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all is said and done, the proof of a developwmt"When 
policyts success is measured by the goods it delivers and their 

use by the public. To be sure, commitments by presidents and their 

planners to particular de¢.- .opment policies can serve numerous 

other objectives. They can be symbolically important in thesalves 

and may enhance support for presidents regardless of the actual 

policy outputs. They may also be used to srl.isfy foreaip demands 

for evidence of governmental intentions to expand national 
the variety of ends such developmenteconomise. Yet, despite 

their principal objective is thepolicy comitments may serve, 
observable policy outputs that aid development."creation of 

Gary W. Wynia, Politics and 
Planners: Economic Developuein
 
Policy in Central America, 19 

". . the term 'implementation' understates the complexity
 
of the task of carrying out projects that are affected by a
 

high degree of initial ignorance and uncertainty. Here 'projec-.
 
may often mean in fact a long voyage of
implementation' 

from technology todiscovery in the most varied domains, 

politics."
 

Albert 0. Hirschman, 
Development Prolects Observei 
1967.
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Zntroducticou 

Ta ip.mentation Chalsnge 
and plans

the process of transforming polic-i" 
frogram i.pemetastio-

of development professionals
into desixed resuLts- is currentlY a major concern 

Descriptive accounts of program implementation "failures,"
around the world. 

of thethe conditiuonsat improving
with many neer programs Aimed 

especially 


in the development lice3ature.
 
world's poor majority, are coimonly found 


by frequent and u aiepected delays, major
 
are characterizedThese failures 


they occurs implementation
Whereresults.and undesirablecost overruns, 
the rural andthe conditions of 

problems tend to prolonu_, ad. exacerbate, 


and political
 
a situation that has far-reaching economic, social, 

urban poor-


ramifications.
 
these problems

that an effective response to 
There is a growing consensus 

Instrategies.developmentin conventional
will require substantial revisions 


which to date have
 
areas of program planning and evaluation, 

particular, the 


to be greatly supplemented with
 
will needattention,considerable 

useful implementation knowledge. 

a unified sat of implementation principles and 

received 

of 

First, most scholars and 
To date the emergence 

for several reasons.
has ban impededguidelines 

from a narrow, non-systsmacic
approached implementationhaveacademicians 

effortsconcertednotable exceptions,are someAlthough thereperspective. 
a major policy and progrsmaticas 

to understand and deal with implementation 

much of the writing
early 1970's. In addition, 

issue are not evident until the 


n nature or 
based on l.b .d 
is either antedotal 

that has become available 
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developing country experience. Implementation approaches which appear to 

apply in various developing country program contexts are still in an a&

bryonic stage. A second inhibiting factor has been the radically changing 

thrusts centeringdefinition of the development task. New and highly complex 

Human Needs", "Equity With Growth", employment generation, use of on "Basic 

appropriate technology, small farmer involvement, and "bottom-up" rural and 

urban integrated development schemes have quickly gained general acceptance
 

in incernational forums and developing countries. As a result, a great 

deal of attention has been devoted to substantive policy and program issues.
 

Relatively little time has been spent on exploring the question of suitable 

Now, as many "New Directions" type programsimplementation strategies. 


move into the execution stage, it has become obvious that conventional imple

mentation approaches are unsuitable, especially in the least developed countries.
 

Numerous reports of implementation problems, coupled with a widely 

dispersed and outmoded knowledge base, suggests that there is an immediate need 

to provide development policy makers and practitioners with useful inormation 

This reporton the most current implementation strategies and techniques. 

seeks to facilitate such a move by presenting an initial state-of-the-art 

overview of academic and scholarly writings in the area of development program 

Later reports in this series will provide additional informaimplementation. 


tion on implementation policies and specific implementation methodologies.
 

Some Definitions
 

are complex sets of public sector activities in
Development programs 


developing countries that are imdertaken to accomplish policy goals and
 

objectives. Programs usually have a bread functional or sector focus. For 01W 

will be reviewed. The 
purposes, the implementation of two kinds of program 




3 

Insuch areS asLoa 
lds cA .t a publc sctor acivits"I tnt 

which are administered by lalge 
health, and public work.s

saiintrUaum and time boundaTe more imitedThe secondoC&GaIations.butsntic 
serviceS.

involving th upgrading of goods and 
activitiessoc.o-sc@uic 

an integrated
an illiteracy eradication program.

Eaml s, might include 

iwgrovnt prOgram.a nationS. hilh"vY
rural development prolaS, and 

t from,but are usually disti 
eacompss,programs frequentlYDpMlOPWMtt 


latter being verY specific in Purpose, funding, and
 

project activiti&S- the 
and thusin altering resources,are directly engaged

time horizon. projects 

count ies
to developingavailable 

basic units of purposeful activity
represent 


for achieving development results.
 
and assistance agencies 


takes place during the executiOn stage of a program. 't
 
3 p2. amntation 

operatiOnS.the activation, 

encompasses all of the activities which occur during 


after a program 
program. Implementation begins 

'and completion aub-phases 
of a 


influenced by these prior 
acti

has been designed and approved 
and is directly 

ex- a.e would formally enter the 
for 

vities. An agriculturl production program, 
Both the plansapproval. 

stage subsequent to plan completion and 
implementation 

influence implelmntation,
could be expected to 

the planning/approval. process
and But iplemanttiOn is 

and carried out.is activatedthe programe.g. the way 
the 

(both planned and unplau-5ed) which occur while 
eventsalso affected by 

lmPln
its complexity and variability, program 

program is underway. Due to 
in
and controllinS 

tation requires detailed planning. orSanizing, dicting, 


manaement.
needs carefulprocesse im leenttinshort 
resources, 

to the mobilization and direction of 
The term managt refers 

to include technicalt, 
desired results. Resources are broadlY defined 

to achUe 

financa l material, human, and organizatioul factors. in relation to ImPle" 

program is executed
is to ensure that a 

the functionlof managementMuttion, 

mailto:soc.o-sc@uic


as planned, or modified in light of inadequate planning and/or changing ,rci' 

stances. By Implementation strategies we mean the variow. manageent approaches 

which have been proposed for carrying out development program. 

Purpose and Scope
 

This report is for managers and administrators interested in the subject 

of developiwAt program implementation. It seeks to provide these officials 

it!h an initial review of the academic and scholarly literature so that they 

can be aware of current concepts and approaches. The following general 

topics are covered: (1) a broad overview of implementation characteristics; 

(2) an assessment of factors which have been identified as facilitating and 

impeding program implementation under various sets of developing country 

conditions and resource endowments; and (3) a delineation of several prescrip

tive implementation strategies. The vital importance of this subject, 

especially with respect to the implementation of "New Directions" programs, 

is stressed throughout the review. 

It must be emphasized at the outset that this report is initial and 

exploratory. Implementation is a rapidly expanding area of scholarly study 

and many publications now legitimately fall under the implementation heading 

as it has been defined. The review was completed under severe time and 

resource limitations. Therefore, its scope has been limited by the literature 

which several individuals have been able to assemble, digest, and organize 

in no more than a person month's time. Where choices on what to include 

were required, we leaned toward more recent publications an4 specifically 

those which dealt with actual program implementation experience. We agreed 

at the outset to focus on program implementation as practiced first by 

developing countries, and secondarily by international assistance organizations. 
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a s$ Counri 
iS wil. be,1U.7 facilite a consideraton of factor' 

and p oli ti cl 
r as=uct uras8. e ii n i5vst±wv, -5,.e,-dMov also agreed 

l.wehichs mayco &s suSolevaluatio 
that che review should deal with program design and 

atfl. TA practice
lnk"~ to IpleMent

heycanbe directlyso hextet tat 
h stop diswrSlushere Pr'o53 planmin

aioften difficult to distigui5

Iover, for our pupose s t 
1apeentation and evaluation belins. 

is To othe minor conditions also apply. Pist, the report excludes a
 

reviw. of prh mry progra 
 and project L"pleantation documents since a related 

ould b e 
study has been commissioned forthatpurpofai. Second,e op 


in dvelopinS countries. Since
 
programprimarily restricted to mplmSntaco 


developed

this field is a fairly new one, we have decided to .nrues Ame 

when and if it appear vait. A more ex
country implementation experience 

on policy implementation 

tensive introduction to the literature 

can be found in Public Sector Tmilegnetation: An 

Series, Report
overview andBblioSa1ahV, Development Management R&eseach 

of Syracuse 
from the Maxwell Training and Development Programs 

MIo. 2, available 
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Report Format 

This represents the first in a series of four reports vhich will be pro

pared, and subsequently revised, over the next several months.. The Initial 

review of the scholarly and academic literature presented in this report is 

divided into three sections. The first section, An Implementation Overview, 

sumarizes conceptual implementation characteristics found in the literature. 

The next section, Understanding Development Implementation: Some Comon 

Approaches, reviews the general adminstrative sector and specific project 

approaches to implementation problems. Finally, the Managing Implementation: 

section, presents specific implementation
Conventional and Emergent Strategies 

policy prescriptions contained in the literature and discusses apparent strengths 

and limitations. 

Three follow-on reports will expand upon this first report and include 

suggested revisions. In particular, the second report will overview actual
 

program implementation policies and procedures of selected developing countries,
 

development assist'ance agencies and multilateral organizations. The third 

report will contain an annotated listing of the selected program implementation 

literature and policy pronouncements. The fourth and final report will present 

a preliminary assessment of the fit or congruence between the scholarly 

program implementation prescriptions contained in report 1 and the actual 

as presented in report 2.implementation policies of major development actors 


will conclude with a discussion of unresolved implementation
The final report 


issues. The final state-of-the-art review should be completed by June of 1978.
 



Sectiom It 	 An tsplintatiofl Overview 

the characteristicsgeneralizations onThis section 	sets forth a saries of 

as found in the academic and scholarly literature. The
of Implementation 

.hegeneric process of implmentation as it is con
generalizations refer to 

Later sections will deonst:ate how these characteristics
ceptualized to date. 

apply in deaeloping country contexts. 

Before introducing the first generalizations a word of caution is in 

The appearance ofcu=rent level of implementation knowledge.order about the 

the end of this report is misleading. It is 
a long list of references at 

some aspect of implementation can be 
true that a 	lot of material covering 

But most of the material takes a very narrow perspective and is 
assembled. 

not related 	to a general conception of what constitutes 
implementation.
 

a widely accepted theoretical and analytical
Specifically, we presently lack 

Two prominent implementation theorists have 
framework for implementation. 

recently noted this difficulty: 

While these studies have been highly informative, their 
limited by the absence of acontributions 	have been 
To date, no 	one has advancedtheoretical framework. 	 a 

policy implementationtheoretical 	framework within which 
such a framework, it is difficult can be examined. Without 

of this process in disparateto further our understanding 
(Van Meter andpolicy areas and jurisdictional settings. 


Van Horn: 1975, p. 451)
 

Two other implementation observers add;
 

must be) a large literature about
There is (or 	there 
or so we are 	toldthe social sciences-implementation in 

None of them 	cow up with specificby numerous people. 
citations to this literature, but they are certain it 

must exist... It must be there; it should be there; but 

in fact it is not. There is a kind of semantic ilusion 

at work here because virtually everything ever done in 

public policy or public admnstration must, in the 
bearing on Implementation...nature of things, have some 

mentioned in 	 theNevertheless, except for the few pieces 
been unable 	to find any,signbody of this book, we have 

analytic work dealing with implementation. (Pressmanficant 

and Wildaveky: 1973, p. 166)
 



improved somewhat since these observations were m e
The state-of-the-art has 

will be evident as the review progresses. In general, however, implemenas 


tation is a new field characterized by many diverse concepts and approaches.
 

In the scholarly literature, implementation usmLL means the execution
A. 


or carryins out of a policy or Dian. 

Most conceptual work in the area of implementation has been done from a 

public policy perspective. Public policy scientists are concerned with how
 

major societal issues such as poverty, health, or welfare are formulated,
 

Thus, from this point of view implementation
decided upon, and executed. 


terms of carrying out, accomplishing or fulfilling a
is usually defined in 


The relationship between public policy and policy implementation
policy. 


has been described as follows:
 
A program consists of government action initiated in
 
order to secure objectives whose attainment is problem-


A program exists when the initial conditionsatical. 

the "if"stage of the policy hypothesis- have been met.
 

The word "program" signifies the conversion of a hypothesis
 
The initial premises of the
into governmental action. 


hypothesis have been authorized. The degree to which the
 

predicted consequences (the "then" stage) take place
 

we will call implementation. Implementation may be vianwTed
 

as a process of interaction between the setting of goals
 

and actions geared to achieving them. (Pressman and
 

Wildavsky: 1973, p. XV)
 

The concept of implementation, then, implies both a beginning and 
an end;
 

or is not achieved.
an action started and a goal which is 


a direct link between policy formulation or-
Most authors note 


planning and actual policy execution or implementation. (Van Meter 
and Van 

Horn: 1973; Bunker: 1972; Williams: 1975) Planning consists of an "advance 

laying out of a program of actions" with implementation following as the 

"carrying out of a program of actions." (Levine: 1972) According to this 

accepted view, knowledge of an appropriate iuplemntation strategy
generally 



bo can be .ffectivelnY nd. Thus,9 Will 

II" 
tL 5that "in its Most geeral form, an inquiry about 12V 

meu and material 
an oranization.can bring rogether 

to.sdetrLne whetherse carryiU such a way as to 
' otivate them 

tiol unit and 
In a cobesive orgai 

n t 1.975) 
out the org a .iztio s stated objectives.'" (W lli55 

gives the concept very
of imple"UftCtiLodefinitionThe public policy 

plan, implemnoran actual policy
LA applied to

and scope.broad dimensions 

tation would encompass all program processes, be they of technical, organiza

all of
 seen as managingcould be
Implementationorigin,acoiomictional, or 


of a policY or p.ax'. Each proceSS provides consr.aits
 
the various processes 


action.
for Managerial
as Well as opportunities 

andcomliancepOiCV imleentation*views Of 
are two coMptiB. Therm 

tksa t
-politic.-j of administation.,apoc 
anpproach

The traditiona.l 1implementation as complicc 

with the policycomplythat subordinates 

starting point the need to 

ensure 


1976) It stressas
 
(Campbell: 1977; Rabinowitz: 

of their leaders.directives and 

-that clear policies and procedures 
emanate from the political process 

involves the step-by-steP 
cr&=ing out of prede 

that implementation merely 

to minimize the importance of iPlemem-
This approach tends 

tariuined plans. 

and 

tation by treating it as a highly 
routine predictable apolitical process. 

that politics (policy 
view is based on the conventional 

belief 
The compliance 

' both are
(Policy :uplemetatiou).ministratio.

formulation and design) and a 


t activity.
 
and ought to be separate spheres 

of govecum 

one cu.rentl e"ins 
The "politics of adminitT&tion" approach, 

that "impleants=
support throughout the literature, U

widespread 

the politicsl Process."( abS 3S 
an'en of 

is a co,...mation into another 



1976) This view holds that policles and procedures are strongly Influed, 

snd subsequently refined and reformulated, during the policy AUplemntation 

dynamic and conflictual, or asstage. Implementation is seen as 

Rabinowitz puts it, 

considers the politics of prosram ad-intrtionif one... 

a continuation of the legislative-political bargeninga 

process rather than an altogether different and apolitical 

process, then one wants primarily to understand more about 
the politics of administrathe conflicting Imperatives in 

tion and how they can be managed... Implementation becomes 

an attempt to reconcile three potentially conflicting in-

What is legally required; what is rationallyperatives: 

defensible in the minds of the admiaistrators; and what is 

among the contendpolitically feasible to attract agreement 
ing parties having a stake in the outcome. (Rabinowitz: 1976, 

p. 401) 

Acco7,ding this viev, implementation is largely unpredictable- but not unknow

able. (De: 1974) We can hope to accumulate lessons from implementation 

which will allow managers at different
experience 

levels to use practices which will lead to productive results. Thus, Imple

mentation can be seen as a managerial problem and research can be undertaken 

to discover how the implementation process might be improved. 

"politics of aiga tra-

C. Program impementation in developing countries has 

tion" characteristics. 

Smith argues that the compliance approach to implementation is misdirected 

in most Third World contexts. He sees the widespread popularity of the am

pliance view found in the literature as contributing to "the neglect of the
 

policy implementation process in the models constructed to explain 
policy
 

(Smith:making or to instruct policy makers in methods of better policy making." 

The compliance assumption is incorrect because It is based uqpon
1973, p. 197) 

experience with certain political and institutional conditosmmi i 

that do not exist in many developing societies. For QeN3 ,-w %M"vs4 
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D. Specifie i-lementation characteristics are largely deteruined by the 

nature of 	 the policy being carried out. 

Since implementation deals with executing policies, it follows that the 

substantive content of "the implementation process will vary depending on 

the nature 	of the policy to be carried out." (Van Mater and Van Born: 1975, 

p. 458) Policies can be distinguished according to (1) the amount of change 

which is involved in their implementation and (2) the extent to which there 

is goal consensus among the participants in the implementation process. Accord

ing to Van 	Meter and Van Horn, policy implementation will be relatively 

where only marginal change is required and goal consensus is high.successful 

and goal consensusIt will be 	least successful where major change is required 

is low.
 

to consider the inherent complexity
Another way of looking at this is 


The greater the technical,
and difficulty of accomplishing a policy objective. 

economic, or social complexity of the goal, the greater the risk of implemen-

Thus, the program objectives which are established can intation failure. 


and of themselves influence the implementation characteristics. In a rural
 

development program, for example, the implementation characteristics would
 

to

differ greatly according to whether the objective was providing rural access 


or fostering equitable production increases throughout an area. To a large
 

degree, implementation characteristics depend on what we set out to achieve.
 

As Pressman and Wildavsky view it,
 

that programs have failed, this suggests
When we say 
that we are surprised. If we thought from the beginning 

that they vrre unlikely to be successful, their failure 

to achieve stated goals or to work at all would not cry 

out for any special explanation. If we believed, that 

intense conflicts of interests were involved, if people 
who had to cooperate were expected to be at loggerbeads, 

were far beyond those available,if necessary resources 
we might wonder rather more why the program were attepted 

,instead of expressing amazement at their shortcoiWn 

(Pressman and ildavsky: 1973, p. 87) 
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concerns as reflected in broad scale mdminitrative or sector development 

and micro in natu..activities. The second category is more activity specific 

It includes implementation approaches which focus on discrete project activi

ties.
 

There is one final note of caution before proceeding. It is easy to 

forget in looking at different implementation approaches that "success" and 

"failure" are relative and subjective term. Thus it is well to 

keep in mind an astute observation made by Albert Hirshman over ten years 

ago which from all I have read still applies to all types of development 

programs. He states:
 

... all projects are problem-ridden; the only distinction 
appears to be between those that are more or less 

successfdl in overcoming their troubles and those that 
are not. (Eirsbman: 1967) 

In this vein, our review should focus on realistic opportunities for improving 

Less effort should be directed to a sole examinationprogram implementation. 


of implementation problems and constraints.
 

A. 	General Administration Implementation Approaches
 

The programs falling into this category are normally general or macro
 

in character. They are usually admindstered through national or regional 

bureaucratic organizations and often include country wide services in the 

areas of health, education, agriculture, or local -dministration as well as 

sector specific and area bound activities. (For various ways of describing 

this program category see Chambers: 1974, pp. 15-21; Korten: 1977, p. 17; 

and Paul: 1977, p. 85). It is generally unrecognized that a majority of 

all development activities in developing countries are ongoing and recurrent

are not project specific and capital in nature ,Chxbe=:: 1974, p. 29).they 

Thus, general administration type progma deserve csde aettam 



found in the scholarl7 and academicarearee conceptaCl approache 
Vgnerl 

UteratUre which deal with devel1opment imPlemttin at this 

this review 
l vel. They are labeled for purposes of 

ada3 5tot n progrm 
(2) rhe bureaucratic 

(1) the Orgs nzation capacity approach;
as: 

,estg= ts c hnolOVy 
values approach; and (3) the 

some detail below. 
these is discussed in 

app ach. Each of 

1. rgaiztion Capacity Apoachhe 

The overriding and disti$uSish:Lg featur. of this general approach 

the position that pTOgrn implemea tation performance can be directly att.
is 

or capabilitY- The 
o the lave of administrative capacity

bured 
a very broad

in much of the literature, has 
ter= capacity, as used here and 

evel of ability in a developing country 
T refrs totegeeaco~ott±On. 


through its bureaucratic structua.
 
to implament programs 

andarea of developmentin theespeca-iallY
A large amount of literature, 

discusses the pivotal role of administrative 
comparative administratiou, 

ot n 1972(atz:Sr 1969;out development efforts.capacity in carrying 

976; SerdloW: 1975)Ro,tell: 1972; Siffiu: 1977; Sigelmm: 
on the basis 

are discussed below 
Comon iplementation eamples 

localat the national or 
refer to administrative vM:PacitY 

of whether they 
to: (1) the 

have been fre,4uantlY attributed 
Capacity shortcomingslevel. 

(2) poor public zervant attitudes; (3) lack of 

lack of trained manpower; 

and (4) inappropria.te bureaucratic structures. 
integration;coordination and 

1974)
(Chaubers: 


Capacitya. 	 National Level 

a lack Of national 
Many authors attribute poor implementation to 

and finatcili, to- provide
procuremtncommoditY

level ability, especially in 
1972)Hunte:: 1976; ellis 

(Finucane : 1974; 
timely administrative support. 

http:inappropria.te
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Spec.if ic areas which appear to be very weak in many of the least developed 

countries include: 

Ability to analyze the development context- Many countries 	still 
techlack 	means to understand relevant features of the physical, 

nical, economic, social, and institutional'environmnt in which 

development takes place. (Agarwal: 1973; Weiss, Waterston, and 

Wilson: 1976) 

to appraise and adapt both hard and soft technology** 	 Ability 
Technology includes tangible tools and intangible techniques; 

both kinds of technology need to be considered during the imple
1977)mentation stage of a program. (Siffin: 

* 	 Ability to mobilize, allocate, and manage financial, material, 
aand, 	 perhaps most importantly, human resources- This is basic 

shortcoming widely discussed in the literature; it refers to the
 

capacity to fully use all available resources to accomplish 

development objectives. (For a discussion of various components 

see: Caiden and Wildavsky: 1974; Black, Coleman, and Stifel: 

1977; Swerdlow and Ingle: 1974; and Paul: 1977) 

* 	 Ability to develop responsive and flexible organizations- This 

means the capacity to foster relevant structural changes and 
in private and public development
procedural effectiveness 

1972; Gable: 1973;
organizations. (Chambers: 1974; Essman: 

Swerdlow: 1975)
 

To a 	large extent, the level of national administrative capacity appears 
to
 

be determined by the level of a country's economic development. (A.I.D.
 

Work 	Group on Management Improvement: 1975) Other things being equal, the
 

relatively more developed countrien have fewer implementation 	capacity type
 

prcblems than the least developed ones.
 

b. Local Level Capacity
 

In the last few years a great deal of literature has emerged 

which suggests that strong local organizations must exist before development
 

programs can succeed, especially development which is characterized by both
 

1974; DIt.: 1975; Owens and Shaw: 1972) Thegrowth and equity. (Chambers: 

caseevidence gathered by the Cornell Rural Development Committee, 	 in their 

study review of rural development experience in eighteen Asian countries, 

supports this, 



aspects of rual de'velo,-.-te..elatio.,... _ between 


and the extent Of .ffctive.as
ofuralclor 
and not all oneditSLOMLstions, is couplel 

a Strong empiricalrhink there is is in many36"th3aa5, We 
that local Organizationbasis for concluding 

necesary if not sufficient
and in most casearespects especiallyrural development,for acceleratedconditio 

sort which improves the productivity
developat of a 

rural people. (Uph,-fthe majority ofand welfare of 
and Essmsn: 1974)
 

and administrativelocal organization
In many developing countries, 

program implementation.to effectivea s. ere constraintcapability is 
1976) One observer

1977; Kadzaira:1976; Ronadle:and Ingle:(Houadle 

in this wayeexplains it 
the*also determinesset of preconditionsBut another implement integrated

ability of developing nations to 
local administrative capacity is, 

development plans: 
input needed to make the policy

the most criticalperhaps, is one of thethat capabilityexpandingoperational; assistanceand 
facing international

intractible problem 1977)most governments. (RondiriLli"
agencies and Third World 

this subject is the 
the Literature on 

theme running throughoutA central 
at the localand institutionsleaders 

lack of disciplined problem-solving 

all types of
 

and resources required to caXty out 
level with the authority 


in terms

1977) Inappropriate structuring

(Korten:activities.development 
to make procedural 

of hor zontal and vertal lin:,kages, lack of authority 

number of levels through which 
an excessivethe local level, andchanges at 

are all cited as indica
it can be acted upon 

a request must travel before 

not have the capacity to function
units do

that local administrativetions 

properly.
 

Values Approach

2. The Bureaucratic 

a body
the organizational capacity approach is 

Closely related to 

it currently operates In 
that bureaucracy, as 

of Literature which stresses 
se.

si Gpnting developinS ",Ogr
foris inappropriateThird World countries, 

400iemas7as a separating sa-d 
This approach views bureaucratic organization 
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in developing countries,institution for those clientele, such as the poor 

who neither fully understand or share its operational values,and 
prescrip

tions. (Thomas: 1977) Such values, historically ascribed to bureaucracy 

by Weber, include legal-rational behavior, standardized 
procedures, objective
 

rather than subjective criteria, and equity of rule rather than equity of 

This position iselaborated by Thomas as follows:
 case. 


...for organizations to function effectively, they
 

must be ordered on criteria which are understood and 

accepted by the clients served by those organizations. 
In other words, there must be some measure of fit 

between the political and administrative culture of 
in-which
organizations and the culture of the society 

the organization exists. In developing societies where 

cultural norms and functional modes differ from those 

underlying the bureaucracy, the probability of a good 

fit is low.
 

Sincz most development efforts are carried out via the
 

use of bureaucratic organizational structures, this lack
 

of fit becomes an important concern. The capability of
 

an administrative system does not depend solely upon
 

the abilities of its administrators, it also depends
 

heavily upon the capacity of its clients to use the 
system
 

effective' If the administrative system operates such
 

iose who share the values and norms inherent
that only 

in its dyu-mic are able to participate in the benefits
 

it has to offer, then there is little possibility for
 

marginal client groups to link successfully with that
 

system. (Thomas: 1978, p. 6)
 

In development programs, the presence of inappropriate 
values often
 

shows up unexpectedly in the form of serious implementation 
problems.
 

Typical are the existence of major value conflicts 
(Hirschman: 1967; 

1971) and a gradual erosion of overall comitment 
for rural oriented
 

Marson: 


1973; Vepa: 1974)"ogrowth-wih-equity"l programs. (Blair: 1976; Hansen: 

3. The Western Technology Approach 

authors attribute implementation successes and fallures, the
Many 

to the transfer of 
current tenor of the literature being on the latter, 

1977;
Western managerial technology. (Siffin: 1977; torten: 1977; Moris: 
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A deep concern over 
UIni@os3 1977; lozdiUSii: 1977) In brief, thue is 

te transfer of what might be termed -lpprOpT1"B i .=p tation technolOg." 

nd 7Tird World 
is widely accepted by many westeUr 

This approach 
that aIts essence .sin sam detail.to be reviewedand needscholars, 


concepts and practices emphasized by
 
the -dMinistrativelae portion of 


the United Matios, and the

icludinL A.I.D.,estez assistance agencies 

of Third World countries. 
not suited to the development ueds 

World Bank are 


AlthouSh this critique has been reflected in development literature for
 

shift in developmentrecent 
has gained renewed impetus with the 

some time, it 

emphasis to equity and the provi ion of basic human needs. 

specific dimensions withinl 
as will be discussed below, many

There are, 

seem to perme te most discussions On themes
this approach. Hoever, two 

western 
is felt that the value orientations of 

the subject. irst, it 

to the development needs 
of Third
 

manageent approaches are 
unsuitable 

1977; Mendoza:
 

World implementins organizations. (Siffi u : 1977; Mor±s : 


the "Bureaucratic Value" approach 
reviewed 

This them CoMpIrnnts1977) 

He explains, 

this dimension ,,adminisctative culture". 
labelsearlier. -morns 


outcome of
is the combined
Administrative culture 

work socialition and 
long process of informala ve str.uctues.comple aast

the interaction of 
to direct transfer 

much less readily amenableIt is perhapstechniques),(than are adii~strative (Horis: 1977, 
hardly subject to transfer at all. 

p. 77)
 
.mutbe transferred
cultureparts of administrative 

M is contends that some 

into other admliStrative systems. 
of techniques

for the effective transfer 

is known about the administrative culture 
yet he notes that almost nothing 

1v the parent 
that underlie the eff etiveness of techniques 


prerequisites 
 less 
Given this dil.m, Monis proceeds to itemize no than twenty 

society. 
culture characteristics wich differ 

East African administrativeCoi 
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aubstantially from those experienced in western societies. From this he 

concludes that bureaucratic implementation problem are of systematic origin 

and cannot be dealt with by simple solutions. In fact, he notes that
 

implementation problems or weaknesses may themselves be a peculiarly
 

western phenomenon as follows,
 

Why then does the (developing country administrative) 
system not collapse from its own inner weaknesses? 
The answer is that the above traits are "weaknesses" 
only from the standpoint of the peculiar assumptions 
that underlie administrative effectiveness within 
the western managerial tradition! Viewed as func
tional prerequisites in a social system, these same 
traits become organizational strengths that help 
to explain the extraordinary persistence of tra
ditional bureaucratic focus under adverse conditions. 
(Moris: 1977, p. 80) 

A second observation is that the managerial tools and techniques which
 

western nations urge developing countries to adapt are overly complex,
 

too planning or design oriented, and generally inadequate to deal with
 

Third World implementation resource requirements. (oRond:nelli: 1976;
 

Chambers: 1977; Siffin: 1977; Taake: 1975) Rondinelli has labeled this 

a syndrome of "imperious rationality" which donors bring to bear on reci

pient countries. Chambers details how this syndrome operates,
 

The complex procedures delay projects. Delays
 
to projects increase pressures for donors to
 
spend. Pressures to spend exert biases towards
 
the less poor developing countries, towards larger
 
projects, towards urban areas, towards the more
 
accessible rural areas, and within rural areas,,
 
towards those who are better off. In thort, complex
 
procedures divert development efforts away from
 
the poorer rural people. (Chambers: 1977, p. 9)
 

Many aspects of the western management transfer process have been singled
 

out as contributors to program implementation problems. Kortean has sumarized
 

major points found in the academic literature as follows:
 

1. The U.S. public administration technologies which were 
exported were inappropriate both to the task of development 
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used. 
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the planners far removed 

of Omnipotence and a disdain 
in sowe plannes! a sense were simply to follow their 
for the lesse0 folk who 


directions.
 

planning called "'...for
4. Comprehensive, ultisectOr l and anonexistent knowledge,information,unavailable of aim uconstant pursuit
political stability in 

of most developing
in... the experiencedreamed of 

countries ] " 
at the expense of the 
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5. The emphasis and on whose effectiveness 
implementing managers Oftenthe success or failure of a projct was 
i -aginatio- tofailedcontrol models 
dependent. The planning and 

rapidly identify and solve 
"...an ability to encourage overcomingan aggressive attitude toward

problems, 
of pover to chuaSe and implement..

and a senseobstacles, leVel..societal and organizationalat lower 

administrationeffort inassistance6. The technical in
from newly emerging insights 

was largely isolated 
seriously challenging

organization theory which 
of 

were
the 1930's.

the "1simplistic" models 

the realitytended to ignore
7. planning activities and thatwidely dispersed
that power and knowledge is 

Political competition among 
policy choices arise out of 

1977, p. 4)(Krten:interests.divergent 
a far 

the west:ve technology approach has become 
In the final analysis, to and imposed

imple nution strategies transferred
reaching critique of 

that there is negative bis 
We should point out

countries.on devMlopng 
failures 

to explain why implementationseeksthis approach- it
iplicit in 

that livesof this approach, one 
A more balanced treatment 

,ave occurred. 



equal priority to successful implementation transfers, is desperately neede 

but currently impossible due to the almost total lack of material. 

B. Project Implementation Approaches 

Development projects, and their implementation, have been the focus of i 

large number of recent studies. Compared to the literature available in 

the General Administration category, project materials are more empirical 

and relate to individual instances of implementation performance. 

An initial overview of project research suggests that three commonly 

referred to implem-ntation approaches should be included in this program 

category. Several other less common perspectives were also noted, and 

will be considered below. 

1. The Uncertainties and Latitudes Approach
 

The principal spokesman of this approach is A. Hirschman. His
 

early, and very comprehensive, implementation study of development projects
 

was undertaken in 1966, and is presented in Development Projects Observed*.
 

Hirschman inquires into the behavior of eleven World Bank projects
 

(referred to him as "privileged particles of the development process")
 

which were diversified with respect to sector and geographical area and
 

had been in the implementation stage for several years. Hirschman hoped
 

that the findings from this varied sample would suggest some hypotheses
 

* Hirschman uses but does not stress the term "implementation" in his 

study. His is one of the few available books which focuses on development 

implementation from both a conceptual and empirical perspective. It is 

interesting that few scholars currently writing about policy and program 

implementation mention Hirschman's work, even though many of the ideas 

they present are introduced and thoroughly discussed with case examples in 

his book. In our opinion, this is still the best single academic work 
in the area of project implementation. 
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Ris account forcefully
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process asthe implementation
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to despair) of ample
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"'iding Hand"
 
As the basis for his -;".dely referred to 

opportunities. 

that,principle, he observes 


Into the world accompanied
 
.. each project comes 

or wholly offsettingsets of partiallyby two 	
(1) a set of possible and. 

potential developuments: 



unmspected threats to its profitability and
 
existence and (2) a set of ansuspected rmdial
 

threat become
actions that can be taken should a 
re l .." (P.11)
 

Since project personnel often underestimate the second of these factors, 

namely the creativity dimension, Hirschman argues that it is also "...deslra

ble to underestimate to a roughly similar extent the difficulties of the 

In fact, he posits that some sort of invisible, beneficial
tasks we face..." 


hand does seem to operate to hide difficulties from us, thus the notion of
 

a 'iding Hand." Operationally, this principle suggests that, in selecting 

projects, it is probably better to overestimate tangible benefits and 
under

estimate potential difficulties, since once embarked, it is likely that 

emerge.unexpected problem solving talent will 

Following a discussion of this principle, the remainder of the book 

is devoted to discussing the unsuspected threats (called uncertainties) 

and potential unsuspected remedial actions (called latitudes and 
disciplines)
 

Hirschman's uncertainties
that emerge during the implementation process. 


those connected with project output productionfall into two categrries: 


the use of outputs by intended
the supply side- and those connected with 


Supply uncertainties are grouped into
beneficiaries- the demand side. 


the three categories of technology, administration (or the human/anagerial
 

Two types of demand uncertainties are also discussed.
factor), and finance. 


The first and most common danger is inadequate demand for project 
outputs

the familiar "white elephant" case. The opposite risk is for excess demand 

of outputs, a situation which can occur when outputs, such as water for 

The result is frequently a high level of conflictirrigation, are limited. 


between the actual and potential user groups.
 

In singling out effective "demand" for project ouTus as a legtint 

Kin ..area of project implementation, tan akes a valuable cOnu t 
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on nature. Since this is so, it follovs that adherence to an implementation 

schedule is more critical in some types of projects than others. It is 

also noted Oat adhering to a schedule, however desirable, may have other 

effects- it may increase implementation costs and/or it may affect
 

Praduction performance. Thus, it is necessary to consider the three
 

dimensions of time, cost and performawe throughout the implementation stags. 

In summary, Hirschman explains the implementation process in terms 

of two sets of factors. The first, environmental uncertainties, represents
 

potential difficulties to development personnel. The other set, project
 

latitudes, are seen as internal opportunities for implementation flexibility. 

Hirschman's view of implementation is that it is an interactive process
 

between a project and the broader environment in which it operates. He 

concludes that structural characteristics of projects affect the major
 

interaction patterns, and therefore performance success and failure. By
 

understanding and dealing with these factors it is possible to influence 

the course that project implementation takes. In the final analysis, 

therefore, Hirschman's book is rather optimistic. A central theme is
 

that, with intelligent management, it is possible, to influence project 

success irrespective of existing conditions.
 

A significant theme in Hirschman's work which has been substantiated 

and refined by subsequent observers is as follows: implementation is 

basically an interaction process between existing patterns of action in
 

an environment (for many different groups and at many different Levels) 

and patterns of action desired by the program, or project. A program, 

in an operational sense, seeks to realign existing patterns of.interaction 

and institutions in order to accomplish development objectives. Hirschman 

describes and analyzes many of these realignments. Another author, T. Smith, 
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of Smith's modeal, 

the Figure indicates, 
as depicted in Figure 1. As 

to program contextadapted it a 

or implementation 
six major program locations areas where Smith's 

there are 
the program organiza

(1)within the environment of 
interactions can occur: 


; (3)within the target group; 

tion; (2)within the program 
organizatio

n 

the environment and the program 
organization; (5)between 

the 
(4)between 

program organization and the 
target group; and (6)between 
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Location and Generic Types of Implementation Interactions
Figure 1: 


4) Program Organization/Environment 

a. Type and Extent of Program 


Support Linkages 


b. Decision-Making Linkages 

c. Iaformation Linkages 

1) Program Environment 

a. Development Policy 


b. Development Commitment 

c. Amount of Human and Finan-


cial Resources 

d. Bureaucratic Structure and 


Procedures 

e. Bureaucratic Performance 


2) Program Organization
 

a. Doctrine and Role
 
b. Leadership
 
c. Structure and Information
 

Processing
 

d. Planning and Control
 

e. Resource Adminiptration
 
f. Organization Behavior
 

6) Program Environment/Target Group 


a. Public Official Linkages 

with Target Group 


b. Private Sector Linkages 

wilh Target Group 

5) Program Organization/Target Cr
 
a. Decision-Making Linkages
 

b. Information Linkages
 

c. Service Delivery Linkages
 

3) Program Target Group
 
a. Institutional Setting
 

(Socio-Cultura -Organiza
tional)
 

b. Economic Setting
 
c. Political Setting
 

d. Ecological Setting
 
e. Life Patterns
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of ton lead to program organization "mutation"
 
or evolution during the Implementation process.
 

evolution can substantially
This organizational 
1974;
affect implementation performance. (Thomas: 

lonadle and Ingle: 1976)
 

J.W. Thomas, in a review of irrigation experience 
in South Asia, notes that, "It is quite probable 
that installation (project) techniques will have 

some effect on farmer utilization, operation, and 

maintenance, as they did in Comilla. ...farmers 

who have participated in the installation of the 

well, having spent four weeks working on it, are 

likely to have a much greater understanding of 
well operations as well as a personal investment 
in it." (Thomas: 1975; also see Havens: 1975; 

Lele: 1975; Development Alternatives, Inc.: 1975; 

Yudelman: 1976; Tiffen: 1974) Much of the 

literature on small farmer participation and in

volvement stresses that interactions between the
 

program organization and the target group influence
 

implementation success.
 

Although more difficult to categorize and measure,
 

interactions between the program environment and
 

the target group also influence implementation.
 
Examples might include the cultural structures
 
which exist in an area prior to the initiation of
 

a project. S. Berry finds these institutional
 
settings as Qritically important in assessing poor
 

farmer risks. (Berry: 1977)
 

Overall and when applied in this manner, the "uncertainties and 
atitudes"
 

approach is useful for understanding the project implementation process.
 

2. The Nature of the Project Approach
 

The core of this perspective is that some projects are by their
 

It is
 
very nature intrinsically more difficult to implement than others. 


therefore reasonable to expect that implementation successes 
and failures
 

will be a function of certain definable project related chara:-teristics.
 

Many project related characteristics hare been singled out as being
 

important to implementation. In Section I we discussed two general factors,
 

m
 , which 
extent of goal consensus and amount of change required by the progra


often emerge as implementation determinants in the literatur*e 
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he explains the rationale for this as follows: 

The organis ation of the program involved the 
local populations which also contributed to their 
success. Evaluation of the programse was under
taken- by an indepandent'agency in Korea- and 
by an objective rating system in Iran. The case 
studies clearly bring out the need for translating 
the vague social objectives into a programs of 
action and targets which are easily understood by 
the field personnel. Most significantly, such
 
prourames must have the willina support of the 
people for whose benefit they have beer. formulated-
and this, in the ultimate analysis, is the hardest 
task of all in the process of implementation. (Vepa: 
1974, pp. 183-184) 

Several common features of people oriented projects.are mentioned as 

reasons which contribute to their implementation difficulty. These include: 

dispersed locations, relatively small size, difficulty in monitoring and 

assessment, devolved nature, and labor intensive character,among others. 

All of these features make the implementation task of people oriented 

projects more complex and unpredictable than purely technical ones. 

3. The Implementation Cycle Approach
 

Many development scholars, and especially those involved in
 

teaching or training, prefer to conceptualize implementation as a cyclical
 

process. (Hirschman: 1967; Waterston: 1969; Wynia: 1972; Radosevich:
 

undated; Rondinelli: 1975, 1976; Rondinelli and Radosevich: 1975; East-


West Center: 1977) They view implementation as a series of interrelated
 

phases, each possessing unique and observable characteristics.
 

Hirschman applied the cyclical approach in his project review. He 

observed that most projects are implemented by first constructing or 

activating some entity, then by operating and maintaining it, and finally 

by having operations continue subsequent to project completion. ae further 

notes that "uncertainties" and "latitudes" are often grouped or arranged 

according to these implementation phases. For example, the type of 
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Available evidence suggests that most projects move throulh, In a 
cy-lical but discontinuous fashion, five implementation stages. The first, 

Impleawntation Anaivsis, PEa-nin and Radesin starts before the project 

implementation formally begins. It continues in varying degrees through

out the life of the program in the guise of redesign, problem solving, or
 

other redirection efforts. 
The second phase is Program Initiation and
 

Start-Up. 
This phase includes organizing and activating, steps thar 

begin following the receipt of formal approval. In infrastructure related
 

programs this is referred to as the construction stage. Following that
 

comes Program Operations, sometimes referred to as the coordination, moni

toring and control stage. 
At this point the program can be expected to be
 

fully operational, and target group members should begin to use program
 

outputs in the intended manner. Since programs usually operate within a
 

specified time frame, a fourth stage incorporates Program Phase-Out
 

Activities. 
During this phase decisions are made to either institutionalize
 

operations or terminate them. 
Finally, the literature usually refers to
 

an Impact Assessment stage where program experience is evaluated, aud
 

recomsendations are made for future activities. 
In actual practice much of 

what is referred to as impact assessment can occur during the program 

operation and completion stages. Much of the available implementation
 

literature only focuses on one or two of these specific stages. 
For a
 

recent classification of development literature by program phases refer
 

to D. Rondinelli and A. Palia, Project Planning and Implementation in 

Developing Countries: A Bibliography on Development Proect Management. 

Various scholars have discussed problems which tend to occur within 

the several implementation stages. Specific problems which have been 

identified as occuring at each of these stages are elaborated below. This
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local sources due to a shortage of trained manpower. 

* 	 Delays and tme lags in Setting appropriate technical 
mnpmer from abroad due to selection recruimmnt, 
and retraining, for new responsibilities. 

* 	 Delays in getting appropriate logistics and essential 
supplies ready for the actual execution of the project,
 

* 	 Failures and/or delays in organizing and scheduling 
for project implementation.
 

* 	 Delays Ln getting essential policies enunciated, 
legislrition enacted, and formal operational procedures 
developed. These are necessary for the smooth execu
tion of the project.
 

c. Program Operations Problems: (See Rondinelli and Radosevich: 

1975; Hirschman: 1967; Vepa: 1974; Wynia: 1972)
 

* 	 Unnecessary political interference in the normal operation 

of the project. 

* 	 Operational inefficiency due to lack of trained managerial 
and administrative personnel. 

* 	 Inadequate incentives to attract vell-traned and highly 
skilled manpower from local sources; and the lack of 
sufficiently favorable conditions to mainlan them once
 
employed.
 

* 	 Difficulties and delays in obtaining equipment, material 
supplies, and other essential supplies because they are 
unavailable locally and/or costly and tiae-consuing to 
obtain from outside (abroad). 

* Lack of interaction and coordination amng the difLerent 
government departments that are supposed to support project 
operations. 

* Lack of sufficient commitment to *aectively involve local 
people (prospective project beneficiaries) In project 
operations. 

* Unfavorable local conditions (social, cultural, economic, 
political, environmental) for carrying out the project as 
originally intended. 

* 	 Lack of active and continuous local support due to unful
filled target group expectations. 
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4. Other Iwlemnttion Approaches 

Several other ways of conceptualizing the impleme tation process 

are also found in the literature. These are mentioned briefly here but my 

receive more extensive treatment in later versions of the review. 

Several authors indicate that the type of agency or organization used 

to implement a program is mportant. (Weiss, Waterston, and Wilson: 1976; 

choice of project implementtionlionadle: 1977; Rondinelli: 1977) The 

one of the following: (1) expanorganization has usually been limited to 

or semision of existing bureaucracies; (2) creation of an autonomous 

a project organizationautonomous organization; (3) establishment of 

reporting to the center; (4) establishment of an organization reporting 

to field or regional agencies; and (5) contracting for services or relying
 

on an external agent. The reason why types of organizations are important 

has been explained as follows, 

If an existing agency or organization is to be used, 

it must be determined whether reforms or ndminitra

tive changes are necessary to increase the chances 

of success. If a new agency is to operate the project, 

it must be decided what kind of organization will be
 

established., where it will be housed, from whence it
 

will get the required personnel, and what kind of
 

training will be necessary. Further, because develop

ment is a field that is rife with uncertainties, 
sufficient flexibility must be built into organiza

tional structure and processes to allow adaptation 

to changing conditions which experience shows are 

sure to occur during implementation. While there is 

no doubt that the initial design of a project is 

important, ex-pOst project evaluations have indicated 

repeatedly that 'building a development project is 

never a self-executing or self-fulfilling process.' 

Uncertainties and contingencies, human and techno

logical inadequacies, and competlng interest =at 

continually be dealt with. Analyses of World Bank 

projects have noted that success can depend much 

more upon the rate at which project executing agencies 
develop the capacity to Wmplement field projects 
than upon the initial design of the project. (Veins, 

Waterstrn, and Wilson: 1976)
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Section III: mnagtng Implmintatio: Conventional And hargent 5:ntegie 

Several descriptive accounts of the implemuntation process were discussed 

in the previous section. Using these descriptive accounts as a basis, we 

vili now move to a review of various implementation strategies both conven-

That is, our focus will switch to an examinationtional and newly emargent. 

or managing,of current academic thinking on the subject of dealing with, 

program implementation. 

As defined earlier, the "managing" of implementation refers to the 

of resources to accomplish desirable results.mobilization and 	direction 

of going about this are labeled "implementation strategies."The various ways 

be 	grouped, as was done for the various implementation
The strategies will 

approaches presented above, within a General Administration and a Project 

Based on our initial review, three distinctSpecific program 	 category. 

into the General
strategies are articulated in the literature which fit 

Administration category. They include Institution Building, Integrated 

Within the Project Specific category
Management, and Folk Management. 


only two major strategies are apparent- the Implementation Analysis 

strategy and the Organizing and Operating strategy. This portion of the 

review will conclude with a discussion of important unresolved issues which 

need to be explored in follow-on reports.
 

to 	reveal the major assumptionsThroughout, an attempt will be made 


underlying each of the strategies. This is important since much of the
 

literature stresses that the appropriateness of a particular implementation
 

strategy will vary from situation to situation depending on a series of 

conditions or factors. For example, in specific development projects it
 

is 	 likely that the most appropriate implementation strategy will depend
 

many of the important factors discussed in Section 11 under Project
on 
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developing ad applying the institution building strategy fto over a decade. 

(For a complete review of the literature see Blaise: 1974) According to
 

two of the founders of the Institution Building strategy, 

Institution building may be defined as the planning, struc
turing, and guidance of new or reconstituted organizations 
which a) embody changes in values, functions, physical, 
-and/or social technologies, b) establish, foster, and protect
 

now normative relationships and action patterns, and c) obtain
 

support and complementarity in the environment. (Esman: 1970)
 

Thus, the thrust behind the Institution Building movement is to increase 

development implementation capacity and capability by inducing institutional 

changes. 

The Institution Building strategy has been applied
 

at all levels of government. Most of the research attention has been given
 

to ministry level programs such as improvements of divisions or bureaus
 

and the creation of major educational or research institutions. in recent
 

years there have been several attempts to make the Institution Building
 

strategy easier to understand and apply. (Duncan: 1975) It is still widely
 

discussed and reported on in the scholarly literature.
 

Of the three General Admnstration strategies reviewed here, this one
 

removed from program implementation as it affects
currently appears further 


the rural poor. Little has been written by Institution Building proponents
 

on how this strategy can be directly used to support the implementation of
 

rural and urban programs. There is widespread awareness that ministerial 

programs do have direct development impact but little has been done 

to orient the Institution Building literature to issues of local administra

tion (as opposed to nationa) and to the areas of urban and rural development. 

Potentially rewarding concepts that are closely related to the Institution 

Buildlvg strategies include: Management training at all levels (Paul: 1977; 

Siffin: 1977; Black: 1977; Swerdlow and Ingle: 1974); Institutional 
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Implementation results depend to a large extent on the appropriateness of the 

development strategy. To date, major strategies such as "trickle down," 

"redistribution." or "comunmity mobilization and development" have been 

applied in a narrow and indiscriminate manner. The result has often been 

a stifling of management and implementation performance. As a major spokes

men for this strategy notes,
 

The key is to develop structures which nurture and 
facilitate rather than stifle the exercise of such 
(management) capability. Doing so may wall be the 
most critical challenge currently in the develop
ment tield. (Korten: 1977a, p. 21) 

The integrated management strategy assumes that thinking in narrow sec

toral or single administrative level terms is rapidly becoming obsolete.
 

What 	is required for responsive development implementation is integrative
 

approaches and lateral in addition to vertical administrative structures.
 

The characteristics of the emerging system of institutional structures
 

envisioned within this strategy include,
 

* 	 A national planning unit responsible for integrating
 
economic and social planning capabilities and concerns.
 

* 	 A matrix organizational structure with at least three 
dimensions reflecting sector, program, and geographical 
lines of coordination. 

* 	 A major authority at each administrative level responsible 
for all governmental activities within the geographical area, 
possessing a regional planning capability closely tied to 
implementation, and having political as well as administrative 
accountability.
 

* 	 Sectoral ministries responsible for providing staff technical 
support and for maintaining technical standards with repre
sentatives at each administrative level responsible to the 
regional authority. 

* High priority intersectoral programs, such as family planning, 
with program management units at the appropriate aduinistra
tive levels. 

* 	 Highly organized comities providing major sources of ini-_ 
tiative through a number of interlnkln organzations including 
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etc., and in"vIng wideauthnvitiga,aitte,=igsti4.

Participatiol in leadership roles. (Iorten: 1977) 

"
 ad project specific pro-
Stated in a slightly different way, general 

that theY oprate withiaeteutfavorable national adainst!tisc eLii? 
-tothe 

t. ThisSr wlbeefctively i~leUsfted important relationship 

as follows,appLied to rpral developmnt is described 

.rrldevlOpment ca= be accelerated and given a 
this case the

specific direction and purpose (in 

reduction of rural uninplo3St and, through it, 
is paid to preparmre attentionrural poverty) if 

rural projects and 
La the "soil" for affective 


that aspect f
less to tinkering with this or 
may have been,5uccesful it 

project itself, however 
of time and enviromet..

in So= particular COnCGti Canot
while favorable national envirometThus, 

caninduce development neither projectsby themselves 1975,nt. (Ahmed:Without such an environSucceed 
p. 141) 

strategy introduced here an Conceptually, the integrated management 

1977 is very appealing. The strategY recog
discussed in detail by Kortsn: 


the numerous factors which can constrain development and moves alougnizes 

In operation, this strategyall fronts simultaneouslY to deal with the. 

and frequently unreasonable
has itself been constrained by the heavy 


places on the less developed counresource and behaviora, deands uwhich it
tries. I essence, his stralte y a large degree lackso implementation 
feaibilty., e cen: 1977; orss: 1977; and others attempt to deal with 

effective
 
that this strategy vill be 

these limitations by arguing 

the practice of the developing countries and 
under certain conditions. In 

these 1iniumLthe fact remains thathowever,
technical assistance agencies, 

not euist l This unresolved issue is very important and 
pre-conditions do 


The co0.ce.ts of
 
Will receive further elaboration in follow-on repTts. 

~~a~and.a_, ad ,collaborative style t will also be 

disussed. 

http:co0.ce.ts
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3. 	The Folk Management Strategy
 

by L. Iverson of Syracuse University,
Folk Mnagement, a term coined 

is used here to encompass various implementation efforts which employ indi

enous management approaches and techniques. Folk Management has recently
 

emerged (and in some instances 	reemerged in slightly different form) in
 

response to the problems encountered with the Institution Building and 

Integrated Management strategies. Much of its support comes from those 

who are desirous of promoting self-sustaining development processes within 

a basic needs or growth with equity framework. 

Several premises underlie Folk Management. First is the assumption
 

that national and local administrative capacity in developing countries 

is "a fairly inelastic scarce resource." (Chambers: 1969) Thus, it is 

not feasible to make substantial improvements in general administrative 

capacity in a short or intermediate time frame. A second premise is,
 

as discussed in relation to the Bureaucratic Values approach in 
Section
 

II, that the incentive structures of many administrative units are 
non-


Thus,
developmental in nature and function with a strong elitist bias. 


it is nearly impossible to rely on currently constituted national 
level
 

Third, Folk
administrative units to accomplish development results. 


Management assumes that a substantial amount of large unused indigenous
 

in
 management capacity (or potential) exists at all societal levels-

Hirschman's words, certain administrative and management "traits"are 

1967) Thus, the proponentsevident in all human environments. (Hirschman: 

of Folk Management seek ways to productively harness the management resources 

enerally acceptable. The process
and skills which already exist 	and are 

can be conceived of as follows, 
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foud that , it is occasionllythe other b advantage*.,ousl.y beOn .. ,.n om e-mrJaL V•?B loally availablesS as 
aou r a 'foovl S'uW 

ThuvataiouslYband perh£P6 evencnsatisactorily is oute:substituted for conventionsal inputs. 
i


Mrit-tekioSvryapaa
would suddenly sMk 
would parait A county to Put the LMp ofud 

resource endowmant and parson&.i o its wn
ht in the process on

MA .v itand ht its own2had considered sadvantage when it
comparative"s st i tly sco-data and perhaps 
resources 

1967, P. 135)
backw5Zd. (jirsdbman: 

of appropriatean applicationt rasrepresents
Tn may ways folk 

" approuSBAeBeflt 
to the area of i.mplntatiou or 

technology Principles 

Simia to approp ciae technology, for ezau i, 

priate Managerial technology. 
with local social 

low overhead, compatibility
Folk management Stresses 

usa of availableoptimum
light capital investment,

coMarativelYconditions, intSusivalocally without 
and easy operation and maintawe 

resources, 
Un ormtion Office:

(A.I.D. Developmentequireuants.administrative support 

has taken on many 

- Folk Managemn
As an implemen tation-strategy 

, 
1977) 


L few of these are summarized below.
 
forms-different 

at the local lavel,system
an effective management

feels thatChambers 
can markedly improve the performance 

based on simple and practical 
procedures 

puts it,ms. (Cabes: 1977) As he 
of rural progra and
encourages 


management system which 
allow, 


Without a 

remrds the ezercise of initiative 

and performance Of 

wrk, it is scarcely surprising that field Staff good e eaed to those in the centre to Justifyof 

the basis of Many subjectiveonadvers otent..~a. But it 
idvpresiont.also of the ezparinenta work...far greater cap&appes hiaomt,fied staff haveua mso~at of--- -- field.app e r that mostI. 

bilitY for managing their work thanmetothi 
superior officers auMes. 

Anajyses 
four main shifts implied 

by these fro 
The and budgetary

frau plan fonmultionrural;urban bias to implementation and mOnitorins; 
from_ 

to programin. 

resource

capital Projects to recurrent 
0diitto
auh-zto
and from hierarchicl ofMsaSMAto meore decentral.ed and demorati.c 

with the earlier r o 
- co _In
field staff to Sae a ease for 

mere attention to procedures 

http:decentral.ed
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reallocations of manpower resources and for training 
and recruitment for new skills. (Chambers: 1974, p. 31) 

In addition to many other implementation suggestions, Chambers suggests 

that programs be undertaken which are "...aduinistrative sparing, both in 

intensity and in the persistence of their requirements." (Chambers: 1969, 

p. 	 8) 

Thomas suggests that "devolutionary strategies" are required for the 

participatory and equitable development programs. Based on the premise that 

most bureaucratic values are inappropriate, he concludes that devolved organi

zational forms are both effective and compatible with existing developing 

country approaches. Based on the Sino-American Joint Commission on Rural 

programs,Reconstruction (JCRR) experience and several domestic U.S. he 

proposes that implementing organizations have the following structural
 

p. 30) They are:characteristics. (Thomas: 1978, 

* 	 Devolution-- the sharing of power accomplished
 
primarily through partnership and contracting mechanisms.
 

* 	 Clustering- limited and semi-autonomous capacity
 

identified with the specification of authority
 
granted to an organizational unit both in jurisdic
tion and time. 

Temporal boundedness- limited authorized time for 
task 	accomplishment and performance.
 

* 	 Political-administrative integration- the entity that
 
enables the integration of administrative/technical/
 
professional services with political power and 
responsibility within the organization. 

The literature on the devolutionary implementation approach is quite 

fairly comprehensive attempt at sumextensive, the Thomas material being a 


the area. (For a recent Bibliography in
marizing the current thinking in 

this area see Beyna, Ingl, Rhi and Ilauss: 1977) 

Other forms of Folk Management deal with: Program scale (The literature 

strongly suggests that relatively small programs effectively adapt and use 



48 

1.977;
Altomrnatives, Inc.: 1975; 

lo.a1 awasiswt capabiit7y--" 

976) ; The1974; Weiss, 9atesrton, and Wilson:
le n Wildasky:Mad 

to get erounlto use what already exatsculture (The needAJflitm&L.svG 

1972 and 1977); and Front3-l:LnMoria:
transfer of technology proble.. 
put forth
system; (Ideas

traivlS" cmmunicatiousknowledge--training or 
that are 

at the local lvel. in Cer=m 
to teach

by T. Ovens and L Iverson 
19749, p. 32)in Swerdlow and Ingle: 

readily grasped and transferred- Ovens 

B. Project Specific Implenutaton Strategies
 

of books, articles, and research reports are.
 
A considerable number 


avaiable which present project specirfic implementatioU prescriptions.
 

1974; Diaz-CiSneros: 1974; 
Espinasse: 

1973; Chambers: 
(Be lsaw and Chambers: 

1967; Honadle:
1975; Hirschman:1973; Gaekwad:and Springer:1973; Gable 
1976;
1974; Iglesias:
1976; Hunter: 

1977 and 1978; Houade and 
Tngle: 


1972 and
1978; MontgomarY: 

1975; MickalVAit, Sweet, 

and Morss: 
Lela: 
 0otern:
 

1970; Reder: 1971; Rizzo and 

1974 and 1977; Packard: 
1974; Morss: 

1976 and 1977;
19.75; Rondilelli: 

1976; Practical Concepts 

Tncorporatad: 


1976; Thomas and
1970; Tendler:
1976; Solomon:
Rondins.li and Ruddle: 


and Seshadri:Thesen, MotiVa.lCa, 
Hook: 1977; Yudelman: undated; Delp, 

1973; Weiss, Weterston,
1977; Moris:
1977; Kulp:

1977; East-West Center: 

In all of this
 
in my list of references)
1976 and many others

and Wilson: 

1977 ad the rural
 

materil, with the e=ception of a brief piece by M rss: 

pullattempts to
1977, there are no

Cembers:
developmnt sector book by 

date.eperience to.ntation 
together and synthesize project impla 

tentative and simple typolosy for 
are adapting a very

T.U this report we 
future expansion ad 

ltrategies with the expectation of 
l~sfyingproject 

(1)prescriptions,
two categories:
The typology consists of 

refimen. 

http:Rondins.li


that refer to the kinds and types of Iaplemmntation analysi sand ssseeemt. 

that should be done and (2) prescriptions about the actual orgsamSla d 

operation of activities which are required for successful project IMplMn

and squeezing most of the prescriptions can betation. With some bending 

under one of these headings.considered 

Prescriptions1. Implementation Analysis and Assessment 

A rapidly growing body of literature focuses on ensuring that a 

is feasible. Recognizing that many project
projects implementation plan 

to inadequate implmntationcan be directly tracedimplementation problems 

dimensions), the proponents of
planning (both the substantive and process 

this prescription urge that more caTeful "implemantation analysis" be 

of action.
undertaken to assure the feasibility of all selected courses 

1975; Honadle and Ingle: 1976; Honadle: 1978)
(Allison: 1975; Williams: 


seversl different forms but all of them

Implementation analysis takes 

of several suggested implementation approachesattempt to assess ,hich are 

most likely to succeed. Operationally, Implementation analysis also involves 

generating additional implementation approaches when those proposed turn out 

this area has focussed onattention into be unfeasible. To date most 

assessing the probability that project organizations will function properly 

throughout the project life. A few (notably Thomas and Hook: 1977 and
 

Ronadle and Ingle: 1976; and Eonadle: 1977),have attempted to deal with
 

character of project IMplmentation.. Less

the evolutionary or "mutative" 

Important Implementationattention has been given to assuring that 	the other 


would also take place. Several
interactions (as discussed in Section 11) 


are now available
 as of yet incomplete sets of guidelines and questions 

Ilupmp. amalysis taske 
to assist implementation planneri. In their 

These are s rized below. 
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for ApprSisal
atheir draft entitled "Guidelines 

I,10 d I t, in 
fora usthodoloVset out

lsagin: Capcity,Projectof 2I.ri~mt' 

ra. strengths and wesiases of (foreign
* _the--.

Impldimetn orSAi
assistance) recipient's*leading 	 intothen incorporatedresutstions. Appraisal are 

projeact design and developmnt and proposed corrective 
So .derbasisthus provide a 

ac -in. Appraisal can 
.magea

for decisions in Incorporatin AL rAt
 
sector project aSsistsa
 

building CONVOUGt Into 
=a usually an integralAppraisals(grants ad loans) dvlOltstae of project design An 

part of each 
Ipm otat.on. monitoning and evaluatio. (Mzzo 

and Kocma: 1976) 

Unl e men' capacity or Implmentation
these authors seeAs stated here, 

At each stage of the project Iplen 
as occutIngand reappraisalappreiss 

Rizzo and KitsU suggest 
Cation cycle- appraisal is a continuous process. 

They
eight different elments. 

appraisal should encompass
that a management 

for*each element. 
gthering questions and usage guidance 

provide information 
(2) qualtY of leadership;

(1) appropriate role; 
The elenents include: 

(3) supportive orglUaZatou setting; (4)sound or.anitClon scructure; 

ahMIntrationefficient resource
and control; (6)

(5) effective plmil 
n); (7) constructivemanasaeria' 

(rer' nnel, financia anl, 

Their short piece is


sezvice deli.erY. 
orglimstiowa behavir; and (8) 


of the ImlMsntatin. analysis

ststent

clear and coMpTehns~ivta very 

rationale. 
to this issue. Although 

takes a soumat different approach
j. 	 yoris 

his list of questions focuns 
the tern IMpeNtion Maalysis,

he does not use 
As d"s8d

being administered properly. 
sure chat proema are on muss 

wre
develowt projects by desip 

Z,lnor" feels that UMe 
In section 


a resut
terl /iues. As 	 t 
,.
mau

,lnaferrng inapproptrite 

to POGe In


ist conteas quetim 
probLem are crested. Thus his 
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tranferring msemnag t concepts and skills, hopefully In order to ake 

the transfers more successful. The questions are: 

* Which background or "administrative culture" aesstions are 
crucial to the success of the given managerial techniques whose 
transfer is being planned? 

* Which of these assumptions are reasonably congruent with the 
premises already being observed in the receiving administrative 
system? 

* Which other linkages between the assumptions are a precondition 
for successful 	transfer?
 

What program contexts would appear to offer a congenial social 
setting for implanting and encouraging the whole corpus of 
anagerial innovation necessary to make the transfer effective? 

* And, finally, is the transfer itself a desirable objective, 
given the complexity of the necessary supporting arrangements? 
(Horis: 1977) 

Hors's approach and questions are still phrased in general terms but
 

with some reworking they could be adapte4 to project settings. In some 

respects they operate to assess the "folk management" dimension of all 

development programs. 

A third approach to project implementation analysis is presented 

by Honadle and Ingle: 1976 as further extended by Honadle 1977 and 1978. 

First, theirTheir approach 	differs from the previous ones in two ways. 

for rural projects which have some benefit distributionguidelines are 


an case
or equity objectives. Secondly, they include actual study appli

cation of the guidelines to a rural development project in Liberia. 

more specific action principlesThe general organizational guidelines and 

are placed under three eadings.. They are: 

S hPRAISAL: This is an examination of organizations which are 

expected to affect a project or its target group. These organi
zations exist prior to the creation of the project. -Thus 
appraisal is an analysis of an - 1istina a tuatlU. 

DESIGE:M This is the specification of orsmi.atl Inal 

*hips emodied. in the promed proect. esign Is cCOMWi 
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klaes the proJect,Project O .- 4-,aioat 	 betwee
those Linkages onand otherpsaoteairlm -rnaa .insthe effect Oft..,rbut-cm.. and 

fit distb
eter" orgalstioUs and on b 

LIM o AIM ULX ALZZX=: uAhUmlThis is ,t1 

prOg?53 Wtat.i" hsi
INeti ofo ration to 	 .m976, p.•20)ireionOf OrSqit . cOn lrel. ado s after proinzvolves 1r An 


have begm. (Honsdi9

ject operations 

dm that the guidelines are helpfulThe case 	study aPPlicati.o strat" 

r tectlat p dynamics.benefit distributionfor idenifying and analyzinl 

also found useful for designing organti'ous which support
They were 

1978)(Ronadle: 
positive 	patteUs of distibutiou iPact. 

to focusanalysis 	isimplaemneoatioand f inal Approach to
A fourth 

ip.2mAtC'Ltion 
the type of project manager which can adequately assess 


on 

a.&1F-ftamSfeasible 	imlementatiOnto more

coustraints and fully respond 


and when they ar-se. The role required of such &manager has been

whee 


seta
withfumanager
to as that of a development system

referred 
characteristics: 

He mus define his respofsibilltes in terms of the results 

to be achieved. 

onahieving Voluntary support fo 
These results gust depend

* individuals and independent. orgaiZations beyond his dir"ct 

control. 
itted to building the political pmowe and Per

fo=ance capaciy of organizations external to his o, especi

ally Comitl level organiations comrised of the Poor. 
to the deaosubordinate his authority 

of boadly prprestOive local boards or comitteIs. (ortm 

1977, p. 	36)
 

is ve 	 s l. to .tha ol anctiely ....TU anaw al role 

soth rotes actIvely ifo lve 
mnase? 	as described by He0do55: 1977. 

1 nd ts envilint for r.tSmiUY: 
meWra 	 , S the project lmisa.i 
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successful Iplementation opportunities. 

B. Organizing and Operating Strategy
 

Even with the most complete implementation appraisals, no development 

same once the project is underway.project will look exactly the 

widely recognized fact, many authors(Rirshmn: 1967) Given that this is a 

suggest that implementation changes should be expected and in fact looked 

at as desirable adjustments necessitated by a. dynamic environment. 

Development Alternatives, Inc. in the Small Farmer Developments Strategies
 

summary, note,
 

The first requirement for an implementation process is the recog

nition that revisions in project planning are desirable and can
 

constitute attempts to increase the chances of project success.
 

(Development Alternatives, Inc.: 1975, p. 36)
 

Projects need to be organized and operated-both-according to plan and
 

under relative degrees of fluxuation and uncertainty.
 

A number of implementation prescriptions have been proposed for
 

area has been
organizing and operating development projects. Since this 

well researched and thoroughly reviewed by many authors (see especially
 

will only deal with it briefly
Weiss, Waterston and Wilson: 1976) we 


a
 
at this juncture. Organizing and operating developmant projects is 


required at
complex and time-consuming task. Detailed decision making is 


every major stage of the implementation cycle as discussad in Section.
II.
 

Timely and efficient project organizing and operation is necessarily
 

overly sophisticated, project
dependent on high quality, but not 


monitoring and impact assessment systems. Systems which receive fairly
 

broad coverage in the literature include those recomended by 1i4p: 1977;
 

Practical Concepts Incorporated: 1975; Daalopment Alternative, Inc.: 1975; 



0s' 974; Ilb' nCha: 1973; V"]?~ 

Iktt~~allAand 5.aliakt:1977 Teaar135ce! u 

tfrnCJC ayut ap@ hU O gn±U5edoperatin 

omcprojectS.-~This SeCtion willi ezaednte fia reprt.) 

in glancing over the entire review, Many issues reminj U~res6 lved. 

~ fw nfomaiogas re ppzet; as are severainternal contradictions 

o Csm extent this should: be expected since Progam as 4emntatou h 

benconceptualized anddealt with in2 so many divese w7'. The current"~ 

siate-of-that makes it very difficult to, establish even &elemantar77,' 

"Ueand, "fecel hiip a and to aradict the outcomes of- specific- , 

pro graML manaGeent actions . Some broad gentmal±zations are. vident ad 

jhave been prsne.,but for the most part our" pzictical knovledgia 0 

implemtatioL dynics based on conceptual and emiia emae iS~ 

'liitd and incomlete.t 

A dilBm which amerged at several points in tereview is'.thtth 

cmunrie thelpecam 
wall-developed and refined notion: 

of all that proga implamentation should -encompa~s These advanced 

Vies0f "14Mttio by their coplezity, and by theademands they.

vim, o fa~ onj 
orelatively scarse ~managarial cpct i h 

aperto lc "pintato feaibility".-.That isi, te pertn 

kmowngl todistort eiiiing5 implementationpotentya"aaJ1lveso 

< * 

>17 

p lV 

Il esripivestrata or 



been found which are Ieldiately useful to program iuplementors. The 

strategies that are currently available, and many have been presented. 

all appear to be deficient in major ways-they are either too conceptual,
 

too narrow in scope, or too all.encomPassin. An obvious need exists 

for improved Implementation strategies in this area. 

Our final report will concern itself more directly with ways by which 

the program implementation can be better managed in the poorest of the 

developing countries. To date we have felt constrained by the paucity of 

literature which addresses the implementation in a practical and action
 

oriented manner. Most of the scholarly work to date is conceptual and 

limits its focus to a few programs or the more progressive developing 

countriev. 

To date, major program implementation approaches and strategies have 

relied almost exclusively on elaborate word definitions. In our view, 

the current need for understanding must go beyond words to an operational 

program model or an "organizing mechanism"* which allows for the incorpor

ation of the various implementation concepts and approaches as reviewed
 

in this report. The organizing mechanism presented below under the heading 

of an "Implementation Interaction Matrix" may go part way in satisfying 

this need, both in outlining the current state of the program Implementation" 

art and serving as a point of departure for understanding and dealing 

with implementation opportunities and impediments from a managerial perspec

tive. In addition, this mechanism can act as a point of departure for 

future additions and deletions as new concepts and research results become 

available. At the very least this mechanism should provide a more precise 

framework for identifying what is called the Implementation process in its
 

*An organizing mechanism as defined by Graham All1son in Eessee of
 
Decision, Boston: Little Brown, 1971, Is a co ceptual f mok which
 
facilitates Inquiry into the real&t of ezperiences without $ntem&#15
 
to Identify causal relationships and patterns. 
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Figure 4: The Implementation Interaction Matrix
 

Stages in the Implementation Cycle
Location of,. 
s e- o u t.nduInstitution

nxecution Asemet

Implementation 	 Implementation Program Operations and Phn Impact
 

Itit
Interactions 	 Analysis, Plan- Inttiation 

ning and Redesigr and Start-up 
 _l__ _tion 

1) Within the
 
Program
 
Environment
 

2) Within the
 
Program
 
Organization
 

3) Within the
 
Program
 
Target Group
 

4) Between the
 
Program Organizatioi
 
and.Environment
 

5) Between tie
 
Program Organizatlo
 
and the Target Groul
 

6) etween the
 
Environment
 
and the Target Grou
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