the collection of revenues. For if it is possible for
leaders to extract less than their system will yield simply because
they fail or refuse to try hard enough, how is one to know whether
poor performance in this regard represents the system’s inability to
raise the necessary resources or merely leaders’ personal inability
or unwillingness to extract them?

Our own interpretation of the problem is that levels of taxation
are in very large measure “decided” by political structures; that is,

—
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by the political coalitions formed by elites and their clientele that
make up the power structures of any country. They are not
therefore imputable to the will of a finance minister or even a head
of state.* We argue, in other words, that some governments
perform better in extracting resources than others not because
their political leaders have more backbone, but because the
political coalitions that thrust such leaders into positions of power
permit them to impose that much more taxation. This may seem a
difficult view to accept, but the reader should be aware that the
model we present here contains such an assumption. We, of
course, believe it is valid. We recognize, however, that there is as
yet no way to demonstrate its truth by empirical means, and the
reader may feel more comfortable in granting it solely as a working
hypothesis, suspending judgment for the moment as to its accura-
cy. We shall return to this problem in our discussion of political
costs.

Maximum Extractive Capacity

Let us now move on to the second component of our model and
the problem of determining the maximum extractive capacity to
which political systems can aspire.

As we have already indicated, in making the subtraction that
will yield the index of actual political capacity at the heart of our
model, the subtrahend is provided by the total of the taxes the
state manages to collect. To be sure, as we shall see more
particularly below, some adjustments will have to be made to this
figure, but establishing the subtrahend will prove straightforward
enough. But what is the minuend?

The second key to the operation of our model rests on establish-
ing the absolute upper limit on what governments can extract from
their societies. Conceptually, establishing the maximum possible
share of total available resources a government may hope to
obtain is simple. We may define this maximum by taking the case
of that nation in which the government, endowed with the
necessary political tools and single-minded commitment, has
demonstrated more than any other the ability either to persuade or
to compel the population under its authority to surrender into its
hands the resources it needs. The performance of this government
may then serve as a standard by which to assess the performance of
other governments. But if defining what we mean by “maximum
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extractive capacity” presents no special difficulties in principle, the
practical problem remains of determining how one is to render this
concept operational. How do we actually establish what this
maximum is? How do we choose which country should serve as a
standard for comparison?

The problem is intriguing, and the way we propose to solve
it—the method we shall follow in seeking to identify the country
that will best serve as a standard of comparison—is to observe the
tax performance of countries engaged in total war. For it makes
sense to think that the governments of nations locked in mortal
combat, where the liberty and even the existence of each comba-
tant will depend on the outcome of the fighting, will try their
hardest, and that both masses and elites, faced with the grim
reality of what the loss of the war would mean, would be ready to
make the maximum sacrifice required of them.

Fortunately we dispose of the results of previous research in
which, in an attempt to find a means of predicting the outcomes of
international conflicts, experiments have been carried out with
measures of political and national capabilities. The best perform-
ance posted by any of the combatants in the wars examined in this
research will became the standard used here.

Among the combatants in the conflicts studied® (and one should
repeat that in these conflicts all the principal combatants fought
with all their might for their very lives, thus assuring us of the
wholeheartedness of their efforts, the maximum possible extrac-
tion of resources being literally a matter of life or death) there
were two nations, one from the ranks of developing countries and
one from the already developed world, that extracted far more
resources than any other nation in any war for which data were
available. The nations in question were North Vietnam during the
recent conflict between that nation and South Vietnam (helped by
the United States) and Great Britain in World War IL. North
Vietnam extracted 47 percent of its gross national product from its
population during the Vietnam War, and Britain, in its fight
against Hitler, allocated 54 percent of its gross product to defense.
The two proportions do not represent exactly the same thing, of
course, since in the case of the British the fraction of the total
product indicates only what was specifically allocated to the war
effort. They are nevertheless similar enough to be used together
without problem.® We did feel, however, that the estimates for
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North Vietnam might be too extreme to serve as a reasonable
standard for all other developing countries, and we knew that the
fraction expended by the Vietnamese for defense would be smaller
than the total share Britain extracted from the GNP for this
purpose. To be as conservative as possible, therefore, the maxi-
mum share one would expect could conceivably be extracted by a
government and devoted to a single, specified purpose was adjust-
ed to 40 percent for developing countries and to 55 percent for
developed countries: 40 percent and 55 percent then became the
maximums used for nondeveloped and developed nations respec-
tively.

No other country ever achieved the levels of extraction realized
by North Vietnam and Great Britain. It seems reasonable to
argue, then, that British and Vietnamese performance in the hour
of greatest national danger could be taken as a fair indication of
the maximum level of extraction possible by developed and
developing countries. Thus, if all other developing countries had
the political system possessed by North Vietnam and found
themselves under the same necessity, they too would be able to
extract for a single purpose the same proportion of resources.
Similarly, all developed nations would be able to match British
performance in World War II if only they had Britain’s political
capacity.

Here, an aside. If the extraction of resources provides an
excellent indicator of the general capacity of a political system, and
if the levels of extraction attained by Britain and North Vietnam in
fact furnish a rough but generally accurate indication of the
maximum political capacity of developed and developing coun-
tries, then we catch in this a glimpse of a possible solution to a
problem that has never been approached before: an insight into
the size of the contribution socioeconomic development can make
to political development. How much more can a political system
extract once the national society has achieved a high level of
economic development? The maximums we have chosen for North
Vietnam and Great Britain give us some indication, for the size of
the contribution made by economic to political development
should be very roughly equal to the difference between the
maximums established for developing and developed countries. In
other words, the magnitude of the increase achieved in political
development through social and economic development will be on
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the order of 10 to 15 percent more in extractive capacity. But that
is so only if one assumes that North Vietnam and Great Britain
were political “equals” in extracting resources from their popula-
tions.

A second point. Our findings suggest that there is no relation
between the form of government and the capacity to govern.
Great Britain was a democracy while its major antagonist was a
totalitarian dictatorship, yet Britain bested Hitler’s Germany by a
substantial margin. North Vietnam, on the other hand, was a
totalitarian dictatorship, yet its performance in raising resources
while being bombed and blockaded, and with its youth decimated
by the war, was incredible. It should be kept in mind, moreover,
that North Vietnam had a per capita product of only slightly more
than one hundred dollars per year. One certainly could not argue,
therefore, that the government of Ho Chi Minh succeeded in
extracting so high a level of resources because the Vietnamese
people had riches to spare for their government. The implications
of this matter, if confirmed by later research, will prove of the
utmost significance for the study of politics.’

Adjustments of Actual and Maximum Taxation Levels

The two critical elements in our model are the maximum
potential level of extraction and the amount of revenue actually
taken in by governments in the form of taxes. But the two values
obtained in this connection require adjustment.

The need to impose controls is easy to explain. Given our desire
to employ the extraction of resources as an indicator of relative
government performance, it is essential that one correct for
features in the national systems that, left untouched, may seriously
distort our results when comparisons are made.

Two sets of differences are particularly relevant. The first
concerns the policy preferences of the elites and their publics.
After all, when we attempt to evaluate political capacity and
performance we must take into account just what it is that
governments are trying to do. The government of Sweden, for
example, prefers to take care of the health needs of Swedes
through the public sector and therefore must tax the Swedish
people to defray the costs of these health services. The United
States government, on the other hand, provides for health needs
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through the private sector. It does not, consequently, tax the
American people for a service it does not perform, with the result
that the overall level of taxation is lower in the United States than
in Sweden. It would be foolish, however, to think of the United
States government as less capable of fulfilling its basic responsibili-
ties than the Swedish political system simply because American tax
levels are lower than those of Sweden. Some sort of adjustment
will, then, have to be made to correct for the policy preferences
reflected in the respective levels of taxation of these two countries.

The other factor one must adjust for consists of differences in
the tax bases of the various countries in the international system.
When we consider the maximum possible share that governments
can be expected to extract from the pool of total national
resources, it becomes clear that some countries enjoy a pro-
nounced economic advantage over others. Specifically, large num-
bers of countries in the contemporary international system have
large mineral deposits or are considerable producers of agricultur-
al commodities sold on the world market, and this agricultural or
mineral wealth places substantial sources of revenues at the
disposal of their governments. Some nations, then, have very
prosperous economies while others rely almost entirely on subsist-
ence agriculture: Some countries dispose of vast mineral resources
or are major exporters of highly prized commodities that yield
them a favorable balance of international trade, while others are
forced to import large quantities of goods. The task of government
in collecting taxes thus becomes far easier or far more difficult
depending on the economic circumstances, and if these circum-
stances are not properly taken into account our evaluation of
government performance could be seriously distorted. In the case
of the Organization of Petroleum Exporting Countries (OPEC),
for example, given the colossal revenues derived from oil, it would
clearly be a mistake to conclude solely on the basis of unadjusted
data relating to taxation that the governments of these countries
are more capable than the governments of other, less fortunate
nations. And, indeed, if one controls for the enormous share of
their revenues represented by oil income, the governments of the
OPEC nations drop in any measure of capacity toward the bottom
of the pile, where they belong. Thus the need to control for
advantages or disadvantages in the tax bases of the countries
should be plain.
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The data we used relating to taxes were, then, adjusted to
reflect policy preferences, and the maximum level of extraction
was adjusted to allow for variations in the size of the tax base.
Regarding the latter set of adjustments, we tried a number of
controls. Some were retained, but others, failing to make adequate
allowance for advantages or disadvantages in the tax base, were
discarded. It should be noted, moreover, that the adjustments
effected here should be considered nothing more than what, in the
parlance of the trade, is called “a first cut.” Experiments are
needed to elaborate more refined controls than those used here.

Yet another point needs to be made in this connection. The
adjustments in our estimate of the maximum share of resources
that governments can be expected to extract and in the levels of
taxation that they actually achieve were different in the case of
developing countries from those we made for developed nations.

Let us begin by describing the adjustments we made to control
for differences in policy preferences in the taxes of developing and
developed countries. First, we excluded nontax revenues. Second,
given the appalling needs and the enormous lack of resources
experienced in the developing world, governments do not have
much choice in the expenditures they make; very few services can
be provided at a very low economic level. Social security is the
only major area in the realm of expenditures in which differences
are found. Some countries spend a significant proportion of the
little they have on social security while others do not. It should be
noted that, in the case of taxes collected for social security,
governments exercise no discretion; they simply gather funds
earmarked for a specific purpose and immediately redistribute
them. But discretionary funds are precisely the ones we are
interested in as an indicator of political capacity. The adjustment
made to correct for social security payments was therefore quite
simple: we subtracted social security taxes from the total taxes
collected.

Adjusted extraction ratio = (general government revenue
— nontax revenue — social security contributions)/GDP

In the case of developed countries, however, more is required
to assess not only what governments take from the population, but
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also what they give back. In addition to adjusting for social
security benefits, we had to apply two further controls in estimat-
ing the taxes collected in these nations. One control was for health
expenditures and the other was for expenditures in education:
expenditures that, alongside social security benefits, represent
between them the major source of government spending for the
welfare of their populations. There is a good deal of variation from
one developed country to another in the level of expenditures for
health and education.

However, such differences are effectively eliminated by intro-
ducing social security expenditures into the model. Thus the
adjusted extraction ratio for developed countries is estimated as
follows:

Adjusted extraction ratio = (general government revenue
— nontax revenue — social security expenditures)/GDP

Let us now turn to a brief account of the way we adjusted the
estimates of the maximum possible share of total national re-
sources that governments could be expected to collect in the form
of taxes in developing and developed countries. As we indicated
earlier, our concern centered on possible distortions stemming
from the fact that some countries possess great mineral wealth or
large export sectors in their economies while others do not, a
circumstance that risks severely biasing comparisons of govern-
ment performance in taxation. Such economic assets make it
considerably easier to raise revenues, in part because it is simple
for governments to tax exports or the mining of minerals and in
part because of the ballooning of prices for such commodities. In
such cases the enormous revenues governments receive are not so
much a sign of the effectiveness of the political system as of purely
economic advantages that make it possible for them to gather
substantial revenues in spite of poor political performance.

Controls, then, were essential, and we attempted to adjust for
tax revenues derived either from the mining share of the GNP or
from exports. We found, however, that only the mining share of
the GNP seemed to affect the results. We think the reason
adjusting for exports as a share of GNP failed to prove an effective
control is that, because the only data available are those for total
exports, it proved impossible to separate traditional economies
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(those with a commercial agricultural sector that, though tied to
the international market, is separate from the indigenous econom-
ic and social systems) exporting solely agricultural commodities
from modern nations exporting both industrial and agricultural
commodities. But, of course, the whole point of controlling for
exports was to distinguish nations with dual economies from
modern economic systems. Data on total exports did not, then, do
the job. As noted, however, controlling for revenues derived from
mining worked. Adjustments for mining revenues were carried out
in such a way as to increase or decrease the maximum according to
advantages or disadvantages in national tax bases as a result of
mineral possessions:?

Adjusted maximum extraction ratio = maximum extraction
ratio in war X (1 + [mineral production]/GDP — [mean
mineral production]/GDP)

where the maximum extraction ratio in war is 0.55 of GDP for
developed nations and 0.40 for developing nations.

As a result of this adjustment, if a nation produced more
or less than the average of the production of all nations in
the sample, that amount was added to or subtracted from
the maximum extraction level. This adjustment proved impor-
tant in the case of developing countries with vast mineral re-
sources.

Political Costs

Let us now turn to the last element in the model. The concept of
political costs is critical to the working of the model, and we
discussed this concept at some length in the preceding chapter.
Political costs are the resources required to build up the repressive
mechanism of the state (the armies and the police forces), the
extractive mechanism of the state (the bureaucracies), the mobiliz-
ing institutions (the political parties), and the fund of resources
necessary to co-opt the remaining resistance to the central authori-
ties emanating from various quarters of the society. Such resist-
ance, one will recall, takes the form of open violence and warfare
at the beginning of the process of state building and continues in a
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more peaceful but no less stubborn manner once economic
development has begun in earnest.

We measure political costs by taking the difference between the
adjusted maximum quantity of resources a country is expected to
collect and the amount of adjusted revenues actually collected.

Political costs = [adjusted maximum extraction ratio
— adjusted tax ratio] x 100

The key to the model is rooted in this comparison. The reason
we take the gap between these two figures to reflect political costs
lies in our answer to the following question: Why is it that most
nations, most of the time, do not achieve the maximum possible
level of taxation? The reason is not that they do not want to. As we
explained when we discussed our adjustments of the data we used
in analyzing political performance, we have already taken into
account what governments give back as well as what they extract
from their societies. It is our view, rather, that structural compo-
nents play the dominant role in setting limits. Our model rests on
the assumption—one we believe is valid—that all political leaders
of whatever stripe will try to extract all the resources they can,
given what they are trying to do. If they fail to collect all they need
to carry out their plans, it is because they cannot: Either because
they do not have the tools to impose their will or because the
opposition is too strong, they do not possess the wherewithal to
meet the political price they must pay to reach the maximum.

Such an interpretation finds strong support in the case of
currently developed countries. Why do they fail to reach the
maximum level of extraction estimated for them? The problem is
certainly not economic; developed nations have a good deal of
surplus wealth that government could tap. Yet the fact remains
that this wealth is not tapped, and the governments of these
countries often are in serious fiscal trouble. The answer obviously
is that there are political obstacles to raising the funds they
require, obstacles they cannot surmount. Or take the opposite
angle of vision on the problem. How was North Vietnam able to
extract almost half the gross national product from its population
during the Vietnam War? It was certainly not because the Viet-
namese had great wealth to spare their government, for, as we
have already indicated, the per capita product of North Vietnam
during the war was only about one hundred dollars a year.
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A number of points need to be noted at this juncture. The
measure of political costs used here bears almost exclusively on
political behavior. Consequently, quite apart from serving as an
indicator of government capacity, it permits us to circumvent the
problem that arises because taxes result from the combined
operation of the economic and political subsystems. If all one has
to work with are revenue totals, one cannot disentangle the
respective contributions of the political and economic sectors to
total government resources—a circumstance that, for obvious
reasons, makes it difficult to arrive at a correct assessment of
government performance.

Now consider. The estimate of the maximum level of taxation
countries can be expected to reach under ideal conditions has been
obtained by using as a guide the taxation performance of combat-
ants locked in mortal combat in total war. But war is a political
phenomenon, not an economic one, and during hostilities—what-
ever part they may have played in initiating them—economic
interests have to take a backseat. Moreover, the maximum has
already been adjusted to correct for differences in the tax base.
Therefore the method by which we arrive at the maximum is free
of economic considerations.

The same cannot be said of our index of actual political
performance. In devising our measure of political capacity, we
have advanced the hypothesis that, if countries fail to reach the
maximum level of taxation we have estimated they ought to
achieve under ideal conditions, it is because there are political
obstacles to their doing so: the political costs involved in extracting
resources are too high. Because we use total tax collection, which
is a function of economic and political factors, as the subtrahend in
the subtraction that gives us our index of political costs, the
operation of the economic system plays only a very peripheral role
in this measure. Thus a substantial portion of the effect of politics
remains commingled with economic effects in a way that leads us
to underestimate the political factors, since part of these factors
—the part included in actual taxation—are not included in our
measure of political costs. How much of the political effect is
embedded in such measures as GNP is impossible to tell at
present. But we submit that the amount is indeed substantial. This
comment should be kept in mind when we examine the results of
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our analysis. Those results portray only the effect on vital rates
exerted by that portion of the political system that we have
succeeded in disentangling from nonpolitical influences.

As the second point to be made at this juncture, we suggest that
there is another way of thinking about political costs and political
capacity. The reader may think of political costs in terms of the
flexibility or freedom a government enjoys: not so much in terms
of the resources a government has already obtained but rather of
how easy or difficult it is for it to obtain new resources. This is an
old problem, often debated. Does the very rich man whose income
is fully committed to creditors, wife, and profligate children have
any financial power? Or, more to the point, compare once again
the United States and Sweden. The Swedish government taxes
proportionately far more heavily than the American government.
But Swedish leaders are less free than American leaders in their
allocation of resources. They have little choice about how re-
sources are to be spent, since what they collect is already commit-
ted to specific programs; and because they tax so heavily, it is
extremely difficult to increase their revenue. Is it, then, incorrect
to think of the United States government as being more capable
than its Swedish counterpart on the grounds that, even though the
latter succeeds in raising greater sums in taxes, the former has
more flexibility in undertaking new programs?

It should be clear, however, that this focus—not on what
governments do with the resources at their disposal, but rather on
how easy or difficult they find it to raise new resources—has
already been implicitly included in our estimate of political costs.
When all is said and done, the costs involved in raising resources
and the degree of choice governments exercise in initiating new
programs constitute two sides of the same coin, and they are of
course inversely related to each other. For when the political costs
incurred in collecting additional taxes are high, the range of
options open to governments will be correspondingly narrow and,
naturally enough, as costs come down, the range of options widens
accordingly. The forces over which governments must prevail in
gathering resources are the same forces they must contend with in
deciding how those resources are to be used. Their success in one

area of performance can consequently be accurately inferred from
the other.
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One final point. In the preceding chapter we suggested that
costs were not uniformly distributed across all countries at any one
time or across the different stages through which each single
country passes along the entire developmental continuum. We
argued, in other words, that political costs vary from one nation to
another and also, within the experience of a single nation, from
one phase in the process of development to another. Again, given
our explanation of the forces underlying the growth of the political
apparatus of the state, political costs should be high at the
beginning of the trajectory of political development, low in the
middle, and high once more in the stage of political maturity, at
the end of the shift from underdeveloped to developed status. The
results of the empirical analysis will indeed show that there is
substantial variation in the political costs paid by nations at
different stages of the developmental process, and this variation
displays the curvilinearity our theoretical structure leads us to
expect.

Now, it is our hunch that this curvilinearity in the structure of
costs reflects the fact that the costs of extracting resources vary at
the margins across the developmental process. Clearly, calculating
such marginal political costs would be immensely useful, but
unfortunately no good procedure yet exists for determining the
marginal costs of political extraction incurred by each individual
nation at each point in the developmental process. What is
possible, however, as the reader will see in the analysis to follow,
is a calculus that, though far less precise than we might wish, will
do for the moment. It is our view that the mean of the costs
incurred by nations at each level of development—displayed in
table 2 (p. 93)—do indeed suggest the curvilinearity which should
be present in the costs structure. We assume that underdeveloped
countries are prevented from moving up the developmental ladder
to the level of developing nations by the high marginal costs
involved in extracting the resources needed for such an ascent. On
the other hand, it is the lower costs incurred at the margin that
permit nations in the developing category to move so much faster
in extracting resources, thus enabling them to climb the ladder of
development with much greater ease. Finally, it is owing to a new
rise in marginal costs that governments at the developed level find
it so difficult to expand their capacity to extract resources in spite
of the immense wealth economic development has brought them.
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The averages in table 2 (p. 93) describe a curve following just this
sort of line.

Conclusion

Let us review very briefly the model proposed in these pages.
We establish a maximum possible level of taxation for developing
and for developed countries. The figures are 40 percent of GDP
for developing countries and 55 percent for developed countries.
We index the level of political capacity reached by taking the
fraction of total taxes over GDP. After the maximum and taxes are
adjusted on the side of expenditures for policy preferences and on
the supply side for economic differences in the tax base, we
subtract the adjusted taxes from the adjusted maximum. This is
the estimate of political costs we shall use in our analysis as the
measure of the independent variable, political development.

The Socioeconomic and Demographic Variables

While we may have chosen to explore the question of popula-
tion growth from a somewhat new perspective, we do not seek to
recast the fundamental macrolevel framework painstakingly con-
structed by other investigators. Rather, as we have indicated
throughout this volume, we accept the basic traditional view of the
relation between economic and sociocultural factors on the one
side and vital rates on the other even as we recognize the need to
specify the precise nature of this relation, which has given rise to
somewhat varying models propounded by diverse investigators,
each bringing to the task not only different disciplinary perspec-
tives but different data bases and personal preconceptions.

Our purpose is instead to contribute to the overall picture of the
determinants of vital rates by presenting our findings on what we
contend is a significant, yet till now largely overlooked and
unexplored, factor in demographic behavior. We have said that the
main factors considered by investigators from other disciplines
are, if not macrolevel determinants, then at least correlates of vital
rates. The numerous, often imaginative and sophisticated ap-
proaches applied in exploring these factors demonstrate at the
very least the incontrovertibly strong associations between vital
rates and such variables as income, education, health status, and
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cultural and religious background. In introducing the variable of
political capacity, however, we suggest that we shall not merely
improve the predictive capacity of earlier models, but also eluci-
date more precisely the workings of these other previously ob-
served relationships, thus improving the specification and
prehension of earlier models.

We have just described how we constructed our measure of
change and growth in the political system. The transformation of
the political system is, however, only one of the structural changes
that we argue play a role in bringing down vital rates in the
demographic transition. Other factors are also important causes of
the decrease: education, particularly the education of women,
urbanization, rises in income, technical innovations in medical
science and sanitation, cultural attitudes toward children all have
been shown to contribute to the downward movement of vital
rates once social and economic modernization has taken place.
Indeed, such factors are the very core of what has been called
development. But how does one combine all these factors and go
about introducing them into an overall model in order to test our
central hypothesis regarding the contribution of political develop-
ment to decreases in births and deaths?

Two alternative ways of dealing with this problem were clearly
open. We could develop a sophisticated model that would consider
all contending variables concurrently, then determine the specific
effect of political change within this overall context. This was the
complex way to go. We did not adopt this approach for two main
reasons. The socioeconomic variables listed above are known to
be highly correlated with one another and to reflect similar effects.
It was not necessary, therefore, to develop a very complex model
incorporating them all individually, for the most inclusive could
serve as an indicator of all the rest. The second reason for not
choosing this approach was that many of the steps required could
not be performed. Had we included individually all the different
socioeconomic variables involved, we would ultimately have had
to identify the various components of the political system that we
believe determine government capacity as systems advanced from
nondeveloped to developed status, suggest indicators for each of
the components we would use, and then obtain the data necessary
to estimate these indicators. But, as we have had frequent
occasion to note, given the current state of the art of measuring
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political development, this proved impossible. As the reader is
well aware, we have succeeded in measuring political growth and
development for this effort only indirectly.

Thus we chose the other alternative, which consists of using a
single measure—but the most encompassing possible—as a sum-
mary of all the various social and economic changes affecting vital
rates and then determining whether adding the measure of politi-
cal costs would add substantially to the overall power of the
model. Not surprisingly, per capita total product was chosen as the
single most powerful indicator of economic and social change.
And with good reason. It is well accepted that per capita product is |
an all-inclusive variable reflecting the effect of all of the various
social and economic factors—for example, urbanization, industri- |
alization, education—that we would have had to measure directly -
had we chosen the complex model described above. We were
reassured that this strategy was indeed correct when we compared
the behavior of the political variable with that of the different
economic and social factors mentioned earlier and found, as others
had, that the socioeconomic factors were highly correlated with
one another while the relation between them and the political
variable was weak.’ Indeed, the highest correlation was between
per capita product and the political measure. The simplicity of this
model, moreover, gave us a clear advantage. The relation between
our dependent and independent variables, should there prove to
be one, would stand out boldly, and of course the opposite would
also be true: if no relation were there, and our expectations were
not sustained by the analysis, this too would be readily apparent.

We were of course aware of the difficulties of using per capita
product as an index.! Per capita product is not a perfect indicator
of the reality we wish to index, and the many transformations of
foreign currencies into current and constant dollars made distor-
tions in our data inevitable. Clearly, had the necessary data been
available, the use of a nonmonetary index would have been
preferable. Even then, however, distortions would have arisen in
any comparison across time, for there would have been no way to
adjust for changes in technology affecting the composition of
goods produced. It was far from a perfect solution, but we
consoled ourselves that the authors of the World Bank data on
Wwhich we relied had made a strong attempt to minimize these
distortions. Finally, we knew that whatever error one had to
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contend with on the economic side of our model would be smaller
than the error contained in our political variable. It therefore
made good sense to us to concentrate on minimizing distortions
where we knew the error would be larger.

The Demographic Variables

The last step in preparing our analysis was measuring the vital
rates we wished to use as the dependent variable. Here we
encountered no real difficulties. Not surprisingly, we chose crude
birth and death rates as the central indicators. Such rates are
obtained by counting the number of children born and the number
of deaths occurring in a given year, dividing the results by the total
midyear population, and multiplying the quotient by one thou-
sand.

Though other, less gross measures of vital rates could have been
used, the reasons for using crude rates were compelling. The data
for crude rates were more readily available than those for more
refined indicators, and when one attempts cross-national, cross-
temporal analysis the availability of data is often a deciding factor
in the choice of research strategies. Crude rates, moreover, are the
ones political leaders themselves use in their decisions on demo-
graphic and related matters. But the principal reason for using
crude rates was our uncertainty whether the level of analysis at
which a large number of constraints compelled us to operate
justified utilizing more sophisticated demographic indicators.

There are, of course, limitations in the data we used. The most
important of these arises because, owing to vast differences in the
age structures of different populations, crude figures substantially
misrepresent vital rates in cross-national comparisons. How distor-
tions may come about can easily be imagined. In a rapidly growing
population, for example, the mortality rate is underestimated
because there are large numbers of young people; conversely, the
fertility rate is overestimated owing to the relatively large number
of women of reproductive age. These effects are important when
we compare vital rates across nations or attempt to evaluate the
behavior of one rapidly changing population over a period of time.
One finds, for instance, that the unadjusted crude death rate for
Greece in 1970 is lower than that for Germany even though
Germany enjoys far greater socioeconomic development. Similar-
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ly, using unadjusted data, one discovers that, since 1950, the
mortality rate in Germany is increasing rather than decreasing, a
finding that again belies the fundamental demographic reality as
indicated by the state of socioeconomic development. These
patterns are a direct result of differences in the structure and
changes in the age composition of the population concerned,
differences and changes that are not taken into account in calculat-
ing crude vital rates and are therefore patent distortions of relative
fertility and mortality levels and of the dynamic transformations at
work.

Because age structures affect mortality and fertility in different
ways, we devised two separate adjustments to minimize the
distortions in question and achieve the compatibility our design
required. We used a fairly orthodox standardization procedure to
adjust the data relating to mortality in order to eliminate the
effects of variation in age structure.!! Using a standard population,
we computed what the crude rates would be if age structures did
not vary across countries. For each time point, the age-specific
mortality rate of a given country was multiplied by the equivalent
age-specific population in a standard population. The adjusted
crude death rate was obtained by multiplying a ratio between the
cumulative total mortality across age groups in the standard
population and the size of the standard population. The popula-
tion of England and Wales in 1960 was the standard used through-
out. All adjustments were made at five-year intervals. For most
developed nations, this process simply entailed collecting readily
available age-specific mortality rates to standardize the crude data
directly.

For developing nations and a few time points in the experience
of developed countries, however, this direct approach was not
feasible. Data on age-specific mortality rates are sporadic and of
low quality. Of necessity, therefore, estimates were derived of
age-standardized mortality rates, using male life expectancy at
birth in conjunction with the Western male family of the Coale-
Demeny model life tables. These estimates, in turn, were used to
obtain adjusted crude death rates following the same procedure
described for developed nations.

It should be obvious that the choice of a particular life table is
arl?itrary and that relying on the male population alone distorts the
adjustments. More important, the use of life-table techniques
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assumes a stable population with a stable vital rate over a long
period. This assumption is seriously violated in the case of many,
perhaps most, of the developing nations. For countries that have
experienced rapid declines in mortality over the period studied,
the bias introduced may be considerable. We nevertheless felt
that, given the direction and the extent of the adjustments made,
these effects were not great enough to affect the analysis. But
further study clearly will lead to more accurate and effective
adjustments in the future.

Let us now consider birthrates. The objective here was again to
eliminate variations in birthrates introduced by age structures.
But whereas in the adjustments of crude death rates we possessed
an orthodox procedure for standardizing the data, no such proce-
dure was readily available for standardizing fertility rates. We
were eager to reduce the differential effect of the proportion of
couples of childbearing age in a given population, a number that in
a comparatively young population will unduly increase, and-in an
old one unduly depress, fertility rates. To this end, we established
at five-year intervals the ratio between the number of women ages
fifteen to forty-four in each nation in the study and the same group
in the standard population. Again the standard was England and
Wales in 1960. The adjusted crude birthrate was obtained by
multiplying this ratio by the original crude rates.

As with mortality rates, it was not possible to control fully for
all the effects of changes in vital rates. Nevertheless, the adjusted
birthrate behaved as expected. Absolute levels of fertility were
reduced except in a few highly developed societies. Further, in
relatively young populations the standardization required was
strong, while in relatively old populations the necessary adjust-
ments were slight. There is good reason to believe that the gross
adjustments we desired have been achieved.

Conclusion

We have now discussed the theory, data, and procedures
involved in preparing the independent and dependent variables for
the experiment we wished to carry out. We have explained in
detail how we constructed our models of political development,
our choice of the measure to be used, and why per capita GNP was
used to represent the other socioeconomic factors known to
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influence vital rates. We have also given a detailed explanation of
the steps we followed in adjusting vital rates and the reasons these
steps had to be taken. The goal of the experiment, let us repeat, is
to test whether the massive institutional transformation known as |

“political development” has, as we suppose, a decided effect on | *

the fertility and mortality of national populations.
Now, at last, let us turn to the analysis.
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The Empirical Analysis

Introduction

We have already discussed how our measures of
extractive capacity and political costs were constructed
and the steps we undertook to prepare the data relating
to fertility and mortality rates, the dependent variables
in our experiment. We should, however, take this
opportunity to recall why we allege that a connection
exists between political capacity and vital rates and why
we believe the relation is inverse. Though we have
stated our reasons in chapters 1 and 2, they need at
least brief mention here.

We think that with the expansion of the political
system governmental power inevitably intrudes into
people’s lives, and that this intrusion just as inevitably
brings profound alterations in patterns of births and
deaths. Instances of government interventions that
prevent deaths are too numerous to mention. Law and
order, rules ensuring proper nutrition, sanitary and
medical programs, safety precautions in the workplace,
regulations assuring orderly economic and social ex-
changes, safety standards for travel, and so on and so
forth: there is practically no end to the ways govern-
ment power is used to save lives. Nor is resistance to
intrusions of this kind very strong, since the advantage
of trading “liberty” for additional years of life is clear
to all. But government intrusion affects birthrates as
well. Government rules can make having and rearing
children costlier, make potential parents more aware of
the costs involved, and provide alternatives to bearing
children. And all this, not surprisingly, ceteris paribus,
can turn people away from having larger families.
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The general relation we postulate is clear enough. Testing our
hypothesis, however, requires several steps, and their enumera-
tion provides the table of contents for this chapter. We must
explain in detail the nature of the data to be used, the characteris-
tics of the sample, and the period the analysis covers. We must also
describe the models used to carry out the analysis, transform the
theoretical propositions outlined at length in chapters 1 and 2 into
operational hypotheses, and, finally, give the results we obtained.
So as not to bore the reader, we shall relegate to the appendixes
the detailed documentation of the steps performed along the way,
concentrating in the text only on the principal points under
discussion.

The Time Frame of the Study

All the data in the analysis are drawn from the period 1950 to
1975. Though the process under examination extends in almost
every case, from start to finish, over one hundred years or more,
the reader should not find it surprising that there is only a thin slice
of time available for empirical study. In the world of cross-national
fiscal and national account data, recorded history begins in the
1950s. For any period before that one has to work with unreliable
estimates, and the gaps in the data are huge. So far as demograph-
ic data are concerned, our series does not really begin at the stage
of high potential growth when, according to the transition theory,
both death rates and birthrates should be very high. By 1950, even
in the least economically developed countries, most death rates
have begun to fall even though birthrates have remained high.
Roughly, then, the earliest data on vital rates included in the series
relate to the beginning of the phase of transitional growth, that is,
the second of the three stages described in the demographic
transition theory.!

Here an aside is necessary regarding the availability of data. In
the main, with the exception of a few countries, economic and
fiscal data of the quality necessary do not exist for dates earlier
than 1950. Series recording vital rates do exist for a few European
countries going back to the late nineteenth century and in a few
Cases much earlier still. Such longer series are not available,
however, for enough countries to permit the kind of analysis we
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want to attempt here. In any event they cannot be used unless
series of equal length can be developed for the fiscal data, which is
highly unlikely. There is, of course, one way to obtain demograph-
ic, economic, and fiscal series long enough for the kind of analysis
we wish to carry out. One could simply not pursue the research
now but wait until the countries currently undergoing th& transi-
tion from underdevelopment to development complete their de-
velopmental trajectories. Only then would we have in hand, for all
of the segments composing the transition, the demographic and
socioeconomic data needed to capture the true dynamic of the
relationship between the economic, political, and demographic
changes we wish to explain. Then it would no longer be necessary
to use a cross-sectional research design to gain a glimpse of this
historical dynamic. But this will not be possible for a long time to
come; the task will fall to others coming after us, and then,
perhaps, the inquiry only imperfectly begun here will be brought
to a proper conclusion. For the moment, however, we are left with
the necessity of inferring the historical dynamic at the root of
change in vital rates from cross-sectional data derived for a very
short period. As the reader will remember, this same problem
faced the authors of the demographic transition theory.

Still, things are not all bad. Note that the brief time for which
data are available happens to be the best possible period for this
kind of analysis. For it is precisely after World War II that one
finds the greatest differences in political expansion and effective-
ness between nations, with minimal changes occurring in those
socioeconomic patterns that previous analyses have regarded as
the primary cause of declines in vital rates. This state of affairs
immensely simplifies the construction of our experiment, for it
builds into our design a kind of natural control for the effects of
political change on vital rates.

The Sample

The second matter to consider here is the composition of the
sample of nations whose demographic behavior furnished the data
for the dependent variable in our experiment. Obviously it was our
purpose to include as many countries as possible. But some
nations had to be left out, and the reader should be told which
were omitted and why.
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All nations of less than a million inhabitants were excluded from
the sample. On that list were all of the lilliputian city-states like
Monaco and Liechtenstein. These miniature states are totally
dependent for their existence on the surrounding systems, and
there is therefore no way to index their political capacity properly.
A second set of nations we eliminated were the communist
countries, because, given their totally centralized economic sys-
tems, there is as yet no way to measure their political capacity
using fiscal indicators and therefore no way to estimate the
effect of their political systems on the vital rates of their pop-
ulations. From our point of view this was highly regrettable,
because there is good reason to suspect that it is precisely in
these countries that the political system has had, both directly
and indirectly, the most pronounced depressive effect on vital
rates.

A third set of countries was left out of our final sample because
there were insufficient data either for the socioeconomic variables
required to establish indicators of the political costs of extracting
resources or for indexes of demographic behavior. As we noted a
moment ago, the lack of data is always a major problem for
researchers performing cross-national analyses. As one would
expect, since the quality of national statistics itself is a good
indicator of socioeconomic and political development, we had
good data for developed countries for each year in the series,
but there were gaps in the data for developing countries. Thus,
as one went down the developmental ladder one began to run
into Latin American, Asian, and African states that could
enter our sample only for short periods rather than for the en-
tire length of the series. Many of these countries, of course,
were colonies during some portion of the period under considera-
jtion, and we excluded all colonial possessions, since it is clearly
Impossible to estimate political capacity when the system does
hot possess an independent government. But the countries
In question do appear in our sample the moment they gain in-
dependence.?

Division of the Sample

We outlined in chapter 1 the general relation we think exists
between politics and vital rates. In choosing a model that would be



90 Chapter Four

able to capture this relation, we had to meet an essential require-
ment. It was necessary, first of all, that the model should permit us
to estimate the specific effects of political development on vital
rates by controlling for the powerful influence socioeconomic
change exerts on fertility and mortality. As we noted earlier, one
cannot read out the effect of economic influences completely,
because per capita GNP, the most parsimonious measure of
economic and social behavior available for large-scale cross-
national comparisons, reflects a combination of social and political
as well as economic factors. We discussed at length in chapter 3
how we got around the difficulties this poses by using a measure of
political costs rather than a measure of actual extractive capacity
itself, thus arming ourselves with an estimate of taxation in which
the respective contributions of the political and economic systems
were much less commingled. Yet since GNP and our measure of
capacity are still related, we decided to control for the former one
more time. As we shall argue later, we have reason to believe that
the effect of political capacity varies across levels of economic
development. Therefore we grouped the countries in the sample
into sets of underdeveloped, developing, and developed nations.

Let us now explain very briefly just how these groupings were
established. The nondeveloped world was divided into two groups,
and a third group was composed entirely of OECD nations.
Different rules were applied in composing the nondeveloped and
developed groups. Per capita income was the yardstick used in
dividing the countries in the nondeveloped world into two groups.
The underdeveloped group was composed of the poorest countries
in the nondeveloped world, with per capita products in the first to
the fiftieth percentile for any one year in the series; the developing
group was composed of all nations with per capita products in the
fifty-first to the one hundredth percentile for any one year in the
series.

It was important to redivide our sample every year in case some
countries moved from one group to the other, and many of them
did. Had we divided the countries in the study only once for the
entire period, we would have seriously biased our sample by
unduly reducing the representation of poorer countries, for two
reasons. First, in the decade 1950-60 a large number of the
countries that were later to fill the ranks of the underdeveloped
and developing categories were still colonies, and therefore the
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total sample of countries for which data were available would have
contained a higher proportion of developed nations than other-
wise. Second, over the entire period covered in this analysis, there
was a substantial increase in the wealth of all nations, including
those in the nondeveloped world.

The criterion by which nations were assigned to the category of
developed countries differed from that used in grouping the
nations of the nondeveloped world. We simply decided to include
in the developed group all of the OECD countries. The yardstick
of per capita GNP was not used as a measure of selection in this
case, for good reason.

One should keep in mind that per capita product was used as an
index of development because it correlates very highly with other
factors—education, urbanization, status of women, modes of
production, and so forth—that are themselves the real forces
behind the movement of vital rates. Per capita product is not,
however, a good indicator for developed countries during one
segment of the period covered by our analysis. Particularly in the
decade after World War II, most of the nations of Western
Europe, making up the largest fraction of the developed world,
suffered severe economic depression as a result of the death and
destruction caused by the war. Levels of per capita product in
many Western European countries were therefore lower in the late
forties and fifties than the per capita product of many developing
countries during the sixties and seventies. Clearly, for many
Western European nations these temporarily low per capita prod-
ucts provide poor indicators of levels of education, technology,
type of social structure, and so on, factors essential to our analysis.
We accordingly decided to compensate for this possibly serious
distortion by including in the category of developed countries all
the members of the OECD group. This offered a defensible and
simple way out of our dilemma. But the reader should remember
that this also creates problems of its own, inasmuch as it leads us to
include in the category of the developed world countries such as
Spain, Greece, and Portugal that, for a major portion of the
period covered by this analysis, would not have been included on
the basis of their economic performance.

This, then, was the procedure we used to group the sample of
countries into our three categories. As we have said before,
though we made every effort to disentangle political from econom-
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ic factors, we were not entirely successful. Nevertheless, we have
managed to keep the correlations low for the entire sample as well
as for each stratum of economic development. This is shown in
table 1.

Table 1
Correlation of Economic and Political Variables:
Political Capacity as Expressed by Political Costs

Underdeveloped  Developing Developed  Total Sample

Per capita GNP —.04 -.36 —.32 =13
N 726 729 413 1,886

One final point. The reader will recall that, in chapter 2, we
showed why and how our measure of the political costs of
extracting resources, our index of the change undergone by
political systems under conditions of development, was expected
to behave. We hypothesized that it should vary across levels of
development in the following fashion. At the beginning of the
process of state construction, the marginal political costs involved
in expanding the extraction of the growing amounts of human and
material resources required should be high. In the middle of the
state-building process these costs should reach their lowest point.
But once the state structure has been fully constructed and the
political system had fully expanded, costs should rise again to a
very high level. As we noted in chapter 2, the curvilinearity of the
pattern described by the evolution of political costs offers a critical
piece of information about the nature of the process of state
construction and the massive expansion through which the politi-
cal system passes in achieving its mature form and size. And our
expectation that the pattern should be curvilinear is indeed fully
borne out by our data on the political costs encountered by the
countries in our sample, spread out along developmental lines.
The mean for each group is presented in table 2.

Table 2 gives a critical piece of information. The means of the
distribution of the political costs of extracting resources for each of
the groups in table 2 describe the anticipated curvilinear structure
only faintly. But by breaking the total sample down into economic
groups finer than simply underdeveloped, developing, and devel-
oped, we discovered a more pronounced curvilinear structure.
Still, it is our view that the averages shown provide a first
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Table 2
Structure of Marginal Political Costs

Underdeveloped Developing Developed
b SD X SD X  sD
Means of political
capacity as expressed
by political costs 27.1 4.9 254 6.1 311 5.1
N 726 729 413

Note: Political costs reach a maximum at zero.

indication of the marginal costs of extracting resources at each
level of development. And, as predicted, underdeveloped and
developed countries have higher relative political costs than
developing countries.

An additional point needs to be made regarding this table.
There are two important gaps in our sample of countries. The
costs of extraction in group 1 appear lower at the very beginning of
state construction than they probably are in fact because we have
no countries in our series just entering on the process of state
building. All the countries in the world had by 1950 already
traveled some distance beyond this initial point.® This is precisely
the same situation we have found on the demographic side of our
analysis. There too, even in the most economically underdevel-
oped countries, death rates had already begun to fall by the start
of the period covered in our study, and we therefore judged the
population to be in the initial phase of stage 2 of the demographic
transition rather than in stage 1. The second important gap in our
sample of countries appears between groups 2 and 3. As table 2
shows, the difference in means between the set of developing
_Countries and the set of developed countries is sharp. But the
Impression this conveys of pronounced discontinuity between the
two groups is fundamentally misleading and reflects the fact that a
number of countries that had already reached a point halfway
between developing and fully developed status are missing from
our sample. The countries in question are for the most part the
communist countries of Eastern Europe: Hungary, Poland, Czech-
oslovakia, East Germany, and so forth. Had it been possible to
E{dd these nations to our sample, they would have joined countries
like Portugal, Spain, Argentina, and Brazil in making up the set of
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nations midway between developing and developed status, and the
great gap between group 2 and group 3 would have been filled. In
short, had we had available for our sample both nations at the very
beginning of the process of development and also nations midway
between developing and developed status, a very smooth curvilin-
ear structure would no doubt have appeared. Be that as it may, the
missing data do not permit us to make breakdowns beyond those
we have already made here.*

Operational Hypotheses

Let us repeat once more in detail what we expect the relation
between political costs and vital rates to be. In trying to set this
down we have to keep in mind the connection between this
relation and shifts in political and economic levels.

We begin with birthrates. The reader will recall that in chapter
2, when presenting the theoretical model of the link between the
political and demographic transitions, we argued that the political
costs of extracting resources are positively related to birthrates
during the early and middle stages of economic development. This
is so because, at these stages, political costs and extractive capacity
are inversely related: political costs decrease, allowing extractive
capacity to increase. Thus, in the early and middle stages of
development a decrease in political costs will be associated with a
reduction in birthrates via an increase in extractive capacity. Since
it is reasonable to expect that economic progress lends greater
strength to extractive capacity, we should expect that, at middle
levels of development, a decrease in costs will be associated with a
sharper fall in birthrates than at earlier stages.

The relation between political costs, extractive capacity, and
birthrates is quite different, however, at higher levels of economic
development. At these levels political capacity is at its height. But
so are political costs. This means that political capacity will tend to
stabilize at high levels of development, since it is unlikely that the
political system will go into a decline at this stage, while the
growing difficulty in acquiring resources practically rules out
further government expansion. Thus, at these higher levels,
political costs will be on the rise while political capacity will remain
constant. For a short period, therefore, political costs will no
longer reflect political capacity. After a time, however, as political
capacity levels off, so will political costs. Since we have reason to

N
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believe political capacity will remain constant, we also expect
fertility levels to remain constant. In that case political costs will
show almost no effect on birthrates.

Our central hypothesis, then, is that we shall find political
capacity, as expressed in the costs of extracting resources, havinga |
steadily increasing influence on fertility as nations rise from |
underdeveloped to developing status. To this point political devel-
opment acts as a powerful accelerator of the fall of vital rates.
After this point there should be little or no impact. And we shall |
look in particular at the effects of the strength of the relation |
between political costs and fertility for the entire sample of |
countries, for developing and underdeveloped countries alone, |
and, finally, for the developed groups.

Results

To test our hypotheses, we have postulated a linear model’ that
yields three regressions corresponding to the three levels of
development. These are presented in table 3.

Table 3
The Birthrates Equations: Effect of Political Capacity as Expressed
by Political Costs for Each Level of Economic Development
(y = Birthrates, x = Political Costs)

Underdeveloped: y = 34 + .28x

Developing: y =22+ .63x
Developed: yi=15% .07x%
N = 1,868

R? = .68 (R? for GNP/population alone = .63)

The results shown in table 3 fully meet our expectations
concerning the differences we should find in the strength of the
relation between political costs and fertility at the various levels of
economic development. The coefficients .28, .63 and .07 derived
for the underdeveloped, developing, and developed groups show
Cl.early that political growth has a good deal of influence on the
birthrates of populations of underdeveloped nations and exerts a
very powerful influence in developing countries. The more than
doubling of the size of the coefficients when we pass from
underdeveloped to developing countries confirms our suspicion
that the effect of political capacity is much stronge: in the latter.
Again, as we also expected, political growth seems to have no
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effect on crude birthrates at the developed level, for the simple
reason that further political expansion at this stage is very difficult
to bring about since the marginal costs of doing so are terribly
high. And given that once nations reach full maturity fertility
levels are already very low, any further decrease would be
exceedingly unlikely even if mature political systems could easily
be expanded.

Our results require another word of comment and additional
analysis. Since our categories, based on per capita GNP, were
constructed somewhat arbitrarily and contain much variation, one
could argue that the coefficients derived for the political costs of
extracting resources reflect an undue constraint of the variance in
GNP found within each of the three groups of nations more than
they express the impact of the political variable with which we are
specifically concerned. To see if this was so, we allowed per capita
GNP to vary within each level of economic development.5 We
obtained the three regressions set forth in table 4.

Table 4
The Full Model for Birth Rates: Effect of per Capita GNP and Political Capacity
as Expressed by Political Costs for Each Level of Economic Development
(y = Birthrates, x = Costs, z = GNP/Population)

Underdeveloped: y = 32 + .27x + .01z
Developing: y =20 + .84x — .00z
Developed: y =20 + .00x — .00z

N = 1,808

R? = .72 (R? for GNP/population alone = .65)

The least-squares estimates shown in table 4 clearly indicate
that, even if we allow per capita product to vary within each level
of development, we still obtain results very similar to the ones in
table 3. Thus the suspicion that at least some of the effects we
attribute to political growth may be nothing more than an artifact
of the constraints imposed by our model seems unfounded.

As table 4 shows, political costs add 7 percent to the variance in
fertility rates explained by GNP. The reader should not forget,
however, something that has been a constant refrain through
major portions of this book. Per capita GNP is an all-
encompassing variable. Since it is correlated with political costs, it
probably robs that factor of some of the variance explained by the
latter. Furthermore, the coefficient of determination for the
general model is an “‘average” of the coefficients of determination
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we would obtain by running separate regressions for each level of
economic development. When we run these, the differences
between the R’s obtained by regressing fertility on both per capita
GNP and political costs and those obtained by regressing it on per
capita GNP alone clearly indicate that the measure of political
costs adds a considerable amount to the variance in fertility
explained by per capita GNP. This is seen in table 5.

Table 5§
Regression of Birthrates on per Capita GNP and Political Capacity as
Expressed by Political Costs for Each Level of Development

Coefficients Coefficients Coefficients
for Underdeveloped  for Developing  for Developed
(N = 726) (N = 729) (N = 413)
Per capita GNP .01 .00 .00
Political costs .28 .84 .00
Rt A2 27 .09
Per capita GNP alone .01 .00 .00
R3 .05 .03 .09
Rt — R} .07 .24 .00

All these findings concerning the relation between economic
development, political costs, and birthrates can be neatly seen in
the three-dimensional figure below (fig. 9).
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Fig. 9. Relation of birthrates to political costs and wealth, 1950-75.
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In figure 9 economic improvements in underdeveloped coun-
tries vitiate fertility reductions somewhat owing to political fac-
tors. In the group of developing countries both economic and
political factors pull together to reduce fertility. And, as expected,
there are no effects in the developed group. As we noted earlier,
the sharp discontinuity between developing and developed groups
is due to deficiencies in the sample.

As a final point, we take one more step in our analysis of
birthrates. If we concentrate entirely on the nondeveloped world,
excluding the OECD countries, and replicate the analysis using
our second model, we obtain added and dramatic confirmation
that it is politics rather than economic development that leads to
decreases in rates of fertility in the nondeveloped world. The full
results of this analysis are shown in table 6.

Table 6
Effects of GNP/Population and Political Costs
on Birthrates of Underdeveloped and Developing Nations
(y = Birthrates, x = Political Costs, z = GNP/Population)

Underdeveloped: y = 32 + .28x + .01z
Developing: y =21+ .84x — .00z

R? = .29 (GNP/population alone, R? = .10)
N = 1,455

In this case political costs explain almost 20 percent of the
variance in fertility over what per capita GNP alone is able to
explain.

Political Development and Mortality

In analyzing the effects of political development on mortality,
we shall repeat every step we have taken in our analysis of the
effects of political growth on fertility. We expect the same basic
hypothesis to hold true for mortality as for fertility; namely, that
the lower the political costs, the greater the reduction in death
rates. But again, although we expect the relation between death
rates and political costs to be positive in every case, we also expect
the strength of the relation to vary across levels of development.
We do not, however, expect to find exactly the same pattern of
variation we found for fertility.

.
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Mortality responds to increases in political capacity much more
rapidly than does fertility. This means that the amount of mortali-
ty to be reduced will decrease much more rapidly as economic
development progresses. One should expect to find, therefore,
that the greatest effect of political development occurs at‘earlier
stages of development than in the case of fertility. Using the same
general model employed to study the effects of politics on fertility,
the least-squares estimates shown in table 7 indicate that the effect
of political costs is greatest at the first level, continues to descend
rapidly as we move to developing countries, and almost vanishes
as we move from the developing to the developed world. This is
precisely what we expected.

Table 7
The Death Rates Equations: Effect of Political Capacity as Expressed by Political
Costs for Each Level of Economic Development
(Y = Death Rates, x = Political Costs)

Underdeveloped: Y = 17 + .41x

Developing: Y =13 + 24x
Developed: Y= 8+ .09x
N = 1,868

R? = .68 (for GNP/population alone R* = .64)

We explained earlier why we hypothesize that political growth
will have its strongest effects on mortality at that point where the
pplitical system is admittedly weak and expansion is accordingly
dlfﬁ'cult to bring about. There is no need to go over this ground
again. But we should remind the reader that the initial decreases in
death rates are the consequence of the increased order and
security that result from the initial creation of a national army and
a central bureaucracy, the first steps in establishing a modern
statg. So it should not come as a surprise that political growth
begins to push death rates downward precisely at that point in the
Process of state construction where central political institutions are
begmning to emerge and while the political costs involved are still
very high.

Here let us point out once again that, since our categories based
01} per capita GNP were constructed somewhat arbitrarily, one
might argue that the coefficients for the political costs of extracting
I€sources reflect undue constraint on the variance in GNP within
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each of the three groups more than they express the effect of our
political variable itself. To see if this was indeed true, we allowed
per capita GNP to vary within each level of economic develop-
ment. The regressions obtained are shown in table 8.

Table 8
The Full Model for Death Rates: Effect of per Capita GNP and Political Capacity
as Expressed by Political Costs for Each Level of Economic Development
(Y = Death Rates, x = Political Costs, z = GNP per Capita)

Underdeveloped: Y = 19 + .42x — .01z

Developing: Y =12 4+ 37x — .00z
Developed: Y = 11 + .04x — .00z
N = 1,868

R? = .72 (for GNP alone, R? = .65)

The least-squares estimates shown in table 8 clearly indicate
that, even if we allow per capita product to vary within levels of
development, we obtain results similar to those found in table 7.
Thus our hypothesis seems to hold true even when per capita GNP
is allowed to vary within levels of development. The results
concerning the relation between political costs, economic develop-
ment, and death rates can be clearly seen in the three-dimensional

figure below (fig. 10).
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As we have already noted in our analysis of the effect of politics
on fertility, the coefficient of determination for the general model
is an ‘“‘average’ of the coefficients of determination derived for the
separate regressions for each of the levels of economic develop-
ment. The differences between the R’ obtained by regréésing
fertility on both per capita GNP and political costs and those
obtained by regressing it on GNP alone show that the measure of
political costs adds a considerable amount to the variance in
mortality explained by per capita GNP (see table 9).

Table 9
Regression of Death Rates on per Capita GNP and Political Capacity as
Expressed by Political Costs for Each Level of Development

Coefficients Coefficients Coefficients

Underdeveloped Developing Developed

(N = 726) (N = 1729) (N = 413)
Per capita GNP .01 .00 .00
Political costs 42 37 .04
Rt .26 .18 .46
Per capita GNP alone .01 .00 .00
R} .08 .05 43
Rt - R .18 A3 .03

j Again, within each group politics contributes a larger propor-
tion than economics to variance explained in the underdeveloped
and developing groups.

anally, when we concentrate on the nondeveloped world and
replicate the model set forth in table 6, our expectations are again
confirmed (see table 10).

Table 10
Effects of GNP/Population and Political Costs on
Death Rates of Underdeveloped and Developing Nations
(Y = Death Rates, x = Political Costs, z = GNP/Population)

Underdeveloped: Y = 20 + .42x — .01z
Developing: Y =12 + .37x + .00z

R? = .50 (R? for GNP/Population alone = .40)
N = 1,455
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The effects of political change on mortality are clearly less
pronounced than those of economic development.

Conclusion

Let us briefly review our findings. The analysis confirms our
hypotheses. Judging by our results, there can be no question that,
as we suspected, growth in political capacity is indeed a determi-
nant of the movement of fertility and mortality rates during
development. Political growth under conditions of development
affects vital rates in the same manner as economic and social
development itself is known to do, pushing both fertility and
mortality down to the low levels enjoyed by developed countries.
The movement of the measures of the marginal political costs
involved in extracting resources and the movement of the mea-
sures of vital rates are positively related, though the strength of the_
relation varies across levels of economie-development. The overall
results obtained for the entire sample of countries are quite clear:
politics plays a significant role in determining patterns of demo*
graphic behavior among national populations.— , '

All the effects appear most clearly when we disaggregate the
sample of countries. It is in the nondeveloped world, as one would
expect, that the most action is to be found regarding vital rates. So
far as decreases in fertility are concerned, when we take underde-
veloped and developing countries ‘together and regress fertility on
both economic and political development, growth in political
capacity emerges as a potent factor in sending birthrates down. In
short, a much larger share of the variance in birthrates is ex-
plained. And when we advance further and explore the link
between political costs, increments in income, and fertility at each
level of economic development, we find, as we suspected, that in
underdeveloped countries the downward movement in vital rates
brought about by growth in the political system is feeble because
the political system is still weak and its expansion is slow and
costly. Moreover, the decline is blunted at this point because the
slight increase in income and the corresponding minor improve-
ment in economic conditions have the effect of pushing birthrates
up. The economic and political influences do not, however,

entirely cancel each other out; the effects of political expansion are
still significant. Even weak impulses emanating from the slowly
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and painfully expanding political system achieve substantial reduc-
tions because, in the underdeveloped world, birthrates are very
high and one can therefore bring about a pronounced decrease
with little effort. :

It is at the developing level that major decreases in fertility rates
occur. This accelerated decline in birthrates results from the
combination of a rapidly expanding political system made possible
by lower marginal costs and a rapidly increasing fund of economic
resources. It is during this developing stage that most of the
change in fertility rates takes place. With respect to fertility the
poorest nations in this group still display the behavior patterns of
underdeveloped countries, while the richest have managed in
some cases to bring their birthrates to a point lower than those
observed in the least advanced of the OECD countries. At this
level of development both socioeconomic development and politi-
cal capacity push toward reduction and result in major decreases in
fertility.

In the developed group, finally, political change does not have
much influence at all on birthrates, failing to reduce fertility even
further than it has been already. As we have repeatedly stated, this
is due to the fact that fertility rates are already very low and
political expansion, if it exists at all, has again become very slow
and very costly.

The findings regarding the link between mortality and political
costs reveal that, for our entire sample of nations, political change
has important effects, bringing mortality to the low levels that
make the developed world the envy of less fortunate, nondevel-
oped populations. Yet the relation here is different from the one
we found for fertility. As before, it is in the nondeveloped world
that we discover the strongest connection. But if we separate the
nondeveloped from the developed world and examine the relation
between politico-economic change and mortality only in the
form§r, we find that political change does indeed play a significant
role in bringing mortality down but that socioeconomic change
Plays, in this instance, an even more important part. But it is when
We pass on to examine the role of political and socioeconomic
Chgnge within each group individually that we really see what is
8oing on. In the underdeveloped group, political development
clearly assumes dominance, explaining four-fifths of all the vari-
ance that can be explained. In the developing group, political
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development accounts for some two-thirds' gf the variance ex-
plained. In the OECD countries, finally, political change explains
very little of the change in death rates. ‘ '

One last point. If our analysis is correct, and 1.f we dq }ndeed
find at work in the world the politico-demographic transition we
have described here, it is clear that the real culprit in the
population explosion that has shattered t¥1<.a structures of the
international system in recent decades is pohtlcal‘devel.opment. It
is because of political development that the millennial b.alance
between births and deaths has come unstuck. And, most impor-
tant, it will be the continuing expansion of political systems,
though aided in many decisive ways by c::conomic growth and sqc1a1
change, that may at length bring fertility and mortality back into

balance.

—
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Conclusion

We shall try at this point to weave together all the
threads spun out through the pages of this slim volume.
After some introductory remarks, we shall review the
nub of our discussion regarding the demographic transi-
tion, regarding the relation between the political and
demographic transitions, regarding each of the varia-
bles studied in our experiment, and particularly regard-
ing the measure of political capacity furnished by the
estimation of the costs involved in extracting the re-
sources required for the running and expansion of the
state. We shall then turn to the principal results of
our analysis. We shall avoid going into detail, focus-
ing only on the main points made in the preceding
pages. Then in an epilogue we shall examine the
possible implications of the connections we have
established between political development and vital
rates.

We cannot hope to resist entirely feeling some
elation, even though it is obvious that the results
presented here are tentative at best and even though,
clearly, what we have discovered needs to be validated
again by replicating our tests using ~better~—data\mc\l
more_sophisticated -methods. Nevertheless, we have

dentified a connection between the expansion of govl'}
Gﬁn;ﬁntal power undgrmndition&oid@!@l?ﬂ@ﬁ@&énd

change in vital rates. But other connections may exist.
In any event, the massive transformation the political
system undergoes during the process of development
now stands revealed as a determinant of the evolution



106 Chapter Five

of vital rates. And much more important to those interested in
political change rather than demographic behavior, this book
presents a new way of measuring political development.

Here we should remind the reader of a suggestion we made in
the Introduction. What we have attempted here can be viewed
from three different angles of vision, for three groups of readers
may find our ideas of interest: scholars specializing in demography,
scholars interested in the behavior of political systems, and
researchers interested in development as a whole.

We hope that all three groups will find something of value in
everything we have had to say. Demographers, however, are likely
to be most interested in our attempt to explain changes in vital
rates among national populations more completely than present
demographic theory can do. To them our work on measuring the
capacity of political systems will be little more than an exercise in
index construction and therefore of secondary importance.

Our colleagues in the field of politics are more likely to view this
index construction as the main event. The effort to explore the
demographic effects of political development as measured by our
new model will accordingly represent to them simply an attempt
to see whether the measure really works. From this second point
of view, the phenomenon to be explained is less important than
the validation of the measure. For if the new measure proposed
here does in fact work, it will permit political scientists to mon-
itor the behavior of whole political systems in a systematic and
rigorous fashion, thus enabling them to undertake comparisons
not possible up to now, beyond the mere ‘“eyeballing” of the
data.

As we noted at the beginning of this book, both of these angles
of vision are entirely legitimate, and the reader may freely choose
either one. But to a third subset of readers neither approach will
by itself prove sufficient. Te these scholars, the interest will lie in
the elaboration of a code enabling one to define and analyze more
precisely than before the many different political, demographic,
and socioeconomic changes at the root of national development at
large. We hope, then, that they will find both sides of our
experiment here equally intriguing. We shall comment further on
this point below when we come to what we ourselves consider a
most important, and indeed exciting, moment in any new research
enterprise: the construction of agendas for future research.
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We have offered what we believe is a more advanced diagnosis
of the interaction between the political and demographic transi-
tions. One is tempted, however, to think beyond simple diagnosis.
The asymmetries of economic, demographic, and political devel-
opment we have discussed in this work create massive dislocation
in the lives of hundreds of millions of people. Such problems
demand solutions. What, if anything, can be done? And, more to
the point, what can be done by government? Any such questions
clearly go beyond our data. We will nevertheless conclude, in the
Epilogue, by considering the possible openings for social engineer-
ing that our discussion reveals.

The Demographic Transition

There are only a few theories in the social sciences that offer an
overview of any very broad terrain. The demographic transition
theory is one of these. At the time of the theory’s conception,
many invoked the importance of interdisciplinary approaches to
the problem of development. But of the responses to such calls,
very few showed how much could be understood if one ap-
proached macrosocial phenomena using empirical data as well as
an in.terdisciplinary perspective. The theory of the demographic
transition has permitted the systematic application of serious
thought to the large-scale structural changes that make up what is
commonly referred to as “national development.” Specifically, it
has pointed to the way the economic, social, and demographic
Fhanges underpinning the massive transformation of socioeconom-
Ic, demographic,and political systems came together.

At the core of the theory of the demographic transition, we
found' the proposition that large-scale structural, economic, and

social change was responsible for the decrease in birth and death —

rates in \t‘;ix')na_l“pgl)glatior}rs;.ﬂ)eath rates decreased before birth-
Tates, creating a rapid increase in the population and sharp

changes in the age structure of the nation. It was also clearly
: that these changes, once they had occurred, were, with
Mnor and temporary fluctuations in their line of progress
imeversible—barring, of course, worldwide catastrophes. 1t was
’ng%;mphed that the changes in demographic behavior undergone
MCJH European nations would eventually be repeated by the
1g and the underdeveloped portions of the world as well.
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Some of these expectations, however, were not borne out by
events in the immediate post-World War II period. In the midst of
an era of unparalleled, almost universal, economic prosperity,
birthrates suddenly reached new highs and death rates dropped
further than expected owing to advances in the medical sciences.
The population of the developed world grew at a very fast clip.
Especially in North America, the fifties and sixties became the age
of the child. The young adults of this new era seemed to rearrange
the basic patterns of Western life. Abandoning the cities, they
moved to more spacious surroundings in the suburbs and settled
down with great seriousness to the task of having and rearing
children. The fear of imminent population decline was replaced by
fear of an uncontrolled population boom. Worse still, in the
developing world a veritable population explosion accompanied
the plunging death rates. Alarm spread, and the cry went out to
bring fertility down. Governments and experts combined their
efforts in founding programs aimed at population control. But in
the seventies things again took a new turn. Under the apparent
impetus of a return to hard economic times, birthrates once again
plunged throughout the developed world, and the rates of growth
in the developing world began to decelerate. It started to look as if
the expectations of the demographic transition theory were finally
coming true.

Regardless of other criticisms, the view that high birth and
death rates become low birth and death rates solely as a result of
socioeconomic development is seriously lacking in that it over-
looks the effect on vital rates of political or state expansion (or
political development). In other words, our criticism of previous
explanations is that they did not see the transition in the political
system as a factor in the transition of the demographic system. We
should emphasize that our view and the findings we present do not
contradict other attempts to account for the variation in demo-
graphic behavior; they complement them.

—The Indépendent Variables —
Pohtlcal Change
There was, however, good reason for not taking into account

the impact of politics on vital rates: there was simply no way of
determining, in any systematic or rigorous fashion, what the
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political changes in question really were, and there was therefore
no way of measuring their effects. The responsibility for this must
be 1%(’1"_ at_the door of students of political institutions and
behavior. T T

ment could be expected to raise in revenue if the political system
operated at its very best. The-measure we propose is related to the

i nce between the two. And the reason this difference
—which estimates political costs—can serve as an indicator of
political capacity is that the link between the two has been
specified, at least in general terms.

Several points should be kept in mind. First, why measure the
shortfall? Why not, rather, measure the system’s actual perform-
ance, what it actually succeeds in extracting in the way of
revenues?-Unfortunately, no simpler, more-direct-methed_will
work. The measure used to index the extractive capacity of the

economic factors. It-is-enormously difficult to separate the contri-
ions of politics and the economy in the total result. And yet this
separation is essential to our purposes. One must go the extra,
tortuous mile. As the reader will recall, it was in answer to this
need that we devised the measure of political costs. This measure
was almost free of the sort of ambiguity that arises from confusion
of §conomic and political factors. In essence, we constructed it by
estimating the very maximum a political system could possibly
extract in taxes, taking the actual amount collected as an obvious
indicator of extractive performance, and interpreting the differ-
ence between the two as a measurement of what the political
System has to give up to gather in those resources it does in fact
manage to acquire.

The'maximum share that systems could possibly extract was
determined by observing the tax behavior of countries locked in
mortal military combat. We believed such countries would try as
ha}'d as they could to get the needed resources because their very
Z{((listencg wopld be at stake. The performance of the country that

1d best in this regard could then stand as the standard for all other

But now, at last, a measure (5’[‘”p'olriti‘célﬂl'"dé\'/'élc')I':nh'é:”fif”‘’}i'!a’ié~
become available. The measure in question has two points of A
reference: one is the actual performance of a given government in /
raising revenue; the other is the estimate of what a given govern-”

political system is th.e:,_ amount-of taxes the system has collected as F
hare of GNP. But this sum is the product of Bﬁﬁ”ﬁﬁﬁﬁéﬁfﬁﬁd

¥

i
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nations at roughly the same level of economic development. The
performance of North Vietnam in the Vietnam War, extracting 47
percent of the national gross product, and the performance of
Great Britain in World War II, allocating 54 percent of national
* resources to defense, were used as the standards for developing
and developed countries respectively. The index of the maximum
was adjusted to take into account economic differences in the tax
bases of the countries in the sample. The measure of resources
actually collected was adjusted by taking policy preferences into

account—— . —

_/Tfle difference between the maximum revenues a country can\\
be expected to extract and what it actually succeeds in collecting’

was viewed as a measure of political costsf,,,/T he reasons for this
may be briefly restated as follows. All governments need or at
least want all the resources they can get. If they fail to extract all
they possibly can, it is because they cannot pay the political price
of expanding their revenues—the “interest” required to buy the
support of the various factions, rebel parties, and pressure groups
with which they have to deal in order to govern. ——

What is the price-in-question? There are two sets of costs
inyglv&?i./One set arises from the need to expand the fund of
/available resources so as to build up and maintain the bureaucra-
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ly to bear, exerting considerable influence over government deci-
sions on how much of the general pool of resources the state will
absorb for its own uses and how the remainder will be spent. But
whatever form of resistance they encounter, the reason countries
fail to extract anywhere near the maximum possible is that they do
not have the resources to pay the costs involved in expanding the
levels of extraction they have already reached. They are, indeed
caught in a vicious circle in that the failure to extract the necessar);
resources in turn makes it difficult, if not impossible, to pay for the
bureaucracies and the repressive mechanisms needed to compel
consent to their demands. To raise more resources, they need more
resources, but these are precisely the resources they find them-
selves unable to get. B
/mly costs are related to capacity in a very specific way =
osts are high when nations are at either extreme of the’dégzel'op;
mental continuum (i.e., when they are still wholly undeveloped or
are already developed), but costs are low, when nations are actively
engaged in the process of development itself. Thus, for the
nonde‘vel.op.ed world as a whole the relation between ,costs and
capacity 1s inverse while in developed countries, though costs rise
once more, capacity stabilizes at a high level, and we assume that,
evenFually, costs do as well. In any event, it is the clearly 'ihVerSé’ ’

/ cies necessary to extract resources regularly and continuously or to

n between costsand capacity that permits iti
; us to
/' extract even greater amounts of resources as required. The other ’ : Pl

costs as an indicator of capacity. And using political costs as a

set of costs is the expenditure incurred to suppress resistance to the

will of the central authority, notably as regards its demands for - 4

" more resources. That resistance is itself of two types. Initially, it is
“—rooted in nationalistic or separatist ethnic, linguistic, religious, or
simply territorial hostility toward the rising central power on the
part of marginal groups seeking to preserve their autonomy
against the state’s attempts to expand its rule. This was, for
instance, the historical experience of Europe at the beginning of
the developmental process and is the experience of developing
countries today. Once a country has begun to develop, however,
the social and economic process spawns new forms of resistance
from groups that development itself brings into existence. As
governments grow ever more dependent for resources on the
performance of their economic systems, the new economic elites
soon find representation in the coalitions that rule the nation and
enjoy the support of vast clienteles. Their power comes increasing-

measure of p‘olit‘ical capacity—albeit a rather roundabout way of
obtaining an indicator of political development—in turn provides

us with an'indicator of political performance we know to be largely
uncontaminated by economic influences.

: Socioeconomic Factors

. EL—W’?S' clear, of course, that political growth is not the only N
. Eiuse of decrgase in vital rates and that other, strictly psychoso-—
ia\and economic 'fa€trqrr§ play a critical role in}t}h,is,,cqnnection.”We
- fact(")had"\;(‘?”ldriéo'rporate in our model some index of these
L IS. Ve .ec1ded, howeyer, not to use a large number of
e nomic 1ndlcato.rs, choosing to summarize them all collec-
- fhaz using per capita GNP alone. The reason for our choice
L per capita prod.uct is found to reflect the effects of other

ors that were not being measured directly. Equally important
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was the fact that the effects of the political measure were not
correlated to any appreciable extent with the other socioeconomic
variables represented by per capita GNP.

The Dependent Variables: Vital Rates

Compared with the difficulties we encountered in trying to
index the “causes” of the decline in vital rates, data—for-our
~dependent variables were fairly easy to come by-~We used crude )
rates of births and deaths as our dependent variables.-Even here,
however, adjustments were necessary. We had to adjust for age
structures, since, left unadjusted, crude rates would significantly
_distort-any. cross-national comparisons. The mortality rate of a\
" rapidly growing population, for example, may easily be underesti-/
mated if in the national population includes a large number of very
~young people. We noted in this respect that, without adjustment,
the death rates of Greece or Spain would appear lower than those
of Germany, even though there can be no question that Germany
enjoys a higher level of economic development than either Greece
or Spain. Similarly, crude birthrates may lead to an overestimation
of fertility if the national population contains a large number of
young people. The age-specific data we needed were not equally
available for all the countries in our sample, and we had to use
different procedures in making the required adjustments for
developed and developing countries.

The Analysis

~What did we think we would find, and what did we in fact ﬁnd"K )

“First, a comment. There inevitably were problems owing to
missing data. Quite important was the regrettable omission from
the sample of a number of countries whose political capacity could
not be estimated. The model we used grouped the countries in our
sample according to per capita product into underdeveloped,
developing, and developed nations. This is what is usually done
when one wishes to compare countries at sharply different levels of
development. The grouping permitted us to control substantially
for the effects that economic development may have had on the
dependent variables while still allowing for considerable variation
in vital rates within each group. This in turn allowed some linear
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analysis of the effects of political change on vital rates within each
group and for the international system as a whole.
Now to the results. Our findings bore out our expectations.
irst, the curvilinear trajectory we expected for political costs, ™
moving from high to low and then to high again, was exactly what
iscovered. The curve was not as smooth as v&é"egpéét»éd
use;-as-we-indicated a moment ago, a number of countries -
itted from our sample. In the present era there are no
countries still at the very first stage of building a state structure,
and as a result political costs as measured for the underdeveloped
group in our sample were lower than they would otherwise have
been—lower, to be precise, than the highs posted by the devel-
oped countries. We found, moreover, a sharp rise in the structure
of political costs between the developing and the developed
countries in our sample. We again speculate that the sharpness of
the rise reflects the fact that a number of communist countries
halfway between the developing and the developed world are
missing from our sample—omitted because there is no way to
estimate the political capacity of communist countries—and the
fact that the tiny group of countries at this level of development
that we did include were lumped either with the developing or the
developed groups. There were not enough of them to enable us to
do anything else. Had it been possible to avoid both these sources
of distortion, the curve would have been smooth and symmetrical.
For the effect of political growth on vital rates, our findings
were very much in keeping with our expectations. Regarding
fertility, in the underdeveloped countries politics had a consider-
able effect-on-birthrates. But it was in the developing countries |
—nati'ons where a state structure is already in place, political |
capacity is much higher, political costs are much lower, and the |
pos‘si.bilities for expansion are therefore much stronger—that
politics was found to account for the largest portion. ofvthéV
~variancein-rates—of birth. This is precisely as we
€xpected. And in the OECD countries, as we expected, the data
showed that the effects of politics on birthrates are at best
extremely weak. P <
The story with respect to death rates is-as follows. The strongest
Impact of political growth on death rates is found in underdevel-
oped countries. In developing countries, the effect is strong, but
weaker than in the underdeveloped group; and in the -
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/developed world, as with birthrates, political factors enniain very”

little of the very small movement observed in death rates. Superfi-
cially, it seems contradictory that politicat factors should have such
a very strong effect precisely at that stage in the overall process of
development when we argue that the capacity of the political
system is at its lowest and the costs of expansion and development
are at their highest. But, on reflection, this is not really the case.
Building up the institutions that form the core of the state
structure—the military, paramilitary and civil bureaucracies—is
an objective the state structure must attain in order to survive and
grow. Cost what it may, a state must have an army, a police force,
and a civil bureaucracy in order to reach the population, impose its
rule, and extract resources. At this point in the growth of the state,
the feeling is let cost be damned. But the existence and activity of
these institutions are precisely what generate the conditions of
relative order, security, and peace conducive to at least an initial
reduction in death rates. There are, moreover, countless illustra-
tions among the emergent nations of the contemporary era in
which the state has provided itself with a large military force and
equipped it with spanking new military equipment long before
doing anything else in the nation, but in which, despite the absence
of health, sanitation, education, and other crucial government
programs, mortality has nevertheless decreased.

Let us return to the main question examined in this book and
make, at last, some concluding comments. We shall come back to
an observation made at the very end of the chapter containing our
analysis. Our findings regarding the relation between vital rates

and political change are clearly in line with what we-expected, but—

they are nevertheless to some extent perplexing. If death rates
phinge under the influence of political change, then clearly the
population explosion is a result of early political development,
particularly in those cases where the growth of the state not only
has introduced a degree of law and order into the system but, also
very important, has brought with it modern medical and sanitary
practices ingested by the system from the outside as well as

economic activity stimulated in_a variety of ways by-external

sources. @ur findings suggest that, in the initial period of national
development, political development is the culprit responsible for
the scissors movement between births and deaths. But, as our

analysis shows, if political development continues at a strong pace,

Conclusion 115

then the growth of central political power is in fact the first and
perhaps the major source of stimuli leading—to—the—eventual .
reduction of fertility rates. Low Tevels of political developm‘eﬁn;ﬁw
trigger -demographic growth by lowering death rates; but high
_~levels of state growth help mightily in providing their own correc-
tive, closing the two blades of the scissors once more by exerting
pressure that tends to lower fertility rates and return the system to
stability. In cases where political development passes over into
itical decay, as some have alleged does eventually happen,
there is little hope for the countries affected. We should state that
we have looked into this matter and found evidence that, in fact,
“political development” continues everywhere. One is once again
impressed by the profound wisdom contained in the opening lines
of Samuel Huntington’s Political Order in Changing Societies:
“The most important political distinction among countries con-
cerns not their form of government but their degree of govern-

991

ment.”’ ——

Yes the capacity of government makes a d1fference At new %
determinant of demographic behavior has been found. o

e



116

Epilogue: Beyond the Data

We have not finished; not quite. It is not yet time for
the reader to rise with a sigh and shut the book. The
questions we wish to raise now lie a considerable
distance beyond our data. Here our thoughts turn
toward the first formulation of an entirely new set of
propositions and how, perhaps, they might be tested.
Admittedly, these speculations are as yet only vague
intuitions struggling to come forth in the form of crisp
hypotheses. Still, however shadowy fo‘r thg moment,
these speculations have a logical place in this book: It
is, besides, always right to end one work by suggesting
the beginning of another.

There are two sets of ideas we wish to present. One
deals with some thoughts on what can be done, thﬁ:
other with the relevance of our politico-demographic
findings.

What Can Be Done?

In the preceding pages we have talked solely about
the reasons for the changes in vital rates aqd the
resulting age structures that accompany the socioeco-
nomic development of national societies. We hope we
have demonstrated to our readers’ satisfaction that one
more factor than previously recognized is responsible
for the large-scale demographic changes that haYe
characterized development both historically and in
present-day experience. As we found, the trar.ls'forma—
tion of the demographic system under condmonslof
development is brought about not oply by massive
changes in productivity and social structures,
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but also by the massive changes that take place in the developing
and expanding political system. The state of political development,
as the reader is by now well aware, was found to be a major direct
reason for the enormous increases and decreases in the fertility of
national populations. Political development, moreover, triggered
the sharp changes in mortality rates that resulted in the population
explosion in the post-World War II era. Of those who applauded
the incredible achievement of the postwar American international
order in permitting decolonization and the establishment of firmer
indigenous authorities in the new nations that came into being in
the fifties and sixties, few foresaw that one consequence of this
achievement would be a floodtide of births, with no balancing rise
in death rates, that would threaten for a time to erode any chance
of development in the new nations and to undermine the stability
of the entire international system. On the other hand, political
change was also found to play a major role in fostering the
long-hoped-for deceleration in fertility of which signs have recent-
ly appeared in the developing world, a deceleration that seems to
have occurred largely, though by no means entirely, in the absence
of the massive socioeconomic changes that have heretofore been
thought essential for declines in vital rates.

Politics and the growth of central government power have,
then, for the first time been shown to be determinants of demo-
graphic trends. This being the case, it seems an appropriate
moment to ask new questions, questions it has not been possible to
ask before.

Thus far we have discussed only diagnoses. Scholars are readily
suspected, not without reason, of professional bias against the
Marxian dictum that the world needs not to be understood, but to
be changed. The view that change is needed is often, and rightly,
the prevailing one; the world is sick to death of diagnoses. Yet in
this book we have not once turned to the question of remedies, of
What can actually be done to stem or at least control the oncoming
and receding human tides discernible in changes in vital rates. But
Dot only does this question give access to important areas of new
knowledge hitherto closed to us; it is also, at the same time, of
immense practical importance. For the massive fluctuations in vital
Iates with which we have been dealing create vast social, econom-
ic, and political dislocations and upheavals and cause untold
human misery. Can anything useful be done? More to the point,
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can anything useful be done by governments? Given our position
that the extent of political development influences vital rates
irrespective of the particular policies governments may adopt in
demographic matters, can it be that birth control programs in the
less developed world are like so many other human activities
—undertaken because they relieve the anxieties of the actors, yet
with no real effect on the problems they are meant to solve?

The expansion of central government power and its effects on
demographic behavior do not in themselves constitute an answer
to the questions we are posing. One cannot infer from the
discovery of the profound but entirely unintended demographic
consequences of the growth of government that government also
has the capacity to influence birthrates intentionally either by
changing their course or by attempting to reinforce the trend
observed in fertility before government decided to intervene. It
would be ironic if it were finally to be established that, though the
expansion of government power has profound unintended demo-
graphic consequences, governments are nevertheless powerless
when it comes to implementing deliberate policies aimed at
redirecting the demographic trends their own rise has set in
motion.! We know the expansion of government power is non-
manipulable, at least in the short run, in much the same way that
socioeconomic structures, the other fundamental determinants of
fertility and mortality, resist direct manipulation. But, of course,
government allocations of resources are manipulable. The key
question is, Do these programs make any difference, and if so,
precisely how much of a difference?

There are really two very broad questions at issue here, each of
which ought to be considered separately.

The first question is as follows: Can governments make fertility
rates move faster in the direction in which they are already
moving? In more practical terms, Can the government of a
country in which fertility is already declining as part of the
complex of unintended changes in the economic, social, and
political structures of society consequent upon development meas-
urably increase the rate of such reduction by instituting policies to
induce people to reduce the size of their families?

The second question goes like this: Can governmental power be
used to increase fertility once it has dropped to the low levels
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prevalent in developed countries where urbanization, industriali-
zation, education, greater freedom of choice for women, and
similar factors have brought fertility to hover just above, at, or
even below replacement levels? Can governmental power be used
in this fashion?

Obtaining answers to these questions is, as any expert in the
field well knows, an enormously complicated business. We be-
lieve, however, that our new finding connecting political change
and change in vital rates is relevant to these questions, and we
should like to state how this is so. Moreover, exploring the effects
of the growth of the political system on fertility is an exquisite test
of the limits of government power. It enables us to probe the
extent to which governments can redirect human behavior against
the wishes of their subjects in a matter where their subjects’
cooperation is essential.

The importance of such a test and of the inferences that can be
based on its results cannot be overemphasized. These are tests of
the level of government development and of government capacity
to govern. We have already indicated why we think this is so. All
governments are charged with two fundamental tasks: to provide
for the common defense against external threat, and to manage the
working of society in such a way as to ensure as far as possible that
resources and demands for resources remain roughly in balance. A
major factor in regulating demand is regulating the number of
people in the polity. If it can be demonstrated that our measure of
the degree of development achieved by a political system is clearly
conpected to the government’s performance in deliberate attempts
to 1nfluence the reproductive behavior of individual couples in
meeting collective needs, then one can have very little doubt of
that government’s ascendancy over its people. For, clearly, if
government can induce its subjects, in the name of the collectivity,
to refrain from doing what they believe is in their own interest,
‘then'one has the best test of governmental power one could
Imagine. Such a test would validate once again, even more
convincingly, the measures of political capacity we have devised.
And the business of comparing political systems by component or
In their totality will proceed more fruitfully if we can be assured of
the validity of the measures used in such comparisons. But let us
I€peat: there are no answers yet to the questions posed here. What
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follows are only rough and tentative hypotheses to be explored in
subsequent research and ideas about the approaches future re-
searchers might use in exploring them.

Now back to the first question. Are family-planning programs
worthwhile? There are strong advocates of such programs, but
there are also serious doubters posing serious doubts. Are the
pleas that such programs be continued and strengthened due not
to the fact that they can genuinely make enough of a difference,
but rather to a sense that, effective or not, they are all that can be
done? How much of a difference does a family-planning program
actually make? Does it make any difference at all?

There are two ways to view this question. One concern is the
quality of life enjoyed by the recipients of family-planning ser-
vices: concern over the physical and mental health of mother and
father, over the dilution of family resources, over the life chances
of children and parents, all affected by the appearance of unwant-
ed progeny. These are clearly issues of individual needs—human
needs—matters of the quality of life of individuals. The second set
of concerns is more national in character, rooted in the relation
between high rates of national fertility, low productivity, and
economic development. These two sets of problems are obviously
to some extent interconnected, but they are also largely indepen-
dent of each other. One might be tempted to view the first set as
the preoccupations of the mass publics themselves and the second
as representing the preoccupations of their leaders.

This second set of questions represents our chief and, indeed,
our sole concern here. Freedman and Berelson have summarized
in superb fashion the doubts and the evidence in regarding
family-planning programs from this national point of view:

—that whatever family planning can contribute to fertility
decline is insufficient to the need

—that observed declines in the presence of family planning
efforts would have occurred anyway, in a trivially longer time
—that family planning can perhaps accelerate an existing
decline, slightly, but cannot initiate one in a traditional
society

—that family planning can “work” only in relatively advan-
taged societies, where it is less needed

—that family planning can ‘“work” only among the relatively
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better-off sectors of a developing population, who would
soon come to it anyway, but not among the uneducated rural
masses that make up such countries

—that family planning programs can perhaps “skim the
cream” of available motivation in such societies but cannot
generate motivation and hence have no staying power
—that expressions of interest in family planning found in
fertility surveys are not valid indicators of subsequent behav-
ior

—that current norms as to family size leave little room for
family planning interventions toward fertility decline

—that family planning interest, such as it is, is found too late
in the reproductive career to make much difference from a
demographic standpoint

—that for the various reasons above a new contraceptive
technology will not make much difference either

—that only a massive social and economic transformation
and the attendant structural changes can bring about the
necessary decline, in the absence of state impositions.?

The doubts expressed in the criticisms cited above are forceful
and clear, and Freedman and Berelson supply as many answers as
they can, but no definitive answers can in fact be given. Attempts
to decide the matter one way or the other are enormously difficult
for.this involves disentangling the social, economic, and psycho:
logl.cal influences—influences to which we have now added the
pol}tice.ll effects—from the behavior strictly affected by population
limitation programs themselves. Such attempts are plagued with
problems of method, concept, and data. The best one can say is
that the services provided by family-planning programs certainly
makfe a difference at the individual level. To the extent that some
portion of the population has been persuaded to use birth control
which they would otherwise not have done or would have posti
Poned doing, to that extent such programs will have enhanced the
well-being of all members of the family. There seems to be
Substantial evidence that the cumulative effect of such individual
changes in behavior is by no means insignificant and that many of
the doubts about the identity of the acceptors are not in fact
correct. But the question at issue here is whether family planning
;nakes enough of a differen.ce at the collective level to offer a real

fiswer to the problem of high fertility, and from this point of view
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the answer certainly cannot be an unqualified yes. No definitive
answer can be given, and doubts will remain.

There is no doubt, however, that population programs can
perform better than they do at present; more precisely, there is no
question that the resources expended on efforts to control fertility
could be spent more effectively, and perhaps much more efficient-
ly, than they are now. In a way, we are asking, What are the
constituents of a successful population program? It is clear that the
determinants of successful population programs are the same as
the determinants of declines in fertility. And it is at this point that
all we have written in the preceding pages might be of importance.

It has been customary to look at three factors in evaluating
population programs: social conditions, economic conditions, and
the administration of the program itself. Political commitment has
also been judged important. But political commitment has often
been conceived as the strong personal preferences of the relevant
political or administrative leaders: a health minister, a prime
minister, a party leader. But this definition of political commit-
ment completely misses the mark.

The case of China will drive the point home. The social,
economic, and demographic setting for fertility control in China is
poor, but “political commitment™ has been high and the results
have been nothing short of astounding. It is precisely at this point,
however, that, in light of what we have seen in this book, the
concept of “political commitment’ has to be redefined. The reader
will recognize our constant refrain. Political action is not the result
of the “will” or “commitment” of political leaders, that is, of
strongly held preferences on the part of ruling elites. The degree
of political action will occur in proportion to the degree of political
organization and capacity. And the degree of the political capacity
to act in turn depends first on the structure of the coalitions of

elites who direct action from the top of the political pyramid and,
second, on the adequacy of the mechanisms of extraction, penetra-
tion, and repression that make up the governmental system.
Viewed in this perspective, indeed, the degree of effective political
action is finally a function of the strength of the opposition to a
particular action. The reader will recognize the argument. The
price of establishing and maintaining the organization and the
price of overcoming opposition to government authority are what
we have defined as the “political costs” of government. If the
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argument in this book is in any way valid, the reason the Chinese
program has been so successful is not that Chinese leaders are
more committed in a volitional sense; it is that the political costs of
expanding the system, and thus of the government’s capacity to
impose its will, are very low, and coupled even with few resources
and a very high rate of fertility this makes a powerful combination.
This brings us to the last component of our equation: the amount
of resources allocated to make the policy a reality.

In response, then, to the question of how specific conditions
determine the success of population planning programs, we ad-
vance the hypothesis that social and economic factors may have
been less significant than the capacity of the political system and
that the combination of the amount of resources allocated and the
degree of political capacity may really hold the key. But, clearly,
political capacity is not manipulable, at least not in the short run.
The government of a nation with a weak political system cannot
choose whether or not to use the existing government structure. If
the political system is weak, resources allocated to family plan-
ning, or any other program for that matter, will be used inefficient-
ly, often with a great deal of waste—all of which has considerable
implications for international aid. For while local governments
may have no choice in the matter, international donors can in fact
choose where to contribute resources. In any event, they should
enter into eleemosynary activities with their eyes open: returns on
their aid will be proportionate to the capacity of the recipient’s
political structure to reach its own population.

Lgt us turn to the question whether governments can turn
fertility upward once development is high and fertility has moved
to low levels. Here too there are no definitive answers. Govern-
ments have tried to stimulate birthrates in the past. In the 1930s
European governments, frightened because birthrates had fallen
s0 low as barely to reach replacement levels where there were not
In fact declines in population, moved to raise fertility. Once
embark'ed on this course, they used any means at their command:
Persuasion through education and propaganda and incentives in
the form of family allowances, health care, subsidies for housing,
firee vacations for‘ chil'dren, rgduction in school fges, tax reduc-
1Ons, welfare legislation to improve the economic situation of
f?(l)rge families, and the Iikﬁ:. Some gox./e'rnments, that of the USSR,

I €xample, sought to stimulate fertility by honoring motherhood
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and large families. Thus, the Soviet government awarded women
with seven, eight, or nine children the Order of Motherhood
Glory. Women with ten children were given the Order of Mother
Heroine. And the effort was indeed heroic; parents everywhere
would agree that such a title was fully earned and that, indeed,
mothers and fathers of smaller families deserved such awards as
well. Nor did governments confine themselves to offering incen-
tives. States often used repressive measures. Abortion was de-
clared a capital crime—Hitler, for one, ordered that it be punished
by beheading—and modern methods of contraception were made
illegal.

There is little evidence, however, that such measures were
successful—that governments succeeded in convincing their peo-
ple that the collective interests of the nation as a whole ought to
take precedence over individual preferences for small families or
that birthrates rose substantially. It may be that none of these
government efforts lasted long enough. No sooner had European
governments convinced themselves that they needed more people
than they declared war on one another and started killing off the
people they already had. Or perhaps the resources invested in the
programs were simply insufficient. One cannot tell, and in fact this
whole set of experiments has to date remained largely unexplored.
Again, the problem of disentangling the influence of economic,
political, social, and psychological forces from the effects of
population programs is a difficult one, and there are many
methodological, data, and conceptual obstacles standing in the
way. Over the past few decades, moreover, the question whether
governments can raise rates of fertility has not been a high priority
either with governments themselves or with scholars; preoccupa-
tion has run the other way. It may now be coming back into favor,
however, since population decline is reemerging in Europe. But as
of now we do not know.

To say that no attention has been paid to government efforts at
increasing fertility is not entirely true. At least one case has
recently been the object of an excellent study: the efforts made by
the government of Rumania to raise the rapidly falling birthrate of
that country. The Rumanian case has been used to illustrate the
successful use of government power to alter fertility rates and the
demographic posture of a national population. But it strikes us
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that this positive interpretation may be at least in part misleading,
and we shall discuss the case very briefly to explain why.

The facts of the Rumanian case are these. The birthrate in
Rumania was falling, as birthrates have been falling in other
Eastern European and some Western European nations—in part
as a result of socioeconomic development and, in the Eastern
European nations, probably as a result of the harshness of life as
well. By 1966 Rumanian birthrates had fallen to fourteen per
thousand. Such a birthrate threatened to make the labor force
insufficient to carry out the state’s economic plan, so the govern-
ment decided to intervene. The predominant method of birth
control in Rumania had been abortion. Abortions had been
provided free and were readily available through state facilities.
Eighty percent of all conceptions were terminated in this way. In
the face of the risk of crippling population decline, however, the
government made abortion illegal and contraceptives difficult to
obtain. A decree to this effect was issued in 1966. In the next year
the birthrate shot up thirteen points, to twenty-seven per thou-
sand. But since then the birthrate has been decreasing sharply,
though it has remained somewhat higher than it would have been
had the government not interfered, leaving Rumanians free to
avail themselves of the abortion facilities the state had previously
made available.

How is one to evaluate the Rumanian experience? Berelson
compares the rise in birthrate achieved by the Rumanian authori-
ties with the increases during the American baby boom after
Wprld War II and concludes that the Rumanian experience is
evidence that government can do a great deal. He takes it, in
short, as a sign of government power. We would argue the
opposite. It depends, of course, on one’s interests. Without doubt,
the government’s intervention substantially changed the country’s
demographic position. But if one is interested in government
Power and looks more closely at events in Rumania, it is equally
undeniable that the government did not in fact convince Rumani-
ans to change their fundamental behavior in regard to family size.
tct)lnce the.:y learped to circumve_nt the obstacles the government had

fown in their way, Rumanians pretty much returned to their
Previous patterns of behavior. We suspect that the Rumanian
government may have achieved a one-time success that cannot be
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repeated or sustained. It does not therefore illustrate government
power any more than windfall profits or winning a lottery provide
evidence of entrepreneurial flair.

Berelson’s Rumanian study is nevertheless enormously sugges-
tive of what must be done to test the proposition that governments
can increase fertility rates once they have bottomed out at the
developed level. It has been said that the example of the attempts
made by European governments in the thirties is not clear-cut
enough because the investments made were not very great; the
amount spent to support these efforts, though in some cases
substantial, was not large enough to drive birthrates up again. But
it does seem that some European nations are now beginning to
make large investments in precisely the areas that will affect
reproductive behavior. Will birthrates rise? Scholars interested in
demography, in national development, and in testing govern-
ment’s capacity to govern, an issue that is all the rage just now,
should not let the opportunity slip by.

On the Relevance of This Study

In the Introduction we raised two questions about the signifi-
cance of the link between political growth and demographic
behavior and about the relevance such a link, assuming one exists,
may have to the peace and stability of the international system.
The claim we made at that time requires brief adumbration here.

The connection between the political and demographic transi-
tions may turn out to be a key to understanding how, and
eventually even why, the transformation of the social environment
we have come to call development occurs. We have said that
modern development differs from developmental processes in
premodern, preindustrial periods in that change in one sector of
national life may attain sufficient magnitude and intensity to spark
and help sustain change in other sectors. That changes in the
social, economic, or political order of society are no longer
contained, or even containable, within one sector is the key
difference between development today and the feeble attempts at
development in the past. It is our view that, to understand how
modern development occurs, one must understand more about the
links between the transformations arising in the different areas of
political, economic, and social life: how the political and economic
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transitions are related, how these in turn are related to the
transformation of the social structure, and so forth. If the findings
of this book are confirmed by further research, then we hope we
have put in place an important piece of the general puzzle of
development. Till now it has been thought that only social and
economic change could stimulate the demographic transformation
associated with development. Now political change has been
added to the list of determinants of the demographic transition. A
new set of possible influences comes into view. Not only can
political growth affect vital rates, but it can also encourage
economic growth by bringing fertility down in underdeveloped
countries afflicted with inordinately high birthrates. Our under-
standing of the mechanisms at work in the process we call
development is certainly nowhere near the point where we can
begin to describe what we think really happens when national
development takes place. But we can describe much more than we
could one or two decades ago. We hope this book contributes to
that description.

The material presented here is relevant in yet another way. If
the relation between political development and vital rates is what
we have hypothesized it to be, then it is likely—though of course
by no means certain—that countries today saddled with large
populations and underdeveloped economies, but endowed with
strong and effective political systems, should in fact have addition-
al‘ time—perhaps even enough time—to gather in at least a
minimally sufficient reserve of human and material resources to let
Fhem develop economically. In a socioeconomic setting character-
ized by low economic productivity and high rates of fertility, a
strong effective political system does double duty. First of all, it
permits the collecting of needed resources from the widest possible
subset of the productive population in the national society. This is
essential if the people in the nation are very poor. Let us be clear.
Low economic productivity and large population increases inevita-
bly lead to progressive pauperization. Because individuals possess
very little wealth, it is imperative that the central governmental
authority be able to reach as many of its subjects as possible, to
€xtract from each the tiny amount that can be spared and gather it
In a central pool. To achieve this aim, political centralization,
Penetration, and perhaps even repression will prove essential.* But
In the second place, and equally important, strong and effective
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political systems, owing to their intrusions, extractions, and ma-
nipulations of people’s lives, themselves reduce vital rates. This
has been the subject of this book.

We have said that if the link proposed here is indeed found to
exist, and we have found that it does, then the future should differ
from current expectations not only for all the major underdevel-
oped and developing countries in the world—India, China, Indo-
nesia, Brazil, for example, and, somewhat behind them in size,
Mexico and Nigeria—but for the rest of us as well. The implica-
tions should be carefully pondered. The distribution of power in
the world has undergone dramatic changes in the past hundred
years, with the United States emerging as the uncontested first and
the Soviet Union the unchallenged second most powerful nation in
the world. The conditions behind the rise of these two powers to
positions of preeminence are precisely the ones we have discussed:
the timing, manner, point of departure, and speed of their
demographic and political transition and industrialization.” One
ought to bear in mind that the nearly constant national and
international turmoil rife for almost a century now, the violent
breaking up and reshaping of the geopolitical crust that provides
the topography of international power, is intimately associated
with the growth of the European colonial and industrial powers
over the nineteenth century. The present political topography has
emerged from the explosive growth of United States and Russian
preeminence, and the rise of other potential major powers will
transform the landscape yet again. Our findings suggest, then, that
the present stability is very temporary and that in the decades
ahead the distribution of power in the world is likely to change
again. It is probable that China will emerge as a contender for
power with the other two colossi. Whether China will in fact
ascend to the position that could be hers given her political
capacity and the size of her population will depend on whether she
can develop economically—and it is of course not at all inevitable
that China will succeed. The course she must follow will be
arduous at best. But her chances of success are enhanced by her
political control over the vast majority of her people, by her
demonstrated ability to demand and receive immense sacrifices
from them, and finally by the fact that the immense and crushing
expansion of her state power has helped bring birthrates down t0
more or less manageable levels. We do not know whether it will
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happen, but we do know that it could not happen without the
demographic transition brought about by her political develop-
ment.

How ironic it all is. Who among us in the West, having decried
China’s turn to communism and lived through the painful political
spasms it provoked over a decade, would have thought we would
see the day when the amelioration of a frightening world problem,
overpopulation, would be promoted by the political expansion
made possible by the very shift to communism we all so passio-
nately abhorred? Who would have thought the developmental
mechanism would work in this way: that hope of bringing the
population explosion under control would come not from a rise in
economic productivity as everyone supposed (the underdeveloped
world has not really improved its economic lot substantially) but
from a rise of what is really political productivity? And who would
have thought that an easing of the population problem today, by
dramatically changing old distributions of power and demanding
difficult adaptations to new circumstances, would be the harbinger
of still a more difficult problem in the future? If, of course, such
circumstances occur; and the ifs, as we noted earlier, are very real.

The battle for security, plenty, peace, and power will not be
won with weapons. No careful accounting of the distribution of
arms in the world today will give us a clue to our future security or
to the future stability of the system. Nations will be made winners
or losers by political, demographic, and economic change. Those
countries that deal successfully with the problems discussed in this
book will triumph over the others. If none succeed in dealing with

Tuch problems, then the status quo will not be preserved. All will
ose.



Appendix 1: Regression
Models

The model used to gauge the effects of political capacity on vital
rates (see tables 3 and 7) is the following:

I’i = a + j=§1 deii + j=§1 7,-(d,-,-x,~) + 6x,- + €;

where

Y; = birthrates (or death rates)
x; = scores of political capacity
di = dummy variables for the categories of economic develop-

ment:
dyi = 1 for an observation in the lowest category
0 otherwise P
- dy = 1 for an observation in the middle category
0 otherwise.

The resulting regressions for each category of economic devel-
opment are:

Underdeveloped: Y; = (a + B1) + (71 + 8)x; + €
Developing: Y; = (e + B2) + (12 + &)1 + &
Developed: Y, =a + 6x + ¢

The results presented in tables 3 and 7 are least-squares
timates of the coefficients above.

The model used to gauge the effects of political capacity on vital
tes, allowing GNP per capita to vary within our categories of
conomic development (see tables 4 and 8), is the following:

2 2 2 2
@+ 2 Bidi+ 2 y(dixu) + 2 6 (dixa) + 2 8% + e
ere

Y; = birth (or death) rates

Xi; = political capacity scores

Xs = GNP per capita values

d; = dummy variables for the categories of economic development.
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The resulting regressions for each category of economic devel-
opment are: |

Appendix 2: Data

Underdeveloped: Y; = (a + B1) + (y1 + 8)xu + ({1 + )i + &
Developing: },, = (a + Bz) + (')’2 + 81)x1,~ + (§2 + 82)X2i + €; |
Developed: Y, = a + 8ixy + 8z + € '\

The results presented in tables 4 and 8 are least-squares

estimates of the coefficients above. All estimates, whether signifi- \

cant or not at the .05 level, were included in the results presented

in all tables. However, even if we excluded the very few coeffi- ‘ The sample used is not random because data for many develop-

cients with p < .05, the results would be almost exactly the same. ing nations are not available over time. The sample consisted of
ninety nations; of these, forty-two had sufficient data for the entire
period. Asterisks indicate OECD countries.

Sample: Size and Composition

l Algeria 1955, 1959-75

Angola 1955-74

! * Australia 1953-75
* Austria 1953-75

; *Belgium 1953-75
" Bolivia 1955-75
: Brazil 1953-75
‘ Burundi 1960-75
Cameroon 1960-75

| *Canada 1953-75
‘ Central African Empire 1960-75
\ Chad 1960-75
Chile 1953-75

‘ Colombia 1953-75
‘ Congo 1960-75
Costa Rica 1955-75
*Denmark 1953-75

{ Dominican Republic 1953-75
Ecuador 1953-75

Egypt 1953-75

El Salvador 1953-75

Ethiopia 1956-75

*Finland 1953-75

133 Gabon 1960-75
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Ghana
Greece
Guatemala
Honduras
India
Iran
Iraq
*Treland
Israel
*Ttaly
Ivory Coast
Jamaica
*Japan
Jordan
Kenya
Korea, Republic of
Lesotho
Liberia
Libya
Malagasy
Malawi
Malaysia
Mauritania
Mexico
Morocco
Mozambique
Nepal
*The Netherlands
*New Zealand
Nicaragua
Nigeria
*Norway
Pakistan
Panama
Papua New Guinea
Paraguay
Peru
Philippines
Portugal
Puerto Rico

1955-75
1953-75
1953-75
1953-75
1953-75
1953-75
1953-75
1953-75
1953-75
1953-75
1960-75
1953-75
1953-75
1960-75
1953-75
1955-75
1964-75
1960-75
1963-75
1960-75
1960-75
1955-75
1960-75
1960-75
1960-75
1960-75
1960-75
1953-75
1953-75
1960-75
1953-75
1953-75
1965-75
1953-75
1961-75
1955-75
1953-75
1953-75
1953-75
1960, 1965, 1970-75
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Rwanda
Saudi Arabia
Senegal
Sierra Leone
Somalia
South Africa
Spain
Sri Lanka
Sudan
*Sweden
Switzerland
Syria
Tanzania
Thailand
Togo

Tunisia
Turkey
Uganda
*United Kingdom
*United States
Upper Volta
Uruguay
Venezuela
Zaire
Zambia

In ividual monographs.

Trinidad and Tobago

Jata: Sources and Estimates

1960-75
1960-75
1963-74
1964-75
1960-75
1953-75
1955-75
1953-75
1955-75
1953-75
1953-75
1955-75
1960-75
1953-75
1960-75
1953-75
1960-75

-1953-75

1955-75
1953-75
1953-75
1962-73
1953-75
1960-75
1953-56, 1963-75
1955-75

~ In collecting the components used in this study we relied on a
anety of published and unpublished sources. Most were obtained
_-.m the World Bank, the International Monetary Fund, and
1€ Agency for International Development, but some came
m United States and other government sources and from
In the following pages we describe
ach component with its sources and adjustments. A com-
ete codebook will be made available through the Inter-uni-

ersxty Consortium for Political and Social Research at the Univer-
ity of Michigan.



