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NEW DIRECTIONS AND BEYOND:
A REVIEW OF ACCOMPLISHMENTS AND AN

AGENDA FOR THE FUTURE

.. ".... ".

INTRODUCTION

This paper has three primar.l purposes. The first is to

ass;ess efforts by the U.. S. Agency for International Develop

ment (AID) to implement the "New Directions" legisla.tion

enacted by Congress in.1973. Secondly, and following from

this, recommendations will be made concerning·what should be

emphasized in the next fe~,v years, as~~ing that the existin.g

legislation is not altered in any fundamental way. Finally,

some suggestions will be.offered concerning u.S: bilateral
. ..

foreign assistance strategies in a slightly .longer time horizon.

For this last section, the assignment is to assume that foreign

ass~stance monies will decline somewhat in real terms.

Ideally, such an assignment would involve synthesizing

the findings from ftvaluations of on-going AID programs and

projects. This leads to the first important point in this

paper: a review of existing AID evaluations is not a particu

iariy fruitful way to approach these issues because these

issues have not been the focal point of AID evaluations. This

statement is not meant as a condemnation of current AID evalu-

ation activities; evaluation work is progressing at the Agency.



However, AID's evaluation work has been primarily sector

specific, i.e., rural roads, p,otable water, health delivery

systems, etc. Attention has yet to be given to "the Broader

policy issues. II

Fortunately" other information is accessible that is rele-

vant to the issues at hand. Development Alternatives j Inc.

(DAI) has "the responsibility 'for the provision of technical

assistance and some procurement'forthree projects that bear a

New Directions design imprint: the "'North ShabaMaizeprc>duction

Project (Zaire) ,the Provincial: Area Deve19pment Project ,I (IndO

nesia), and the Arusha Planning and village Development.Proj

ect (Tanzania). DAI has just completed thorough. internal

assessments of each of these> projects, and the" author was a
~....

member of two eva~uation teams (Indonesia and Tanzania). In

addition, the author is a member ofa team working l.1nder con-

tract from the Development Support Bureau of AID to provide
.

$l--\rt-term technical assistance to on-going integrated rural

development projects. The contract also entails 'research to

"identify the most_ serious inlplementation problems that ,these

projects a~e facing.

No claim can be made regarding the "representativeness"

of this Udata base. n However i the conunon pattern of irnplernen-
-

tation problems that t~ese projects are facing does suggest that

some generalizations are warranted.

1/ For an elaboration of this point. see Ell:.tQtt R_ Mnr~~_



Perhaps the thorniest task entails distinguishing be-

tween problems that derive from the New Directions orienta-

tion and those that are associated with all overseas develop

ment efforts. For this reason, the assessment section starts'

by ~isting the most important new components of the New Direc-

tions legislation and assessing progress on each component.

Only in the latter part of the section are some of the more

general problem areas addressed.

ASSESSMENT

New Directions Components

The New Directions legislation entailed a dsignificant de-'.,
.. 1-'..· . f - 1/ h 'parture ~rom ear ~er rore~gn ass~stance e rorts.--- T e maJor

features that set it apart from earlier legislation were the

emphases placed on the objective of directly benefiting the

rural'poor through the mechanisms of:

• The par!=-icipation'"of the beneficiary population;

• A basic human needs strategy;

• A small area/village focus; and

• Enhanced attention to the role of women in the
development process.

1/ This is true despite the fact that similar verbiaqe can be
found in earlier legislation. Foreign aid legislation has
always served as a repository for everyone's ideas. What dis
tinguishes the 1973 legislation is the significant change in
QmT"'l"n::l~i ~ to"n::l+- ,qi,., ; T'I 1=:::1 .... + r\ ........",...



In the following paragraphs, each component will be briefly

described and efforts to date assessed.

The Rural Poor as the Beneficiary Populatic~
... ~ .....

The Congressional directive that the rural poor should

become the focal point of u.s. development assistance led to

a tremendous amount of writing and discussion of just who the

rural poor are. Various qualitative and quantitative yard-

sticks were· developed, but it is clear that 'nobody with the

responsibility for designing and inlplementing rural develop-·

ment projects wanted to be pinned down to a specific definition

of the rural poor. Why is thi.s? In part, it'can be explained

by a natural bureaucratic resistancE' to change; partly, also,

some AID officials saw it as limiting their.op~ions for develop-.-.
ment initiatiatives. More importantly, experience suggests

that in at least three fundamental ways, having the rural pOdr

as,the target population makes development efforts more diffi

cult. Firstly, AID is supposed to work with host country

officials to develop projec~s.. Host country officials rarely,
-

if ever, t£ink of development in the narrow framework of in-

creasing the well-being of the rural poor. Indeed, many develop-

ing country officials have expressed grave reservations as to :

whether such a targeted approach will lead to a self-sustaining

development dynamic. A few who know something about the history

of United States develop~ent ask why such an a~proach to devel-

opment is approached, when the United States' very.successful



growth was of the "robber baron" variety. In sum, the first

major roadblock is the reluctance of Third World officials to

be convinced of this approach.
. ..... "" .....

We know that, for a host of reasons, effecting meaningful
..

development "in Third World countries is difficult. The "prob-

lems are compounded by excluding that segment of society --
_.

the better-off and/or the more progressive
..

from the develop-

rnent initiatives' that are promoted.
. .

While granting that the

poorest segment of society is-poorest because of a certain

amount of exploitation, it is also the case that selective

processes are at work: those on the bottom are there, in. part ,

because of certain traits having to do with an inability or

unwillingness to play in the "Western development game . II In
~.

sum, the point .he;-e is tl1at by focusing on th~~ural poor, one is

excluding those groups most interested and able to take advant-

age of development initiatives.

Finally, there is the problem of village power structures.

Even if the central government promotes a project intended to

benefit the.., rural poor, there is no guarantee that village

power structures will be sympathetic. It is becoming increas-

ingly clear that New Directions projects, with their orienta-

tion to "bottom-up" planning, cannot work at cross purposes

with village power structures. To the contrary, the village

power structure must, at. a minimum, be willing to tolerate



project activities. If such tolerance is not forthcoming, one

can expect sabotage. After all, what is of greater impor

tance to a village power structure thanmaintenance-o£ '

control over the distribution of assets and income within its

village? In reality, what seems to be possible is coming to

some sort of tacit or explicit agreement betweenprojectoffi~

cials and village chiefs concerning' the distribution of project

benefits. For example, the village power structure, might -agree

to direct efforts to help the poorest villagers as long as it

controls the distribution of a certain portion of project

benefits.

The factors mentioned above are real and must be dealt

with; by the same token, the situation is far ~rom hopeless .
....

\'Ie are learning more and more about the cond.itions under which

a targeted approach-can work and certain techniques can be

applied to facilitate success. For example" while anthropolo-,

gists claim that every social grouping has a hierarchical struc-

ture and any development initiative will result in a widening

of income 9ispari~ies, there are/in fact, many areas in develop

ing countries where incomes are so uniformly low that there is

no real need to target development benefits to any particular

social grouping. Concretely, there are many areas in which

average per capita incomes are $100 or less, with intra-regional
--

ranges of plus or minus $50. In such circumstances, a ~eason-

able interpretation of the New Directions legislation is that



virtually any development inir.iative would satisfy the rural

poor objective, provided that all the benefits of the initia

tive did not accrue to a few farmers. Under any development

initiative I income disparities are bound to widell'inasmuch as

it is extremely difficult to design a project that benefits all

equally. This is a..ll intended to suggest that extreme int,er

pretations of the legislation should avoided and that a certain

amount of pragmatism is called. for.

-
,Arguments for the adoption of the New Directions legis la-

tion were quite scarce when it came to documenting the need for

a new strategy. That is, while there were a £ew case studies

suggesting that income disparities were widening as a result
. .

of "traditional" development approaches, there was no reason to

believe these studies were representative of th~ situation over-
......

all. Indeed, it can be argued to the contra~y -- that the last

25 years have seen the most rapid growth ever for de.veloping

countries and that for the majority of countries, this growth

was not accompanied by· a widening of income disparities. ll This

paper will not discuss the longer-term implications of this ob-

servation. '.~ The important point here is that the New Directions

legislation· should be interpreted somewhat liberally, inasmuch

as it has yet to be demonstrated that there are better develop-

ment strategies than those employed before the New Directions

legislation was adopted.

1/ See Morss, op. cit., and David Morawetz, Twenty-Five Years
of Economic Develooment! 1950 to 1975, World Bank publication,
Washington, D.C.; 1977. For a description of why the New Direc
tions legislation was enacted, see Frank Ballance, "Congress and
Foreign Assistance in the 1970s. II in nro~p.c=-c::.. (';:n-nlOrd Q P ... A""'...,.,..., ............



Participation of the Beneficiary Population

Projects designed and implemented by outsiders (central

governments, regional governments i or foreign donors') frequently

fail in the sense of providing self-sustaining benefits to rural

populations. 1/ In principle., then i participation of the rural

poor in the generationo£ project ideas, in committing resources

to projects, and in decisionrnaking during the implementation

stage would seem appropriate. But how is this principle to be

implemented? Right, now, various approaches are being tried, but

nobody has a very clear idea of what should-be done and how.

To give the reader a concrete sense of what is being tried,

the following discussion presents a description of the three

proj ec·ts where DAI has an .important implementa.tion role.

-•.
The Arusha -Planning and Village DevelopmeI1tProject (AP!VDP)

This project is intended to attain two simultaneous goals:

• Increase the planning capabilities of regional
and lower-level governments; and

• Identify and implement village level projects.

As designed, the project has seven major components:

• Regional planning activities;

• The planning and implementation of village
development projects;

1/ E.g., see Elliott R. Morss, Donald R. Mickelwait and Charles
F. Sweet, strategies for Small Farmer Development, Westview
Press, Boulder,- Colo., 1975.



• The construction of 42 small farm centers and
an appropriate technology center;

• The construction of 50 small village storage
units;

• The repair ~nd construction of water sys~emsi

• The rehabilitation and extension of road sys
tems; and

• Training activities.

The- proJect -started -in June '1979. To date, work has.focused·

on the regional plan, the generation of village -'projects,the'

rehabilitation of.roads, the repair and construction'of village

potable water systems, and various training activities.

The Project Paper provided for expatria~e ~echnical assis-

tance working closely with Tanzanian counterparts in preparing

the regional plan. So far, the plan has been developed entirely. ..
-..

by the expatriate ·staff. The lack of involvement of Tanzanians

has been largely the result of the fact that no Tanzanian

counterparts with planning capacity have been available to work
,

on the' plan.

The Project Paper called for village projects to be pre

pared by villagers. Various approaches are being tried to

generate village projects that range from projects emanating

ou~of broadly-based village dialogues through projects generated

by district officials serving as village representatives. An

assessment of the strengths and weaknesses of projects generated

by the different mediums will be made in the near future. In

all projects that have been approved, villagers are required to



make a clearly defined resource commitment, and their failure

to do so will trigger a stoppage in project monies.

The Project Paper called for the villagers to ,m~e a labor'. ..... .

commitment to the repair and rehabilitation of roads. This has

not happened, largely because priority has been given to the

rehabi.li.tation of main region and district roads. However, what

happens when attention turns to village feeder roads remains

problematic, inasmuch as the expatriate road crew appears to pre-

fer extending·and repairing roads at the maxim~ possible rate,

rather than finding ways to make greater useef village labor.

The installation of new potable water systems is proceeding

in. a manner' that involve5 villagers in 5ite selectio'n and 'con-

struction of the systems. Villagers are also receiving tr'aining
4

in maintaining the systems, and special village committees are

being established to supervise the systems;

with regard to training, emphasis is being placed on getting

officials to generate ideas from villagers. However, the annual

budget cycle is the dominant exercise for government officials,

and the tendency-is to allocate blueprintea projects among

villages rather than taking the time to work up ideas with

villa~ers. Here, a major constraint is the absence of)qualified

staff and the means of getting to villages (i.e., the shortage

of vehicles). There is also "top-down" line ministry pressure

to implement their initiatives.

No training is conducted without first surveying trainees



pr~ary inter~st has been in how to prepare better technical

proposals; at the same time, they have expressed skepticism

regarding the usefulness of this, ina~much as they now get their

priority projects approved even though they are not technically

sound. It is clearly important that their peers (higher-level

regional officials)· recognize and'appreciate technically·sound

proP9sals if. current training is to be u:.seful in the long-term.

To date, there does not appear to be serious'problems in

terms of the "rural poor" realizing most of project benefits.

This is largely attributable to the fact that the village struc

ture appears to promote equity objectives, even to the detri-

ment of incentives for individual initiatives.

In terms of institutionalizing the participatory practices,
~

steps are now und~rwayto fUlly integrate village development

activities into the annual bUdget cycle~ Thought is being

given to making a block request for. village development activi

ties so that the evolutionary nature of the process can be

maintained.

AID procedures have continued to serve as a barrier to

the realization of project goals. The "adequate planning" re-

-qu-*rement continues to slow proj ect. activities. In addition,

a year's delay in obtaining a project amendment has virtually

brought offshore procurement to a halt, thereby slowing the

project's momentum and raising real questions in the minds



of the Tanzanians concerning AlDis ability to deliver on

commitments .

. ..... ~ ...
The Provincial Area DevelopmentProj·ect I (POP..&.

The primary objective of PDP I is to increase the capa-

bilit:y of provincial and lower-level. governments to plan and

mana.ge projects generated from the villages. Projects are in~

tended to be income-generating, in the areas of agriculture,

small. industries, and rural credit. TheProject is>now into

the. third ~"ear-.

I

The objectives of PDP I are·quite similar to those of

A.P!VDP.. That is, it calls for the training of government

officials in "bottom-up" project generation and'-implementation,

and there are loan monie,s to support projects so-generated.

The projlpctoperates in two provinces of Indonesia -- Central

Java and Aceh -- and different strategies have been used in

each province. In Central Java, the emphasis has been placed

·on traininq government officials how to generate oroject

ideas from the local levels. In Aceh, initial efforts went to

getting income-generating projects underway, with heavy emphasis

placed on direct field work with farmers producing irrigated

rice. Substantial increases in rice yields have been realized,

but relatively little work has been done to train gover~~ent

officials on how to generate project ideas from villagers.

While the project objectives are quite similar to those
rn ~ ~ L. ~ _



development activities have been highly centralized in

Indonesia. Consequently, the project is not yet working with

villagers. Instead, it is trying to get lower level government
... ~ ..

officials to generate development initiatives. Success in this

endeavor will be a real step forward inasmuch as to date, lower

level governments have been mainly responsible for implementing

project initiatives developed by central government line

ministries.

Efforts to generate project ideas from villagers have not

yet been successful, because villagers are not accustomed

to being asked to identify their problems and develop initia

tives to deal with them. Another difference is that there is

no real budget constraint in Indonesia, and therefore the

~endency is for the central goverr~ent to do everything for the

villagers.

Insuring that benefits get to the rural poor is also

difficult, since traditionally the village head has sole

responsibility for structuring and administering projects in

his villag~ area.- There appears to be no easy way to override

the village head's wishes concerning who benefits from the

d 1
0 00 0 1/eve opment ~n~tl.at~ves .-.

1/ In Central Java, however, a recent evaluation indicated
that the rural poor were the primary beneficiaries in 55 per
cent of the first year's projects.



One approach being tried to deal with this problem entails

offering forms of technical assistance that would only be of

interest to the rural poor. For example, instead of offering
".......

technical assistance ~o help with-irrigated rice production,

technical assistance will be offered in Aceh to assist those

who do not have access to irrigation. Also, attempts will be made

to provide large numbers of low value animals, i. e. I ducks and

goats instead of cows.

Another problem in Indonesia is the tradition of working

with the progressive members of society, rather than with the

less fortunate. The belief is that a n trickle-down n approa.ch

to development will ultimately yield more than-efforts to work

directly with the poor.

-..
The hope in .Ino.onesia is that if the project can generate

successful proj ects using the "bottom-up II approach, the

central qovernment will be impressed enough to incorporate the

method into their own system. However, nothing will corne of

the effort unless positive results can be demonstrated.

With regard to training, a needs assessment was performed

that involved input from the potential trainees. The training

emphasis went to methods by which lower-level government

officials might identify 'good- project ideas. It is still too

-early in Indonesia to expect villagers to make sensible sugges-

tions for proj ects ~n light of the long history of top-do\:-:1

approaches to development.

· '



The North Shaba Rural Development Project

The primary purpose of this project is to increase the

maize production and incomes of small farmers in the North
............

Shaba Province. The· approach e.ntails gaining an understanc.ing

of current production approaches and improving upon them;

however, no new technologies would be promoted until they

have been tested on farmers' own lands. There a.re five major

components to the project:

• Agricultural research and extension;

• . Development of farmer groups;

• Sma.ll farmer credit;

• Rehabilita'tion of rur·al roads; .and

• Development and production of interme4iate technology.

' ..
The Project Paper called for the format:i:.on of farmer

groupings to serve as the focal po~nt for the agricultural and

other project activities. As it developed, the organizations
,

were formed before work on agricultural technologies had ad-

vanced far enough to offer anything for substantial discussion.

As a conseq~ence, -discussions in the groups until recently

focused on the need. for social services.

--~-With regard to agriculture research and extension,

activities that follow Project Paper guidelines are only now

starting. The main reason for this delay was inappropriate

expatriate personnel selection and management in the first two

years of operation.



The roads component of the Project Paper asks for and

receives "voluntary" labor contribut~ons for work on village

roads. The intermediate technology component of the project

has brought in prototypes from overseas, and has attempted to

promote them among villagers. This has caused some problems --

not enough attention to quality control and the need· for sup-

porting services.

Most farmers in the projec-:' area are smallholders, and with

the maj or emphas is of the project be:i.ng increasen maize p=oduc-

tion and income, the small farmers have received the large

majority of benefits from the project.

Things should star.t coming together in the coming year.

A meaningful agricultural research/extension e£fortis now-....
starting and there are some g,ood local farm~r groupingsestab~

lished. Hopefully, the macroeconomic and political setting

in,Zaire will not deteriorate.

General Lessons

Therec~re several general lessons coming out of prelimin-

ary efforts'to introduce participatory activities. First,

there is the ever present pressure from central government

line ministries to promote their development ideas. II For

!/ Some things never change. See Stanley Heginbotham, Cul
tures in Conflict: The Four Faces of Indian Bureaucracy-;-
Colur.~~a university Press, New York, 1975.



them, of course, this is essential for continued.power and

control. The budget cycle works in their favori that is,

lower-level government wants to maximize resources flowinq
. . ~ ..

into their areas, and the line ministry programs are. one safe

way of maximizing resource inflow.

Secondly, villagers can come up with project ideas, and

can make significant resource commitments to projects they

believe in, but it is more difficult to get them to think in

terms of project~ that generate income. In part, this is

because they mistakenly tend to believe that the central govern·

ment will be able to bear the recurrent budget implications of

development initiatives.

Thirdly, villagers' perspectives are limited; they are..'.
not likely to think beyond what can be done within existing

policy and environmental constraints. What this suggests is

that village development activities by themselves will rarely

make ~ long-term significant impact unless buttressed by a

broader examination of the setting (i.e., regional planning

activities). Thi~broader examination should lead to recom-

mendations for infrastructure development and macropolitical

changes.

The participatory approach to project development is a

revolutionary approach in the sense that it calls for fundarnentc

changes in thinking and it requires fund~~ental changes in

bureaucratic power and authority. As a consequence, institu-



be sustained \ViII take longer than projects are .scheduled to

last. This is true E"ven after discounting for mistakes made

in trying to bring about these changes.
. '-' .~.-. " "....

Ong might ask whether, in light of the problems of imple

menting the participation concept, it is worth the. efforc. The

answer is a most emphatic yes.. There can be no question that

top-down planning has serious defects -- that· government offici....
• 0.

als iXl capital cities responding to the bureaucratic-imperatives
. . ..

of their organizations are not in a good position to design

meaningful projectsfor rural villages. . To the ·extent-that··

lower-level government agents, persons who by their phy..Jical

location are necessarily more responsive to village needs, can

be both trained and given the authority to gen~rate project
~

ideas; there is a real Chance that the limited resources

available to Third World countries can be more effectively

utilized.

Basic Human Needs

The New Directions legislation pla.ced heavy emphasis on
..

satisfying.o,-:the basic human needs of the rural poor. Under the

new legislation, relative emphasis has changed from income

generating initiatives to those that provide education, health,

nutrition and.population planning for the rural poor. Concom-

itantly, there has been a significant switch in L~e ccrnposi-

tion of u. s. technical assistance-. From a past emphasis on

agriculture, engineering, and economics, the AID program now



places heavier emphasis on the social sciences" The 1980
request gives an indication of the relative importance

of the different components: $523 million is requested. for
nutrition, health, education and population planning; $675

million is requested for agriculture and rural development.

There are several serious problems with the way in which
basic human needs s·trategies are being implemented. First,
there are issues related to the population impact of social
service proj ects. Evidence being generated in· r.esearch being
done by the Research Triangle Institute and the Southeast
Consortium for· International Development. for the Development
Support Bureau of AID suggests that the £mmediateimpact of
increased health, education and nutrition activities is to

~ 11significantly increase the population growth rate.- .

It is argued that in the longer-term provision of these
social services will lead to a reduction in the population,

growth. rate. 2/ This may well be so, but from a policy stand-
point, it is critical to know how long it will take to move from
the short-~~rm population inducement effect to the longer-term
growth reduction situation. Unfortunately, the critical longi-

l/ The Rural Development and Fertili~y Project,. AID ContractNo.~ AlD/ta-CA-l. See also Frank L. Mott and Susan H. Mott,"Kenya's Record Population Growth: A Dilemma of Development,lIpopulation Bulletin, Vol. 55, No.5, October 1980.r

~/ E.g., The World Bank, op. cit., pp. 63-70.



tudinal information on this subject is inadequate and inconclu

sive.!! Until more is known, the prudent approach is to make

sure that population control activities play an important part

in any new social service progr"am.

Secondly, while proponents of basic human needs strategies

argue that the longer-term impact will be to increase worker

productivity and hence income earning potential, nobody argues

that there is any easy way to raise monies to pay the significant

recurrent budget requirements" of: these programs-, and there

can be no question as to the significance of these- recurrent

budget requirements.~ At present, monies for-the development

of basic human needs systems are far in excess of what recurrent

monies are available to service these systems;. To give a

specific example of the ·.. imbalance of developme~t and recurrent

monies for social services, recent studies· have concluded

that in Tanzania, the rate of breakdown of potable water sys-

tems was such tha~despite a high rate of installation of

new systems, the country was losing ground on its goal of

providing improved water to every family in Tanzania by 1991.3/

1/ For some rather encouraging evidence drawn from the experi
ence of Sri Lanka, see David Morawetz, "Basic Needs Policies
and population Growth," World Dev~lopmentA' vol. 6, Nov./Dee.
1978; pp. 1251-1260.

Y See S. J. "Burki and J-. J. c. Voorhoeve, "Global ES"t..imates for
Meeting Ba~ic Needs;" World Bank Basic N~eds Paper No. I, Wash
ington, D.C. 1977.

11 WHO/WorldBank Cooperative ,Programme Report, Second Draft,
1977j Olle Rimer and Associates, "Terms of Reference for an Action
Prograrnme in the Water Supply Sector," a report subrnitted to the
C:tJcr:tich T'n.,....Q..,....T"'\~.... .;r-'\'F""':l~, n~<lf,.~',,~""""'l ...... "" .... 7\ .. " .. 1-..",,_":.1-.- ... 1... ~~ .,,,..,,,



A final problem wfth the implementation of the Basic

Human Needs Strategy stems from the way AID has organized

to provide these programs. Unfortunately, the Agency has

chosen to organize ir; a manner L'1at reflects the" line budget

items. This means there is a separate group that:. designs

health projects, a separate group that designs population

projects, a separate group that designs rural development

projects, etc. As a consequence, there are serious problems

in coordination; frequently, project groupings do not make

sense when taken together.

The Area/Village Thrust

While not specified in the legislation, implementation of- - .

the New Directions Mandate requires an increas~d emphasis on

small area, village-specific project activities-. In part,

this is due to a set of practical" realities. Given what

little we know about how to introduce participation/bottom-up

planning, it would be somewhat foolhardy to start by trying to

. implement a nationwide program. There are also the political

realities that need to be considered. Implementation of

New Directions, at a minimum, calls for revolutionary changes

in thinking and bureaucratic behavior; it cannot be expected

that any developing nation will adopt it nationwide without

some experimentation.

However, in an assessment of the New Directions approach,.
one should ask how much can be expected out of this rnicro-



approach, and is it enough. In Arusha, DAI has, had an oppor

tunity to consider this question very carefully. The project

paper called for the s£multaneolls start-up of regional planning
.. ",....."

activities and the generation of projects from the village level.

Among members of the project team, there were real differences

as to the ~elative value of the village development activities

and the regional plan activities. People working on the regional

plan felt that macroeconomic, political and environmental con-

straints were. so severe that nothing meaningful could beaccomp

lished unless action was taken on these issues. The village-

level workers, on the other hand, viewed the regional plan as

a paper exercise that would bear little fruit.

The author recently return'ed from Arusha where the assign-

ment was to review all·~he papers prepared as~part of the

regional plan and synthesize them into an action plan for

the region. The concQusion, based on this work, was that there

are a series of policy and environmental constraints that

need to be addressed, and that if these constraints are not

addressed, time is being wasted in trying to generate projects

from the botto~~p.ll 'This is a strong statement, and it is

not appropriate for all developing countries. However, a

aeneralization is possible; to date, efforts to implement the
""~

New Directions legislation have given far too little atten~ion

!/ Readers interested in the question are urged to read
Elliott R. Morss, "Cross-Cutting Issues From The ~egional

Planning Exercise," November 1980, and draw their own con
clusions as to the irnport~nce of dealing with these constraints_



to a set of broader issues that constrai:l what can be achieved;

at the very least, strategies can be tailored to work within

these constraints; in :30me cases! might be possible to

generate the arguments and docu&'Llentation for change.-

Enhanced Attention to the Role of Women

For a series of reasons, past development initiatives

have siven insufficient attention to the important ,role played

by women in the development process. There can be no question

as to the legitimacy of this statement. The problem, as is

the case with participation, is to determine what to do opera-'

tionally with this information. Res'earch has documented that

women's roles vary significantly among Third 'World social group

ings (both inter- and intra-country), as do s09ial strictures
•

cQncerning what roles women can play. Ideally, this informa-

tii:>n should serve s.s part of the data base 'for the design of

integrated development initiatives. Unfortunately, this has

rarely happened to date. Projects promoting an enhanced (?)

. role for women have been developed independently and, occasion-

ally 1 a scathing _critique i's made of how little attention indi

vidual projects give to the role of women. The results have no'

been particularly useful. Most major AID projects give token

"attention to this new thrust, while the independently developed

women's projects rarely arnoun~ to much.

It is time to effect some integration and, just as with

the independent population, health and education activities,



it is t~e that considerations of women were integrated into

projects that have an area-specific focus.

Other Issues Worthy of Comment

Timing

." ... ".

As has already been mentioned, implementing the New Direc

tions Mandate calls for a truly revolutionary approach to devel

opment. Assuming that change should be brought about through

peaceful means, it will take more time to institutionalize the

ideas than Congress is presently willing to allow development

to last. Congress simply cannot have it both ways: it must

either. choose to allow projects a longer life, or it should

abandon the crucial features of the New Directions legislation.

AID's Implementation Performance

The literature has amply documented the fact that in the

u.s. political and bureaucratic setting, im~lementation

activities have a lower priority than the development of new

programs and projects. ll The problem is extreme in AID; exten

sive discussions with project managers suggest that there is
..

no one in the Agency that really cares about dealing with prob-

II For general documentation of this point, see Edwin C. Har
grove, The Missing Link: . The Study of the Impl~mentation of
Social Policy, The Urban Institute, Washington, D.C., 1975: and
Jeffrey L. Pressmand and Aaron B. Wildavsky, Implementation,
University of California Press, Berkely, 1973; for documentation
that is AID=specific, see Donald R. Mickelwait, Charles F. Sweet
and Elliott R. Morss, New· Directions in Develooment: A StudY of
u.s. AID, Westview Press, Boulder, 1979; and U:S. House of R~pre
sentatives, Co~~ittee on Appropriations, Subcommittee OL Foreign
Operations, Report Accompanying H.R. 7854, Foreicrn Assisr?n~~



lems that are AID's responsibility to resolve. The consequences

are unconscionable delays, tremendous frustrations within the

American overseas teams, and suspicions of host country officials

that AID is not serious in its intentions.

What sorts of problems are encountered?

. .'...."

Take the case of

project amendments. A critical amendment to a project paper

is needed. It is discussed with the host country and AID in-

co~ntry officials;' everyone agrees it is needed. The- amend-

ment goes to Washington and, after some delays, there is

agreement that the amendment should be adopted. rt is sent

to the Contracts Office and nothing happens •. Nobody in the

Contracts Office knows or cares about the amendment; what is

more important, nobody in the Agency cares enough' to put pres

sure on the Contracts Office to do its business: As a conse~

quence, enactment'of the amendment is held uQ. for more than a

year.

Equally troubling is the general attitude AID staff take

towards projects; rather than trying to understand and be

supportive of what is being -tl:ied in the field, most AID
>.'

bureaur.rats assume t~e posture that their most important job

is to insure that proj ect,s are performed in a manner that

,"fi:ts with a strictly literal interpretation of the AID legis-

iation/regulations. The following quote from Hargrove aptly

describes AID behavior:



.•• civil servants create an implementation process
which is formalistic and deliberately so because it
protects them from external threats. The emphasis
is upon developing regulations and rules which comply
with Congressional intent, meet the dema~ds of
affected interest groups and emphasize the·process of
program administration rather than impact. All of
this means that civil servants are far more concerned
with legal and administrative processes than with
program substance or purpose or with the substantive
problems of program implementation.ll

There is some comfort in standing' back with Hargrove to

get a general understanding of what is happening and why.

However, for anyone who wa,nts to see AID programs make a sig-

nificant impact, the com£ort does not last long. One is

tormented by such t~oughts as:

• How much better it would be if AID staffers saw
their roles as o~budsmen for projec~ imple--

.mentation; and
'.

• ~~at a"difference it would make it AID officials
were willing to exercise a little imagination
and willingness to bear some responsibility for
reasonably liberal interpretations of regulations
in order to realize project objectives •..

Changes are possible. Incentives for better implementation

are needed. In the longer~term, it will be essential for the

Agency to~aevelop mechanisms to monitor project implementation
..

to serve as the basis for such initiatives. In the short-term,

much progress could be made if AID leadership made it clear that

better implementation performance is atop-priority obj ective.

Such assistance could be supported by a limited number of field

checks in which project staffs were asked for their opinions of



AID support.

The Private Sector·

In striking contrast to earlier development. ~pp~oaches,

attempts to·implement the New Directions Mandate have proceeded

largely as if private sector activities do·not exist. 11

There are various reasons to explain why this has happened;

but given the private sector orientation of the United States

and the private investment resources available, there is

no justification for this lack of attention.

NEXT STEPS

Introduction ....

The purpose of this section is to suggest ways to improve

current efforts to implement the New Directions Mandate.

Before doing so the i~portance of continuing the New Direc-

tions emphasis for another five years should be stressed. It

should be continued, not because the author is a "conunitted

believer," ..but because it will take five more years to make

a reasonable determination as to the efficacy of the various

New Directions components.

II A minor qualification to this assertion is the current
interest in small-scale enterprise development.



It took AID two years (1974-1975) to develop preliminary

strategies to implement the ~ew Directions Mandate and another

two years (1976-1977) for the design and approval of the ini-
. . ..... ",

tial New Directions projects. This means that this is

only the tnird year of experience with those few New Directions

projects that started in 1978. Experience suggests that it is

still too early to tell what impact projects started in 1978

will have and that another year or so will be required. -To

gain a reasonable sample of New Directions projects,-projects

started in later years should also be examined~

Undoubtedly, there will be the usual political pressures

to initiate new programs and policies. HopefullYr-these

pressures can be contained or at least dealt with in a manner -
A

that does not subvert the New Directions thrust. It would be

a real waste of taxpayers' monies not to give the 1973 legis

lation a fair trial, and such a trial will take another five

years.

A complementary point-needs to be made. As mentioned

earlier! AID's evaluation activities to date have been sector-

specific.. If the New Directions "experimentl1 is to be thor-

oughly assessed, work to that end should be started immediately.

This is not the -place to'detail what work is required. How-

ever, it is worth noting that much could be learned very

inexpensively by asking ~rcject teams to respond in writing to

a set of specific questions concerning their apprqaches and



mente It is recommended that monies be available in future

tions. To minimize the recurrent budget cost, a systematic

these services at minimum cost.

B'est Available Copy
The social service components of basic human needs strate-

rn sum, the New Directions approach should be continued

given to population growth and recurrent budget implica-

projects to both identify and analyze what should be done about

Earlier conclusions suggest that more emphasis-should be

research program should be initiated to find ways to deliver

these "higher-level" constraints.

-
can be accomplished through bottom-up planning/project develop-

4

given to macropolicies and other factors that constrain what

Basic Human Needs

Also, there is a crying need for an exchange of information onthe strengths and weaknesses of various apprqaches to engenderpa.rticipation in bottom-up planning and proj ect development'.

another five years. In addition, activities to monitor, andevaluate these efforts are needed.

As mentioned earlier, perhaps the best aspect of the NewDirections legislation is its emphasis on bottom-up planningand project development. This emphasis should be continued.

achievements in implementing the New Directions Mandate.

Participation/Planning

-g±es should be thoroughly reviewed, with particular attention



Integration

It has been mentioned earlier that AID's organization

reflects sector-specific ,budget line items,. As. a ,result,

sector-specific projects have been initiated independent 0=
one another. This is unfortunate, because meaningful develoF

ment cannot proceed on a sector-specific basis. Consequently,

AID should be reorganized so as to insure a-greater integration

of development activities.

The AID B~eaucracy

It has been remarked that the AID structure does not reward

superior implementatione££orts. Here, attentionwi-~l -be given

toanQthe~ sta£f/organization issue: there are various bureau

cratic/organizational manifestations, to sugg~st that AlDis over-

staffed. These include:

• Excessively large number of people involved
in decisions;

• Much red tape;

• . Jealously-guarded fiefdoms , with little inter
fiefdom communications; and

• -.Large overseas staffs.

A recent study has documented that large numbers of people

are involved in reviewing and approving projects wi~h little

apparent improvement in projects over the original design. In

II Mickelwait, et.al, op. cit.



this regard, AID can be characterized as a number of fiefdoms,

with each fiefdom insisting on having a say in decisionmaking,

with little concern for the delay that m.ight result.

That so many people have the time to involve themselves

can be a sign of overstaffing; it can also be a sign of bad

organization.

Nobody would argue with the contention that frequently,

dealing with AID is extremely frustrating because of red-tape.

AID regulations are lengthy and subject to frequent change.

Many ~ID staffers are simply not familiar enoughvithth-eregu

lations to be effective in their jobs. It can be argued that

this red tape is generated by staffers with ~ittle else to do -

writing regulations serves two Iunctions: it employs them cur-
A .

'~.

rently, and they.write in regulatory jobs for themselves in the

future.

While AID has its contingent of regulation writers, it is

also true that Congress imposes a tremendous number of stipula-

tions on how AID should fu~ction.

An outsider is struck by the competition rather than the

teamwork that exists within the Agency. Few staffers would

-argue with the contention that development activities should be

integrated, but very little integrated development work actually

occurs in AID. Staffers appear to be more upset about being

excluded from a meeting. than about not having the time to attend



meetings. Missions go to great lengths to keep AID/Washington

from visiting their countries. Negotiations about field visits

consume tremendous amounts of staff time and cable traffic.

Such fiefdom activities and competition might be a rnani-

festation of too few activities for the available staff. What-

ever its cause, there is a lot of wasted motion that occurs.

Overseas, one is struck by the tremendous size 'of the AID-

bureaucracies relative to other donors. To take one example,

the AID mission in Tanzania; supporting a program of about $20

million annually, has a staff of 25 direct-hire Americans and

22 direct-hire foreign nationals. In contrast, the World Bank

and the Swedish aid agency each have two perma~ent professionals

to support programs that are each in excess 0; $90 million

annually. Certainly the World Bank and th~ Swedes draw heavily

on short-term technical assistance, and it could be argued that

t~e AID mission is administering its program more effectively

-than the World Bank or Sweden. Evidence to support this argu-

ment is not readily apparent.

Table 1 provides some interesting comparative informa-

tion on AID staffing patterns. As can be seen from colurr~s

7 and 8, there is a wide variance in a~~inistrative support

across geographic regions. Personal observation does not

suggest greater administrative inadequacies in Asia than in

Africa, even through program outlays per U.s. employee are

five times higher in Asia than in Africa.



Table 1 is also interesting in suggesting that the argu-

ment for significant cutbacks in AID employees cannot be made

on grounds of direct cost savings. For example, a 50 percent

across-the-board reduction in force would probably' save less

than $50 million annually. The real savinqs from such a

cutback should come in the form of a reduction in red tape,

paperwork, and the accompanying decision delays.

What has been said in the above paragraphs is not· intended

to document the assertion that the Agency is overstaffed.

Rather, it is intended to serve as a prod for some constructive,

analytical thinking on the subj ect. However, one thing is

certain. New incentives are needed to dispel the perception

and the reality that AID staffers don't care about project

implementation problems •
....



Table I

SELECTED PROGRAM AND PERSONNEL STATISTICS
U. S. AGENCY FOR INTERNATIONAL DEVELOPMENT, 1980

(6)(5 )(4 )

FUll-Time,
Permanent
ErnDlovees

(2) (3) (7) [JJ (8)
CD

Program ~ Operatil
Operating AID Program Outlays r+ Expense~

Operating Expenses 1 (In Pipeline Per U. s.~ As % OJ
I Y Expenses Per Employee-I 9/30/7B)~/ EmPlotee --!02ram Out

(in millions) (in millions) (6)) 2) 1\\ (3)/(5)
u. S. Nationals ~

l)

tion

Jton

\merica

1St

_.-
2,180 $104.6 $47,982

D)
- NA NA c- NA

.' -530 441 62.0 98,875 $ 507.3 $ 957,170CD 12.2%

336 . 614 33.7 68,776 814.9 4,949,0000 4.1
0

332 596 38.2 79,418 721.6 2,173,000-0 5.3

252 341 29.8 88,427 2,624.4 10,414,000"< 1.1

u. s. Senate, Corruuittee on Appropriations, Heari.ngs on Foreign Assistance and Related Pro
grams Appropriations, Fiscal Year 1980~ Part 2, pp. 27-33.

~

~eign national given 25% weight u.s. employee for this calculation, i.e., (5) =. (4) divided
( 2 ) plUS • 25 ( 3) .

:ludes Security Assistance.

: appl icable.



BEYOND NEW DIRECTIONS

Introduction

In this section, an attempt will be made to think more

broadly about what America's foreign assistance strategies should

be. The discussion will neither be l~ited to, nor exclude, New

Directions approaches. For this section, th-e assignment is to

assume a downward trend in U. s. bilateral assistance- monies .

Once again, it is important tostate what info=mation would

be useful to have for this assignment. An -assessment- of the- - --

_New Directions efforts would clearly be useful, but a broader

picture _of international financial" fUnctions- w-ould also seem

relevant. The relevance of future work for policy is not widely
A-.

appreciated in th~s country and consequently the data needed

are not available.

This section will build upon a projection of the assess-
" -

m~~ts presented in the earlier sections and an admittedly

simple-minded projection of international financial futures.

1/ Things are changing. For examples of two policy-relevant
futures papers, the following is recommended: U. S. Depa=tment
cf Agriculture, Food Problems and Prospects in Sub-Saharan
Africa: The Decade of the 1980s, Washington, D.C., 1980, and
vJal ter J. Levy, "Oil and i..he Decline of the West," Foreicn
Affairs, Sept. 1980, pp.999-101S.



International Financial Futures l /

Table 2 provides some relevant information on the inter- .

national situation in 1980. While estimates of· private capital

flows might be somewhat inaccurate, it is still true that pri

vate flows are significantly greater than public flows.

Table 2

NET CAPITAL FLOWS TO DEVELOPING COUNTRIES IN 1980- .
(in billions of dollars)

Private Flows

• Loans
• Direct Foreign Investment

Public Flows

• Concessionary
• Loans at Commercial Rates

45.6

35.6
10.0

29.0

20.7
8.3

Source: The World Bank, World Develooment Report,
1980, Washington, D. C., 1980, p. 9,
Figure 2.5.

In 1978, the second major round of oil price increases

started. The impact of these price hikes was to increase the
,.

oil import bill to non-OPEC developing countries from $33 billion

1/ Information for this exercise comes largely from a panel
session of the First Global Conference on the Future, chaired
by the author last July in Toronto. Valuable contributions to
that panel were made by Jean· Baneth of the World Bank, Andrew
Gantt of the .International Monetary Fund and James Thornblade
of the First National Bank of Boston. In addition, the work
of William Cline of the Brookings Institution, Professor
Philip A. Wellons of Harvard Business School and Thomas H.
Hanle~ of SalomonBrothers have proven valuable for this work.



in 1978 to $66 billion in 1980, and price increases continue.

The significance of ~hese price hikes is apparent when viewed

against total public and private financial flows to developing

countries estimated at $74.6 billion in 1980.

Overall, it is estimated that the OPEC countries will

incur annual current account surpluses in excess of $100 -

billion in 1980 and beyond. What is being done with this

money? A small fraction Qf it ($5 - $10 billion annually) will

go into foreign assistance, and an equivalent amount will be

•funneled to develc:>ping countries through oil price concessions.

Also, some money will be invested directly by OPEC countries.

However -- and this is the important point the bulk of these

surpluses will be given to international commercial banks to

invest. What do we kno~.about these commercia~ banks? First,

their performance following the liquidity bu~ge resulting

from the 1973-1974 oil price escalation suggests they have a

lo·t: to learn about lending to developing countries. The per-

.formance of the American banks was such that the comptroller

of the Currency felt impell~d to warn the banks against

greater exposure in certain countries; the matter has not
--

escaped the attention of the Board of Governors of the Federal

.~eserve system. ll

1/ See Paul A. Volcker, liThe Recycling Problem Revisited, it

remarks before The Graduate School 0= Business A~~inistration,

New York University, March 1, 1980, and Henry C. Wa11ich,
"The Future Role of the Commercial Banks,ll oresented at the
Conference on New Approaches and Techniques for Hanaging Coun
try Risk, New York City, January 24, 1980.



Secondly, commercial banks want to avoid loan def?ults at

all costs. This is because defaults must be registered on their

balance sheets, reduce· recorded growth rates, and give

the impression of poor management. The implications of this

are that those developing countries that already have large

loans from the conunercial banking sector have little to worry

about; they will get additional commitments in the form of debt

rollovers and debt moratoriums.

Finally, so long as oil exporters continue to record large

current account surpluses, the commercial banking sector will

continue to receive far more money than they know how to place

effectivelv •...

What does all of this say about future £ipancial flows to
....

developing nations? First, we need not be too concerned about

countries that have already received large loans from banks,

such as Brazil, Mexico and South Korea. The banks will take.
care of them. For the rest. of the developing world, things are

not so hopeful. Having been criticized for their loans to

developin~ countries following the first oil price increase,

the banks ·are going to look far more critically at new loan

prospects than they have in the past. And clearly, the con

tinuing escalation in oil pr~ces is making non-OPEC fteveloping

nations look increasingly risky as loan prospects. Fortunately,

there is a countervai~ing force at work: the banks will con-

tinue to get large sums from oil exporting nations to invest.



What, if anything, does all this suggest for future u.s.

foreign assistance strategies? Since the banks have more

money than they know how to invest effectively, there should

be some way the U. 5 •.foreign assistance program could'" lever

agel! these monies into effective investments in the neediest

developing nations. Several things might be tried. The u.s.

government might offer to pay certain firms with extensive

experience in ~~ese countries to undertake project feasibil

ity studies under commercial bank supervision. The U.S.

government might also offer to guarantee certain bank loans.-

Finally, the U.5. government might support, with technical

assistance and capital, the formation p improvement and expan-

sion of development banks/corporations in these countries. -

Existing organizational models, such as the Commonwealth

Development Corporation, -·should be examined. The purpose of

all these activities would be to attract a significant portion

of commercial bank deposits to sound investment opportunities

in the "less-favored" developing nations. l /

At this point, a realist/skeptic might ask: what reason

is there to. think such an approach would work when past govern-

1/ _ A somewhat different approach involvE~s providing incentives
for oil-exporting countries to make increased direct invest
ments in developing countries. (See ~villiam R. Cline 1 "External

,Deficits and Recycling for Developing Countries," a paper pre
pared for the Society for International Development Conference
on Development Policy Choices for the 1980's, washington, D.C.,
May 1980.)



ment promotion activities have failed so miserably? Several

things can be said in response. First, conditions have changed

dramatically in recent years. The oil price increases have re-

suIted in unprecedented bank liquidity. One should not be mis

led by high interest rates. The banks are overwhelmed by the

amounts of money they are being given to invest.

Even so, it is unlikely that such initiatives would suc-

ceed unles~ business professionals -- not civil servants,

development professionals br foreign service officers

serve as the core of the government "promotion" team. And

=inally, the recommended activities should not be initiated

un~ess they have the enthusiastic support of the bankinq

community.

"...
Another Leverage-Possibility

If the amounts available for American foreign assistance

are to decline in the future, it is essential to think of more

- effective ways to leverage these funds than has occured in

the past. The recommendations made above would do just that.

By the same token, this is hardly the time for anyone commited

to development to take "a holier than thou" attitude towards

S~curity Supporting Assistance. The United States has a wide

range of foreign policy objectives and, to the extent that

some of the Security Support monies can be progr~~ed for

meaningful development, so much the better. Incidentally,

Security Support monies have one decided advantage: their



use is not subject to the red tape a~c regulations of regular

AID monies.

The Importance of Selectivity

If foreign aid monies are to decline in the future, it

is critical that they be used more selectively. both in terms

of how the monies are used and where. These topics are dis-

cussed separately .in the following pa=agrapns.

Where The Monies Are Used

The number of countries receiving foreign assistance

should be reduced. Foreign policy co~siderations will (and

should) continue to play an important role in determining what

countries will receive foreign aid. Howeve~; developmentcri-

teria are suggested below that might be employee to exclude
-..

countries from foreiqn assistance.

At the top of the list would be nonsensical macroeconomic

policies. For example, per capita food production has fallen

off in many African countries in the last decade. 1/ While

there were various reasons for this, a primary factor in a

number of countries was low producer prices. There is little

hope that foreign assis·c.ance ~vill have a long-term beneficial

imp:act when governments hold producer prices at, or below,

the costs of production.

1/ See U. S. Department of Agricultu~~, op. cit.



Producer prices are frequently held down because govern-

ments do not want to antagonize the politically important urban.

elites through escalating food prices. In such circumstances,.. ,", .. ," .

the u.s. AID is often- asked to subsidize agricultural produc

tion. The total effect of these policies is to:

• Distort. the real costs of farm inputs;

.Di~cour~ge agriculture production;

•. Provide food to urban dwellers at prices lower
than production cos~s; and

• Build in a dependency on foreign assistance.

~nerican aid should not contribute to such absurdities.

Another criterion for u.s. aid should be the role p:ayea

by the government in the. economy.
• 4

The ~ssue here should not

be ideological; rather, it should be the pragmatic question

of Whether excessive government regulation, red tape and/or

corruption is likely to thwart any attempt at meaningful

-development.

Other criteria should be considered. The important point

is that if .foreign aid monies are to be reduced, there is no

point perpetuating programs ~n countries where policies dis-

courage meaningful development efforts.

How The Monies Are Used-

Two observations can be made:

• Many different activities will be needed if
Third World ccuntries are to develop in a manner



• Unlike the situation 30 years ago, there are
many organizations offering various types of
development assistance.

With regard to u.s. bilateral aid, one possibility would be to

support all of the activities needed for development. A second

approach, and one that is preferable, is for u.s. bilateral

assistance to support a limited number of activities. How

might one determine what activities to support? First, make

a list of all activities critical for development. Second,

determine which activities are being adequately' provided and

which are not. Finally, make an assessment of what U.S. bi-

lateral assistance:

• Is most capable of providingi

• Should be provided, given the U.S. histori
cal orientationi and....

• Should be provided, given the shortcomings
in existing programs.

Conducting an exercise of this sort would be extremely valuable

as a way of providing a perspective on what future U.S. bilateral
-

assistance strategies shoulq c9ver. Critical to such an exer-

cise would.be an assessment of New Directions efforts and, as

has been repeatedly mentioned, it is time for such assessment

activities to begin.



EPILOGUE

By looking at the immediate past and probable immediate

future u.s. balance of payments deficits, one can seriously

question whether our country should remain in·the foreign

assistance business. While this point is arguable, it is also

relevant to take a longer view and. ask what the situation will

be ten to fifteen years from now. Not much work has·been done

on this subject, but things will probably appear far less hope

less than they do today. \'Vorld reliance on American food ex-

ports is growing, and once oil prices reflect their trueoppor

tunity costs, American industry will probably assume the lead

in developing energy substitutes for oil.

Such futures work is desperately needed,~if for no other
-•.

reason than to clarify our longer-term'po~icy options. In the

meantime, policies to leverage accumulating oil surpluses

recommended in the preceding discussion should be pursued,

along with a continual testing of the New Directions legisla-

tion.


