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INSTI”UTION BUILDING IN NATIONAL DEVELOPMENT
AN APPROACH TO INDUCED SOCIAL CHANGE IN TRANSITIONAL SOCIETIES

This paper outlines an approach to the study of induced social
change in transitional societies. It states the underlying rationale
for the concept of minstitution building," the basic ideas which
comprisé its theoretical framework, and the boundaries which have
been established by the Inter-University Research Program in Institution
Building™

[}

1. Motivation and Rationale

Besides our long-standing academic interest in comparative social
change which is the topic’ of this symposium, the main motivational
factor for this research undertaking is, of course, the fact that this
nation has been involved in institution building in a large number of
transitional societies for over a decade and a ha}f. Through various
instruments of foreign economic aid, mainly through technical assist-
ance, we and other irdustrialized nations, through governmental and
phivate channels, bilaterally-and multilaterally, have been trying to
transfer and adapt various physical and social technologies to new
and developing nations for the purpose of economic and social develop-
ment. For a considerable time after we started we did not think of

1/ The Inter-University Research Program in Institution Building,
composed of units from Indiana, Michigan State, Pittsburgh and Syracuse
Universities, is engaged in an active program of field research and
theory building. The headquarters of the program is at the Graduate
School of Public and International Affairs at the University of
Pittsburgh. Milton Esman and Hans Blaise are the Research Director
and Associate Research Director. The members of the Executive Board
of the program who have contributed to the development of this theory
are Ralph Smuckler and Eugene Jacobson of Michigan State, William
8iffin and Fred Riggs of Indiana, Irving Swerdlow and Julian Friedman
of Syracuse, and Saul Katz and Jiri Nehnevajsa of Pittsburgh.



his process prlmarlly as'an effort in lntroaucing auuial change through
nstitution bulldlng. It waS‘Harlan Cleveland in his book The Overseas
mericans, which was published in 1960, who coined this term. Then,

he term cropped up in academic circles ‘and was used in official govern-
ent documentation for the fivst time when AID submitted its Congressior
pesentation for the fiscal 'year 1962. Today, the term "Institutional
levelopment" is used in the ‘designation of specialized offices at AID
eadquarters in Washington. Only in recent years has development,

nd with it the transfer and adaptation of physical and social tech-
1ologies, been recognized'as a comprehensive and complex process of
ocietal change which 1mp1nges on all the values, institutions, and
iehavior patterns within a society, affecting social organization and
he polltlcal process as Well as the structure of economic activity.

, The basic rationale for this research is directly relevant to

‘he concerns of this symposium. It has several important features

dhich push inquiry into social change and the development process

-oward elements and channels which have heretofore been neglected.

\s a consequence, the implementation of development programs and of
-echnical assistance activities have suffered. A very important
ingredient in social change which has been neglected is the institution-
1lization of new physical and social technologies through the vehicle

>f organizations.
while our formal definition of the terms "institution” and

ninstitutionalization" will be specified in the next section of this
paper, let us point our here that when speaking about "institutions"
we do not mean normative action patterns such as property or religion,
or cherished symbolic rites such as marriage, which are sometimes
called the institutions of a society. An institution, for the'purpose
of thls paper, is always a functionally specific social organlzation
or a cluster of related organizations though, as we shall see later,
not every organization necessarily becomes an institution. By
1nstitutionalization, we mean the process by which new ideas and
functions, through the instrument of - organ;zat1on,are 1ntegrated



and ricvea ancvo developing societies, are accepted and acquire the
cqpacity-to sustain themselves, and, in turn, influence the larger
environment in which they function.

I6 illustrate, we may give two simple examples of failure in
institution building. In the field of rural health, where our foreign
aid program attempted to introduce new technologies through the
'supplying of covered and seepage-proof wells with handpumps which
provided safe, uncontaminated water to the village, we have had many
cases where .the wells, soon after their installation, fell, through
neglect, into such a bad state of disrepair that the water supply
again became contaminated. The reason was neither the cost nor labor
involved in well maintenance which was extremely simple, nor was it
ignorance of the techniques, as the villagers had been carefully
briefed. But the technicians and provincial health officials had come,
installed the wells, "lectured" to the villagers, even left spare
parts for the handpumps, and then had left. They had failed to
convinee the villagers of the value of safe drinking water, of the
utility of covering the well when not in uée, and of simple maintenance
and protection measures to avoid seepage and water recontamination. They
had not only been unable to spread the doctrine of the developmental
innovation they sought to introduce; they had failed to establish in
the village the organizational nucleus necessary for the spreading of
doctrine and for sustaining and protecting the innovation. An
‘association of a few responsible and influential villagers convinced
of the value of the innovationwhichwould have constituted an institutional
éore could have gone far in exercising leadership and mustering
support. As it happened, this strategy of institution building was
overlooked and the innovation was not accepted.

Failures in the institutionalization process may occur even wnen
an organizational base is built if the organization is unable to
establish'the necessary support linkages with its environment.

Planning organizations in quite a number of developing countries can.
serve as an example. While formally organized and provided with adequate:
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resources, staff ‘and . Skllls, they' nevertheless frequently fail to gain
acceptance of thelr new doctr1ne and technology. When cultural and
socia1 values or economlc and’ bureaucratlc interests are perceived by
,significant actors in the environment as being in conflict with the
Llnnovatlve goals of the organization, or when its leadership does not
perceive its task in an institutional perspective but rather as the
mere ‘implementation of a program or the transfer of a technology, the
organization, while surv1v1ng as a shell, may never become an institution.

Through the foregoing simplified examples, some of the theoretical
~concepts which we are using in our research have begun to emerge.
‘Three categories of variables form the structure of our initial
conceptual model. These are the institutional variables -- leadership,

doctrine, program, resources, and internal structure; the linkages with
other institutions which we classify as enabling, functional, normative
and diffused; and the catepory of transactions between institutions which
we define according to purpose as resource exchanges, gaining support
and overcoming resistance, structuring the environment, and. transferring
norms and values.

Before giving further details of the institution building research
model later in this paper, and examples of research efforts presently
being conducted by four universities under this program, it might be
useful to point out that, until recently, research on national develop-
ment, and, indeed, most of the knowledge and insights which are currently
at the root of policies and programs now guiding the development
process in low income countries have emphasized two major themes:

fa) The accumulation and efficient investment of capital. This
" themeunderlies the rationale of the "big push" theory, the
controversy between '"balanced" and 'ynbalanced" growth,
trade gaps and resource gaps, and related subjects of
current research and controversy;

b) The development of individual skills and human resources.
This line of research has influenced such policy instrumeni
as technlcal a351stance and cooperation, and has stimulateu
the increased’ emphasls on education and manpower planning



and on the process of transmitting modern techniques. Thus,
'the diffusion of 1nnovat10ns has been conceived primarily
‘as an,educational process with little recognition of the
necessity of establishing an organizational base and an
ipstitutional vehicle for fostering the acceptance of the
innovations by those being exposed to them.

The institutional research focus is indeed a recent one.

2. Definitions and Basic Assumptions

In considering an institution as the vehicle through which most
if not all social change is introduced and effected, we are making
certain basic assumptions. First, however, let us define our terms:
An institution is an organization which incorporates, fosters, and
protects normative relationsﬁips and action patterns and performs
functions and services which are valued in the environment. Thus,
while all institutions are organizations of some type, not all organiza-
tions are institutions. Institutionalization is the process by which
normative relationships and action patterns are established. 1In
this conceptual distinction, we have borrowed from and somewhat enlarged
on the distinction between organizations and institutions which Philip
Selznik stated almost ten years ago: "To institutionalize is to
infuse with value beyond the technical requirements of the task at
hand."2/ Thus, an organization is primarily a technical instrument,

a means to reach certain objectives, but never an end in itself. 1In
contrast, as our colleague Hans Blaise has observed, "the institutional
approach emphasizes not only the instrumental characteristics; nor is
the focus of analysis and action primarily on the structural, functiona
and behavioral elements which are internal ‘to the organizational system
though these are essential also. "Invinstitutional analysis, we are

2/ Leadership in Administration, Row, Peterson and Co., Evanston.~111;;
1957, p. 17.




concerned wich purposes'and values which extend beyond. the immediate
I£q§k-apﬁhﬁhd§"ﬁwith;£h§;sgpeading-of "norms which affect participants
and_clientele beyond the functional and productive specialization of
the institution." Thus, institutional values and "specific relationship
jahd.aétion patterns governing the performance of functions within the
viQSEitdtibn,begomelnormative beyond the confines of the institution
‘itéglf;;. (and) stable points of reference both within the organization
‘éhd for the environment."3/. It goes without saying that influences
;floW'simultaneously in the opposite direction, from the environment
.to‘the”institution,.affectinq the: latter both in its structure as well
;géiiés performance.
- ;Prdm the foregoing definitions, some basic assumptions emerge:

(é) Development, or more modestly, social change, and the con-
' comitant new values, functions, technologies and action
patterns, cannot be efféctively introduced and sustained
in transitional societies unless they are embedded in a
Supportive network of social structures, processes, and
norms. In short, these innovative values, functions, and
technologies must be institutionalized.

(b) This process takes place in and through institutional
organizations which must either be newly created or adapted
and restructured for this purpose.

(c) Institutional development need not be a "natural" or

' evolutionary process which occurs independently of human
design. In this era, new technclogies and new institutional
forms are almost everywhere deliberately induced and directec
This sense of deliberate human purpose and human direction
sarrants the use of the phrase "institution building" and
suggests a key role for modernizing elites.

3/fBiaiée, Hans C. The Process and Strategy of Instifution'Building
in National Development, Unpublished Ph.D. Dissertation, University ¢
Pittsburgh, 1964, p. 77.
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'(d) fInstltutlon bumldlng 1s thus an approach to the development..
'process ‘which relies heav1ly on the concept of "social
uenglneering"4/ and which stresses the leadership functlons
'of modernizing elite groups within that process and the
alternative action strategies available to them.

(é) " Ds. development occurs, social functions or technologies
become 1ncreasingly specmallzed. with specialization,
interdependencies develop. The institutions incorporating
innovations are thus involved in a network of complementary
and competing relationships in their environment on which
‘institution building research must focus.

(f) Institution building:is conceived of as a generic social
process. There are elements and actions that can be identified
as generally releQant to institution building, even though
their expression will differ depending on the type of
institution and the social environment.

(g) It is possible, through systematic and comparative analysis
of institution building experiehces, to derive elements of a
technology of institution building that will be useful to
persons engaged in introducing innovation into developing
societies, whether they be indigenous change agents or
foreign advisors.

Tt is proper to note that these assumptions constitute an attempt
to break out from the confines of our own professional disciplines.
It is not only expedient but necessary that the institution building
‘approach be interdisciplinary in its insiaghts and concepts.

4/ Howard Perlmutter calls it "social archltecture." See his
pamphlet "Towards a Theory and Practice of Social Architecture,
to be published in the Tavistock Pamphlet: Series in Fall, 1965.
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The very focus on' institutional in.e-l-gendencies and linkages with
'the enVironment excludes an. inquiry concerned solely with political
~economic, social, psychological, or technical phenomena involved in
hange or development. Fundamentally, we do not believe that the
processes of societal change can be contained in the conventional
categories in which social science knowledge has hitherto been
orqanized.

Before taking a closer look at our guiding concepts, it might be
useful to relate these concepts to the burgeoning body of literature
on organization theory. Many of the fundamental concepts about
organization structure and behavior, particularly those relating to
internal or "institutional" variables, derive from this literature
and from related writings in business and public administration. This
literature, however, focuses largely on the maintenance, strengthening,
or incremental reform of existing complex organizations in advanced
industrial societies and frequently emphasizes behavior internal to
the organization rather than relationships to the external environ-
ment. Institution Building concepts, in contrast, emphasize the

creation of new organizations or the radical remodeling of existing

structure in transitional or preindustrial societies and the patterns

of interaction between institutions and their environment. Because

of this rather pronounced difference in emphasis, we have found
relatively little help from western organization theory in conceptually
undergirding this research program. while modern physical and social
technologies must be embedded in formal organizations, we are skeptical
that much of the prescriptive literature on organizational efficiency
and effectiveness - whether inspired by scientific management, human
relations insights, or Weberian rationality - can be applied meaning-
fully to organizational behavior in preindustrial societies where
different value preferences and norms of action predominate.

Far from assuming that the values, norms, or action patterns
associated with organizational efficiency prevail in tran31tional
soc1eties, 1nst1tution building ‘research must begin with the opposite
assumption. Institution building or rebuilding involves. deliberate
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efforts to introduce radical innovations into transitional societies
whose cultural values and social structures - not to mention economiu
andvpdlitical»intereéts - may not initially be supportive of these
changés.' This‘research thus addresses itself to problems which are.
qualitatively quite different from those which have preoccupied
theorists goncérned with change in the sense of gradual improvement
or reform of business corporations, hospitals, prisons, or govern-
mental agencies in the United States and Western Europe.

Institution Building research begins with a set of problems whict
confront societies as they attempt to modernize. Our data will be
gathered from action situations. The elements of theory, as they
emerge should constitute contributions to organizational science and
to comparative administration, as well as to knowledge of the processes
of planned social change.’ Perhaps it will be possible to extend and
generalize institution building theory to cover a variety of situations
in industrialized countries such as creating change-oriented institutions
and integrating their new values and action patterns into the surround-
ing environment. These problems have not yet been adequately treated
in the research and current literature on organization theory in
Western societies.

5/

3. Some Guiding Concepts

A. The Tests of Institutionality

By definition, the institution building process has been completed
when it can be demonstrated that at least certain relationéhip and
action patterns incorporated in the organization are normative both
within the organization and for other social units, and that the
functions and services performed by the ofganization are valued in
the environment. Institutionality is a matter of degree. weacanndt_

5/ This chapter presents, in abbreviated form and with minor editoria
changes, the guiding concepts which the Inter-University Research-
Program in Institution Building has worked out in documentary. form as
the basis for its research undertaking.



state in absolute terms the fact that, or the p01nt in time when, an
organlzation has become an 1nstitutlon. We can speak only of a trenc
and 1dent‘fy certaln indicators of the institutional character of an
organlzatlon. Some of these, 1nd1cators are suggested in the followir
paragraphs.

The first test is the organlzatlon's abillty to survive.
Survival alone, however, is not enough. It is possmble that the
organization as an operating agency may survive only at the cost of
forfeiting all or most of its innovative elements. Or, it is possib!
that the organization may continue its existence but fail or cease t¢
be normative. A second qualification is that the survival of specif:
innovations is not necessarily dependent on the continued existence
of a given institution. Other institutions may become the receptacls
and protectors of the new-values and norms. The original institutio
may have come to the end of its useful social function and its aboli
ment may become both inevitable and desirable.

A second test of the institutionality of an organizatlion CONCerns

the extent to which it is viewed by the environment as having intrinsic
value. This can be examined by assessing the relations of the organiza-

tion with the environment and the actions taken by the environment
toward the organization. Some parameters to test the institutional
character of an organization are:

Autonomy - the institutionalized organization has a high
degree of autonomy.. Three manners in which this autonomy is
expressed are:

(1) The institution can establish rules and procedures
deviating from and independent from the larger system
of which it is a part;

(2) The institution can acquire resources without being

| subJect to detailed questmoning of 8pe01fic operatzonal
‘and programmatic items, by invoking. its’ acknowledged
intrinsic vaiue;



3) The 1nst1tutlon can rely on the acknowleaged intrinsic
value of the total institution in defending itself
against attacks and encroachment on some of its elements.

(bj Influence - the institutionalized organization can exert
considerable influence on its environment. Expressions of
this 1nfluence can be found in:’

(1) The extent to whlch the institution influences decisions
made in 1ts functlonal area;

(2) The extent to whlch the instltutlun can enlarge its
sphere of actlon inside and outside the organization.

As a third test. of theiinstitutional character of an organization,
we can determine whether spec1flc relationship and action patterns
embodied in the organization have become normative for other social
units. This is the measurement of the impact or spread-effect of the
innovations introduced by the oraanization.

B. Research Design

For the conduct of institution building researcn it .o uevessary
to develop a conceptual scheme which will facilitate the orderly
collection of logical classification of data. while this important
preparatory phase has not yet been completed, the basic requirements
for structuring and carrying out a coordinated research enterprise
have been met. What remains to be done is a refinement of certain
analytical categories and the further exploration of some dimensions
of the research which time has so far not permitted.

We are presenting here the current formulation of the analytical
concepts and categories. Given in a somewhat abbreviated form, it is
not a definitive basis for the studies to be conducted, but rather
indicative of the trend of our preliminary investigations at this
time.

¢d) Analytical concepts - Three basic analytical categories may

be distinguished in institution building. In the first
place we are concerned with the structuring of the instituti
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as a system with 4 set o: erements or variables which, in
the:r interrelationshlp, determlne “the behav1or of the entxty
in the performance of its program of action. The second
categer§Vis the specmflcatlon of the env1ronment with which
the institution 1nteracts. At all stages in its development,
there are 1nterdependen01es between an institution and
;certaln social entities in its environment. The institution
‘maintains an exchange relationship with the environment,

£rom which it obtains its authority to operate, its support,
and its resources; which uses the institution's output and
provides complementary services; and to which the institution
strives to transfer its values, norms, and technologies.
These points of interaction with the environment have been
termed institutional linkages. Besides the specification

of the relevant environment and its properties, we are con-

cerned with the kinds and purposes of transactions which
are conducted between the institution and its environment.
Under transactions are included both the exchange of goods

and services, and the exchange of power and influence.

The three analytical categories of institution building

are presented in Figure I.

The elements identified under

institution and linkages, as well as the category of
transactions, are described as follows:

FIGURE T

The Institution Building Universe

Institution

‘InStitution variables:

......

Linkages

Linkage variables:

leadership _ enabling linkages
.,doctrlne ‘ : functional linkages
- program Transactions normative linkages

. presources diffused linkages

;~f,_1nternal sﬁructure
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(b) Institution variables - Our first set of varlables for the
‘analysis of the institution bu11d1ng process pertains to
those elements which are necessary and sufficient to explain
‘the systemic behavior of the institution. It is suggested
that the data may be organized into five categories, each

~with a set of properties or variables. At this stage of

the research it is not possible to identify all the variables
which are relevant to institution building. Our research
design must be viewed, rather, as a classificatory scheme
which allows for the ordering of data in a consistent and
meaningful manner. The cumulative identification of variables
within the various categories, and the testing of propositions
about their relationships will yield theoretical insights,
Lwhile the classifiéétion will ensure the possibility of
Acomparative analysis.

- Below we will describe each of the five categories and
suggest some of the properties which determine the value of
each central concept.:

(1) Leadership - Leadership is defined here as the group
of persons who are actively engaged in the formulation
of the doctrine and program of the institution and who
direct its operation and relationships with the environ-
ment. On the basis of this definition, the leadership
group is not restricted to those who are formally
charged with the direction of the institution, but
includes all those who - according to the definition of
institution building - papticipate in the "planning,
structuring and guidance! of the institution. Leader-
ship is viewed as a unit, with the variables or
determinants of leadership being significant for the
group, rather than in terms of each individual.

Some of the variables in the 1eadersh1p category
are: political v1ab111ty, .e. the politzcal accepca-
bility and survival DOWev’of the members of the



(2)
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leadershlp group;.. profes31ona1 status, the. ‘status or
rank 1n the professional group and field of activity
W1thin which the institution operates; technical
competence, W1th regard to the functional area and

technolog1es used by the institucion; organization
ompetence, ‘the ab111ty to design and implement effect...

‘structures and processes for the operation of the institu-

tion; role distribution, the distribution of roles

and functions to permit the utilization of the comple-
mentary assets which leadership group members bring to
the situation; continuity, the continuous association
of members of the leadership group with the institution.

Doctrine - Doctrine is defined as the specification of

values, objectives, and operational methods underlying
social action. The doctrine is viewed as the stable
reference point of the institution and of its interaction
with the environment, to which all other variables are
related.

Some of the variables in this category are: specificity,
the extent to which the elements in the doctrine supply
the necessary foundation for social action in a given
situation; relationship to existing norms, the con-
formity of the doctrine elements to the socially
expected and sanctioned behavior; relationship to the
preferences and priorities of the society, specifying
the relation of doctrine elements to the intermediate
goals and targets of the society.

(3) Program - Program is defined as those actions wnhicn are

related to the performance of functions and services
constituting the output of the institution.

Relevant variables of the program are: consistency,
with the rules or specifications contained in the
doctrine and among the.programmatic elements; stability,
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the reliability of the output in terms of quality,
quantity, énd in tiﬁe perspective; feasibility, regard-
ing physical'and human resources, complementary proddctic
of other organizations, and the absorptive capacity of
the sdciety; contribution to needs, concerning the
actual contribution made through program actions to
satisfying the_specified needs of the society.

e e,

'(4)  Resources - Defined as the physical, human and tech-
nological inputs of the institution. Resources is a
significant category,' not only with regard to those
resources which are at the institution's disposal or
which it can acquire in absolute terms, but also
regarding the sources from which they have been or can
be obtained.. Program decisions, and even decisions
concerning doctrine and leadership, may be affected
by the ability to mobilize resources, and the sources
from which they can be obtained. The sources will also
affect the interdependencies of the institution with
other organizations.

Two variables under resources are: availability ~ the
physical, human and technological inputs which are
available or can be obtained for the functioning of
he institution and the performance of the progfam;
ources - the sources from which the inputs have been
obtained and alternative sources to which the institu-
tion has access.

(5) Internal structure - Defined as the structure and
processes established for the opération of the institution
and for its maintenance. The distribution of functions
and authority, the processes of communication and
decision making, and other relationship and actio
patterns, are essential for the analysis of institution
building and maintenance. Internal structure and
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processes determine tne efficiency and effectiveness
of program performance, as well as the identification

of participants with the organization, its doctrine
and program.

Important variables in this category are: identification,
the mechanisms and processes which enhance identification
of participants with the institution; consistency, |
conformance of internal structure with the rules and
specifications of the institution's doctrine and program;
adaptability, the capacity to change over time to
accommodate shifts in program emphasis and other chang-

ing conditions.

(¢) Linkage variables - The linkage variables specify the inter-

dependencies which exist between an institution and other
relevant parts of the society. We have stated earlier that
an institution cannot be studied in isolation. It is
dependent on other social organizations ‘for its authority
to function and for the acquisition of resources. It is
dependent on the complementary production of other organiza-
tions, and on the ability of its environment to use its
resources. It is also concerned with and subject to the
norms of relaﬁionship and action which are established in
the society. The institutional linkages are the points
where the institution maintains exchange relationships with
its environment. A mapping of the institutional linkages

is the strategic mapping for the analysis of the institution .
building process.

The creation of a new institution or the reconstitution of

an existing institution will affect the role boundaries of

the interdependent complex of functionally related organizations.
The existing linkages and the strategic manipulation of these
linkages by a new institution is of considerable-releVAn¢9 4“

to the institution building process. |



W1th1n the class of institutional linkages, we snaii ais- .
tlnguish four categories: (a) enabling linkages, (b) functional
linkages, (c) normatlve linkages, and (d) diffused linkages.

(1) Enabling-linkages - The -enabling linkages are the
linkages with organizations and social groups which
control the:allocation of authority and resources

needed by the institution to function. In the creation
'stage of ‘a new institution they are the prime target

of the institution builders. It is through the enabling
linkages that thé change agents seek to further
their cause and that the competitive claimants and

other forces of opposition seek to withhold authority
and resources from the new institution. Also for
continued functioning, the institution is dependent

on its enabling linkages.

The entities within this category are the specific
organizations and groups with which enabling linkages
exist.

(2) Functional linkages - This second set of linkages are
the linkages with those organizations performing functions

and services which are complementary in a production
sense, which supply the inputs, and which use the outputs
of the institution. It should be noted, however, that
in the case of inputs we have included the aggregate
financial resources, the capital and operating budget,
under the enabling linkages. Also included in the
functional linkage complex are those organizations

which perform or seek to perform, similar functioné

and services to those of the institution under study.

In its interaction with the functional linkage organiza-
tions, an institution will strive for achieving com-
plementarity. As an institution which embodies and
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‘promotes new reiationship and action patterns, and
Inew technologies, it! works toward the spread of these
“innovations’ through the functlonal llnkages.

Agaiﬂ,’the entities~in‘this category are the organizations

with which complementary or competitive relationships
exist

‘(32 Normacive linkages - The normative linkages specify

the linkages with institutions which incorporate norms
and values which are relevant to the doctrine and program"
of the 1nst1tut10n. This applies to both the socio-
cultural norms and the operatlng rules and regulations.
As an example, an institution may be affected by the
rules and rggulatmons of a civil service commission,

even though no enabling or functional linkage exists

with that body. Similarly, certain norms and values

may be protected by a religious or political organiza-
tion, without a direct linkage of the (1) or (2) category
existing between the institution and the norm protecting
organization. Yet, the presence of these norms and
values in other parts of the society will affect the
feasibility, process and strategy of institution build-
ing. Depending on the property of the linkage, it can
enhance or hamper the institution building process,

and is a strategic element for action and analysis.

The significant entities in this category are those norm
and value protecting institutions which enhance or
hinder deviations introduced by the institution.

(4) Diffused linkages - Not all the interdependencies
between an institution and its environment are with
specific soc?al organizations. The establishment an

operation offan institution is also affected by the
more diffusefl support or resistance in its immediate
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environment and in the larger society. Thus, diffused
linkages refer to public opinion and relations with
the public, as expressed in news media and other channel
for the crystallization and expression of individual
and small group opinion not reflected in formal
institutions.

(d) Transactions - In the structuring of an institution, the

performance of its program, and the transfer of its innova-
tions to other segments of the society, an institution conduct
certain transactions with the social organizations with which
it has linkages. Transactions are defined as the exchange '
of goods and services, and the exchange of power and influ-
ence. Thus,'it is hot restricted to physical inputs and out-
puts, but includes such social interaction as communication,
support acquisition, and the transfer of norms and values.

A specification of the transactions which take place between
an institution and the social entities 'in its environment
may be made in terms of the purposes of the transactions.
This is relevant for the study of the flows of different
kinds of transactions and their effect, of the institutional
linkages through which transactions take place, and the
institutional variables which affect the transaction patternt
The following purposes of transactions have been identified:

(1) Gaining support and overcoming resistance - An

important element in the transactions of a new institu-
tion with its surroundings is to strengthen or create
bases of support for the organization and its program.
In part this consists of overcoming opposition, by
creating a favorable relationship, by neutralizing,

or by isolating opposition forces.

(2) Resource exchanges - The purpose here is the acquisition
of the necessary resources for the operation of thé
institution and the distribution of the outputs of

the organization.
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(3) Sfructuring the environment - Frequently an institution
" will be created in an environment which is ill prepared

‘for the fulfillment of complementary services on which
the institution is dependent for the effective perform-
ance of its functions. Thus, a number of the trans-
actions of the institution will be designed to create
complementarity by bringing about changes in existing
organizations or by creating new units outside the
existing organizational complex which provide the
necessary complementarity.

(4) Transfer of norms and values - In the process of

introducing new relationship and action patterns which
are normative for other individuals and organizations
in the soéiety, some transactions of the institution
will be directed to that purpose. Giving attention to
this kind of transaction is both essential and
characteristic for institutional organizatibns.

The above lisfing of a typology of transactions is
neither exhaustive, nor are the categories mutually
exclusive. A given set of interactions may have
several of the purposes mentioned simultaneously. The
flow of transactions, their purposes and elements,
appear to be significant for the analysis of the
strategy and process of institution building.

4, The Larger Theoretical Framework

We shall now sketch the outlines of the larger system, the
theopetical context and perspectives, into which our research focus
on institution building will fit. The model to be given here does
not necessarily represent a consensus of the scholars who are engaged
in the inter-universitv institution building project but is based on
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a papepbl.presented some two years ago to a Research Seminar or the
Comparative Administration Group at Boston University. Its concern
was social change or development, limited to "transitional" societies
i.e., the less industrialized countries of Asia, Africa, and Latin
America. The inquiry was designed to be task oriented. The author
was well aware that previous vesearch and theory building on the
developing areas had been weighted on the side of purely analytical
models. But the enormous cut-pouring of energy and of resources
directed at programmed action in the developing countries justified a
commensurate increase in research which is normative and supportive of
program action, and oriented to implementation and problem solving.
such research, however, must begin with the goals of social action
and then proceed to relate these goals to instruments of action.

Accordingly, it was assumed that throughout the underdeveloped
world, governing elites have committed themselves and their regimes
in large measure, though with varying degrees of intensity, to two
inter-related modernizing goals: nation building apd socio-economic
progress. Nation building is the deliberate fashioning of an integrated
political community within fixed geographic boundaries in which the
nation state is the dominant political institution. Socio-economic
progress is the sustained and widely diffused improvement in material
and social welfare. These goals subsume myriads of specific activities,
and varying choices and emphases on intermediate objectives and
priorities.

It is recognized, of course, that governing elites might be
motivated also by other, often competing goals, explicit or latent
such as survival or enrichment in office, territorial expansion, or
the protection of vested economic or social interests. To the degree
that this occurs, the model presented here loses its relevance. There

6/ Esman, Milton J. The Politics of Development Administration,
CAG Occasional Paper, 1963.
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Ls, hOWever, impressive ev1dence prQV1ded by many other scholars and
%y observed behav1or of key members of these elites that nation-builuuiuy
and socio-economic progress are in fact powerful motivational goals
in most transitional socletles. Though this assumption may somewhat
sversimpiify reality by neglecting other and p0531bly competing goals,
it provides a method for illuminating through research the patterns
f aetlon and organization which are most likely to move transitional
soc1eties toward these twin goals.

Nation building and socio-economic progress, as overriding goals,
then constitute normative guides and regulators of official doctrine,
and as such influence public policy and programmed action. They call
for the operational solution of a series of major tasks common to all
regimes which have espoused these goals (and which we nced not to
define in this context), and for operating programs through which
these tasks are performed and which constitute the core of development
administration. Our task or action oriented model now begins to
emerge, incorporating the following components: a governing, goal-
oriented elite which bears the major respon51b111ty for initiating
and directing the process of modernizing charge; a doctrine, or set
of action commitments, which establishes, communicates, and legitimizes
' norms, priorities and styles for operating programs; and a set of
action instruments through which communication with the community is
maintained and operating programs are implemented.

The following four principal action instruments are available
to the governing elites: (1) political organization, (2) the admin-
istrative system, (3) associational interest groups, (4) the mass
media. The realization of the goals, as well as the initiation,
protection, and effectuation of individual programs, requires the
use of several or all of these action instruments in concert. The
administrative system; unaided by complementary instruments, is in
most trénsitional societies unable to carry this burden alone.

The relevance of this larger model to institution bullding research

now becomes clear. The twin goals of nation buildmng and: socio-economic
deavalonment and the concomitant assimllat;on of new values and norms
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by s001ety cannot, as’ an 1nspectlon of the ‘action instruments will
show, be achleved wlthout organlzatlon and institutionalization. - _The
latter may occur in the political, administrative, or mass media fze’d ‘
or.xn«the-f;eld ‘of specific associational interests and groupings. Thesc
fields provide channels, through the building of effective institutions,
for the governing elites to motivate the comnunity in support of ‘program
measures and to deploy resources with reasonable confidence that the
comnunity is prepared to receive them. A successful institution in

ény development action field will thus become a critical two-way
communication link between the governing elite and the community which
will permit the felt need of groups to become manifest, provide legiti-
mate ‘means of interest articulation, yet enable leadership to anticipate
the consequences of programmed action and maintain continuing pressure
in behalf of planned innovations. In short, institution~building
provides the means by which a change oriented leadership can articulate
with an organized community and the community can participate in the
struggle to achieve the twin goals.

The larger goal and action oriented model for nation building and
socio-economic development thus provides both a theoretical framework
and context as well as a perspective and orientation for the narrower
model which guides our institution building research. It will assist
us in selecting critical institutions vhich must be researched when the
focus is on social change in developing societies; it indicates likely
interdependencies with the environment as well as inter-institutional
linkages. Both models, though different in scope, are similar in that
they assume as a basis human design and purposeful action; and some
variables such as leadership (governing elites) and doctrine occur
in both models. One may think of both models as wheels of different
size mounted on the same axle or drive shaft; we may shift from one
to the other, from low to high gear, or vice versa, depending on
whether we wish to study social change on the macro, or societal level
or on the mlcro level of the. ind1v1dual change agent or institutlon'



5, Some Remarks on Methodology

Let us now shift back to the lower, less speedy but ‘perhaps more
powerful gear of the institution building model. 1In order to ensure
the cumylative quality of our research findings, to enhance the
Cbmbarability;of data and‘to‘facilitate the deduction of generalized
prop()sitions‘and hypotheses applicable to the institution building
'process as a whole, we have attempted to dlsc1p11ne our field research
through a loose conceptual structure which serves as a common reference
and departure point to all the papt1c1pat1ng researchers. Neverthe-
less, well aware that our guiding concepts do not constitute the last
4drop of wisdom and that critical variables may have been missed,
researchers are encouraged to look for additional variables and
unanticipated relationships. We also sponsor research which approaches
institutions with different ‘key concepts, provided the research
proposal makes a convincing case for this different approach.

o operationalize this conceptual scheme for field research
purposes, Jiri Nehnevajsa, the Chairman of the Department of Sociology
at the University of Pittsburgh, has designed for the Inter-University
Research Program the scaffold of a methodology which we recommend to
individual researchers, but do not require that they follow.

within the scope of this paper, only a few salient points of this
methodological scaffold7/ can be sketched. This methodology considers
institution building not as a single process but as a set of distinct
though interrelated - processeé each of which constitutes a separate
researvch problem. It guides the analysis of the goals of the institu
tibn; of the program which must be formulated and implemented to meet
the goals; of the support which must be obtained from the environment
to permit the operation of the institution; of the program priorities
which must be established and enforced;of the resources which must be
»acquired; of the organizational structure and processes which must '

7/ Nehnevajsa, Jiri. Methodological Issues in Institution-Buildin
‘Research, A Working Paper.. University of Pittsburgh, March 29, 196%.:
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be. de51gned and put into operation; and- of the complementarity which-
must be. achieved in the environment to ascertain the availability of
appropriate inputs and- the absorption of outputs.

To 1dent1fy relevant variables and data, the methodology thus
disaggregates the process of institution building into a fairly large
number of subprocesses and time-bounded stages. BAs a starting point
of analysis, two main cycles of research are distinguished, the
evaluation cycle and the design cycle. The former begins with the
evaluation of an existing institution, proceeds to redesign whenever
needed, and then moves to re-evaluation. The design cycle addresses
_itself to the process of setting up a new institution, and then evaluates
both its design and operating characteristics. The type of analysis
undertaken in both cases is concerned with the identification of the
institution's goals or objectives, its actual or intended results,
some measurement of actual or potential discrepancies between the two,
and an identification of sources of discrepancies. The results of
evaluation always feed into problems of design which, in turn, have
to be re-evaluated through monitoring. There are at least four
dimensions to be analyzed: (1) the operational objectives of the
institution under study; (2) the larger social goals which the institu-
tion's operational objectives support; (3) the interinstitutional
linkages from the vantage point of a) boundary maintenance, b) input
and support acquisition, c) output and support production; and (4) the
consequences of institutional action for other aspects of social,
political and economic life of the society (diffused linkages).
Analytical steps to be taken (e.g., goal analysis, realization analysis,
degradation analysis, problem solving analysis, cost-effectiveness
analysis, etc.) are the same for each dimension. An individual research
study can fruitfully concern itself with one or several of the steps
in any one dimension, or deal with the same step in several dimensions,
or with several steps in several dimensions.

The methodology also specifies major categories of information
which might.be required in the kind of analysis considered above. A
useful technical device is the mapping of the normative structure and
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fﬁn&tfﬁning;of an’ institution ' (HBlueprint Mapping), of its operations
(Operatitns Mapping), and the“Kinds of perceptions which salient
Segments of the populatiori'have regarding the institution (Image Mapping)

For each of these mippings, in turr, certain substantive axes
aferidéntified to cast light on what neéds to be depicted. Intra-
institutional components '{doctrine, leadérship, program, financial and
personnel resources), internal structure, and inter-institutional
relationships (enabling, funétional, normative, and diffused linkages)
8Pe ‘specifled as aspects of eéach map.

The mappitigs express relationships énd occurrences at certain
‘points ‘in time. This approéch is articulated in terms of present
‘dtdtdd; antecedent 'states, and future states of affairs of the institu-
‘Eion.

Finally, the methodology considers the broad research design
‘requitéments ‘which' flow from the interaction of the mapping levels
discussed above, ‘the substantive aspects of each map, and time. It
¥150' sketches out some of the methodological problems which are involved
11 the acquisition of data required for analysis.

Limitatloﬁs, Expectatlons, and Research Need

Among the 11m1tat10ns qf thls approach, one particularly should

BF ng;gd thlS program researches induced social change, not
"development." At the present state of knowledge in the social
sciences, there i§“pq'gbjgéfﬁye,'sqigntiﬁically valid way of defining
HE?YE}OPW?PF’" "impgqygmgpt?ﬂ_"Ryogrgssmr or "modernity." Unless we
wish to be prescriptive or oriented toward value-judgments, we must
be satisfied to consider institution building as an instrumentality
for changing present states toward more préferred states, and to analyze
and measure deviations from existing nérmative patterns of value and
action which institution building can bring about.

In this respect, for instance, the mcdel presented here seems
to differ from that of Harold Lasswell with whom we share, however,
‘other instltution building concepts. Lasswell urges, in the political
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realm, that "models of political dc..__pment should be explicitly
preferential, and that the preferred model requires an ideology of
progress and commitment to wide participation in power as a long-run
goal."e/ Our model does not satisfy that requirement. Neither is this
reszarch program well adapted to distinguish between political develop-
ment and political decay, subjects which Samuel P. Huntington tied to
institution building concepts in a stimulating and provocative recent

article.9/

The last few decades have witnessec a large number of
interesting cases of institution building in which genuine social change
was quickly and effectively introduced and assimilated and which

could be fruitfully researched if the focus is on social change, but
not if it is on development. We are thinking here of Nazi Germany and
the communist world. Take, for instance, an institution such as the
Hitler Youth movement or some of the other Nazi organizations which
acquired all the elements and qualities of an institution. None of

us would wish to call this process political development, but it was
real induced and apparently institutionalized social change neverthe-
less. Whatever one's value preferences may be, the more scientifically
valid and fruitful focus for analyzing the institution building process
is social change, not development. As social actors we hold values and
preferences. As scholars, however, we must regard these same values
and preferences as data.

Another limitation as in so many social science researcit under-
takings is the problem of measurement and precision. When mapping
transactions and linkages, competing positive or negative influences,
support and opposition, when attempting to analyze the quality and
effect of leadership and doctrine, the forces which are at play
can often be related to the objective by little more than a plus or minus
symbol. Nevertheless, there is the hope that with experience more
sensitive yardsticks will be found.

8/ Lasswell, Harold D. "The Policy Sciences of Development," in World
Politics, XVII: 2, January 1965, p. 290.

9/ Huntington, Samuel P. "Political Development and Political Decay,"
in World Politiecs, XVII: 3, April 1965, rp. 28C-430.
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Another problem is- how to handie the airficult dimension of time.
Even ‘though innovatlons must be institutionalized to be genuinely
abcepted and. integrated in a developlng gociety, even though institutions
are 1mportant vehicles for transfering technologies and inducing social
change, an institution may in some cases prove to be an important
focus for resisting change. The same institution which, in the early
part of its 1ife span, brought about the acceptance of an innovation,
aﬁd_which was perhaps created for this very purpose, may, at a later
point in its life-cycle, become a formidable obstacle to further induced
change. Has it "aged," has it become "conservative"? While we are
interested primarily in the building phase of new or remodeled
organizations, it is important in many cases to look at the history of
an institution and to speculate about its "age," the point which it
may have reached in its lifeicycle. Why is this important? Because
we wish this research to be action oriented, to assist in the rational
choice of the institution which may, among available alternatives,
'serve best as the vehicle for the desired innovations. Again, when
examining linkages between the selected and other existing institutions,
‘the history and life-cycle of the linked institutions must be considered
as.important factors affecting support of or resistance to the innovating
institution. |

There are other instances where the time factor affects practical
decisions and choices among alternatives which cannot be neglected
if we wish to contribute to developing an institution building
technology. Are there necessary sequences of events in the institution
building process? Over what period of time is a desired innovation
to be introduced in the society? Decisions on time phasing, on "pushing"
or -introducing a new technology more slowly and gradually, will obviously
‘affect the action strategy of the institution builders, their methods
of deallng with the institutional variables such as its internal
strueture, its 1eadersh1p, its doctrine and resources, and its relations
with linked institutions.
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This.type qﬁ,decisions,ﬁl.e@;tthose which involve consideration
ofg&hé@fﬁgﬁbp“ofﬂyimq,‘iliustpgtes well the dual focus which all
ingﬁiggtipn building research must have: the focus on the internal,
‘drggnigagiqna; agspects of the institution, on the instruments by which ;
norms, are.fostered and protected, and the focus on the environment which
must be.brought to accept and value the institution's innovative services.
We cannot afford to neglect either. Perhaps the most fascinating
chq;lengg in-this research is to achieve a better understanding of
the interactions between organizations and environment in the context
of“ggliheyqte,and induced social change and of the strategies available
4to"instipgtion,builders in managing these interrelationships.

.0 mention a final pitfall we wish to avoid: our view should
never. become so narrow that we think institution building is the only
process by which social change, can be induced. While this is a major
action prpcess, there are others as well. There is more than one path
to.salvation,

What results do we expect, in the short-term perspective, from
the individual research projects which are being supported by this
program? To answer this question, it is perhaps useful to give a few
short examples of research projects which are actually being implemented.
Certain priorities were established at the beginning of our undertaking.
First, as the focus is on induced social change in transitional societies,
almost all of the field research now being conducted consists of
analytical studies of actual institution building experiences in
one of the low income countries. The total building process of an
institution is being studied over time. Secondly, the critical or
focal role which certain functional classes of institutions are believed
to play in enhancing development has led us .to assign research priori;y
during the early years of the program to selected types of institutions
in the hope that this would facilitate comparative analysis and theory
building. A third influence in the determination of priorities was
thé‘fact.that'cur participating universities, in a number of cases,
had already been involved in technical assistance roles, often in
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cooperatlon W1th AID. They had already establlshed institutional
contacts, gained access to data, and saw now, in addition, an opportunity
to critically evaluate their practlcal involvement in institution
buildlng at the same time that they were developing the elements of a
more adequate theory. The comblnatlon of all these factors resulted

in the identification of the following types of institutions to which
initial research priority was given:

(a)' Educational: (1) universities, (2) teacher training centers,
(3) institutes of public administration’

(b) Planning: agencies charged with the formulation of national
development plans and with resource allocation;

(¢) Areal and multifunctional: (1) local government, (2) multi-
purpose resource development agencies;

(d) Cooperatives.

According to these priorities, research undertakings concerned
with educational institutions are at present being carried out as
follows. Scholars associated with the University of Pittsburgh are
examining the process and strategy of introducing change in higher
education in Ecuador, focussing their studies on the Central University
and the Catholic University in Quito. Pittsburgh is also researching
the Institute of Public Administration in Zaria in Northern Nigeria,
andhhas sponsored a study of the institution building experience of a
Center for Rural Teacher Training in Cambodia. Michigan State University
is investigating the institutionalization of business school education
in Brazil, and is researching the College of Education at the University
of Nigeria in Nsukka, in Eastern Nigeria. An institution building study
in Thailand, focussing on the process of diffusion of specific educational
innovations through the Ministry of Education is also being undertaken
by Michigan State scholars. Indiana University's research is concerned
with the Institute of Public Administration at the Thammasat University
in Bangkok, Thailand. Syracuse University is studying the Institute of
\Public Administration for Turkey and the Near East.
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. certain cases, the research group is also SpONSOring institutiol
building. work done by scholars from other universities; thus, researche
from the University of Southern California are assisted in their study
of .the Brazilian School of Public Administration and the Administration
Depar :ment of the Brazilian Public Service. It may be of interest to
point out that the last mentioned study is a recast, in institution-
building, concepts, of a previous study of the Administrative Department
and does not involve the collection of new field data.

The largest project concerned with planning organizations is being
1mplemented by Syracuse University. Central Planning institutions in
four countries and on three continents, in Venezuela, Kenya, Pakistan,
and India are the focus of this study. Pittsburgh is undertaking a
smaller study concerned w.th planning agencies on the sub-national
level in the Indian States of Andhra Pradesh and Kerala.

Among the areal and multifunctional institutions is a study of
rural local government, in this case of the Indian Panchayat. This
study focusses on the institutionalization of political values and
structure within newly constituted village governments. The Institute
of Municipal Administration in Brazil is another study relating to
local government which the University of Southern California is
sponsoring. Institutions mobilizing financial resources for developmel
ape the focus of a study in Turkey conducted by the University of
Pittsburgh. Its purpose is to establish a methodology for facilitatin
choice of investment in institutions within a particular sector or
activity.

Concerning our final priority, i.e., cooperatives, only one
project is underway. This is a University of Pittsburgh sponsored
study of the Moshav agricultural cooperatives in Israel, and of the
possibility of transferring the Moshav model to other developing
countries.

As the last item in this presentation of ongoing field research
'q;ects, we may mention a research proposal which has recently been
proved, though its conceptualization differs radlcally from our
del of the institution building process. A senior scholar proposes
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to examlne how, in developing COUNtrles; CErTtalll 1NSTLLULLUNGL ariaiysT
rments have emerged “£rom the interplay of politlcal, social, and economic
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pressures between three- parties. government, management, and trade
unions. In this proposal, a new emerging institution is conceived of
klnd of adgustlve mechanism orlglnally brought about by efforts
to resolve areas of conflict, whlch may become a norm setter not only
for the institutions whose conflict originally gave it birth, but
also for other linked institutions performing related functions.
This concept of institutional development, based on a model of social
interaction which the author classifies as "transaction-dialectic,"
though not absolutely incompatible with ours, differs clearly from
our basically elitist-social engineering approach in emphasis. Never-
theless, the last thing we wish is that our concepts become a stifling
dogma, the genesis of institutions may well be found in both types of
stimuli and perhaps others be81des. Thus a number of different
conceptuallzatlons such as this one must be examined.

We can only speculate on what changes may occur in our model as
research findings become available. It might well be that further
critical'variables may be added to our institution building research
kit which will be related to what de Tocqueville called "the art of
associating together." Take, for instance, the individual's capacity
to function within the large, complex, impersonal and functionally
specific type of organization which seems to be a prerequisite for
effective modernization and development. In transitional societies,
és Luc1an Pye, Everett Hagen and others have pointed out, this capacity
often does not exist to a sufflclent degree to permit the specialized
activities of modern societies to be effectively carried out through
complex formal organization. We must increase our understanding of
how the socialization process in transitional societies may inhibit
association under modern forms of organization and group action. Some
of the institutional linkages to be explored may have to go back to
the family or the extended family, and variables such as prevalent
patterns of trust, basic lovalties, and other personality factore,may
become critical
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These factors raise interesting questions of organizational theory.
It may be that in societies where patterns of trust and loyalties '
“are based predominantly on primary relationships, on intensely personal
ties with the family, clan, or tribe, modern associational patterns
which are impersonal and complex, which demand loyalty less to a person
than to abstract standards of conduct or program goals fail to
offer to the individual sufficient gratifications, psychological
security, and a feeling of identity. How can this capacity to associate
and interact productively in formal organizations be enhanced? What
functional substitutes for this capacity or for formal organization
can be improvised? .

It may be that one institution building variable which has
already been identified as important, institutional doctrine, may
become recognized as an even more important and powerful instrument
to increase the ability to function in modern and complex forms of
organization. Socio-psychological inquiries into the effect of
institutional doctrine on personality development, on fostering or
inhibiting human potential for effective group action might then be
called for, and doctrine variables such as specificity, content,
intensity, and communicability may have to be examined in detail.

As we begin to accumulate data from our field research, the
program will begin to include more topical research focussing not
on complete institutional experiences but on a single or a limited
number of institution building variables such as doctrine, leadership,
time, and their manifestations in several institutions carefully
selected for purposes of comparison. In this manner we shall begin
systematically to posit and to test hypotheses relating the variables
one to the other and to types of linkages with interacting institutions
in the larger society. Thus the painstak%ng construction of theory’
will be initiated.

Throughout this enterprise, however, we are unashamedly pre-
occupied with action and with the problems of the practitioners.
‘Enormous efforts and resources are being committed to induced change



34

‘by indigenous governments and forelgn advisors with little appreciation
of: the instltutlon building dimensions of ‘their undertakings and little
jgu1dance in the strategies and practices - that might enhance their
prospects. of success, reduce their margin of uncertainty, or minimize
*av01dab1e mistakes. We intend to maintain a continuing dialogue with
'practitloners of the art of institution building so that they may
partlclpate in translating our findings with a minimum of delay into
gnldance.that may be 1mmed1ate1y ‘useful and may ‘constitute the
‘elements of an eventual gocmal technology.



