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POREWORD

The Orqanization and Administration of Inteqrated Rural
Development Project (IRD) is funded hy AIND's Office of Rural
Development and Development Administration. The objective of
the IRD project is to provide assistance to managers of IRD
projects in improving the management and coordination of comclex
rural development undertakings whose success depends as much on
effective mobilization of resources as it does on technical ex-
pertise and appropriate technology. Basically the project was
designed to provide two types of assistance: (1) direct support
in the nature of short-term technical assistance to field activ-
ities and (2) documentation and dissemination of the state of
the art in IRD project nanagement.

This state of the art paver, accompaned by an executive
summary, is one of the methods utilized in this project to ad-
dress the second objective. It attempts to document what can be
found in the literature with regard to the contribution of man-
agement to the successful implementation of IRD projects. It
also attempts to convey to rural development practitioners the
emeraing experience of DAI in providing technical assistance in
this relatively undefined area. During the first two years of
the nroject, the DAI experience has included management analysis
and problem-colving missions in Honduras, Thailand, Bctswana,
Jamaica, the Philionines, Indonesia, Nepal, Liberia, Cameroon,
and Tanzania,

An earlier draft of this document was submitted for review
to over 60 practvitioners and observers of rural developmznt im-
plementation. The t:viewers came from both within and outside
of the Agency for International Develooment, from universities
as well as field project manaaqers, from host country institu-
tions as well as international donor organizations. Obviously
the authors could not take into accou~t all of the comments made
by the reviewers, but they hae made a siqnificant effort to com~
promise between desires by some for specificity and decires by
others for aenerality and comparability.

The subtitle of the paper indicates that it is a prelimi-~
nary analysis. 1In the final ycar of the IRD contract, DAI will
incorporate the findings presasrted in this version of the paper
with a broadened understanding of the underlyinag processes of
IRD management into a desk-top manual. The present volume,
therefore, has no oretensions of being a definitive statement,
but represents an evolutionary development in our understanding
of both the contribution of good manaament and the relationship
of qood management to su>cessful implementation. FPor this rea-
son, too, the reader will find little in this volume that ad-



dresses the technical concerns which are so frequently the major
focus of rural development analysis., OS/RAD has consistently
urqed the authors to avoid Aweliing on technical or sectoral is-
sues in favor of sharpening their analysis of the generic man-
dcgement and coordination issues.

Finally a word about the main title: "Integrated Rural
Development: Making It Work?" Initially, I had hooed that the
authors would take a more assertive stance with regard to the
contribution of their paper and the role of management in qgen-
eral. I aqree with the authors, however, that as practitioners
we all must maintain a healthy da2gree of scepticism over the ex-
tent to which, even with good managementc, we can control a large
deqree of the variance in the outcomes of inteqrated rural
development nroiects. Complex by their very nature, IRD proj-
ects are subject to a wide range of constraints which defy tne
capabilities of even the most competent and most committed man-
agers. On the other hand, the paper is founded in the optimism
that qreater attention to what we know about the contribution of
good manaaement to organizational effectiveness will serve the
interests of the practitioners responsible for implementing
these projects. Referencas to the earlier draft of this paper
in mission IRD desiqns from Ecuador and Niger support this be-
lief.

Both DS/RAD and the authors hope that the parer will pro-
voke reactions, negative as well as positive, from practitioners
and observers of rural development initiatives and that these
reactions, if passed along to us, can contribute to the formula-
tion of the desk-top manual. We look forward to your comments,
both on what can improve the paper's presentation and what you
find to be helpful in it.

James B. Lowenthal
Office of Rural Development

and Levelopment Administration
Bureau for Development Support
Agency for International Development
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PREFACE

It is not easy to effectively manage an Integrated Rural
Development (IRD) Project. The project manager's role and situ-
ation are typically characterized by complex designs, little
control over the many actors involved in implementation, high
expectations among beneficiaries, uncertain technologies, highly
variable socio-political climates, and to cap it all off the IRD
pProject is usually in the spotlight -- a constant flow of na-
tional and international visitors focus on every project dimen-
sion. This is certainly a formula for difficulty.

This report provides gquidance for IRD project managers in
this situation. That quidance is aimed at organizational and
managerial tactics which can pe used to improve the implementa-
ion process and raise the chances for positive impact.

Many problems encountered during implementation, bowever,
result from decisions made during design. In fact "management"®
problems are often misdiagnosed -- they are actually the result
of poorly designed organizations. Thus an examination of the
implementation crocess generates information useful for improv-
ing program desians.

Other problems result from the complexity of an IRD strat-
egy. For example, the interrelationships between poor health,
inappropriate education, low food production, inadequate market-
ing, weak organizations and undeveloped physical infrastructure
present a web of constraints, Since this interaction of ele-
ments appears to reinforce poverty, effective remedies for the
total system must be concerned with the total system. Such rem-
edies are merely a "balanced growth” strateqy on a small scale.
The combination of complexity and a need for balance among com-
ponent activities, however, makes iRD efforts extremely sensi-
tive to organizationa! weaknesses and management failings.

In September 1978, Development Alternatives, Inc. (DAI),
and Research Triangle Institute (RTI) signed a four-year con-
tract with the OftYice of Rural and Administrative Development,
Development Support Bureau, United States Agency for Interna-
tional Development to assist donor agencies and host governments
with the organization and sdministration of integrated rural
development. This state-of-the-art report is one aspect of that
assistance. Other aspects include a series of working papers
which focus on specific problem sets and field visits which
provide direct technical assistance for design and imple-
mentation.

To make the report accessible to busy field personnel, an
executive summary is provided. To keep the summary faithful to
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the full report and to offer more guidance than is possible in &
simple "sketch,” the major figures and the organizing framework
of the complete work are reproduced in the summary. Additional-
ly, major quidelines and critical propositions about how organi-
zation and management affec: IRD processes and impact are in-
cluded. The propositions ire numbered to set them off from the
surrounding text and bulleted items.

Organizational structures and management practires are ob-
viously not the only factors affecting IRD implementation. How-
ever, most responses to any problem causes do have organization
Oor management implications. Thus this report should provide
some much needed essistance to rural development specialists who
feel a need for guidance on the organization and administration

of integrated rural development.
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CHAPTER ONE

INTRODUCTION

There is a growing recoqnition that without skillful man-
agement rural development proqrams are likely to fall short of
their ootential. Moreover, the organization of the effort ei-

ther helns or hinders both the practice of good management and
the development of qood managers.

Inteqrated Rural Development (IRD) programs are especially
suscentible to organization and management shortcomings. This
is so because IRD efforts tend to be large and complex affairs
requiring the suoport of other orgqanizations but located in
places where such support is weak. Additionally, since IRD
strategies focus on an intricate web of constraints suppressing
rural develooment, the failure to weaken a single strand may
negate the entire effort and may even cause damages that result
in conditions worse than the original situation. Thus manage-
ment cavbacity 1c severely taxed by the problems associated with
IRD.

This revort directly confronts issues of organization and
administration that are related to the following obstacles to
TRD implementation:

) Lack of management authority over staff;
° Inaccurate data about project operations;
' Inability of project managers to supervise and lead

technical teams;

® Lack of incentives for project staff or cooperating



orqanization personn»l to act in ways that suppor’ IRD

objectives;

® Delays Aue to procurement bottlenecks;

® Diversion of proiject resources to other uses;

® Inappropriate use of technical assistance;

o Non-response to project initiatives by beneficiaries;
and

o Activities which cannot be sustained after project re-

sources are exhausted.

This list is culled from a rapidly growing body of experi-
ence with IRD in Africa, Asia, the Caribbean and Latin America.
African examples of IRD experience include such well-known ef-~
forts as Lilongwe in Malawi, CADU in Ethiopia, North Shaba in
Zaire and Lofa County in Liberia. Asian experience is repre-
sented by ARD in Thailand, Rapati Zone in Nepal, the Bicol in
the Philippines and PDP in Indonesia. Caribbean and Latin Amer-
ican experience is represented by DRI in Colombia, IRDP in
Jamaica, PIDER in Mexico and PROTECPA in Honduras.

The authors of this reoort either visited project sites,
interviewed project implementors, consulted Proiect records, or
were themselves invalved in the implementation of IRD projects.
Thus the state-of-the-art review is based on concerns expressed
by those people charged with the task of field management. Addi-
tionally, these concerns are supplemented by the lessons con-
tained in a wide range of scholarly literature relating to or-
ganization and administration.

This chapter presents the focus, approach and format of the
report, examines strengths and weaknesses associated with the

transfer of management experience between countries, and identi-
fies the need to define key terms.



CONSIDERING INTEGRATED RURAL DEVELOPMENT

Although much oprevious research has focused on rural devel-
opment project desian, the fact remains that design documents
are dominated by aporoval needs rather than by manageability
considerations.l/ Consequently, field staff often inherit imple-
mentation plans with unrealistic time frames and unmanageable

organizational arrangements,

I'f high priority were given to implementation problems once
Projects were underway, this wouid not be too troubling. Por

several reasons, however, this has not occurred.

° Major donor staffs receive greater rewards for pro-
gramming the expenditure of funds than for working to
insure that projects are implemented sensibly;

° Developing country officials receive greater rewards
for attracting additional foreign monies than for en-
suring that monies already available are well-spent;
and

° Until better Project evalcvation procedures are adopt-
ed, reliable criteria to provide rewards for good im~
plementation performance will not be availabhle.

The situation isg aqqravated by researchers' reluctance to
give priority attention to the implementation dimension. Mont-
gumery describes this state of affairs in the following way:

As encountered in current literature on public policy, im-
pPlementation refers to the task of carrying out policies
and programs made elsewhere. Policy studies are the *big
sciences"; for reasons that are not a.v.ogether self-evid-
ent, implementation is often thought of as a subordinate
function, lacking in social consequence or intellectual
distinction.2/

A combination of these factors has left field managers
without a Practical, systematic quide for organizing and imple-



menting rural deveiopment proqrams. This report is an initial
attempt to rectify that situation.

Due to a tendency toward complex interagency dependencies,
integrated rural development efforts are especially susceptible
to organizational and managerial failings. Thus, any practical
consideration of the implementation of inteqrated programs must
emphasize organizational arrangements, administrative systems

and manaqerial behavior.

For the purposes of this report, inteqrated rural develop-
ment will be considered the proress of combining multiple Adevel-
ooment services into a coherent effcrt to improve the well-being
of rural pooulations.3/

There are two advantaqges to this general Adefinition of IRD.
First, it is broad enough to include a wide ranqe of potentially
rich experiences. For example, projects falling within the def-
inition can range from smiall-scale, community-based efforts by
the Save the Children Fund in Indonesia to large-scale, physical
infrastructure-dominated area development nrojects in the Phil-
ippines. Other examples include a national program in Botswana
and provincizl/regional planning projects in Indonesia and Tan-
zania. Fach of these undertakings can contribute unique in-
sights into the IRD implementaticn process and any riqid analyt-~
ical definition which excluded those contributions would penali-
ize those who might use the report. The second advantage to
this approach is that the emphasis on the implementation orccess
narrows the focus to a reasonable g2t of practical managerial
considerations.



APPROACHING LITERATURE AND EXPERIENCE

For literature ard expreri{ence to provide quidance to man-
agers, they must be presented in a way that suqqests what fac-
tors affect what results and what can be done to improve those
results. Such suagestions may be viewed as propositions reqard-
inj the relationships between organizational characteristics and

management practices on the one hand, and project processes and
imnact on the other.

The approach taken in this state-of-the-art review is to
derive such propositions from published sources, operational
documents and personal experience, and then to present them to
the reader.4/ This accompiishes four things: first, it identi-
fies itens that raquire the attention of designers and managers,
and sugqgests what might he dcne to deal with them; second, it
provides specific questions for further research; third, it
highlights the certainty of present knowiedge by identifying
contradictory conclusions about particular relationships; and
finallv, it clarifies messages hidden within pages of prose.

These propositions are placed within a general framework of
the implemertation pProcess to show where they fall in relation
to specific objectives. For example, some propositions deal
with ways to deliver goods and services to rural people, while
others focus c¢cn why those people do or do not use the services,
and still others are concerned with the link between the use of
services and improved welfare.5/

Each of these three sets of linkages (resources to goods
and services; goods and services t¢o behavior change; behavior
change to welfare) can be either facilitated or constrained by
organization and management factors. Chapters Three, Four and
Five reflect this framework by separately Presenting proposi-



tions related tc each portion of the implementation process,
thus allowing readers to focus on the phase most imaportant to
them. In this way, problems related to service delivery, parti-
cipation ané behavior change, or self-sustaining improvement in
welfare mav be related directly to the most pertinent proposi-
tions derived from experience as well as relevant literature.

TRANSFERRING THF KNOWLEDGE

Some observers contend that orqanizaticn ang management ex-
perience is not transferable to or among the aqrarian societies
of Africa, Asia, and Latin America. Although there are limita-
tions on the direct export and adoption of management theories
and practices, many general insights are in fact applicable to
the management of rural development. This section presents the
authors' perspective cn the transferability issue and shows how
it is approached.

Supporting the Potential Contribution

Many organizatioral dynamics occur regardless of the cul-
tural context; for example, incidents of goal displacement are
no less common in Ecuador than they are in Ethiopia.6/ Addi-
tionally, much of the activity surrounding development projects
Placed within line ministries reflects the general tendency of
special projecct units to be enqulfed by their host organiza-
tions.7/ These two instances suqgest that an extensive examina-
tion of relevant literature and experience can yield meaningful
generalizations and provide useful guidelines for the organiza-
tion and management of integrated rural development.,



Some social science theories provide keen insights which
transcend national bouniaries. For example, in .:is book focus-
ing on the behavior of industrial orqanizations, James D. Thomp-
son hypothesized that vhen the rationality of an organization
differs areratly from the rationality of its environment, orqani-
zational resources will he diverted away from goal achievement
in order to focus on activities that will cushion the conflicts
occurring between the organization and its environment.8/ This
abstraction is supported by concrete examples of organizational
dynamics in East African coooeratives.g/ For example, an im-
ported organizational woal of production efficiency was sacrij-
ficed to local preoccitoations with equity and distribution when
"big men" monopolized tractors and other organizational re-
sources.

David Leonard's study of Kenya's Ministry of Agriculture
also supports the usefulness of organization theory for under-
standing the effects of subordinate staff behavior on produc-
tivity. His examination of 36 hypotheses derived from organiza-
tion thecry supported 21 of them while only five appeared doubt-
ful. Moreover, "In no case could a relationship opposite to
a...hypothesis be established with statistical significance."10/
He concluded that "Western theory...is grounded in sufficiently
basic principles of human behavior that its use as a guide to
research will lead iore quickly to a valid body of organization
theory for any pParticular region of the wcrld than would a com-
Pletely fresh start."11/

The conclusion, then, is that existing orqanization and
Mmanagement literature can provide a head start in the effort to
construct a new state of the art in the organization and admini-
stration of integrated rural development. The approach to this
report supports this potential contribution of the literature.



Avoiding Misapplication

Although the Western literature has positive potent:ial, a
superficial projection of such models on to ron-western envirorn-
mnents coula produce undesirable consequences. FPor example, the
value of a matrix style of organization, such as that used suc-
cessfully by the National Aeronautics and Space Administration
(NASA) is often touted by management consultants in industrial
societies. This matrix style overlays multiple project teams
onto a traditional hierarchical organization. A numher of NASA
characteristics, however, make it difficult to transfer its form
to IRD projects. First, NASA was equipped with an essentially
unlimited budqget. Second, since NASA was staffed mainly by en-
gineers, there was a commonality of worldview which is seldom
approximated in IRD projects. Finally, NASA had a particular
Structural attribute essential to effective operation -- the

role of program manager.

A program manager has the authority to resolve conflicts
that arise between a project manager and a functional officer
whose proiect support is essential. Without the program manager
role, the complex high-conflict matrix structure has little
chance for cuccess. 1In many developing ccuntries, the program
manager role does not exist. Since there is seldom any deleqa-
tion of real decisionmaking authority below the ministerial lev-
el, conflicts between project and line agency staff would most
likely be resnlved at the national level. This could turn many
field problems into hotly debated political issuas which would
hinder implementation. Thus, the matrix style of formal organi-
zation can produce undesirable consequences 1n Some aevelopment

environments.

The danger to be avoided when using the western literature,
then, is one of misapplication rather than inapplicability.




That is, although the theories have value, the lack of attention
to context can produce invalid conclusions. However, knowledge

of cvontext can allow either an estimate of transferability or a

situaticnal interpretation cf the general statement. The rela-

tion of Thompson's theory to East African coonerative experience
1llustrates ar interpretation of a theory, while the discussion

of matrix organizations illuscrates an estimate of the transfer-
ability of an organizational structure.

The aporoach of this state-of-the-art review to the trans-
ferability issue is to critically examine the literature through
the lens of the authors' collected experience in managing rural
development. This ensures that the most promising propositions
for future examination are extracted and the danger of misappii-

cation avoided.

The casual definition of terms alsc contributes to the mis-
application of management concepts. This issue is addressed be-
low,

DEFINING KEY TERMS

Many terms cssociated with rural development are used with
uninhibited exuberance; items Such as "participation® or "host
country coilaboraticn" or "management information system” or
"integrated” or "coordinate" abound. Often, however, they refer
to very different phenomena and sometimes seem to be used to
hide a lack of understanding. Por example, Robert Chambers has
ohserved that:

++«by using "integrated” and "coordinated” more or less
synonymously and in alternate sentences, long sections of
pProse can be given an appearance of saying something while
in fact saying very little indeed....
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These two words have done grave disservice by allowing
vaque thinking and by discouraqing identification in detail
of certain important and potential beriefits.12/

Such sloppiness impedes communication and analysis. With-
out consistent defini.ions of key terms it is extremely Jdiffi-
cult to compare rerearch results, since common terms may define
different hehaviors, or different terms may describe similar
pPhenomena. Moveover, the ioose use of werds makes it more dif-
ficult for practitioners to recognize and apply the knowledge
most appropriate for their particular situations.

To avoid this problem, each key term 1s defined either in
the text or in a footncte when it is first introduced, and a
glossary of these key terms is included as Annex A. This pro-
cedure assists both the learring effort and the communication of
the state of the art.

SUMMARY

The purpose of this review is both to provide immediate
practical quidance to practitioners and to focus further inquiry
on specific questions about the organization and administration
of integrated rural development. This is accomplished by pre-
senting propositions about what sets of factors influence proj-
ect processes and results in what ways. The propositions are
extracted from published literature as well as from the unpub-
lished experience of rural development practitioners.

Limitations on the transferability of management knowledge

between cultural contexts are minimized by having rural develop-
ment specialists critically examine the propositions. Those


http:bernefits.12

11

found suitable are then placed into a management-oriented over-
view of the implementation proes: to facilitate the location of
those propositions most applicatie to particular field problems.
The need for accurate, complete and consinstent definition of
terms associated with rural development is recognized. RKey
terms are thus defined as they appear in the text and a glossary
is included as Annex A.

NOTES:

1/ See Donald R. Micxelwait, Charles P. Sweet and Elliott R.
Morss, New Directions in ccvelopment: A Study of U.S. AID,
Boulder, Colo.: Westview Press, 1979,

2/ John D. Montqomery, "Decislons, Nondecisions and vther Phe-
nomena: Implementation Analycis for Development Administra-

tors,” in International Develo ment Administration: Implementa-
tion Analysis for Development Projects, George Honadle and Rudi

Klauss, eds., New York: Praeger Publishers, 1979, p. 56.

3/ This definition draws on two sources. They are: Tom Armor,
George Honadle, Craig Dlson and Peter Weisel, "Organizing and
Supporting Integrated Eural Development Projects: A Twofold Ap-
proach to Administratine Development," Journal of Administration
Overseas, vol. XVIII, no. 4, 1979, pp. 27€-286; ai.d John M.
Cohen, The Administration of Economic Development Programs:
Baselines for Discussion, Development Discussion Paper No. 79,
Harvard Institute for International Develooment, October 1979.

4/ A -vosition is an "if,...then" statement showing how one
facto. sfluences another. These statements summarize the rela-
tionships established in the literature. Por backgrounds on the
use of propositions in literature reviews, see James L. Price,
Organizational Effectiveness: An Inventory of Propcsitions,
Homewood, TI11.: Richard O. Irwin, 1968.

S/ See Chapter Two, "Characterizing IRD Implementation: A
Practical Pramework," for detajled discussion of this general
framework of the implementation process.

6/ Goal displacement refers to the tendency for means to become
ends in and of themselves. For example, filling out a form cor-
rectly is sometimes seen as a goal and the purpose that a docu-
ment fulfills is lost from the minds of those completing or re-
viewing it. Thus a goal is displaced by a means.
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1/ See A.M, Cohen, E.L. Robinson, and J.L. Edwards, "Experi-
mente in Organizatcional Embeddedness,” Administrative Science

Quarterly, vol. 14, 1969, op. 208-221,

8/ James D. Thompson, Organizations in Action, New York: Mc-
Graw-Hill, 1947,

9/ Coran Hydin, Efficiency Versus Distribution in East African
Cooperatives: A Studv in Organizational Conflict, Nairobi:
East African Literature Bureau, 1973, ATso see Nelson Kasfir,
"Organizational Analysis and Ugandan Cooperative Unions," in
Cooperatives and Rural Development in East Africa, Carl fGosta
Widstrand, ed., Uppsala: Scandinavian Institute of African
Studies, 1970, op. 178-208.

10/ David K. Leonard, Reaching the Peasant Farmer: Crganiza-
tion Theory and Practice in Kenya, Chicago: University of Chi-
cago Press, 1977, p. 230.

11/ 1Ibid.

12/ Robert Chambars, Managing Rural Development: 1ideas and Ex-
perience from East Africa, Uppsala: Sczndinavian Institute of

African Studies, 1974, p. 25.
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CHAPTER Two

CHARACTERIZING IRD IMPLEMENTATION: A PRACTICAL FRAMEWORK

There are many ways to approach Inp implementation, One
common way is to view tlhe implementation phase as one segment
of a project 1life Cycle that begins with an initial idea,
proceeds thkrcugh Preparation and design to implementation,
and finally arrives at evaluation and termination. We have
not chosen this aprroach for two reasons. First, such an
emphasis tends toward "front end loading" which suggests
that everything must be done in the beginning. Second, this
view focuses too nmuch or. the Project itself and rot enough

on why it exists and what it is Supposed to do.

Other ways to characterijize implementation range from
loose collections of ideas about iaterpersonal communication
on the one hand, to overly formalistic prescriptions about
Management systems on the other. Thessz approaches have like-
wise not been taken because the communication emphasis misses
too many important Structural constraints while the ianage-
rmeént systems emphasis tends t» result mainly in complex, con-

fusing and unuseable diagrams.

Another approach is to view IRD as 3 response to a felt

deficiency in some kasic community need. Although thig way
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of beginning with the local situatiorn is commendable, few
such studies provide assistance to implementors in other cir-
cumstances. Ccnsequently, it is hecessary to corceptualize
implementation as a r2sponse and then to step back and gener-

alize about what constjitutes the implementation process.

This report does just that. It depicts IRD as a response
to local needs and then presents a simple framework for char-
acterizing IRD implementation. From a combination of this
framework and the lessons of literature and experience it
then becomes possible to suggest ways in which organization
designs and management practices can be used to improve the

quality of that response,

This chapter presents a framework for the discussion of
implementation. It also distinguishes between integration

and coordination dimensions of the implementation process.,

THE FRAMEWORK

A conceptual framework is simply a tool used to order
and categorize information. All reports are based on some
view of relevant categories but sometimes their importance
is not explicitly stated. There is a danger with unstated
categories because different frameworks suggest very differ-

ent implications for the same set of data. Thus it is
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necessary at the outset to focus on the tool itself. This is
well expressed by Robert Pirsig in his discussion of motor-

cycle parts and subsystem assemblies:

-..there is a knife moving here. A very deadly one;
an intellectual scalpel so swift and so sharp you
sometimes don't see it moving. You get the illusion
that all those parts are just there and are being
named as they exist. But they can be named quite
differently and urganized quite differently depend-
ing on how the knife moves,

He proceeds to elaborate on this "intellecutal scalpel" in a

very concrete way.

For example, the feedback mechanism which includes the
cam shaft and cam chain and tappets and distributor
exists only because of ar unusual cut of tiiis analytic
knife. 1If you were to go to a motorcycle-parts depart-
ment and ask them for a feedback assembly they wouldn't
know what the hell you were talking about. They don't
split it up that way. No two manufacturers ever split
it up quite the same way and every mechanic is familiar
with the problem of the part you can't buy because you
can't find it because the manufacturer considers it a
part of something else.

It is impu tant to see this knife for what it is and

not to be fcoled intc thinking that motorcycles or any-
thing else are the way they are just because the knife
happened to cut it up that way. it is important to con-
centrate ~a the knife itself.l/

The first task of this chapter, then, should be to concen-

trate on the framework used to characterise IRD implementation.

Sequential Objectives

Rural development projects and programs are responses to

perceived situations where human well-being does not meet



16

desirable or acceptable standards. For example, infant mor-
tality rates may be extremely high or income levels may not
meet even basic needs. To alleviate these situations, new
resources are introduced into areas which did not have them

previously.

The jump from resource application to welfare improve-
ment, however, is a leap of faith. Unless intermediate stages
are identified, the transformation of resources into weil-

being will remain a mystical and unmanageable process.

The framework used here posits two intermediate sets of
objectives between resources and welfare. They are (1) proj-
ect initiatives in the delivery of goods and/or services; and
(2) changes in behavior patterns of rural populations in

response to those initiatives.

Goods and Services

Two of the first tasks confronted by development managers
are obtaining the funds that have been promised for a project
and then transforming them into goods and services that can
be used by rural populations. For example, until funds are
releasi:d staff cannot be hired; until staff are working roads
will not be built, research will not be conducted, and exten-
sion programs will not be operating. Thus, the first set of
problems besetting managers relates to producing goods and

services.
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There are many dimensions to this process, including
overall strategy and development philosophy, physical bar-
riers and seascnal difficulties in service delivery, as well
as bureaucratic dynamics. In the attempt to overcome
obstacles, projects are organjized, systems are developed to
routinize such things as financial management and procure-
ment, and managers take actions to achieve results. Analy-
sis of these problems and ways of getting around them are

discussed in Chapter Three.

Although there is considerable knowledge about the
relative advantages and disadvantages of different project
organizations and managerial behaviors, much of what is known
is igrored. The reason for this appears to be that even
though better and worse ways for managing information and
resources can often be specified, there are rarely incentives
for using the better approaches. Thus a major factor affect-
ing the conversion of resources into goods and services is

incentives.

This is not the only step between resources and welfare.
Unless goods and services are used, no change is likely to
occur in the situation of those people who do not receive

direct or indirect employment from project activities.

Local Response

In a discussion of the characteristics of good develop-

ment administrators, Charles Murray identified two necessary
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sets of tools. The first is expertise in a substantive area,
while the second:

-..involves the people who are the intended benefici-

aries of...develcpment; for, to be successful, it is

almost invariably true that a development input must
elicit a behavioral response. People must use the

new road -- or grow the new crop, water their fields

from the new irrigation canal or plow with the new

tractor. Good planning and efficient implementation

of rural efforts require therefore that the adminis-

trator understand the mainsprings of villager

behavior.2/

This focus on local response is a keystone in develop-~
ment. Any examination of IRD organization and administration
must regard beneficiary behavior as a pivotal point between
project failure and success. Organizational structures and
management practices nust be geared to support this objec-

tive; this requires that goods and services be provided in

ways that support villager response. 3/

Just as there are many strategies for organizing service
delivery systems, there are also alternative strategies for
supporting behavioral response. This is the subject of Chap-

ter Tour.

The two intermediate objectives of goods and services
and behavior change thus provide the connection between
resources and welfare. During implementation, IRD efforts
resemble a sequence of interded changes, each of which is a
management or policy objective. First, resources are chan-

neled to an area. These resources are often used to produce
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goods and services that can be used by village populations.

If local penple ao utilize these new goods and services, they
are responding either by adopting new practices or by expand-
ing or modifying traditicnal ones. These new behavior pat-
terns should contribute to improved welfare. Thus implementa-
tion is applying resources and transformirg them into goods
and services in a way that leads to behavioral changes in the
target group with the expectation that those changes will
increase welfare in a self-sustaining way. Figqure 2-1 pre-

sents the sequencc of these chjectives.

FIGURE 2-1

SEQUENCE OF OBJECTIVES

RESOURCES | ——————¢ | GOODS, SERVICES —| RESPONSE WELFARE

Although this simple scheme provides a way of viewing a
development project, it does not emphasize the substance or
organization of this report. The focus here is not so much
on the boxes as it is on the arrows -- the conditions required
to brirg about this sequence of objectives and the problems
encountered when doing it. 1In fact, Chapters Three, Four and
Five focus on organizational and administrative tactics for
providing the conditions necessary for the three linkages --

arrows -- to occur.
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Conditions and Linkages

Although the framework above permits a simplified view
of the implementation process, the complexity of IRD projects
requires a brief application of this simple format to multiple-
function IRD efforts. Further, the combination of the uncer-
tainty and difficulty of social change makes it difficult to
bring about the intended connections between resources and
welfare. These issues are addressed by noting that problems
associated with each linkage can be occurring simultaneously
in different IRD components and by identifying organization

and management as approaches rfor overcoming uncertainty.

Simultaneous Sequences

In spite of the fact that it is impossible to deliver
services without resources or to use services before they
exist, it is nevertheless necessary to consider the latter
stages of the sequence when implementing the former ones.
For example, beneficiaries will not use new services if they
expect their welfare, as they define it, to decrease as a

result of using those services.

This forward-looking perspective is necessary to ensure
that the earlier linkages are managed in a way that leads to
the later objectives. For example, establishing a health
care delivery system that bypasses traditional herbalists

may make it unlikely that villagers will avail themselves of
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the healch services. Thus, managers must constantly focus on
the probability that the process used to manage the resource
to goods and services link will in fact support positive bene-

ficiary responses and :cluforce self-sustaining development.

Additionally, the multiple-service nature of IRD results
in different project components undergoing different stages
at the same time -- farmers may be using farm planning tech-
niquss, roads and health services while canal structures are
not yet complete or before procedures have been estabiished
to administer a credit component. Thus one IRD project may
simultaneously be experiencing successes and failures associ-

ated viith multiple linkages in the implementation process.

This depiction cf IRD as simul:aneous sequences 1liius-
trates two important points. First, it highlights the com-
plexity of IRD implementation and identifies both the diffi-
culty of administering IRD efforts and the importance,
therefore, of appropriate organizational arrangements and
managerial behavior. Second, it shows the usefulness of
our framework for identifying differences between problems
asscciated with different objectives within the resource-to-

welfare flow.

Organization and Management

Rural development is a very complex and uncertain

process. The application of resources does not guarantee
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service delivery nor do services automatically get used. The
sequence of objectives presented above is only a representa-
tion of the logic or raison d'etre of the project. What actu-

ally happens is often quite different.

Sometimes when budgets have been depleted, personnel
have been employed and equipment has been used, roads remain
unfinished or farmers untrained. Even when goods and ser-
vices are provided, local people may see little value in them
and not respond as expected; little-used facilities and
ineffective extension programs dot the development landscape.
Furthermore, even if vililagers do respond to project initi-
atives, their welfare may not improve. For example, the use
of new cultivation practices and seeds may not raise net
income because prices fall as the market is glutted or because
new taxes are impcsed. Thus each linkage in the sequence of
objectives is only an intention -- numerous conditions affect
them and some critical factors must be identified and managed
if resources are to lead to welfare. Figure 2-2 illustrates

this logic.

All conditions affecting the sequence cannot be managed,
of course. Weather and other physical factors must be viewed
as constraints. Due to the limited certainty of social sci-
ence knowledge, many human and social factors are difficult
to anticipate or control. Nevertheless, appropriate organi-

zational arrangements and management practices can make it
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FIGURE 2-2

AN UNCERTAIN SEQUENCE

RESOURCES |pomeme—pl GOODS, SERVICES jme———ip] RESPONSE f(pme=meip| WELFARE

CONDITIONS CONDITIONS CONDITIONS

Source: George Honadle, "Implementation Analysis: The Case
for an Early Dose of Realism in Development Adminis-
tration," in International Development Administra-
tion: Implementation Analysis for Development Proj-
e °ts, George Honadle and Rudi Klauss, eds., N.V.:
Praeyer Publishers, 1979, p. 16.

easier to either control the controllables or identify the
constraints. Inappropriate strategies, arrangements and prac-
tices, however, decrease the probability that objectives will

be met.

Examples of the importance of organization abound. For
instance, IRD project managers who supervise the activities
of personnel on loan from line agencies4/ -- without having
any control over the career pcth or remuneration of those
personnel -- find it difficult to guide performance. 1In
other cases, preaudit requirements and highly centralized
authority make timely field actions and é2cisions nearly

impossible. In still other situations, single organizational
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units serving both estates and smallholders tend to neglect
the needs of the latter clientele. It is easy to see that
without a proper organization it becomes much more difficult

to ensure that resources will contribute to rural development.

Even with properly organized resource flows, lines of
authority, and communication channels and service units,
efforis may not be coordinated and adequate results may not
emerge. An unskilled or unwilling group of managers can turn
an adequate organization into a non-functioning paper plan:
delegation of authority must be accompanied by a willingness
to make decisions at the lower level; authority over personnel
must be accompanied by supervisory skills; division of service
units must be accompanied by staff activity which reflects
that division. Thus, management practice is also an important

ingredient in any recipe for successful IRD.

This report does not focus on tecl:nical factors. Instead,
it examines project implementation problems and how organiza-
tionel and administrative conditions can influence the. linkages
in the process leading from initial resource application to
self-sustaining development. Such a focus is appropriate for
three reasuns: first, without a well-defined boundary, any
discussion of 1IRD will rapidly get out of hand; second, given
the complexity of IRD and the difficulty of guiding such com-
plex processes, organizational arrangements and management

practices can be expected to have an important effect; and
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third, no study to date has dealt specifically with these
dimensions. loreover, few existing studies relate the 1EE1e-

mentation process to development impact. The approach of this

report, then, is to emphasize the development results which
can be related to organizational structure and management

behavior.

STRUCTURE AND BEHAVIOR

Many attempts have been made to define "integrated rural
development"”; none have been excecptionally insightful, most
have added more confusion than clarity, and few Lave proven
very useiul.5/ We have adopted a broad definition which has
as its major advantage the capacity to include a wide range
of project types.6/ Without elaboration, however, this
definition is not likely to assist the effort to understand

organizational and administrative problems associated with IRD.

For the purposes of this report, the organizational and
administrative conditions of the framework will be reduced to
sets of structural and behavioral considerations. 1In such a
scheme, "integration" becomes a structural feature whereas

"coordination" refers to behavior.



26

Integration

The principal difference between an integrated as
opposed to a fun~tional organization is indicated by the level
where authority over “he full range of organizational activi-
ties converges. 1In a functional organization it occurs near
the top: all engineers report upward through other engineers
to the minister of public works; all agriculturalists report
through vertical channels to the minister of agriculture; all
medical personnel are utlimately responsible to the minister
of health; and only at the highest level -- the president --
does authority cver the three sectors converge. 1In an inte-
grated organization, on the other hard, convergence occurs
closer to the bottom of the organizational hierarchy. 1In an
integreted area development project, for instance, engineers,
agriculturalists and medical personnel may all be accountable
to a sirgle project manager in a subdistrict area. Thus

integration denotes structure.

This difference in structure is diagrammed in Fiqure 2-3.
In this display, M represents senior management, S repre-
sents field-level supervision, and A, B and C represent func-
tional specializations such as engineering, agriculture and
medicine. 1In a functioral organization, the supervisory level
is filled by a specialist with the same background as those
being supervised. Senior management (M), however, might be

drawn from any of the functional specialties (A, B, C). In
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FIGURE 2-3

INTEGRATED AND FUNCTIONAL ORGANIZATIONAL STRUCTURES

INTEGRATED CRGANIZATION

A B C A B C A

C

FUNCTIONAL ORGANIZATION

S

NN /]

A-A A B B B CC C

Source: James C. Worthy, "Some Aspects of Organizational
Structure in Felation to Pressures on Company
Decision Making,” in Industrial Relations Research
Proceedings, I.. vripp, ed., N.Y.: Harper & Brothers,
1953, Pp. 72-76.
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an integrated organization, S is confronted with the same
organizational view held by M in the furctional structure.
That is, the field level oversees all of the various functional
areas within the organiration. Thus, integration implies

comprehensiveness (a multi-sectoral focus) and control (direct

lines of authority).

There are both advantages and disadvantages associated
with each of these organization designs and th2y can be
expected to be important factors affecting the type and mag-
nitude of management problems occurring during IRD implemen-
tation. For example, integration is a form of decentraliza-
tion. Since an integrated structure provides a cross-
functional focus at a lower level, there is a decisionmaker
with a "total system" perspective located closer to the point
where services are provided. Thus information about the
entire scope of activities is available for field decisions.

This is advantageous when activities are highly interdependent.

On the other hand, some problems can be expected from
this arrangement. For example, when an engineer is responsi-
ble for supervising and judging the work of agriculturalists
and nurses, the latter two groups may suffer from low morale.
This is understandable. Without the confidence that their
superior shares a common disciplinary perspective and similar

definition of acceptable approaches, professionals may be
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less satisfied with working conditions, interpersonal rela-
tionships or career paths. Additionally, there will be fewer
shared perspectives among coworkers. Integrated structures
can, therefore, be expected to generate more anxiety than
functional ones. As a result, morale problems and communji-
cation complexity are natural concommitants of integrated

strategies.

These differences between functional and integrated
organizations also have implications for personnel recruit-
ment and staff development. A functional organization puts
a premium on supervisors who are less independent. Conse-
quently, the well-rewarded supervisors are not those with
either the le~dership experience or the personal character-
istics needed for senior management. Instead, they are the
narrow-focused compliant specialists. An integrated struc-
ture, in contrast, provides a good training ground for
management but also creates a threat to senior management
by providing supervisors with experience and skills similar
to the higher levels. As a result, there is often an unwil-
lingness to delegate real authority to a potertial rival.

Therefore, although integration creates a decentralized

focus, it is sometimes handicapped by centralized control

over decisions.

These difficulties are further complicated by the

various degrees of "integration" actually embodied in field
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projects. For example, some strategies are essentially func-
tional approaches with a mixed group of interagency personnel
temporarily attaciied to a lead line agency. Moreover, thre

level of control over these personnel may be minimal.

The impurity of actual field arrangements underscores the
need to see integration and coordination as different, yet
similar, aspects of IRD. This need has also been recognized
as a necessary step in isolating problems of service delivery
in the United States.

Integration...mean[s] that action which brings pre-

viously separated and independent functions and

organizations (or personnel, or resources, or clien-
tele) into a new, unitary structure; whereas
coordination...describe[s] various efforts to alter

or smooth the relationships of continuing, inde-

pendent elements such as organizations, staff and

resources.7/

Thus integration refers to structure while its behavioral

parallel is coordination.

Coordination

A combination of the complexity of IRD and the sensi-
tivity of some activities to complementary activities suggerts
that the need for cooperation and coordination in IRD projects
may be greater than in single-task, sipgle-sector projects.
Thus complexity and sensitivity make a concern for coordina-
tion a rmiajor management focus while the role of management
becumes even more important. This requires that the nature

of coordination be clearly specified.
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Coordination describes the type of manageria) _ehavior
required to produce the impact visualized by the designers of
an integrated project. The word itself provides a clue to
the behavior it describes --"co-" suagests joint or shared
activities while "-ordination" implies the ranking or the
establishment of priorities. Establishing priorities includes
consideration of the timing,8/ type, quality and magnitude of
resources applied and goods or services produced. It also
infers joint decisionmakirg and shared implementation res-
ponsibility. The joint effort refers to sharing resources

and information to guarantee the needed mix of goods and

services. The measure of coordinated activity is thus the
degree of information and resource sharing, while the measure
of integrated service delivery is the appropriateness (timing,
quality, type, magnitude) of the opportunities offered to

the target population.

For an integrated structure to produce the desired
results, then, a high level of coordination will be called
for. Thus, integrated strategies will be very dependent upon

informal decision networks and communication channels.

This implies that any examination of the organization
and administration of integrated rural development must pay
attention to both formal structural characteristics and
informal managerial behavior. The interaction between the
two and the relationship between that interaction and project

impact is the subject of this inquiry.



32

Since both structure and behavior and both formal and
informal relationships can be expected to influence IRD, the
state of the art should reveal what is known about how such
factors influence the linkagec of the conceptual framework.
Chapters Three, Four and Five present propositions9/ about
the role of these factors in providing solutions to the prob-

lems encountered in each of the three linkages.

SUMMARY

Chapter Two accomplishes two tasks: first, the process
of IRD implementation is conceptualized; second, a disutinc-

tion is made between "integration" and “coordination."

The conceptual framework characterizes IRD implementa-
tion as the conversion of resources into goods and services,
the use of those goods and services by target groups, and
improved welfare resulting from that usage. Each of the
elements in this sequence is depicted as a management objec-
tive and central problems related to each objective are
identified. The focus of this report is on those organiza-
tional arrangements and manageriali practices which help to

address the problems arising during that sequence.
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Integration is depicted 2s a characteristic of organiza-
tional structure -- an organization is integrated at the
lowest point where cross-functional responcibility appears
in the decisionmaking hierarchy. Coordination, on the other
hand, is presented as a behavioral dimension represented by
information sharing and resource sharing. These discussions
provide the background necessary to examine IRD implementa-

tion in Chapters Three, Four and Five.

NOTES :

1/  Robert Pirsig, Zen and the Art of Motorcycle Maintenance,
New York: William Morrow, 1374, p. 79.

2/ Charles A. Murray, A Behavioral Study of Rural Moderniza-
tion: Social and Economic Change in Thal Villages, New York:
Praeger Publishers, 1977, p. 96.

3/ Goods end services can be seen as "opportunity" for
villagers, whereas the new behavior can be depicted as "invest-
ments" by villagers based on project-provided opportunities.
This construct was, in fact, used by Murray, who attributed

it to John D. Montgomery. See Montgomery's Technology and
Civic Life; Cambridge: MIT Press, 1974.

4/ A line agency is a government authority responsible for

Implementing programs within one sector of activities (e.qg.,

agriculture, education, etc.) and having a minister or other

designated cabinet-level official occupying the highest point
in the hierarchy.

3/ For a sense of the definitional quagmire that is IRD,
see John M. Co'en, The Administration of Economic Development
Programs, Development Discussion Paper No. 79, Harvard Insti-
tute for International Development, October 1979, pp. 32-54.
Also see his "Integrated Rural Development: Clearing out the
Underbrush", Sociologia Ruralis (forthcoming).

§/ See pp. 2 - 3, above.
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1/ Robert Morris and 1lana Hirsch Lescohier, "Service Inte-
gration: Real Versus Illusory Solutions to Welfare Dilemmas,”
in The Management of Human Services, Rosemary Sarri and
Yeheskel Hasenfield, eds., Né 'Y6TK: Colombia University
Press, 1978, p. 23.

8/ One dimension of thisr is duration, e.g., two weeks of
Tarmer training versus a - ne-day training session. Another
dimension is simultaneous versus sequential activity, such

as training an irrigator asscciation and building canals at
the same time versus beginning training after the canals have
been ccmpleted. A third dimension is ace, e.g., how much is
done in a given time. I~ IRD programs, 1t is especially
critical to synchronize the pace and sequence of component
activities so that the overall result is complementary rather
than self-cancelling or out-of-balance.

9/ Preceding each proposition is ar, identifying number.

The Roman numeral indicates the chapter in which the proposi-
tion appears. The sezcnd figure indicates the order of propo-
sitions within each chapter. Thus, II1I-4 would identify the
fcurth proposition in Chanter Three.
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CHAPTER THMPEE

DELIVERING GOODS AND SERVICES

In this report, IRD programs, projects and sub-project
components are viewed as responses to deficiencies identified
in rural situations. Many people have rightly emphasized the
necessity fo- project and ministry staff to view their role
as respondirg to villager needs rather than simply expecting
villagers to respond in a sheeplike way to staff overtures,
advice or commands.l/ Although this is commendable, it does
not go far enouch. For staff to respond to villager needs
invariably requires delivering some combination of goods and
services. ioreover, as soon as the scale of the request
exceeds the ability of a single person to carry it out, then
it becomes necessary to organize and manage the efforts of
the actors involved.

Wher these efforts are being organized and executed, the
process used can be as important as the immediate results
achieved. This is so because services, materials and facili-
ties are not the ultimate cbjectives. Rather, they are
simply means to the further goals cf local response and self-
sustaining improvements in local well-being. Since it is
people who are at the core of these further goals -- and people
hold values concerning the desirability of alternative ways to
do things and they remember how they were done -- the service
delivery process can directly affect the achievement of those
goals.2/

Thus, service delivery is important for two reasons:
first, without it the more distant goals of response and wel-
fare will not be achieved; and second, the means through which
services are produced can influence response and welfare.
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However, many so-called "management” problems are actually caused
by inappropriate organizational designs3/ thus both design stra-
tegies and iuplementation tactics need to be examined. In order
to do so, this chapter identifies alternative ways of organizing
the delivery o - -~ s and services as well as successful tech-
niques to manage that process. More specifically, the first
sections emphasize organizational aspects -- project placement,
internal organization design, and relationships between a proj-
ect and external support organizations. Later sections look at
how management skills can be used to improve service delivery.
Discussions include managing information, human resources and
material resources. The management of technical assistance -~
an important aspect of many IRD endeavors -- also receives

specific attention.

Since the history of IRD covers many projects, many coun-
tries arnd many years, this chapter identifies numerous specific
examples of problems encountered and actions taken to either
deal with those problems or avoid others. The lengthy history
of IRD has also generated numerous controversies over the most
successful organizational design and implementation strategy.

The highlights of the debate are presented below. Here the inten-
tion is to present a set of general, overarching issues that
affect the various organizational and managerial considerations

presented in this and following chapters.

FOUR CONTROVERSIES

Controversies surrounding the design of rural development
programs focus on four dimensions. They are configuration,
complexity, size and certainty. Both sides of each controversy
are presented below.
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New Versus 01d

Cumbersome bureaucracies can make it very difficult to
deliver services to rural inhabitants or to obtain their par-
ticipation in program decisions or benefits.4/ A common
strategy has been, therefore, to bypass existing agencies and
Create a new government unit or beneficiary organization.

Proponents of this approach claim numerous advantages for
a newly-created structure focusing on a limited target area.
These advantages include the following:

o Supportiny the participation of rural people in
project Jdecisions and activities:

® Side-stepping permanent agencies or local organi-
zations which may be hostile to the internded
clientele;

o Avoiding oppressive bureaucratic controls and
getting the job of delivering goods and services
done;

o Supporting the use of experimental and analytical
methods incompatible with established bureau-
cratic procedures;

) Providing a training ground for creative leader-
ship which otkerwise could be stifled in overly
bureaucratic settings;

° Allowing measurement of impact in a target area
and providing accountability; and thus

° Simplifying the funding process and reinforcing
donor control.

One variant of a new organization is an autonomous project
management unit. This is based on an engineering model of
efficient operation which has been used for many decades to
build roads, buildings, harbors and other physical infrastructure.
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Opponents of this model, however, consider both the
approach itself and the thinking behind it to be major weak-
nesses in present policies and strategies. Critiques of new
agencies and autonommous managzement units stress the following
items:5/

° Independent units are outside civil service regula-
tions and their higher salaries drain line agencies
of the r most qualified personnel, thus further
weakening already weak organizations;

® New agencies do not have established public
clienteles or the ability to defend themselves
against the encroachment of permanent institutions
and thus inte.agency conflict and greater ineffici-
encies may result from their creation;

® Discrete projects are temporary efforts which are
not capable of producing long-run . Mprovements in
the capacities of permanent institutions and thus
they reinforce short-term direct action at the
cxXpense of true development;

® Rural landscapes are already crowded by an excessive
number of agencies and organizations thus the chal-
lenge is to make them work rather than to increase
the competition for resources and clients;

® Temporary projects perpetuate a dependence on out-
siders bypassing the system thus reinforcing dis-
belief in the ability of the system to deliver the
goods; and

® Time-bound projects cause personnel management
problems because staff see their positions mcre
as stepping-stones than as long-term committments.

Proponents of using existing governmental bodies to imple-
ment rural development programs focus on the need to build local
capabilities so that development can become a self-sustaining
enterprise. Moreover, they see the "quick results" mentality
of the independent management unit as one of the obstacles to
eventual success. In their minds, established institutions
must be used to ensure that creative initiatives become a
more permanent feature of rural environments.
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Simple Versus Comprehensive

Simplicity is the key to succecs. In resource-deficient

environments, complexity is likely to produce failure because

it makes high demands on precisely those human skills and

material resources which are in short supply. Consequently,

rural development strategies Ltased on comprehensive multi-

sectoral programs are unfitted for poverty-cargeted efforts.6/

Moreover, by attempting to do too much too quickly the result

is often high expectations combined with low performance.

The

"simple is optimal" school argues that current donor

practices for project preparation respond more to bureaucratic/

technocratic needs for high-cost, methodologically sophisti-

cated and faddish designs than to the needs of rural villagers.

In other words, complex designs provide more employment for

donor-agency bureaucrats and Western technicians than for

peasant farmers.

The advantages of simple abproaches are considered to be:

A greater probability that local management capacity
will be adequate to implement them;

A greater probability of replication since they do
not overtax scarce resources;

A greater chance for beneficiary participation
because they are more understandable to rural
people;

A greater likelihood that benefits will become self-
sustaining because there is less vulnerability to

lack of complex environmental support functions;
and

A higher degree of local control and independence
from external experts and powers.
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Opponents of "simple is opt:mal” contend that complex
problems require complex solutions; since there is an intri-
cate web of constraints which suppresses rural develcpment,
solutions must focus on the entire web rather than just indi-
vidual strands. For example, long-term increases in farmer
well-being may require reforestation of denuded slopes,
feeder roads, storage facilities, strengthened local organiza-
tions, population planning, new marketing practices and health
science knowledge as well as the fertilizer, seeds and plant-
ing methods which increase crop yields. Ignoring any one
strand can negate the entire effort and may even cause damages
that result in conditions worse than the original situation.
Thus, multiple-function, complex programs are appropriate
responses to rural realities. This is the logical foundation

of "integrated rural development."

The strengths of more comprehensive and complex IRD pro-

grams are that:

) They focus on problem webs rather than on discrete
problemes;

° A mixture of professional disciplines improves the
likelihood of accurate and appropriate responses;

) A simultaneous capacity-building process strengthens
more than one dimension of a rural environment;7/

° A willingness to attack the complexity of rural
environments, rather than offer false hopes for
simplistic solutions which are unlikely to have
more than isolated effects, improves chances for
success;
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) They create the opportunity for local administrators
to gain experience in managing complex relationships
and organizational processes; ani

) An incentive for building cooperative relationships
among the many agencies and organizations responsi-
ble for discrete development activities is provided.

Thus, both simple and complex approaches cre arguably more
realistic and more capable of facilitating self-sustaining
change processes. Moreover, the arguments apply to both pro-
gram and local organizational levels. For example, complex local
organizations seem to have more staying power in Asia, whereas

single-function ones work best in Africa and Latin America.8/

Small Versus Large

A variant of the "simple is optimal” slogan is the "small
is beautiful” motto.9/ Although smallness does not guarantee
simplicity, nevertheless, it does make simple approaches more
likely and it can have similar results. Just as simple pro-
grams are more fitted to areas with low absorptive capacity, so
too, programs with small budgets may be more easily absorbed
by rural government structures and user associations. In fact,
the claims for the superiority of small-scale endeavors paral-

lel the arguments for simple ones.

Arguments for large programs, in terms of both budget and
area, also parallel the reactions against "simple-mindedness.”
The "small-mindedness" opponents stress two dimensions. First,
operations with small budgets get low priority in bureaucratic
battles. Consequently, a retreat to low level efforts runs
the risk of no effort at all. Since the bureaucratic energy
required to plan, approve and implement multiple low cost proj-
ects exceeds than needed, to launch a few high cost ones, such
an approach is administratively "inefficient." Moreover, the
+igibility of large programs makes them politically attractive.l0/
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The second objecticn tc smallness emphasizes geography
rathern than budget. Fromr this perspective, most area-based
development projects fncus on inappropriate boundaries.

Although marketing centers and intermediate cities lie outside
the limits of most area development projects, migration, trans-
portation, revenue generation and rescurce transfers between

them are important factors arffecting project su-:cess. Thus,

until the integration of the rural-urban continuum occurs,
projects are not likely to attack the real web of constraints.ll/

This geography-based criticism of "small is beautiful" also
implies that the organizational placement cf development pro-
grams should favor subnational or national agencies with a
broad enough coverage to encompass the important areas. 1In
cases where present administrative boundaries are inappropri-
ate, new agencies focusirg on river basins or market areas are
warranted. Thus, the large program perspective encompasses

budget, area and administrative hierarchy.

Blueprint Versus Process

The typical approach to rural development planning and
implementation treats a program design as a blueprint to be
followed by managers. Since the design emerges from a con-
centrated pouring of high-level technical expertise into
feasibility studies and appraisal teams, it is often considered
to be the most authoritative estimate of what is possible.

In addition to embodying technical authority, the design
also functions as a negotiating instrument. Project agreements
form a contractual bond between donors anAd recivients. This
allows donors to demonstrate accountability to their constitu-
ents by identifying the connection between expenditures and
mandates. Moreover, it defines the respective roles of the
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various actors in the implementation process and requires for-
mal amendment to alter that process.

Thus the combination of authoritative and contractual
dimensions of program designs results in their being treated
as blueprints to be followed. The advantages of this perspec-

tive include the following:

° When technologies are tried and certain, a blue-
orint approach improves the likelihood of efficient
execution of tasks;

o When procedures, mechanisms, magnitudes and sub-
stance are defined in the bedinning as binding,
greater attention will be paid to making the
design as good as possible;

° When designs receive serious consideration it
improves the probability that public funds will
be wisely spent and lowers the likelihood that
donors will be accused of supporting slipshod
activities;

° When designs emerge from detailed feasibility
studies it is easier for donurs to allocate their
scarce resources by choosing the best designs
for funding: and

° When designs are detailed at the outset it is
easier to hold management accountable and to
ensure that resources are not diverted to other
uses.

Althoug’ the blueprint approach has a long and fairly
successful history in the construction of large-scale site-
pound infrastructure, the advent of dispersed service delivery
activities and IRD programs has raised questions about its
universal applicability. The alternative which has emerged
from these questions is called a "process" approach.

To understand the process alternative, it is first neces-
sary to examine the criticisms leveled ai: the blueprint model.



The major critique of blueprinting is that it assumes that
solutions to problems are known and that projects are merely
vehicles for applying them. Wwhen such projects fail, blame is
generally attributed to poor management rather than to the
inadequacy of the design itself.l2/

Unfortunately, critics arque, the world is not so simple
as the blueprint model suggests. First, what appears to be a
certain technology or an appropriate implementation strategy
during design may subsequently appear unsatisfactory. Second,
the situation for which a project was designed may change
during implementation and locking management into a rigid
design may make it impossible to successfully respond to such

changes.

Additionally, the process of true development can be seen
as one characterized by learning by innovation and by building
the capability to deal with new situations -- not as the auto-
matic and endless repetition of predetermined solutions. From
such a perspective, a blueprint strategy exemplifies attitudes
and practices which obstruct self-sustaining development.

Thus, when the uncertainty of social technologies and
rural environemtns is combined with a capacity-~building view
of rural development, a flexible, adaptive, learning-oriented
approach is needed. This is called a process model.

The elements of a process model vary among individual
programs -- some are more process-oriented than others. Never-
theless, general characteristics of a process orientation
include the following:

) A design broken into discrete jphases;

) A large amount of short-term technical assistance;
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° An emphasis on action-oriented training among
both staff and neficiaries;

() A use of temporary task forces;

) A reward system consistent with a learning
orientation;

) An applied research component ;

) A learning component, such as a "rolling"

regional plan; and

° A redesign orientation, such as periodic revis-
ions of project organization, project objectives
and job descriptions of project personnel.

This is the basic alternative to a blueprint approach to
organization desicn and program implementation. Although the
depth of experience with process approaches is less than with
blueprinted investment strategies, the strengths and potentials
of the process model appear to be the following:

[ A process strategy is rooted in dialogue with
rural villagers and thus it is more responsive to
rural potentials than the technically-oriented
blueprint;

° A process approach allows variation through both
time and space ard thus is more likely to reach
subsets of the .arget population and to adapt to
political, social, economic and physical changes
which occur during implementation;

) A process model is based on learning and capacity-
building and thus it is well-fitted to the pro-
motion of self-sustaining development dynamics;

) A process approach transfers "ownership" of the
program to implementors and thus it Creates an
environment supportive of innovative problem-~
solving rather than routine application of pre-
determined solutions; and

) A process strateqy makes it po3ssible to avoid
negative side-effects by discontinuing design
dimensions (technology, organization, goals,
etc.) which are determined to be inappropriate.
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In response to the high levels of uncertainty inherent in
social systems and rural environments, then, a process-focused
strategy has been articulated as an alternative to the blue-
print model of service delivery.

The pros and cons of these general strategies should ke
kept in mind as we examine the tradeoffs common to organiza-
tional structures and Management practices in more detail.

EXTERNAL ORGANIZATIONAL STRUCTURE

Regardless of the general strategy selected, two issues
must be resolved during the macro-design of organizational
arrangements: first, an appropriate organizational level for
the intervention must be determined; and second, an appropri-
ate institutional host for the effort must be chose:.

Each choice involves tradeoffs. 1In the case of level,
the decision can be based on local context, Project priorities
and the advantages and disadvantages of centralization (inte-
gration with authority at a high level) versus decentralization
(integration with authority at a low level). The selection of
the host organization can also be based on local dynamics and
Project priorities as they relate to the strengths and weak-
nesses of the four most common placement strategies.

This section identifies the options available to organiza-
tional designers and Presents a summary of the tradeoffs inher-
ent in each alternative.
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Level of Centralization

A basic question to be answered during the establishment
of an integrated service delivery strategy is "At what hier-
archical 1l¢vel should integration occur?" IRD efforts range
from the lowest level, e.g., m:ltisectoral training for
village-~level raraprofessionals, to the highest, e.g., a
cabinet-level coordinating committee for IRD.

The choice of an appropriate hierarchical point to provide
an integrated focus is tied to the relative advantages of
centralized versus decentralized decisionmaking. Some of the
tradeoffs are well established. For example, a centralized
decision structure tends to overload formal communications
systems and it requires more infrastructure and resources than
does a decentralized structure, if decisions are to be made
within a similar time span. It is also known that decentral-
ized structures require more elaborate informal channels.
Thus, the tradeoffs in this case are relatively certain and
defined.

Other tradeoffs, however, are less clear. For example,
Some research suggests that top-level administrators tend to
make better decisions about linkages with outside organiza-
tions, though different studies conclude that a combination of
decentralized decisions and multiple communication channels
facilitates interorganizational cooperation. Thus, conflicting
reports indicate that some tradeoffs are not yet clearly
defined.

Additionally, culture and history influence the appropri-
ateness of a decision structure and intervention level. For
example, balances of power between ethnic groups, and cultural
Preferences for autocratic versus participatory decisionmaking
are factors which affect the relative acceptability of central-
ized or decentralized organizations.l13/
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Potential tradeoffs between integration at high or low
organizational levels are noted in Figure 3-1. It must be
remembered, however, that although integrated rural development
implies a more decentralized strateqgy, the choice of level is
not independent from the choice of host.

Organizatcional Flacement

The placement of an IRD effort is also a macro-organiza-
tional concern. Expanding on the discussion in the previous
section, the four basic choices for structuring a more or
less integrated delivery system are:

o Using a lead-line agency with cooperative
agreements between 1t and other sectoral
agencies (e.g., the Philippines' Libmanan/
Cabusao integrated area development project);

) Working at a program level through a sub-
national government unit such as a region
or province (e.g., Indonesia's provincial
development program) ;

) Operating through an integrated development
agency which is a permanent organization
deriving its authority from a president's
office (e.g., Mexico's PIDER); or

) Establishing an autonomous but temporary
project management unit (PMU) to deliver
integrated services within a specified but
limited geographic area (e.g., Liberia's
Lofa County agricultural development project).

There are numerous tradeoffs involved in the choice of
pPlacement strategy. For example, limited area development
efforts have the advantage of providing a delimited catchment
area where impact can be more readily identified and hetero-~
geneous conditions can be minimized. Such project approaches
can avoid artificial ecological, ethnic or economic boundary
divisions such as provinces, districts or regions. In fact,
limited-scope, area-based projects provide a successful
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strategy for promoting participation and avoiding control-
oriented burcaucracies not overly sympathetic to rural poor
beneficiaries.lﬁ/

Temcorary PMUs also have the advantage of a limited 1jfe-
span. Although this creates Personnel management problems, it
is cempatible with the high level of uncertainty inherent in
the development process. Since the most effective strategies
and technologies are seldom known at a project's inception, it
may be advantageous to use organizations that can disappear
rather tharn continue to promote a failed strategy which has
become a vested organizational ideology.lé/

However, an argument can also be made that if integration
of services is to be a more permanent feature of rural environ-
ments, then a program-level effort, grounded in established sub-
national government entities, is required. Thus, the question
of placement is not simple: it must be based on local circum-
stances as well as particular priorities and can be seen as a
step in a strategy of sequential placements. And it follows
that eventual choice will largely determine the immediate set
of interoragarizational dynamics and coordination problems
besetting managers.

The major tradeoffs embedded in alternative placement
strategies are summarized in Figure 3-2. Actual IRD projects,

however, do not always conform to these four pure types.

Field Complexity

Field situations are often mixtures and permutations of
the four placement options identified in Figure 3-2. For
example, the Provincial Area Development Program in Indonesia
focuses both on improving integrated Planning capabilities in
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provincial governments and on supporting short-term income-
generating activities in small target areas. Since it works

as an adjunct to provincial planning bodies but is implemented
through the Ministry of Home Affairs, it is a mixture of the
first twe alternatives. 1Its subproject income-generation aspect
also introduces some of the characteristics of the fourth

alternative.

The Bicol River Basin Development Program and its associ-
ated integrated area development projects in the Philippines
offer another mixed example. The program-level focus is embod-
ied in a planning and monitoring unit which serves an ecological
zone (the river basin) that overlaps subnational administra-
tive boundaries. This unit has its own line-item in the
national budget and draws its authecrity from a cabinet-level
coordinating committee and the preside-t's office. This
represents the third strategy. On the other hand, the Bicol's
smaller area-based project efforts use a discrete project
management unit within a lead-line agency but with cooperating
personnel assigned from other functional ministries. For
example, the Bula-Minalabac project is irplemented through the
Ministry of Agrarian Reform but also uses personnel from the
Ministry of Agriculture, the Ministry of Local Government and
Community Development and other functional agencies. Thus,
characteristics of Alternatives 1 and 4 are also evident.

Such mixtures can complicate the management process by con-
fusing authority relationships and increasing resource dependency.

Resource interdependence

As the examples illustrate, field situations seldom approxi-
mate true integration, where all those performing different
sectoral services are encompassed by a unitary command with a



a program or project manager at its apex. Consequently, much
management time and energy are devoted to horizortal coordina-
tion between the primary implementor and the cooperating
agencies. Since both the nature and magnitude of problems
encountered during management's attempts to coordinate activi-
ties are partly determined by resource dependuncy, the question
of placement is intimately related to the tradeoffs between
autonomous and interdependent resource contrel. The following
propositions highligyht some effects of using multiple sources
of people, equipment, facilitie~ or funds:

ITI-1: If project personnel and funds are controlled
by external actors, there will be less flexi-
bility in influencing other actors.

III-2: If a project manager's power to reward and
punish supporting oxrganizational units and
personnel is low, conflict will increase and
it will ne mcrc difficult o orchestrate
coordinated esfortes.

Thus, the net effect of organizational strategies based on
multiple sources of resources, and relying on coordination
instead of integrated resource control, is increased manage-
ment difficulty.

This articulation of the costs and benefits associated with
varicus placements for IRD activities highlights the importance
of interorganizational relations. It also suggests that the
distinction between "integrative" and "coordinative" organiza-~
tional designs is useful for uncovering cne of the reasons for
many common problems in IRD implementation -- inadequate atten-
tion to the consequences of external organization arrangements.16/

Management problems plaguing IRD project managers, however,
do not all derive from poorly designed or non-existent external
arrangements. Some are created by internal organizational
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dynamics resulting from the nature of and relationship among
Project subunits.

INTERNAL ORGANIZATIONAL STRUCTURE

relationship. For example, a ministry decision to centralize
vehicle control can lower the ability of a district office to
continue to informally provide most of the transportation for
a small mulci-agency project. Although the reasons for the
decision may be unrelated to the Project, the effect on it
could be drastic.

This chapter, then, must also be concerned with the inter-
nal decision structure of IRD projects or of the agencies
cooperatively running tnose pProjects. This concern is based
on the fact that interorganizational outcomes are determined
by intraorganizational decisions.

In this section, three alternative criteria for determin-
ing project subunit configuration -~ function, area, and
clientele -- are discussed. Two major organizing strategies ~--
Support and control -- are also presented. Finally, the
relationship between staff and structure ijis discussed.

Organizing Principles

The most common way of dividing organizations into sub-
units is to classify the different things that people do. This
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is called organizing by function. For example, the Project
Management Unit (FEMJ) of an IRD project might be divided into

the following divisions:

° Monitoring and evaluation;
° Finance and accounting;

° Training;

® Agricultural services;

° Research;

° Procurement and logistics;
o Land develcpment;

° Cooperatives/credit; and
° Road building.

Similar functional classifications are common in PMUs
throughout the 2eveloping world. One variation on this pattern
is found in the Bicol River Basin projects in the Philippines.
Here most pr>jects emphasize irrigation infrastructure and the
practice is to split staff into two basic divisiors baced on
whether the primary focus is on objects or people. The two
divisions are called "physical development" and "instituticnal/

agricultural.”

Line agencies, of course, are functional by definition and
their internal structure follows this general approach. Indeed,
this is a classic organizational principle. Its main advantage
is an attempt to provide direct accountability for activities
combined with an attempt to minimize functional overlap. Addi-
tionally, in functional organizations, different units tend to
establish communications with different envirormental orgari-
zations which support them. For example, in a ministry of
agriculture, extension and personnel divisions may have university
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connections, while procurement and maintenance divisions may
have contacts with importers and manufacturers of equipment.

Although a functicnal perspective is often depicted as
traditional, it does point out that expert consultants can
become caught up in the fads of the day and may forget that
mixed and competing functions residing in one unit can cause
problems. For example, an agricultural extension agent with
a dual function of disseminating information and managing
credit repayment is a result of faulty design. In such a case,
little information will be "extended" because farmers sighting
the agent will not know which function he is performing. In
this situation, the most prudent course of action for a delin-
quent debtor is to avoid contact. The effect on project per-

formance is obvious.

In other situations, the effect is more sub%le. For
example, a ditch tender in an irrigation scheme mey be charged
with the collection of data which is unnecessary for the per-
formance of the job. Rotation schedules, water levels and
ditch conditions are necessary data; crop yields are not. 1If
a ditch tender or watermaster is burdened with the collection
of vield data, two problems may result: first, time may be
diverted from the main task and then project performance will
suffer; and second, due to the peripheral value of the yield
data, it may be collected in a sloppy manner and then higher
level decisions will be based on faulty information. Thus, the
basic need for an appropriate functional division of labor is
not always followed in IRD project designs.l7/

A specific example of this is in Colombia's DRI program
where extension agents were given the dual responsibilities of
providing technical assistance and programming the credit
extended by the Caja Agraria. The latter entailed drawing up
farm plans and completing all of the necessary paperwork
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involved in the extension and supervision of the credit. These
extension agents have been spending so much time carrying out
the credit responsibility, however, that they have not had the
time to provide sufficient technical assistance to the farmers.
They have been concentrating on credit extension rather than
technical assistance because the goals of the former are more
easily measured. Each extension agent must complete a given
number of credit plans, each of which takes approximately four
hours, and the incentive structure reflects this emphasis. On
the other hand, providing extension asgistance, since it is not

as easily quantified, receives a lower priority.

A second way to determine the basic units of a project
organization is' to build it on geographic divisions. This is

called organizing by area. Sometimes a project's environment

dictates this approach. For example, island naticns in south-
east Asia (such as Indonesia or the Philippines) may place
sub-project teams in different spots isolated from ear‘h other.
In other places (such as Malawi. Zaire, or Brazil) the prox-
imity of different ecological zones (riverine forest, savannah,
arid lands, alluvial flood plains) may make it more practical

to have semi-autonomous teams serving each zone. This is illus-
trated by the TRDP in Jamaica, which has two teams placed in

non-contiguous watersheds.

The danger of a spatial approach is one of duplication --
each area team may be staffed with its own accountants, etc.
One strategy to avoid such duplication is to centralize some
routine functions within a PMU or subnational/national office
and base service delivery units on areas.l18/

A third basic design approach is organizing by clientele.
If an IRD target population encompasses both nomadic and
sedentary groups, then an effective service delivery system
must take this fact into account; mobile units or seasonally-
staffed fixed units along migration routes may separzte
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technical teams serving nomads from thoge serving settled
groups. In other projects, different staff may be required in
order to deliver services to women, as oppused to men. Some-
times a focus on different ethnic groups coincides with geo-
graphic divisions and the organizing principle is not so
obvious,

Wken two separate clientele groups are served by the same
unit, the level of conflict and confusion is raised and manage-
ment is made more difficult. A successful way to rectify this
situation is to assigr responsibility for each target group to
different units. Such a divided focus, however, should not
be based on etiinicity unless the ethnic division coincides
with another factor such as the above examples of mobility

2nd location,

A better type of clientele focus is represented by a divi-
sion based on economic or class interests. For example, one
agricultural extension team could concentrate on serwvices to
rubber estates, while a second team could serve smallholder
rubber schemes. This allows each group to concentrate on the
particular needs or its clientele, and lowers the conflicting
demands on the strategy, time and limited resources of each
unit,

This discussion of organizing principles supports tuwy

pPropositions:

III-3: If organizational units are based on clients
with common economic, rather than geographic
or ethnic interests, they will be more effec-
tive at delivering goods and services.

III-4: If organizational units are matched to cli-

entele groups or environmental support organi-
zations, on the one hand, and to technical
functions, on the other, then problems arig-
ing from improper organization will be
minimized.
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Divisions of costs and supervision are major issues block-
ing cooperation among units and organizations. This reflects
common problems encountered during both internal and external
organization design exercises. Furthermore, it introduces the
very important role of organizing strategies and their effect
on decisions, conflicts and project impact.

Organizing Strategies

There are two basic strategies that can be used to
approach interactions between an organization and its compon-
ent parts. The first is control and the second is support.
The choice of support or control approaches to a project sub-
unit can be based on a number of criteria, such as:

) Potential for regative environmental impact;
° Potential for benefit diversion;

) Confidence in staff;

) Degree of interdependence between units; and
® Role of unit in relation to external organi-

zations or actors.

Using such criteria can suggest whether management control
is wise or whether it is best to give the particular unit free
rein and act mainly as a supportive backstop for its efforts.
For example, a need for greater control would be indicated by:
a high possibility of the unit's operations creating human or
physical) environmental damage (schistosomiasis, death, blind-
ness, crosion, etc.); a high probability of benefit diversion
(equipment improperly used, credit to non-target populations,
etc.); low confidence in the people running the unit; a high
interdependence, either serially or simultaneously, with the
activities of other units; and unit responsibility for



controlling antagonistic outside organizations (military liai-
son section, commercial land-clearing organizations, marketers
of chemicals, etc.)

Each major project function suggests an organizational
component with some degree of autonomy and resources. The pri-
ority given to each function is reflected in staffing, equip-
ment and facilities. Although technical considerations domin-
ate the range of units, task difficulty and project priorities
determine the relative budgetary strength and operational inde-

pendence of each unit.

Additionally, the organizing strategy influences the proj-
ect's relations with its environment. Building up one section at
the expense of another strengthens the internal role of the
stronger unit and increases the likelihood that the range and
nature (control or support of external actors) of its activities
will shape organizational character. It can also lead to
imbalanced operations when one unit forges ahead while others
struggle to keep up, and the mix of goods and services "disin-
tegrates.” Job descriptions, reporting procedures, staffing
levels, equipment and supply stocks, recruitment criteria, the
location of decisionmaking authority and the control of equip-
ment and funds should all be developed with this in mind.

Moreover, the internal design affects the ability of proj-
ect managers to devote time to external relationships:

II1-5: If there is one deputy project manager responsible
for internal management, then the project manager
can concentrate more effectively on external
relationshins.

The vacancy of this position has hindered implementation of the
IRDP in Jamaica.
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Liaison Roles

Due to the complexity of IRD designs and the need for
coordinated operations, liaison roles are often established.
Sometires a committee is given this function, such as a project-
specific Country Coordinating Committee in Liberia, or a Com-
posite Management Group or Area Development Committee in the
Philippines. 1In other cases the function is assigned to an
individual position such as a project monitor in a program

office.

There are advantages and disadvantages to both of these
strategies. 1Individual liaison positions are often caught in
the middle, with no authority to make decisions and no inde-
pendent resource base. Committees, however, may also be com-
posed of members without authority to make commitments. Con-
sequently, liaison roles often lead to information-sharing

without resource-sharing.

A third strategy for promoting coordination is to budget
funds which allow extemporaneous, temporary task forces, to
help rectify design mistakes. Such task forces can be tech-
nical (e.g., government engineers without major physical design
capability in the field redesigning irrigation system compon-
ents in a project) or managerial (e.gq., organization development
specialists working with staff to improve communication diffi-
culties) .19/

Task forces may be drawn from permanent IRD staff, they
may be composed of short-term consultants from outside the
project, or they may be a combination of the two. Due to
their temporary nature and their task orientation, task forces
are potentially more flexible than committees or liaison posi-
tions. However, the temporary nature of this approach can be
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costly, in terms of low impact and uncertain follow-through if

influential actors are not included in the activity.

Nonetheless, temporary task forces do provide a mechanism
to overcome the effects of overzealous ciesigners who are
overly specific on how coordinating committees should act, and

exactly when and how units should interelate.

I11-6: If all relationships are 'blueprinted' in the
design of an integrated rural development
project, the frequency of interaction may
increase, but also a feeling of powerlessness
among staff may be created which, in turn,
may produce token or debilitating relationships.

111-7: If committee activity is to facilitate IRD
implementation, then coordinating committees
must contain members who control the resources
required.

A fourth strategy is the establishment of dual reporting
requirements. For example, staff in a land settlement division
may report to both an IRD project manager and to the Ministry
of Agrarian Reform. Although theoretically this provides a
strong link between cooperating organizations, experience in
such divergent places as Honduras, the Philippines and Tanzania
suggests that it may be a source of difficulty rather than a
workable solution. The determination of a reporting format,
and the resulting paperwork burden can produce a diversion of
energy, decreased performance and friction. This is especially
true in interagency settings using coordination strategies and
in locations with a history of interorganizational conflict.

As an internal liaison strategy within an integrated PMU, how-
ever, this approach has been useful. An example of this is the
Lilongwe Land Development Programme in Malawi.
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The fifth strategy is the use of management methods rather
than organizational relationships. Such techniques as organiza-
tional responsibility charts, bar charts or network analyses
can all be used as a focus for joint planning among cooperating
staff. Periodic meetings and on-site staff training programs
also fall into th.s category. Each of these management methods

has provided positivc results,

Staff Structure

Organizations are not pre-engineered, scatic, mechanistic
blueprints for service deliverv. Rather, they are dynamic
combinations of human and material resources interacting with
multiple objectives. Thus, the "people" factor is important.

Although donor-designed projects often assume that posi-
tions will be filled by "heroes on horseback," actual staff are
not always the most qualified and they seldom receive ade-~
quate support or attractive terms of service. Consequently,

IT1I-8: If programs require high levels of compe-
tence, skillful interorganizationai coordi-
nation, or sophisticated management methods,
then they are less likely to deliver ade-
quate, timely mixes of goods and services.

In defense of a poor performance record, field personnel
often complain that units are understaffed or that poor office
locations and designs inhibit performance. Organizational
research20/ suggests, however, some very different propo-
sitions:

I11-9: If organizational units are slightly under-
staffed, they have fewer territorial battles
because there will be niore than enough
activity to go around. Overstaffing, however,
increases territorial battles.



II1-10: If organizational units are slightly under-
staffed, there will be increased participa-
tion, a higher sense of self-competence and
2 greater tendency to accept new members

into the group.

Additionally, the physical layout of an office can be used to
affect performance.

I1I-11: If friendship or supportive social patterns
exist they can be reinforced by removing
spatial/physical barriers. Conversely, the
presence of spatial/physical barriers will not
mitigate existing friction and conflict.

Internal organization design, then is likely to be domin-
ated by such considerations as organizing principles, strate-
gies, liaison roles and staffing patterns. Once the organiza-
tion is specified for the first time, project evolution begins.
This is the point where designs confront dynamics -~ management
behavior. The next section of this chapter focuses on ways to
manage a vital project asset: information.

MANAGING INFORMATION

A manager's organizational position is indicated by a
combination of resource access and information access. More-
over, an organizational structure can be defined by tracing
information flows. The following analogy suggests the inter-
dependence of information management and project organization:

An appropriate management information system
is like the nervous system of an animal; its func-
tion cannot be understood without also knowing
the skeletal and muscular etructures. For example,
if a serious burn is to be avoided, there should be
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a short-circuit mechanism which sends a message from

a fingertip directly to the muscle which can move a
bone which will remove the finger from a hot stove.
The message should not go all the way to the brain

for processing and then be sent back down; the brain
can be informed later. To design the short-circuit,
however, it is necessary to know which muscles control
what motions of which bones and which way the joints
allow the limbs to be moved.

If organizational decision processes are examined
this way, we often find that, in order to move a proj-
ect finger, the entire body of a ministry must be
criss-crossed with messages. This indicates that the
information needs of present organizational arrange-
ments will impede performance. The first step in con-
structing a management information system, then will
be to bring about a more workable organization of the
interactions between different levels and units. 21/

The problem, then, is that systems for data collection
and analysis are often structured as project addends; that is,
as evaluation units with separate staff, a separate budget,
and a place outside the normal decisionmaking structure. Data
identified for collection seldom result from an assessment of
the needs of project decisionmakers. The starting point is
not to ask what is needed by whom for what purpose; rather,
farm management surveys, for example, are carried out because
“everyone knows farm management data is neceded.” Consequently
few data collection systems feed relevant information to
decisionmakers in a timely manner. Yet only if this occurs
does information become a useful project resource.

Information as a Resource

The value of skillful information management, as it is
presented in this report, is related to the framework used to
depict IRD implementation. Good information is relevant
information used to accomplish the following objectives:
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[ Delivering gocds and services to rural populations;

° Supporting the use of those goods ané services by
rural people; and

o Improving villager welfare.

Information systems that do not collect data useful for these
purposes, or information users who manipulate information for
other ends, such as self-aggrandizement or the extension of
bureaucratic control, are obvious problems. However, without
understanding the varying perceptions of useful information,
there is little chance that workable information systems will

be incorporated into organization designs.

Although information is needed by a wide variety of individ-
uals, their needs are not the same. For example, in an agri-
cultural project, farm families must have a basis for deciding
whether to accept the recommended changes in their farming
systems -- a decision that entails certain risks. These individ-
uals become more than a target group to which acricultural exten-~
sion staff must impart their knowledge. Rather, they are criti-
cal project decisionmakers who need selected information for

their own management purposes.

Project management, on the other hand, will need to track
the flow, distribution and use of resources in the project
area. By definition, a good project manager will quickly
recoyrize the information needed to make decisions and will
then find ways to obtain it. Because of physical proximity to
project activities, these information systems are likely to be
less costly, rigorous or formal than those that outsiders such
as central government or donor staff would desire.

Outsiders are likely to call for more costly systems that
are unassailable on methodological grounds but often j.rrelevant
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or even detrimental in relation to local practices and con-
straints. It is not unusual for donors to require analyses
that demand a precision of data and a level of effort that is
frequently beyond the capacity of local staff and largely
unne:essafy for efficient management and project assessment.
Central government personnel often request data which are used

to assert central control over project decisions.

Information is a source of power and control. The manner
in which it is used -- whether disseminated or not and to
whom -- may result in the diminution or enhancement of power
and control of the original holder. For instance, project
managers may be reluctant to share information which would
invite the criticism and second-guessing that they would sooner
avoid. This does not mean it is in the interest of a project
manager to obstruct the flow of infosrmation to outsiders;
obstructionist behavior has its own costs. It does mean, how-
ever, that a project manager may understandably assign formal
information collection activities a lower priority than out-

siders might.

Potentiil financial gain can also affect data collection
and dissemination decisions. Examples include withholding
information about road construction plans and then collecting
information about land tenure along a project's roadway, so
that land can be bought cheaply and sold at a higher price.

There is also an important relation between information
use and career advancement within an organizational structure.
Field staff report farmer visits which they did not make in
order to bolster their performance ratings; project staff and
ministry bureaucrats camouflage poor performance information
about themselves to enhance their own prospects for promotion
and transfer.
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This discussion yields the proposition:

ITI-12: Since information access often provides power,
alternative approaches to formel data collec-
tion will be more or less effective depending
upon the placement of collection and analysis
functions in relation to organizing strategies.

Informat.on Needs

Much of the information needed for IRD decisionmaking will
not be available unless anticipated and collected in advance.
Anticipating information needs is no simple task, and managers
and policymakers, despite their ever-present needs for inform-
ation to deal with ongoing crises, are notoriouslv bad at such
anticipatory activities.gg/ In addition, data requirements
that are over-specified can result in an overload of irrele-
vant data. A typical case is the Special Rural Development
Program (SRDP) in Kenya. An assessment of this elaborate sys-
tem after its first year of implementation identified numerous
problems;g}/ much of the data collected were not relevant or
used, and there was little chance that the system could be

sustained.

The issue of anticipating information needs also relates
to the question of specifying collectable information. One
review of information activities of U.S. Federal agencies

concluded:

Time and time again, federal agencies at the top have
tried to impose nation-wide data systems; they have
always failed. They have failea because of the very
limited possibility of forcing the operating bureau-
crats to provide data in which they were not interested
and because of the complete impossibility of forcing
them to make the data accurate.... The paradox that
was never solved was that the simplest data system that
could be designed was far more complicated than the
most complex that could be executed in the field. 24/
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Based on bad experiences sach as these, some useful
sequential guidelines have merged from recent work in develop-

ing information systems. Suggested stages include:

° At the start, ke sure that there is a need for
something different from what is ongoing and
that the interest and capacity for modifications
exist, that is:

- Never undertake any new data collecticn
effort without doing an inventory of wlat
formal andé informal data are already
availapble;

- Never undertake any new data collection
effort until a determination has been made
of what intormation decisionmakers are
currentl ' using;

- Never undertake any data collection until
specifying how each piece of information is
to be used; and

- Never collect any information until the
costs of collection and analysis lfave been
budgeted.

) After the above have been established:

- Detennine the decisionmakers in need of
information;

- For each decisionmaker, determine informa-
tion needs in the context of their potential
use; and

- Because an understanding of the decision
process is a complex and long-term process,
the initial identification of relevant data
will be far from perfect; the project design
must be flexible enough to re-define the data
to be collected and analytical tools to be
applied.

When this is undertaken, external information flows,
organizing principles and organizing strategies must all be
taken into account. If this is not done, the information
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specified may not lead towarsd IRD objectives -- the nervous
sygter may not fit the animal.

Collectiun and Analysis

The colle~tion of information, particularly if accompanied
by an cffort to employ a scientific method for analysis, is
extremely costly if not impossible in many developing countries.
This means a high emphasis should be placed on the collection
of central, as distinct from "related," information. Focusing
on central information is most easily accomplished by high-
lighting the critical stages in the project cycle and the
critical assumptions underlying the development strategy.

Past incentive structures have rewarded those who develop
information strategies that are methodologically masterful but are
not implementable because of cost and skilled manpower demands.
Greater rewards should be offered to those willing to experiment
with less expensive and time-consuming data collection method-
ologies. While some work has been done in this area,25/ more
attention is needed for further testing and application of these

new methods.

Information Use

The collection and analysis of relevant information is of
little value if it does not influence decisionmakers. The
literature on information utilization points out the importance
of packaging and timing. Most decisionmakers are unlikely to
have the time, need and inclination to read through a lengthy
report. A summary statement of issues and recommendations will
maximize the chances of use by such a person. With regards to
recommendations, they must be made at an appropriate time and
must focus on actions that the policymaker is in a position to
affect; extraneous data should not be included.
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It should be clear from the above that the format and con-
tent of an information report shouid be based on task needs.
The inadequate attention given to this consideration is a major
reason why the results of past information activities have not

been effectively utilized.

Organizational Decisions

Managed information is that which is relevant to project
performance and that which is used to deliver goods and services
in ways leading to response and welfare objectives. Managed
information, as indicated above, is dependent upon need and
supply. Another factor must also be introduced, however, to
understand the effect of information on project performance.
That factor is human decisionmaking in organizations.

Although much literature considers management to be a
rational, deliberate, analytical, contemplative activity,
recent research suggests that it is actually characterized by
short attention spans, continuous crisis, and a constant bom-
bardment of problems.26/ Thus, the way the organizational struc-
ture and informatior system (both formal and informal) combine
to channel data about events, non-events and new developments

is an important aspect of a manager's environment.

Due to time pressure, managers rarely seek the best
information available before making decisions. Instead, they
"satisfice."” That is, the search stops as soon as minimally
adequate data is found.27/ Therefore, simple report formats
and direct, timely flows can be expected to characterize
information systems that are used -- the first acceptable data
that is heard or seen will be used. The definition of adevguacy
will be based on a combination of user needs and confidence
in the source.28/
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By combining previous discussions of integration and
organization design with this interjection on the nature of

managerial decisionmaking, the discussion of information

managemer:it leading to improved project performance produces

the follcwina propositions:

II1-13:

ITI-14;

III-15:

TII-16:

If IRD project managers develop informal
information systems that provide them with
simple, useful, and reliable data, then they
will be more able to manage staff conflict
and deliver goods and services.

If simple information systems channel data
directly from a problem source to a decision-
maker with the nower to affect that problem,
then they will be used more and be more
influential. Systems that filter data through
multiple organizational layers to actors
removed from direct interest in the problem
will be less effective.

If there exists a two-way flow of cormmunica-
tion between beneficiaries and project staff,
then IRD projects are more likely to deliver
higher levels of the appropriate mixes of
goods and services.

1f project administrators know how decisions
are made within cooperating orqganizations,
then they will be more able to coordinate
the activities of those organizations.29/

Although this section has focused on the fit between

organization,

decisions and information, it must be added that

the core of most decisions is the allocation and management of

human and material resources. These processes are the subject

of the remaining sections of Chapter Three.
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MANAGING HUMAN RESOURCES

One of the most common complaints of IRD field staff is
that "the project manager does not know how to manage."” This
complaint is often substantiated by observations and evalua-
tions. Two project visits undertaken through this contract
provide support for this contention. In the first case, the
expatriate chief of party for an East African project was a
technician witiout management skills. Project performance
suffered. In fact, this particular experience qualified as

- "unmanaged" human resources.

In the second case, an Asian IRD project manager with
technical training, but with no management training, was
grasping for assistance. Sensitive to the feelings of his
staff that he did not know how to manage, he was observed
reading an out-dated, low-quality management text based on
limited, industrial workplace experiences. Although this
text was largely irrelevant to his situation, it was the only

source available.

This section focuses on the state-of-the-art knowledge in
two areas -- supervisory management behavior and the manage-
ment of horizontal relationskips. Both of these factors can
be expected to play an important role in service delivery and
the present lack of field skills in these areas appear to be
a major source of IRD implementation difficulty.30/

Supervisory Management Behavior

Project managers are often chosen for their technical
background rather than their supervisory skills. Consequently,
they must learn new skills on the job. This can compound
implementation difficulties by producing defensive, arrogant or
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secretive behavior on the part of those who fear that their
lack of management expertise will be discovered.

The following pages shed some light on the state of know-
ledge about how to manage subordinates. Both general charact-
eristics of successful managers and general management stra-
tegies are noted.31l/ It must be remembered, however, that
both time and place affect the relative importance of the

characteristics and practices noted below.

Participatory Decisionmaking

Although a functional organization design often works well
with a directive management style, an integrated organizational
structure requires a participative management style for effec-
tive operation. This is so in part because coordination is
more easily achieved when all the individuals involved are
comritted *o an action and in part because of the multiple

perspectives encountered in an integrated situation.

However, there is a tradeoff in terms of the time required
to make a decision and that needed to implement it: staff par-
ticipation in decisions shortens the time between a decision
and its acceptance by those who must carry it out, but the more
people involved in making a decision, the longer the time it
takes to make it. Given tne complexity of IRD a2nd the inter-
dependence of subunits, however, both time and conflict can be
minimized by joint decisionmaking.

Even so, it is not necessary for every staff member to be
involved in every decision. 1In fact, both overparticipation
and underparticipation in decisionmaking can increase dissatis-
faction. Thus:
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I11-23: If good managers match the individual's desire
to participate with the opportunity to realize
that desire, individual satisfaction is higher.

Task Supervision

There are four general requirements for effective super-
vision which approximate a sequential approach. The four

requirements are:

° A clear work assignment;

° The specification of what is to be done but let-
ting the subordinate determine exactly how to do
it;

° An opportunity for two-way communication during

the assignwent; and

) The recognition of successful performance.

The most desirable process for assignment and specification
is not clear. Much research supports the proposition that staff
should participate in setting their own work schedules, stand-
ards and targets. 1In the case of IRD, joint programming exer-

cises can be used to do this.

II1-17: If joint planning exercises are used, ser-
vice delivery will be improved, ~ontingencies
more easily identified, and overall staff
satisfaction will increase.

Other studies, however, suggest that r«:.:¢ a2 work standards
should be assigned rather than self-sct. Although this does not
contradict joint programming, it does indicate that a mix of
joint planning and assigned tasks is approp ‘ate.

During execution of a task, two-way cormunication is needed
to identify changes in the envirc:ent and provide feedback to
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both the supervisor and the subordinate. This process should be
characterized bv ga "supportive® management style rather than one
with a punitive focus. This is particularly true when managing
teams of professional. In this case it is better to use peer
group sanctions and group processes to support performance rather
than to rely on punitive measures. In short:

ITI-18: If close supervision is used with mechanical
repetitive tasks (such as construction), a
subordinate's performance may improve.

IT1-19: If close supervision is used with unstruc-
tured tasks (such as extension), a subordin-
ate's performance usually will be hampered.

II1-20: If peralties are combined with close super-
vision, there is usually an adverse effect on
performance.

recognition for successful performance may be group or
individually based. It may be formal, as an article in a
pProject newsletter, or it may be informal, as praise occurring
at a bar after work or in conversation. Nevertheless, an
appropriate form of recognition should be forthcoming.

Manager Characteristics

There is a fine line that distirguishes between what a
manager does and what a manager is. Attitudes, values, ideolo-
gies and personalities are defined by actions. Thus, the char-
acteristics of a good manager are largely inferred from
observed behavior. For example, one proposition which emerges
from both literaturc .:.2 experience infers attitudes but
describes behavior:
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I111~-21: If managers view management as a bargaining
process with external actors, then they will
be more able to gain their cooperation than
they would if they viewed management as simply
adhering to preset rules.

This proposition describes characteristics which appear
to be universal indicators of good managers. There are four
other characteristics which also seem to be universal attri-
butes of good managers regardless of task, setting, culture

or position,

111-22: If managers use informal processes to develop
decisions or consensus and then use formal
mechanisms (such as a meeting or a letter) to
announce them, they will encounter less
resistance in implementing those decisions
than if they use formal channels to develop

them.

IiI-23: If managers are able to create a win-win
rather than a win-lose definition of a ritu-
ation, they will be more successful at resolv-
ing conflicts.

ITI-24: If managers defend the interests of their
staff, then will they encourage both perform-

ance and loyalty.

I11-25: If managers support subordinates' efforts,
they will be more effective than if they
focus on sanctions against non-performance.

These characteristics may be very important during IRD
implementation because they can affect a manager's abilitv to
induce participating agencies and organizations to fulfill
their roles and contribute their resources. Due to the com-
plexity of IRD organizations, the nontraditional relationships
often established as a result of an integrated strategy, the
limited management control possible in many complex IRD field
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situations, and the often contradictory nature »f some sub-
project activities, a fifth characteristic is also extremely

important in IRD settings:

I111-26: If managers are preoccupied with organ.zational
rules, goal displacement will develop so that
rule adherence becomes an end in itself, rather
than a means towards achieving project objectives.

This proposition is also applicable to a manager's view of communi-
cation channels. Insisting that others always follow formal pro-
cedures with specific dccuments, carbon copies and regulated com-
munication sequences, emphasizes the form rather than the sub-

stance of the communicaticns.

The six characteristics noted above reflect a manager's need
to be aware of both the human and the task dimensions of imple~
mentation. They are not, however, rigid attributes with which a
good manacger is endowed at bLith. Rather, they are perceptions
which can be introduced as part of a staff skill development

program.

Staff Development

Staff development seminars and workshops are common to
many IRD programs. The LLDP in Malawi and the IRDP in Jamaica
provide examples. The approach of the LLDP, however, is to
use "packaged" technical seminars, whereas the IRDP uses action-
oriented retreats and workshops to deal with real implementa-

tion issues.32/

.Activities such as these serve numerous purposes: they
provide a break from daily routine; they build staff skills;
they help solve problems; and they can be seen as rewards to
staff. In addition to skill training in methods such as PERT,
GANTT charts and either management or technical skills, other
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approaches to organizational development can be used.33/ They
include:

°® Team Building. This focuses on early identification
and solution of the team's potential problems, var-
ticularly the interpersonal and organizational road-
blocks. Often these road-blocks can be avoided by
working on such things as: communication skills,
problems of hierarchy, trust, respect, and conflict
management.

[ ] Intergroup Problem-Solving. Groups are brought
together for the purpose of reducing unhealthy com-
petitiveness, to resolve intergroup conflicts due
to such things as overlapping reponsibilities or
confused lines of authority, and to enhance inter-
dependence when it exists and is appropriate.

° Goal Setting and Planning. Supervisor-subordinate
pailrs or teams throughout the organization engage
in systematic and periodic target setting and per-
formance evaluation. With mutual commitment to
this procedure, joint goal setting becomes ingrained
in the organization's dynamics.

) Role Negotiation. Through a systematic series of
steps, members of an organization can realign their
mutual expectations and commitments to avoid dupli-
cation and conflicts. This can involve redefining
the role relations between organizational units as
well as those between individuals.

) Confrontation Meeting. This problem solving activity
1s used when problems have been already identified.
An action-research format is used. The entire man-
agement group of an organization is brought together,
problems and attitudes collected and shared. Priori-
ties are then established and commitments to action
are made by setting targets or assigning task forces.

) Third Party Facilitation. The use of a skilled third
party to assist in the diagnosis, understanding and
resolution of difficult human relations problems is
often a useful catalyst in the process of organiza-
tional introspection.

) Process Observation and Feedback. Through observa-

tion of the group and interpersonal relations that
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characterize management behavior and through
insightful critiques based on those observations,
a third party can also help the groups or indivi-
duals in an organization to work more effectively
together.

) Ccaching and Counselling. Often a manager can
benefit from a close ang continuing relation-
ship with someone inside or outside his organi-
zation with whom he can share his problems, and
who will help him identify possible causes and
solutions in an effort to improve the manager's
effectivness.

Given the complexity of IRD, such methods provide ways
for promoting smoother implementation while increasing people's
capacity to manage complex processes.34/ This applies to
project staff, beneficiaries and the members of support

organizations.

This examination of supervisory behavior and staff devel-
opment has been largely vertical, stressing interactions between
the project management and internal subunits. Previous discus-
sions of the occurrence of "coordinative" rather than "integra-
tive" organizational approaches, however, have identified a need
to determine ways for managing horizontal relationships as well.

Horizontal Relations

Managing horizontal relations is a delicate task where the
exercise of authority is precluded. Thus, to be successful at
managing or coordinating horizontal relations requires a sensi-
tivity to processes, personalities and the preferences of coop-
erating units.35/

An important function of this is the establishment of a
smooth interorganizational climate. Cooperation is supported
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by an atmosphere of respect for the operational autonomy and
preferred image of each unit. The more that a project is seen
as a threat to the role, clientele, or resources of a cooperat-
ing line agency, the greater the conflict.

An essential element in creating a supportive climate is
the ability to manipulate symbols, such as words, and to create
situational definitions that are win-win, rather than win-lose.
However, the behavior of the IRD project manager may play a
minor role in determining the outcome of a horizontal conflict.
Two uncontrollable factors may be especially important in
restricting the manager's role.

The first of these is the political salience of the project
area, combined with the visibility of project operations:

I11I-27: If political actors can scrutinize all organi-
zational activities, then cooperation between
organizations will be lowered.

ITI-28: I1f a project has ambiguous or multiple goals,
then coordination is made easier.

These propositions are influenced by project placement and
organizational strategy. If true "integration" is used, they
are not appropriate. However, if a "coordination" strategy is
followed, these research results become extremely important.
Although consistent goals and rigorous management systems can
support a unitary command, dispersed power makes more informal
management styles necessary.

The second factor is that interorganizational activity may
be determined by decisions made within individual organizations.
Thus, sensitivity to the decision processes within cooperating
organizations is critical. Additionally, there is a direct
implication for managerial behavior:
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III-29: If managers cooperate directly with those
with authority to make commitments, they
will be more successful in developing inter-
agency cooperation than those managers who
deal with actors unable to make commitments.

Horizontal relations are not, however, just cross-organi-
zational. Usually, they are also cross-professional. Recog-
nizing this, three perspectives have been extrapolated from
multidisciplinary team management research and experience.

They are:

® Integrated organizational structures recuire an
informal reward system more highiy developed than
that usually used by more self-contained structures.

® Professionalism engenders conservative attitudes
and project management should sensitize staff to the
occasional need for radical solutions which are not
professionally prestigious.37/

o When managing a temporary group of multi-disciplin-
ary professionals, it is best to use a two-stage
approach, the first stage being characterized by
inquiry, team-building and blurred role definition,
and the second characterized by each specialist
performing the roles associated with his or her
specialty.

Since normal circumstances find managers saddled with sub-
optimal organizational arrangements, the use of eithker a process
strategy or the inheritance of ar inappropriate blueorinted
organization leads to an inordinate amount of managerizi time
being consumed by the quest for tactics to chanaz existing hori-
zontal relationships into new ones. Four alternative approaches
to accomplish this, and appropriate situations for each approach,
are summarized in Figure 3-3.

Although people are the primary resource base of any organi-
zation, managing material resources is, nevertheless, another
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major source of implementation obstacles and managerial head-
aches. This is the subject of the next section.

Figure 3-3

TACTICS FOR CHANGING INTERORGANIZATIONAL RELATIONSHIPS

Tactic Appropriate Situations
Cooperative Wort¢ best when power is dispersed among organi-
» zations, when each party has som2thing of value
e ae other, and when each is capable of re-
t Itirg the other's demands.
Disruptive Works :st when there is a power imbalance allow-

ing the more powerful agency to disregard nondis-
ruptive requests and wnen the weaker one's re-
source base is varied enouuh and certain enough
to wirhstand the resistance of more powe- rul
oraanizations.

Manipulative

Changins fundine sources to create response to
nNew pressures, or changing funding amounte to
affect marainal procrams, requaires either control
of Tunds or o the trust and cooperation of those
who doe,

Authoritative

Handating precisce actlvitles requires a concen-
tration of power,

L

Scurce: J. Kenneth Benson,
a Political Econonmy,

vol.

"ne

The Interorganizational Network as
" Adrniniscrative Science Quarterly,
20, no. 2, 1975, pp. 229-249,.
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ADMINISTERING MATERIAL RESOURCES

Administrative support structures are essential to provide
the tools and free time for other technical components to do
their jobs. When administrative systems are not working, teanm
frustrations climb, morale plummets, and professional staff
may begin efforts to insure that their own administrative
needs are met. The potential for confusion is limitless.

This section presents systematic approaches to the adminis-
trition of supplies, funds, equipment and facilities. Some
cucmmon administrative problems are identified: aproaches found
useful for dealing with those problems are presented; and the

organizational context is noted.

Common Administrative Problems

A recent review of problems beseiging a rural development

project highlighted the following items:38/

° Local vehicle dealers had foreign exchange con-
straints and they would not invest in parts
inventories;

o Equipment diversion had been a consistent factor

during implementation;

° Much dissatisfaction had been based on vehicle
management ;

® Port clearance difficulties delayed commodity
arrival;

) Commodity procurement was characterized by wrong

materials, no follow-up to orders, and delays
sometimes exceeding two years;

° U.S. suppliers sometimes send available items
rather than ordered items; and
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° Expatriate technicians had "pet” equipment prefer-
ences and staff turnover resulted in technicians
reordering equipment.

None of these findings are unique. 1In fact, it is their
near universality that is disheartening. They clearly indicate
a lack of administrative control. An administrative system
which satisfies intesrnal control requirements includes the fol-
lowing measures: safeguarding assets from theft and misuse,
providing appropriate and dependable records and reports, pro-
moting operational efficiency, and encouraging compliance with
project management directives. A discussion of ways to improve
the attainment of these objectives follows.

Improving Administrative Systems

Discussion of administrative systems emphasize fund move-
ments and control mechanisms. All sources, amcunts, and means
for the use of grant, loan, counterpart, and host government-
budgeted project support funds need to be thoroughly under-
stood by project management. A full accounting of funds dis-
bursed or earmarked is needed to understand what procurement
activities are in process and what funds are still available.
Additionally,

ITI-3¢: If field managers are provided with sufficient
operating funds to cover needs for goods and
services during arn entire reimbursement cycle,
work stoppages resulting from cash flow prob-
lems will be avoided.

Adiinistrative systems design should consider external
organizations or persons who can be helpful or harmful to
Project iuccess. There may be opportunities t- sub-contract
some functions, such as physical plant secwrity, fuel distribu-
tion, parts stocking, and Procurement. This may co-opt some



potentially threatening environmental organizations. On the
other hand, interdependence can hamstring project efforts.
Although the tradeoffs are not always clear, administrative
systems rneed to be designed to reduce active or potential
threats to project success posed by other organizations or
individuals.

Vehicle management is a critical activity which can have
a profound effect on pProject performance. The development of
a system for accountability and the implementation of a rigor-
Ous maintenance program are indispensable requirements for
development assistance.

Procurement is always troublesome but two things can help
the process:
1
III-31: If a liaison office in the port city is designed
into a project to handle port clearance, the

chief of party will be freed from excessive
concentration on procurement.

II1-32; If the actual content of shipments are checked
before they leave the port of origin, many
procurement based delays will be avoided.

Such considerations should lessen delays, frustrations
and the diversion of energy away from field performance.

Another common problem arises from preaudit requirements.
Numerous studies have shown the negative effects of such sys-
tems when used either by local governments or by donors.gg/
Although organizational Placement will determine the closeness
of fit between a project administrative system and local prac-
tices, unless overly oppressiva control systems are avoided,
service delivery is likely to remain an unrealized objective.

Administrative procedures and reporting requirements
should be made ag simple as possible. A labor-intensive ap-
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Proach to administration that reduces pProcesses to more simple
and discrete tasks is more likely to succeed than the opposite
strateqgy of combining functions, lowering personnel levels and
complicating responsibilities.

The separation of custodial and record-keeping control is
also important: the person with the cash is cross-checked by
the person with the books; the warehouse clerk is separate
from the inventory clerk; fuel is dispensed by one person but
sunport records are maintained at a separate office. If these
functions are combined, confusion, graft, inadequate support
and a large amount of diverted management time and energy are
likely to result. Neither serious implementors nor anxious
villagers will benefit frc~ such a situation. Thus:

) Custodial accountability for every project asset
must be vested in a single, identifiable person.

® Custodial accountability and record-keeping con-
trol must be seen as separate functions vested in
different people.

To a'nid resistance to implementation, routine information
should be reduced to mechanical processing, thus removing per-
sonality variables from the system to the greatest extent
possible. To gain greater compliance with system procedures,
thea, technical team member comments and suggestions should be
solicited before the system is installed.

But no matter how well-accepted procedures might be, as
A general rule, simple procedures with cross-checks work
best.40/ Unfortunately for those who must manage them, sim-
pPlicity is not an inherent characteristic of IRD strategies
and organizations.



Incentives

Some people think that management procedures are not im-
portant -- to succeed, all that is necessary is to hire or
work through top quality people.

For example, in one Latin American project it was thought
that the local priest was an autlientic spokesman for the needs
and values of the community, accountable for his action to
rroject participants. 1In reality, the priest was autocratic
and paternalistic -- the sole decisionmaker in the project.

The shared labor of working together did not contribute to
community cohesiveness. On balance, the project served to
strengthen the already disproportionate influence of the priest
at the expense of the community and its participation in the

decisionmaking process.

Other decisionmakers subscribe to the opposite view. They
expect that an increase in the stock of trained personnel,
equroment and facilities will automatical’y lead to improved
organizational nertormance. The fclly of this view is demon-
strated bv an Asian 2xample. Personrel of a rural development
Project were provided with training and vehicles. To simplify
management and establish accountability, responsibility for
each vehicle was assigned to a particular individual; to mini-
mize false expense claims, each individual received a standard
monthly cash allotment to cover the cost of gasoline and main-
tenance. Since any costs incurred above the allotment would
come from the civil servant's own pocket, this practice pro-
vided an incentive not to make freguent visits to isojated
rural areas because they would increase gasoline costs and
raise the probability of minor repairs. Thus the procedure
was an effective deterrent to delivering services to rural
areas, monitoring field activities or incorporating villagers
into project decisiormaking.



Clearly, then, neither just choosing the "best” people
nor investing in physical and human infrastructure is an ade-
quate view of the requirements for improved ~ffort. Something
iz missing. This missing element is an appropriate incentive
system.

Awareress and use of incentive systems varies widely in
the field. 1In many cases, rigid financial management practices
and uncertain pay times cause field staff to spend up to 20
percent of their time gathered in administrative centers wait-
ing for their salaries. 1In other situations, poorly paid ex-
ternsion agents develop reasons for urban vigits so that per
diein can be collected. However, some positive examples do
exist. In the Provincial Area Development Program in Indonesia,
a focus on incentives is seen as an essential component for
raising institutional capability. 1In Tanzania's Arusha Re-
gional Planning and Village Development Project, mileage allow-
ances for motorcycles are used to support rural travel and
vehicle maintenance as well as to avoid down-time. In the
Bicol Area of the Prilippines, "incentive allowancesg" have
been designed to promote interagency cooperation in projects
following a coordination strategy.

Two conclusions follow from thisg. First, incentive sys-
tems are an important factor affecting IRD implementation.
Second, the development of indigenous implermentation capability
requires an awareness of the role of incentives in promoting
rural development.

The general lesson, then, is that neither the "man on
horseback" nor the "administrative stock" approach are adequate
predictors of administrative behavicr. The improvement of
implementation capability also recuires organizational design,
and one jimportant ingredient in the design is the provision of
appropriate incentives. The other side of the coin is that
not only is dependable hehavior desirable, but creative activity
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that cannot be pre-targeted is equally desirable. Conseauentlv,
it is best not to be locked into a too ricid view of prefer-
able practices. Flexibility is needed.

The nature of the relationship between material and non-
material incentives is also important. A large body of research
supports the view that a lack of financial incentives causes
low performance, dissatisfaction, and enerqgy Jdiversion. Never-
theless, the mere presence of financial rewards does not neces-
sarily l=ad to either iob satisfaction or to better verform-
ance.d4l/ To achieve these objectives, non-material incentives
are also needed -- such as participatory dccisionmaking, recog-
nition and supportive relations with coworkers.

To fit incentives into the organizational context in a
way that actually promotes control and performance requircs
attention to the use of material and non-material rewards and
sanctions. Consistency in their use is the basis for an in-
centive system. Factors such as culture, family dynamics and
other income sources can limit the power of incentives. For
example, selecting an "extensionist of the month" would
actually cause lower performance in cultures which discourage

individual achievement.

ITI-33: If individual incentives are used to encourage
staff who place a high valus on group solidar-
ity, ther those incentives will lead to lower
group and individual performance.

Moreover, the relative importance of the work setting will in-
fluence the effectiveness of job-related incentives:

ITI-34: If a project provides staff with a largye per-
centage of their income, then project policies
and incentives will exert a greater effect on
staff behavior than if the project is a minor
source of staff income.
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Despite the limitaticns to incentive power, there are still
som= general lessons which emerge from the research. Some of
then hrghlight the orgeniz'.tional cortext.

I11~35: 1f eithar very few (1i-20 percent or most,
(80-10¢ percent) of the starfi are ccvered by
the incentive system, then it will work, but if
half are and half are vot, the r2sult will be
high conflict and low .otivation,

III-36: ¢ coordination is required, tren individual
incentives can disrupt the group processes that
support cooperation.

I11-37: I1f people's jobc are those requiring high de-
pendence on others, then a aroup incentive
system has more positive performance effects
than an individual reward system.

Other le:zsons deal with the relative desirability of re-
wards versus penalties. In general, rewards are more desir-
able, yet at times penalties are appropriate.42/ For example,
enforced penalties can deter paymasters from diverting funds,
but penalties will not encouray e extension workers to provide
farmers with better advice. This is so because rewards are
more effective than penalties wher starif behavior is conceal-
able.

Two warnings also relate to the frequency and subject of

penalties:
° The more penalties are used, the less effective they
become.
° Penalties should not be used with people who hold

themselves in low esteem.

There is also a difference between avoiding new behavior and
inducing new behavior. This difference is also reflected in
the paymaster/extension worker example. Penalties serve better
-0 avoid new behavior. Finally,
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) The greater the degree of staff behavior change
songht, the greater the need to use rewards.

Thus, the design of an incentive system requires an
examination and articulation of desired behavior on the part
of project staff. Additicnally, it requires a rudimentary
assessment of the gap between present practices and intended
practices. Desirabie practices and matching rewards must also
be bascd on consideration of factors beyond the employees'
control. Further, the magnitude of rewards should reflect

project priorities. For exanple:

o Incentive systems should not penalize employees for
inconsistency and unreliability of equipment and
materials.

® Retrards for down-time should not exist.

® Incentives should be consistent with the relative
importance of quality versus quantity and the im-
portance of particular goods/services in attaining
project objectives,

F:nally, two general characteristics of effective incen-

tive systems must be noted.

e Simple incentive systems with little time lag be-
tween performance and reward work best.

) An effective incentive system reauires a feedback
mectanism to supervisory staff (such as a suggestion
box) .

Besides the delivery and administration of material re-
sources, IRD projects often involve a technical assistance
component. A discussion of managing technical assistance fol-

lows.
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MANAGING TECHN1CAL AZSISTANCE

Due to their scale and complexity, most IRD projects are
designed to utilize technical assistance in support of project
objectives. At the design stage it often appears relatively
easy to specify required skill types but when implementation
experience is considered, the value and effectiveness of tech-

nical assistance proves to be highly variable.

Some of this variability is certainly attributable to the
staffing apprcach taken. This is noted by lversen, in identi-

fying two basic staffing strategies:

There are two approaches to staffing: in the first, one
decides what one wants to do and then determines what
mix of talent is needed to do it; in the second, one
decides what mix of talent is available and then decides
how these might be combined to do something that needs
doing. The former arproach has been traditional in
technical assistance and has relied heavily nn external
experts to fill the talent gaps in projects, on the
assumption that indigenous talent either was not avail-
able, was heavily in demand by competing projects, or
was abroad being trained to Western standards.43/

He then presents a well-argued case for adopting a "folk-man-
agement" strategy utilizing tradition-based skills to manage
social change. Furthermore, in his summation, he identifies
the scale and complexity weaknesses so characteristic of IRD

designs:

While most development assistance now acknowledges the
importance of indigenous implementation if self-sustain-
ing development is to occur, the design of development
projects is still largely dominated by Western personnel
and methodologv. This often results in a sophistication
and complexity of design that thwarts its implementation
by indigenous personnel. This is not to say that indigen-
ous personnel are incapable of managing well-designed
projects, but ratker that a project can not be considered
"well-designed” unless it is manageable by indigenous
personnel. 44/
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Although that is certainly a desirable ideal, interim
measures are necessary to chop away at suboptimal practices.
Current designs orten require technical assistance, and yet its
provision seems to be acccmplished in ways that do not even pro-
vide the expected temporary relief.

This section considers four major problems which have been
formulated Primarily on the basis of field observations. They

are:

o The size and nature of the talent pool that actually
exists severcly restricts long-term strategies;

[ The types and amounts of short-term technical assist-
ance that will be useful during implementation are
often underestimated during design and assistance
provided is rarelr used effectively;

® Project designs do not adequately consider changing
technical assistance needs during the 1life cycle of
complex projects; and

o Many technical assistance "teams" do not function
with a common approach and mutualiy supportive
activities,

The following discussion elaborates these problems, pre-
sents probable causes identjified during work done thus far in
the present research, and points toward possible remedies that
can be introduced during the implementation of nngoing IRD
projects,

Long-Term Talent Pool

There is a common perception that there are abundant tech-
nical personnel available in develuped countries for _ong-term
overseas assignments in IRD projects. Unfortunately, this
common perception does not fit experience. IRD projects,
pParticularly those intended to benefit the poor, continue to
demand a combination of talents that are extremely rare. To



take but one example, the following qualifications were re-

quested rfor a project manager in Yemen:

Academic degree at the MA level (or equivalcnt experi-
ence), preferably in Develcpment Administration, Economics,
or Development Planning. The incumbent should possess a
high degree of analytic, planning, management, and admin-
istrative skilis. In particular, the incumbent should
have demonstrated ability in problem identification,
project design, preparation of technical documents, man-
agement and evaluation in a wide range of social and
economic sectors. The incumbent should have at least ten
years proven experience in program management with eco-
nomic development programs with a minimum of four years
in less developed couniries, including exnerience in
supervision of technical personnel. The incumbent should
have a capacity (MLAT score of .5 or above) to learn and
speak Arabic at the S5-2 level....d45/

It is clear that there are vary few people with such qualifica-
tions, even without considering the issues of availability,

interest or cost.

A partial solution to this problem is for those designing
job specifications to give more attention to acceptable sub-

stitutes. For example:

) Is an agronomlst really needed or could an aygricul-
turalist do the job?

) Could the project be structured in a manner such
that short-term technical assistance could substi-
tute for a long-term position?

It is far easier and cheaper to find technicians for
short-term work than for longer term assignments. Nonetheless,
far better use can be made of short-term assignments than is
now being done.
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Short-Term Assistance

There is room for improvement in the manner with which
short-termers are currently utilized. For example, it is in-
structive to make a distinction between developing a plan of
action and managing it. An agricultural specialist is clearly
needed to determine what crops to grow, how to grow them in a
given area and to specify the types of field trials that should
be carried out. However, this specialist would not necessarily
be needed to conduct fieid trials; he should be able to leave
instructions that others coula fellow. 1In short, there is a
role for a short-term specialist to devise a plan of action
that could be left to others with less smecialized training to
manage. Short-termers can also play a useful "compassing"
role for IRD project managers. It is easy for an IRD project
to lose its bearings, such as moving away from stated objec-
tives for unjustifiable reasons, or sticking to stated objec-
tives when experience calls for some changes. However, the
short-term specialist is often seen as a threat to long-term
project personnel. gome long-termers who live with a project
all the time may feel that they are doing as yood a job as is
possible in adverse circumstances and that outsiders, coming
for a short time, cannot offer them anything thev don't already
know. Other lcng-termers may feel that they are not perform-
ing up to par and that the short-termer will make them look
bad. Given such perspectives, it is important for the project
manager to feel a real need for outside assistance before it

is dispatched.

Through dialogue, outsiders and project personnel can
both learn and teach. Yet all tco often, the "bottom line"
for the short-terms is the completion of a paper. While the
reasons for this are tnderstandable, it can be counterproduc-
tive -- cross-cultural communication is hard enough for most
people and a requirement for a paper provides a rationale for
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a minimum of direct dialogue with host country personnel.
Solutions might involve far less emphasis on the paper input
than is currently the care, although the learning which occurs

as a result of the writing process should nct be ignored.

An acditicnal advantage to short-term technical assistance
is that typical IRD project organizations have only two or
three levels of management and supervision and perhaps five to
ten functionally distinct organizational subparts. This sort
~f flatness limits the range of managerial and supervisory be-
havior styles because the direct effect of the particular style
of the project manager is mediated by only one or two others
for most of the project staff. 1In addition, flat organiza-
tional forms allow few, if any, degrees of freedom for match-
ing compatible behavioral styles between individuals by trans-
fers, promotions, or creating new position descriptions. As
¢ result, such common, inflexible conditions support the use
of short-term assistance focusing un managerial behavior and

organizational development.

Research and experience suppnort the following prescrip-

tions:

° Short-term consultarts should be informed of the
hidden conflicts defining a problem.

e Short-cerm consultants should use consensus-build-
ing to establish a climate for norms which can be
used by vroject staff under the consultant visit.

o Strict adherence to high technical competence should

not be at the expense of personal flexibility be-
cause it will lower personnel eftfectiveness.

Project Life-Cycle

Rarely, if ever, do the terms of reference for personnel
reflect changing sta®f needs as the project life-cycle unfolds,
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yet staff needs will change dramatically during the project
cycle.46,/ This is important nacause project design papers
rarely, it ever, reflect, either implicitly or explicitly, the
staff changes required,

A related noint, concerning staff movements, is likewise
rarely rerlected in project design papers. Many IRD projects
take place in extreme hardship areas. At times, it is simply
unreasonable to expect visitors to perform effactively in such
dreas over an cntire project cycle. Most foreign service staff
in developing countries regularly rotate every twc 7ecrs or so
== and they are usually lioused in rather nice quarters in large
cities. It would seem only appropriste that greater attention
be giver to how long project staff should be required to stay

before rotation.

Home Office Suppnrt

Techrical assistance is a response to the local unavail-~-
ability of requisite skills. One nodel for providiug technical
assistance is to hire the best pussible team leader and then
get out of his way. This approach, which has been widely used
ir the past, gives the field team a free rein, thus minimizing
friction between the contracting home office and the technical
assistance team leader. Ofter. however, the model does not
work well, or as well as it might, even when experienced man-
agers, rather thar. technicians, are seiected for field leader-

ship positions.

An alternative approach is to utilize the home office as a
backstop field management. Although few instances of an ideal-
1zed model exist, a home office could accept responsibility
for the substance of technical assistance provided to rural
development projects, in order to insure that;
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) The technical assistance provided is in fact that
which is needed to reach project objectives:

) The development approach (strategy, tactics) being
used is consistent and the best available;

e The individual team members work with and comple=~
ment the overall approach;

) The pace of activities is neither so slow as to
negate forward progress nor so fast as tc leave
behind host country officials who must continue
the project after donor sugport has been with-
drawn;

e The development planning (systems provisions) being
provided is aprnropriate for the environment,
staff capabilities and project cbjectives; and

e The development technolog being provided is appro-
priate for the environment, staff capabilities
and p:oject objectives.

Technical assistance is too vulnerable to be left solely
to the devices of a field team. There should be regular and
defined interactions between the team and the home office,
based upon certain preconditions -- such as inserting a perma-
nent staff member into the team leader position -- and assigned
responsibilicties. The use of reqular and scheduled evaluations
of technical assistance performance based upon the criteria of
appropriateness, developmert approach, staffing, pace, systems
planning and organization, and technology transfer, is the
cornerstone of successful management of technical assistance
teams.

Alternative strategies for managing long-term TA are
displayed with bcth strengths and weaknesses on the next page.
Although a "management team" strategy offers the best hope in
most situations, the local context and short-term TA needs
must be considered simultaneouslv with the choice of long-term
approach.47/
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PIGURE 3-4

A TAXONOMY OF TECHNICAL ASSISTANCE STRATEGIES

STRENGTHS

WEAKNESSES

Parsonal Contract: “The

Individual Strategy:

® Low cost

® Low profile

e Allows specification of
known individuals

Limited recruiting pool
for individual specialists
Isolation from new ap-
proches to development
Reliance on donor or host
governments for piocure-
ment

No mechanism for short-
term TA

Difficult support services
(insurance, retirement,
household storage) for
expatriates

University Contract:
“The Acaderic Strategy”

® Link to research net-
works

e Can improve quality of
"development studies“
program

® Field team has permareit

Can be "dumping ground”
for poor faculty

Reward svstem may support
research but not action
Usually inexperienced in
procurement

base e High cost
® Not easy to deliver short-
term TA
Private Firm Contract ® Allows specification of |e Temporary staff handicaps

with only Temporary Staff:

known individuals

field management

"The Bodyshop Strategy" ® Builds "talent seazch" e Lack of previous experi-
capability in domestic ence with home office (I )
organization ® HO incentive is to cut

e Does not require strong costs, provide minimal
capability in HO support
e Can deliver short-term ® Reliance on donor for pro-
TA curement
e High cost

Private Firm Contract ® Link to information net- |e High cost

with Permanent Chief of works ® Long communication and

Party and Involved Home ® Facilitates field man- gsupply lines

Office: "The Management agement ® Requires strong HO with

Team Strategy"

e Facilitates procurement

® Facilitates short-tem
TA

@& HO accountability for
contract provades incen-
tive to do job

([}

knowledge and competence
in developmant

Adds another actor into
the development assistance
project

Does not build procurement
capacity in host govern-
ment
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SOME BROADER CONCERNS

Although this examination of the "nitty-gritty" of imple-
mentaticn is an absolute necessity if recults are to be pro-
duced, some broader concerns cannot be ignored if sense is to
be made out of the details of service delivery. For example:

® Without a national-level political commitment to
the economic and social objectives of IRD, as well
as a willingness to reward bureaucratic power
Sstructures for achieving those objectives, there
is little hope of success for IRD programs and
projects;

e Without total replacement of incentive systems,
recruitment mechanisms and career ladders, a
development-oriented organization cannot be made
out of a control-orientad organization; and

e Without taking account of what is required to do
business in a particular country, a system of
administration and procurement is not likely to
work.

Thus the broader concerns are contextual and political:
the organization and management of the service delivery pro-
cess must not be totally at odds with local practices and
powerful actors. And yet, goods and services are introduced
for the expressed purpose cf changing some practices and re-
distributing some power. Therein lies the focus on response

and welfare considerations.

SUMMARY

The link between IRD resources and service delivery is
strewn with barriers. Some of these barriers can be lowered
through the use of more appropriate organizational structures
and managerial practices.
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Common organizational failings are:

® A tendency to design projects with fragmented
authority. dependence upor a wide range of re-
sources controlled by a multitude of organiza-
tional units, very complex coordination require-
ments; multiple functions combined in single
roles; and

) A tendency to provide long-term technical assisi:-
ance which is independent of an organizational
base and neither answerable to nor supported by
a Home Office.

Common managerial failings are:

) Using ineffective supervision and programming prac-
tices;
e Basing decisions on data and criteria which are

not useful for providing goods and services to
target populations;

® Making unrealistic assumptions about the long-term
technical assistance talent pool; and

o Paying too little attention to the intra-organi-
zational dynamics which often determine the limits
to coordinating the efforts of independent organi-
zations.

The problems above have been addressed in this chapter.
In additicn, the tradeoffs among alternative organizational
arrangements have been specified, and the present state of
knowledge about supervision, information systems, technical
assistance and managing horizontal relations has been focused
on the IRD problem set. Specific consideration has been given
to:

® Cent.ralization versus decentralization;
® Organizational placement;

® Complexity:
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) Resource dependence;

() Internal organizational structure;
) Information needs;

() Information use;

[ Supervision;

) Coordination;

® Routine administrative systems;

® Incentives; and

) Technical assistance.

This exercise has be2n useful; it has generated many proposi-
tions about actions which might improve IRD implementation.
Nevertheless, there is no guaranteed strategy. Although there
is an accumulated body of "traditional wisdom" about organiza-
tion and administration, there is also a recognition that com-
petinag objectives, shiftirg situations and the political econ-
omy of IRD environments can complicate any set of prescrip-

tions.

Some of these complications are related to the sequence
of IRD objectives. Although the art of service delivery has
a long history, much of the knowledge is not based con consid-
erations of loval responses or self-sustaining improvements in
well-being. The most effective service delivery strategy may
concentrate authority and integrate resources -- yet fail to
encourage local responses. Thus, although there is little
chance that IRD will succeed without providing goods and ser-
vices, short-term project management concerns must be viewed
in the more distant light of villager response and self-sus-
taining development.
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CHAPTER FGUR
CONSIDERING LOCAL RESPONSE

There is a growing consensus in the development litera-
ture that achieving effective local response to project goods
and services is a gradual, evolutionary process in which both
project staff and potential beneficiaries are willing to try
various alternatives, discard them when proven uaworkable,
and try others.l/ This is not to imply that the experts have
learned nothing from either theory or practice, but rather
that understanding :the internal dynamics of society -- in the
Third World or znywhere else -- is a very complex, potentially
frustrating process. The events of the past twc decades have
made manv "blueprints" irrelevant.2/ Still, attention to the
issue of local response to development initiatives is a major

IRD project management concern.

Local responses may take several forms, but they funda-
mentally involve the willingness of the rural poor to adopt
new technologies and to make resource commitments to achieve
development objectives. A 3erious problom in the implementa-
tion of IRD projects has been the frequent failure to elicit

such respcnses.

Response is an essential part of the develepment prccess
precisely because development is a process and not just a pre-
defined end condition. Development involves change, and the
rmost important change is in the attitudes and actions of those
people -- individually or in groups -- who become perticipants
in the process itself. Outside assistance can play only a
short-term catalytic role. 1If project goods and services do
not serve the needs of target beneficiaires (or are not under-
stood as addressing those needs), then people are unlikely to
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participate in the process by which those outputs may contrib-
ute to improved welfare.

This chapter reviews responses supportive of IRD objec-
tives, some recsons why they are often not forthcoming,
«pproaches tc organization and management which may help to
elicit supportive responses, and difficulti2s associated with

those approaches.

TYPES OF RESPONSE

Local people may respond to project goods ard services in

various ways:

® They may reject project outputs altogether as,
for example, when farmers refuse to listen to
agricultural extension advice or to use a new
community well,

® They may use the outputs inappropriately as,
for example, when elite villagers transform
new local crganizations into vehicles for
extending their dominance or when small farmer
credit programs are embraced but payments lag.

® They may respcnd positively in orde. to make
effective use of project outputs as, for example,
when a farmer adopts a high-yield rice variety
and co.mits resources to appropriate cultivation
techniiues.

Types of positive response will, of course, differ depend-
ing on the particular development initiative involved; the
response needed for increasing agricultural productivity is
quite different from that desired for a family planning pro-
gram. However, it is possible to generalize and say that with
both economic and social development initiatives, some behavior
change on the part of the rural poor will be required for
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success. in addition, development initiatives will not be
sustained -nless the rural poor make some form of resource

commitment irn support cf these initiatives.

Unfortunately, behavior changes and resource commitments
frequently do not occur. Furthermore, past proiject history
indicates that problems of inadequate response are neither
sector-specific nor area-specific. Instead, they permeate
the eatire development experience. And, in the case of IRD
proiects, a wide range of response problems may manifest
theinselvas simultaneously ana obstruct implementation. A
necessary step toward improving IRD implementation is thus

identifying some major reasons for low response.

REASONS FOR LOW RESPONSE

This section presents three major categories of Zactors
that inhibit villager response to prcject initiatives. The
first category is the one most sensitive and least amenable
to control by project designers or managers -- national poli-
cies. The second relates to constraints in the immediate
project environment which may, to a certain extent be amenable
to modification. The third is the one seemingly most capable
of correction -- inappropriate project initatives. Each of

these factors 1s examined below.

National Policies

Development experts and institutions have spent much time
and effort studying the effects of macroecoromic policies on
overall development.3/ For most donor-assisted IRD efforts,
however, macroeconomic policies are taken as given, ei’her
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because they are not considered important or b=cause to try

to alter them woula be seen as an irtrusion on national sover-
eignty. The complexity of issues and divergence of views
calls for further work in identifying the benefits and costs
of alternative macro policies. This section focuses on the
ways that macro policies individually ai.. in combination

have affected local response and contributed to IRD imple-

mentation problems.,

From an IRD project standpoint, a need exists for national
economic policies that provide direct and continuous support
for the goals of rural development in order for individual
projects and programs to bring about siqnificant change.

Many developing countries have suffered from a lack of halanced
and integrated food-cash/export economies; a lack of integra-
tion of the rural poor into the cash economy; and an emphasis
on exportable crops, «avervaluation of national currencies, and
minimum wage and pricing policies that discriminate against

rural economi~s and rural people.4/

Nevertheless, it does not follow that a macro policy should
be changed just because it causes an IRD implementation proh-
lem, Macro policy judgments are base? on other factors as
well . Addivionally, the power of present policy tools to deal
with the range of economic considerations is limited and uncer-
tain. Although a comprehensive review of alternative strate-
gies and their effects is heyond the scope cf this paper, the
discussion below S':ggests ways that different policy sets affect

local response and IRD success.

Pricing Policies

Governments will often impose either price ceilings or
Price floors for domestic agricultural production. Ceilinga
are justified as keeping food costs down, but have potential
negative conseqguences as well. These include the following:
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° Production and investments in agriculture may be
curtailed;

) Food imports may be increased;

° Black market trade, both domestic and foreign,

may be encouraged; and

[ Patterns of urban exploitation of rural areas may
be extended, thereby accelerating the rate of
migration to urban areas.

Such policies can thwart IRD programs because production levels
that should be realized and sustainable on purely economic

ground come to require continued foreign assistance.

Price floors are sometimes imposed to insulate the farmer
from short-term market fluctuations and to provide an incentive
for the farmer to increase agricultural output or adopt new
production techniques or practices. While such floors can play
a4 positive role, they must be well planned, administered and
coordinated with other subsidies to be effective. For example,
Una Lele nctes that, "ad hoc price policies which are often
adopted by specific projects or programs as a reaction to
unantic pated crises are usually dysfunctional, causing, among
other problems, considerable income discrepancies among food
and non-food crop producers, even with program areas."5/ Incon-
sistencies between national pricing policy and local program
policy also tend to constrain the adontion of new tzchnologies
and co divert scarce administrative resources to problems of

marketing agricultural surpluses.

Tax and Tariff Policies

In an attempt to gain control of domestic savings for its
own purposes, a government will often impose specific taxes,
frequently in the form of export duties on individual agri-
cultural products. Heavy taxation of agricultural exports will
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reduce incentives to produce for export. Indeed, assuming an
elastic export demand, the primary effect of an export tax
will be to reduce the domestic Price paid for export items.

Governments may also impose import tariffs or quotas on
agricultural inputs to protect domestic manufacturers, includ-
ing local prraucers of fertilizer, chemicals and farm imple-
ments. These import restrictions, while pPossibly beneficial
to the manufacturing sector, can create terms of trade that
are unfavorable to the farmers. At the very least, the
demands of international trade may cause disproportionate
attention to be paid to progressive farmers producing for
export at the expense of subsis‘ence farmers pcnducing for

home consumption.6/

Less obvious tax policies can have ai. important impact on
the form and amount of rural development. For example, Chuta
and Liedholm have pcinted out that import tariffs on capital
goods are often extremely low. Vorse still, import duties on
components that go into making capital equipment locally are
frequently higher than the tax on the completely produced
capital import.7/

These factors Clearly have a bearing on what is economic-
ally viable in an IRD project. Although macroeconomics should
not be formulated on.; to serve the needs of IRD projects,
macroeconomic policy makers should be made aware of the effects
their policies have on rural Projects and on the local response
necessary for such projects to succeed.

Other Incentive Policies

Incentives include direct subsidies, preferential foreign
exchange rates, subsidized credit, foreign assistance, and
marketing assistance. Incentives are sometimes clearly
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warranted as an inducement for the adoption of new farming
methods, but such policies must be coordinated with other
macroeconomic policies or unwelcome imbalances may result.

For example, direct subsidies, oveivalued domestic currencies,
and foreign assistance can cause the domestic prices of

inputs -- including labor, credit, capital, fertilizers, seefls,
and foreign aid -- to fall below their real market value,
leading projects to use an input package that is not sustain-

able in the long run.

Subsidized credit may be offered to encourage small farm-
ers to adopt new production practices. Given small farmers'
risk perceptions, however, it will rarely be the case that
the savings of a few percentage points on credit will make any
difference on the adoption issue. And yet, once subsidized
credit has been introduced, it is difficult to remove, and
thereby becomes a continuing drain on the government. More-
over, in most cases, the availability of manpower to adminis-
ter credit and the perceived profitability of the innovations
affecting the demand for credit are the limiting factors in
reaching small farmers -- rather than credit availability or

cost per se.8/

The introduction of high-cost administrative marketing
monopolies or hurried development of farmers' marketing
organizations are common in the early stages of IRD projects.
But such interventions occupy a disproportionate share of
administrative effort and may blunt local participation. As
an alternative, marketing services emphasis should be placed
on improving the bargaining position of the farmer, as, for
instance, through construction of public facilities for sea-
sonal storage, improvement of roads and market information
systems, and standardization of weights and measures.9/

While these are not necessarily national policy issues, central
support for these services can facilitate local participation.
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Combinationge of Macro Policies

Development problems frequently resrlt from the inter-
action of several policies. A classic example from Africa
entails price controls and high export duties on domestic
agricultural products. Both policies favor urban populations
over rural groupings and are frequently imposed to attain such
distributional effects. In other instances, a combination of
policies will be developed to attain a stabilization objective.
One Asian government, for example, severely devalued its cur-
rency at the urging of the International Monetary Fund. How-
ever, it failed to adiust its rice procurement price to offset
the increased price of agricultural imports such as fertilizer.
Normally, farmers could have sold their produce on the unrequ-~
iated market, but the limited capacity of grain storage facil-
ities in the private sector prohibited the level of market
demand at harvest time that was needed to create an adequate

return to the farmer.

Other examples of macro policy at odds with area project
objectives and influencing local response can be cited. 1In
Bolivia, a national policy of subsidized interest rates and
lax repayment requirements has pPrincipally benefited large
farmers and limited the supply of capital for small farmer
credit programs. Currency exchange requlations in Zaire
encourage imports of food into a food deficit area at the same
time that a project is attempting to increase local food pro-
duction. 1In Ethiopia and Indonesia, import restrictions and
freemarket controls have aggravated the storage of critical
Project inputs such as fertilizer and spare parts, which in
turn has limited subproject choices at the district, community,
and village levels,
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Political Policy

Political commitment at the highest levels of national
leadership can greatly facilitate achievement of the goals of
rurail development. Such commitment may take several forms,

such as:
) Articulating rural development strategies in
national policies and legislation;
) Ensuring a high priority for rural development
in routine administration decisions; and
) Breaking barriers of entrenched interest in the

rediscribution of resources needed for rural
transformation.lg/

Frequently, pol‘tical obstacles arise that prevent govern-
ments from adopting and implementing the requisite public
policies needea to support particular development efforts.ll/
It has also been argued that in many cases difficulties lie
not with the intention of governments, but with their inability
to affect their programs in the territory over which they form-
ally exercise jurisdiction.lg/

A political policy of particular significance to rural
development is agrarian reform. Proponents of agrarian reform
argue that it is essential to increased agricultural develop-
ment. Equity arguments aside, 13/ it is argued that title
security and intensive production, both of which are seen as
resulting from a meaningful agrarian reform, will lead to
significant production and income increases.l4/ Two problems
with agrarian reform policies warrant further attention.
First, there is the danger that such policies, implemented in
a country with rapid population growth, will result in such
a high degree of land fragmentation that smallholding becomes
uneconcmic. Second, the "transition" costs of any agrarian
reform -- where production falls off as the new landholders
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take over are often not fully appreciated. These costs can bes
significant -- particularly wher the transition period is long,
when violence is associated with the reform, or more generally,
when the reform is poourly counceived.

Macro policies represent a potential constraint to the
predictability of local response to project interventions.
In instances such as these where macro policies impinge on
the prospects for project success, project management has
several choices, assuming a decision to proceed. These

include:

® Accepting the macro policies as given and design-
ing the project with the macro constraints in
mind;

® Influencing the Folicy prior to implementation.
Often if summary change is not politically
feasible, a gradual phase-in of a different set
of policies may be possible; or

e Collecting specific data from the project area

to influence policy during implementation or to
alter project design. When governments are
unconvinced by hypothetical arguments concerning
the deleterious impact of certain macro policies
on rural development programs, or when project
stafy may be uncertain about the effect of a set
of policies, a data collection component can be
designed to document the effect of policies

on project performance.

These options must be used with sensitivity to the rela-
tionships between the Success of rural development projects
and macroeconomic policies. When project and national policies
mesh creatively, the results can be mutually reinforcing. For
example, Uma Lele and John Mellor report:

If the poor are employed and spend their income on food
and other consur.er goods, domestic prices tend to rise.
Most governments then sacrifice employment of the poor
in order to restrain the Price increases resented by the
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politically potent urban middle classes. New agri-
cultural technciogies can provide the food needed to
complem~nt increased employment. Concurrently, ae
agricultural production increases, the employment-
generated purchasing power of the poor can prevent a
tall in prices which would dull farmer incentives.l15/

Environmental Constraints

The environment is the set of conditions affecting both
the use of goods and services made available to a population
and the capacity of the population to generate oraganized
responses to perceived problems and opportunities. The
historical, sociocultural and physical environments are of

particular concern in IRD projects.

The Historical Environment

Implementers of development projects frequertly ignore
the most important historical differences among the inhabitants
of rural communities -- differences which may be responsible
for a failnre to respond to proffered goods or services or a
breakup of participatory structures. Villages may be units
of administrative convenience rather than reflections of local
ethnic and historical patterns. For example, a given village

may contain several groups with historical ties elsewhere.

History is not a matter of origins only, but also of
collective experience. Responses and initiatives of popula-
tions as well as capacities to organize and to attempt collec-
tive innovation are all conditioned by the course of history,
especially that of the recent past. In many parts of the
Third Worlé the colonial experience still exerts a strong
influence. The harmful effect of cash cropping on the relative
roles of males and females, of forced labor on community initi-
ative, and of the suppression of local leaders on the effec-
tiveness of local organization are a part of this unfortunate
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legacy. As a result, it is understandable that those socije-
ties are much more skeptical than others about development
initiatives introduced by outsiders. The colonial influence
may also explain why some seemingly cohesive communities can
readily adopt certain technical approaches to problems whereac
for others, technical solutions must await the emergence of

an organized structure.

A previous experience with an organized local effort may
also condition the response. A village in south central
Cameroonlé/ responded exceedingly well to efforts to organize
and maintain a village health committee. As the success of
this village became apparent, it was learned that at least
four years of previous organizing effort had been invested
in that village by others before the village health committee
pProject.

Iv-1 Rural development Projects are more likely
to be successful if a review of the history
of a community is undertaken to determine if
a foundation of organizational skills must be
the first development effort.

Groups organized around certain specific tasks often go cn to
a more perinanent existence and a broader utilization of their

establisned organizational dynamic.

The Sociocultural Environment

The capacity cof a Population to engage in joint ventures
is a critical element in local response. This "cohesiveness"
is dependent upon relations among members of the community.
If there is dissension among households or subclans, even the
most rudimentary of organized efforts may fail; if leaders
are perceived as weak and ineffectual, organizations may
founder. Societies that emphasize the central role: of tra-
ditional leaders seem, on the whole, to be more cohesive.
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Where decisionmaking i limited to a selected group and where
the roles of others a:r» equally well-defined, unified responses

are more likely. 1In z2.y case,

Iv-2 If a development program calls for community
action then it is necessiry for project manage-
ment to understand local leadership decision-
making and communication patterns.

Such an analysis may reveal indicators of success that
run contrary to Western democratic principles. Instead of an
egalitarian distribution of decisionmaking, success may depend
upon convincing a handful of the powerful and wealthy. This
is all the more likely since certain traditional elements of
the political culture, such as clientelism, become more
rather than less important as modernizing changes take place
in a peasant society. The implication is that when power and
authority are dispersed among a large number of individuals
and households, a community tends to be less cohesive, and
organized community responses to problems and possible solu-

tions are less effective.

In one study, the three major ethnic groups of Nigeria
(Hausa, Ibo, and Yoruba) were compared using a number of fac-
tors characterizing acceptance of innovation, such as adapta-
tion to industrial working schedules, willingness to travel,
and dietary changes. These variables were regressed against
the socizl characteristics of each ethnic group. The only
significant correlation with acceptance of innovation was the
manner in which status is accorded within each group. Among
the Hausa, where status is based on inheritance, innovation
was found to be much less accepted than among the Ibo, where
personal achievements count for as much as inherited author-
ity. A similar study comparing subgroups of the Atetela in
Zaire reached essentially the same conclusions.l7/
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The net result of these observations is paradoxical:
cohesiveness -- seemingly necessary for an organized
response -- may recuire a tightly knit authority group. which
18 more likcly to cccur in more traditional societies. Yet,
such societies seem to be less accepting of innovation, even
though acceptance is usually the lozal response intended by
development projects. Every development project should moni-
tcr the differential responses to introduced innovations in
relation tc the success of organizing efforts in societies
that assign status in different ways. The results would pec. ~
mit development planners to allocate training and adminis-
trative resources to various regions of a country on a dif-

ferential basis.

An understanding of traditional sex roles is also import-
ant to planners. There is considerable support in the liter-
ature for the theory that rural development has a negative
impact on women and, by extension, on the subsistence agri-
cultural sector in which women often play a major role..8/

One reason for this is the wide application of a Western model
of sex-based division of labor in rural development projects,
even in areas where women play a key role in decisionmaking
and planning for food production and marketing. This suggests
that the introduction of new technologies in rural areas has
altered the traditional role of women but that the cultural
constraints toward women have remained intact; as a result,
women have become more and more powerless in the process of
development.

In order to adequately understand the social structure of
a population, it is essential to consider the extensive kin-
ship and friendship networks linking individuals and house-
holds in both rural and urban settings, across generational
and social status .ines, and in some cases between the living



123

and the dead. 1In lotes from Africa, Aynor remarks on the

enormous amount of time the average bureaucrat in an African
ministry spends attending to the needs of his constituency,
particularly his relatives.19/ There is a high level of
expectation for him, as the chief member of his network, to
fulfill what are perceived to be his obligations. This has

led to the postulate that:

IV-3 If cooperation within 2 society is based only
on friendship or kinship, then an alteration
in the role structure of the community may be
a prerecguisite to the introcuction of community
level innovations.

The importance of networks to rurai development lies in
treir function as channels of communication and influence.
Many decisions about development options are based on informa-
tion passed along such channels. Key sources of information
could be anyone in the network but frequently are persons
having some influence, pover, authority; or a position of
advantage such as being in an urban setting, in a government
bureau, or on the staff of a development project. Other
examples of people with authority are those with special
knowledge and skills, such as healing, midwifery, masonry,
forging, or wine making. Although their functions are fre-
quently associated with maagical powers, their real importance
is their ability to give advice, and to provide services and
tools which work. They exist in every society and form key
points in the networks of which they are members.

In approaching rural populations, the IRD implementer
is concerned with how people perceive not only their problems
but also the goods and services offered. 1In many rural soci-
ties the reciprocal obligations of kinship are strong. 1In
practice, this may mean that when one member of a kinship net-
work accrues benefits (ar education, a larger house, a well-
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paying job, or a bumper crop of coffee), the other members
perceive these benefits as also belonging to everyone else
in the network. Because of this consideration

Iv-4 If development projects are organized around
%> Iramework different from locally perceived
obligations, they may face pressure for bene-
fit distribution at variance with what has
been planned.

in addition, tue IRD implementer is also interested in
how people irtepret both verbal and nonverbal communication.
It is the fundamental function of language to convey meaning
via symbols, and every society has a unique set of symbols
and meanings. Certain gestures can also convey powerrul
meaning. In some societies, a gift is never received, food
touched, or a greeting made with the left hand. Frequently,
one should show deference to elders and other influential
people. It is not the symbols themselves that are important,
but rather the system of each rural society which must be
learned and incorporated into the project approach, presenta-
tion and especially staff behavior. The task is often easier
if the worker already understands the language and culture.
Even so, as a side effect of education or experience, local
behavior may be sufficiently altered as to produce a new set
of symbols which are unintelligible or misunderstood.

The Physical/Biological Environment

The foregoing social and anthropological insights cannot
be divorced from their relationships to aspects of the physi-
cal and biological environment. For example, consistent
group behavioral differences exist between inhabitants of the
- forest and the savanna or 5ahelian regions of Africa. The
forest envircnment in the past could support only sparsely
distributed, highly mobile hunting and gathering peoples who
have been among the last to adopt patterns of sedentary
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villages and cultivation. The savarna and 5Sahelian groups,

on the other hand, have known cultivation and livestock rais-
ing for much longer. They developed villages with stockades
for prcctection much earlier than forest people, and relation-
ships of mutual cooperation between various ethnic groups, such

as sedentary farmers and nomadic hersmen, are longstanding.

To a great extent, the capacities of rural people to
respond to both perceived problems and to tae resources made
available to them will depend c: the constraints impcsed upon
them by the physical and biological environment: the accessi-
bility and quantity of available water, the productivity of
the land, the availability of fish and fruits, the abundance
of insects, the density of human pcpulation in relation tc
available natural resources, and the absolute quantities of
those resources. Freguently, the importance of these conc-

cerns is reinforced by seasonal "actors.

The range of factors outlined above represents a complex
set cf location-specific concerns for project managers. They
constitute constraints to local response, particularly in
terms cf the predictability of that response. Theyv also point
out the need for local understanding and flexibility in

project management.

Inappropriate Initiatives

Numerous initiatives have failed to generate the needed
local response because they simply didn't make sense. They
were ill-conceived and the local population knew it. The
literature is full of examples of inadequate attention paid
to local realities.20/
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Risk Considerations

A variety of local factors are of particular importance
to small farmers who, ultimately, have to decide what to do.
Risk is a combination of the probability and magnitude of loss.
Small farmers tend to be more interested in insuring a sub-
sistence crop :tor their families than in undertaking slightly
greater risks for a much higher yield.21/ Action that is
rational to the farmer in his circumstances may not be
rational from the project designer's perspective. For that
reascn, "rational"” designs often fail when the planned inno-
vations 1invite little or no respensibe action from target

groups, who see the tradeoffs in their own terms.

Designers should generally assume that proposed innova-
tions will not earn a ready response from local people unless
certain conditions exist. For example, innovation is more
likely to be accepted in rural areas where people have been
previously exposed to, and have accepted, other innovations;
where at least some portion of the community is highly moti-
vated or generally open to acceptance of change; and where
traditional attitudes, institutional structures, or customs
do not impose overwhelming social costs on early adoption.

In the absence of an environment favoring acceptance of
project innovations, the project design must permit suffici-
ent time and appropriate activities to build local interest
and confidence. Most likely this can be accomplished by
building on cooperative solutions to specific farmers' prob-
lems so as to develop a base for broader responses. As
Hirschman notes, there are many situations where actors com-
mit themselves to a specific technical innovation without
realizing the extent to which this commitment slowly and
subtly, but irrestistably, induces additional changes in
behavior.22/ That is, social, institutional, or attitudinal
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changes may emerge slcwly from the workings of a project even
when these charger were not planned for at the start.

Complexity

Projects requiring a complex mix of planning, administra-
tive, technical, and funding rzsources significantly beyond
local capacities often result in dependence and yielding of
control to cutside elements. Moreover, up front provision of
outside services has been found to constrain local resource
commitment by project beneficiarijes. Nevertheless, a common
characteristic of IRD efforts is complexity of structure and
undertaking.

Complexity constrains local response from the perspec-

tives of both donors and beneficiaries.

IV-5 If an integrated rural development project is
highly complex, then it is less likely that
donor agencies or national governments will
encourage beneficiaries to be involved in
project implementation. 23/

IV-6 If a iocal population does nct perceive that
it has some control of, or influence over,
proiect resources, then a sustained positive
response is unlikely.

For designers there are difficult tradeoffs implied in
all these considerations. A widespread network of small
projects may facilitate recponse but requires field staff and
local linkages to a degree that is uncommon for either central
government or donor agencies. Thinly spreading resources
over a iarde area may create serious difficulties for logisti-
cal and financial control. There are, in fact, few examples
of generally decentralized projects taking on complex, inte-
grated sets of tasks.
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Historically, these and other tradeoffs have usually
been weighted in favor of a large project approach. The
failure of many of these projects to produce meaningful bene-
fits for the poorest elements of society suggests that plan-
ners should focus their design risks on the side of more
flexible approaches and the training of staff to svpport this
strategy.

The issue of project complexity is related to the propo-
gition that:

Iv-7 If the expected benefits are tangible, im-
mediate, and highly probable in their reali-
zation then response is facilitated.

As noted above, putting one's subsistence livelihood at
risk requires a high level of confidence in the benefits to
be received. Long-range possibilities, however attractive,
draw little response from poor farmers who calculate benefits
on their own terms and from a perspective which is necessarily
short-term.

One answer to problems caused by project complexity is
training. Training is a project cutput that gradually pre-
pares local people for productive response, particularly the
assumption of leadership and decisionmaking roles. It also
may increase their status in the community. Feelings of
inadequacy or deference to traditional authority resulting
from lack of knowledge represent a major constraint to meaning-
ful local involvement in development projects. Indeed, it may
be suggested that:

Iv-8 If it is not supported by knowledge and skills
which facilitate participation in problem
solving effective response is severely limited.
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The Save the Children Federation found in Indonesia that
tcaining in basic management skills such as }.u'eepirg, plan-
ning, and project control gave villagers the - Jnfidence to
contribute to project planning decisions, to detect financial
irreqularities, and, indirectly, to challenge and even remove
corrupt committee lcaders.24/ The potential of skill training
combined with participatory mechanisms and staff attitudes
that are noncoercive should, therefore, be carefully considered.

SUPPORTING RESPONSE

Basically, there are three administrative options for
dealing with local response. The first is to do nothing. To
select this option is to implicitly deny or, at least, ignore
the importance of local respcnse. Such a denial, however,
equates the delivery of project goods and services with wel-
fare improvements -- a common, albeit unjustified, leap of
faith.

The second opticn is to temporarily offer overwhelming
incentives to induce a desired response. It has been argued
by some that, for the most part, "development"” has occurred as
the result of one group attracting woikers -- either by pay cr
by force -- to work for them. Sucn an exploitative approach
can, indeed, lead to impressive economic growth, but these
economic benefits fall short of authentic development on
grounds of both equity and sustainability.

The third option is to seriously consider the organization
and management implications of the issue of local response in
both the design and implementation of development projects.
This requires developing strategies to elicit authentic and
sustainable local response to project outputs.
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Developmental change is the result of more than external
Project interventions. It may occur as a purely local reac-
tion tn new circumstances or it may involve an interacting
network of change among various participants in an area or
nation. MNevertheless, if positive local responses are to be
consciously facilitated, it is necessary for program designers
and managers to pursue supportive approaches to IRD. While
there are numerous instances of bad ideas and unsound national
Policies affecting local response, sometimes the problem is
simply poor communications. At times, sound development
initiatives have failed to take hold because they have not
been communicated effectively to local populatiors.

The related problems of inadequate communication and
response have received considerable attention. Two particu-
lar mechanisms -- 1local organization and participation --
have been widely suggested to improve implementation. The
strengths and weaknesses of each of these techniques are
investigated below.

Local Organization

Local response to Project goods and services is often a
collective matter. Local organizations can facilitate col-
lective response by helping people define their needs and by
providing a communications link with Project personnel. Often
they are valuable as channels of information about needs for
specific services and, because they may be Primary users of
these services, local organizations have an important role in
planning and implementing service delivery.gé/ Additionally,
as a vehicle for benefit distribution, they can support proj-
ect equity objectives.
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Local organizations range from functional groups such as

small farmer marketing cooperatives to social or religious
bodies.26/ Most communities have an official or semi-official
development committee with close links to formal local leader-

ship.

Trese groups vary greatly both in terms of their com-

munity representativeness and their state of vitality, but

even a moribund goroup may become a rdevelopment resource.

Local organizations can play potentially positive roles

as vehicles for:

by

Providing two-way information flows of technical
information that support those individuals who
try new approaches, and break down barriers
between groups or individuals;

Minimizing risk and practicing economies of
scale;

Adapting project activitizs to local conditions;
Marshalling local resources;

Achieving greater political and economic inde-
pendence for local people by exercising influ-
ence over the behavior of locally-based adminis-
trative personnel, asserting claims on government,
and providing mutual zssistance; and

Coordinating and spreading the benefits of out-
side assistance.27/

Local organizations can play potentially negative roles

Perpetuating inequitable social systems;
Controlling the rural population; and

Weakening, or even destroying, viakble local
cultures.
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Historically. local organizations were often not based
on broad participatory decisionmaking or, if oriented to the
poor, lacked the resources and higher level support necacsary
to make them effective. But if the elite in a community are
the only ones to have access to the benefits of organization,
the net effect will be to increase local inequities. 1In
this regard, it becomes particularly important that new
ordganizations gain credibility with poorer elements in the
community by addressing their specific needs and encouraging
widespread user satisfaction. This process will require
management ingenuity, particularly in areas lacking social
cohesion and traditions of broad-based decisionmaking. It

may also require considerable time.

Even so, new problems may arise. Majority rule may still
lead to majority discrimination against the very poor, who
are the real target of most IRD projects.28/ Special atten-
tion may be required to brepare the most marginal members of
the community for genuine participation. One approach is to
give the poor the opportunity to participate initially in
small functional working groups in order that they may begin
to gain experience and skills which prepare them for partici-
pation in brcader community organizations 29/ Through inter-
action between the working groups and community organizations,
the pocr have the opportunity to gain recognition and accep%-
ance by members of the larger group.

In the opinion of the Cornell Rural Development Committee,
which has done extensive studies of this issue over the past
decade, local organizations are a necesgsary, though not
sufficient, condition for viable rural development. Without
the support of local organizations, the best technical pack-
ages and the most skilled administrative personnel are not
likely to be of much benefit to the rural poor.30/
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In general, while local, beneficiary-run organizations
are no panacea for response problems, at certain times and
Places they may become important vehicles for providing the
link between project-related services and village use.

Organizations which contribute to successful rural devel-
opment tend to possess certain attributes. In Fiqure 4-1
several such characteristics are listed along with support-

ive criteria.

Participation

A key factor affecting the choice of responses to proj-
ect Joals and services is the link between the felt needs of
people and the goods or services offered to them through a
pProject intervention. This lirk is most effectively created
when rural people are actively and meaningfully involved in
both (a} the decisionmaking process for determining societal
goals and the allocation of rescurces to achieve them and (b)
the voluntary execution of resulting programs and projects.

Participation is presently very much in vogue and widely
seen as a necessary condition for any meaningful development
effort. The benefits attributed to participation include the

following:
° Identifying new development ideas;
° Adapting new ideas to local circumstances;
° Gaining acceptance for new ideas;
® Obtaining a resource commitment;
[ Handing activities over to local people in a

manner that will become self-sustaining; and

° Limiting or reducing exploitation.
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Of these benefits, participation can be most effective in
adapting ideas to a local environment and inducing a local
resource commitment, as a vehicle for generating new ideas
it is less effective. At its best, information from partici-
pants can help project implementers to incorporate local
modes of action into management policies and information trans-

fer activities.

Such adaptation is obviously essential for strong local
response. That response, in turn, builds on itself. Local
leaders and progressive farmers piay an important role in
giving legitimacy to new modes of action. If leaders are
persuaded to use a new technology, other members of the com-
munity will follow, providing they have the opportunity to do
so.31/ Participants can help by dgenerating local pressures
on the civil service to coordinate their activities at the
local level and to lend political support to project activi-
ties. In these ways the value of yet broader response is

enhanced.

A. O. Hirschman argues that strategies to increase the
visibility of participation -- for example, published statis-
tics on adoption of high-yieiding seed varieties in a particu-
lar location -- will make authorities more sensitive to the
risks of prestige loss and hence more interested in exploring
ways of broadening utilization.gg/ Such stratecies, however,
may encourage participation for participation's sake, result-
ing in distribution of benefits to other than the intended
target group.

Mobilization of local resources is a further benefit of
local participation. Thesge resources include labor, money,
facilities, and management talents. Local resource contribu-
tion not only reduces needs for external inputs but, more
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importantly, éncourages owner-user identification with project
goods and services. This identification, in turn, contributes
to a minimization of dishonesty and malpractice in project
management, especially where an open management style is
adopted. Furthermore, local maintenance of pProject outpute

is substantialiy improved when such outputs are viewed by
local people as a result of their own effurts.

The potential of participation as a means to promote
beneficiary response notwithstanding, some caution is in order.
The participation issue has a history that is not particularly
eéncouraging. Both the American community development movement
and the French ar imation rurale, for example, were carefully

considered attempts to introcue a Participatory element into
development Projects. A review of how these concepts were
largely overrun by political and bureawvsratic imperatives
reveals that

[ A bottom-up to top-down control reversal took
Place as a result of pressures exerted by line
ministries of central governme:ts;

) There was an excessijve emphasis on the expansion
of social services relative to new economic
production initiatives;

° There were problems concerning the technological
soundness of social and economic initiatives
generated by pParticipatory approaches;

[ Pressure for quick results led to over reliance
on local elites; and

® Approaches were piecemeal, emphasizing individual
villages rather than broader regions, leaving
pbrograms vulnerable to stronger bureaucratic
imperatives.gg/

Many current attempts at local Participation fail for
similar reasons or because they are motivated more by the
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priorities of development theorists than the real interests

of the local people.

Most individuals find it satisfying to take part in
decisions only within the narrow sphere of activity in whic}
they have experience or feel competent. Outside these realms,
the need to make decisions generates anxiety which (in many
societies) is avoided by transferring responsibility to offi-
cials higher up in the hierarchy.34/ This suggests that, :n
most rural societies, no large majorities desire an active
role in decisionmakirg, even when they are informed of possi-
ble options. Lncal decisionmaking patterns, openness to
change, and other cultural and historical norms will obviously
influence local understandings of participation. Thus, an
understanding of these factors is of obvious importance to

project designers.

It is also the case that people are more interested in
specific services than in action on long range solutions to

basis issues of development policy. As a result:

Iv-9 If programs are perceived as improving
specific adverse economic and social
conditions affecting low income benefici-
aries, the beneficiaries are more likely to
participate than if the program is per-
ceived as changing life-styles, attitudes
or behavior,

Often, smaller-scale pProject interventions can serve as entry
points for more comprehensive programs. A process of estab-
lishing increasing trust and confidence is established. This
reflects the importance of relationship building as an ele-
ment in a participation strategy.

Other constraints frequently work against easy implementa-
tion of participatory strategies. These include:
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o Weak local governments dependent on higher
authority for both decisionmaking and
resources;

® Local dominance by elite Grcups controlling
production relations;

® Dependency of poor farmers on patrons affect-
ing perceptions of risk and attitudes toward
clange;

® Lack of local managerial, financial, and

organizatioral skills; and

® Limited ~apacity of the poor to make resource
commitments.

The complexity of these constraints is unnecessarily
increased if project designs incorporate the concept of par-
ticipation without defining what it means in a particular
project context. Participation can be defined in terms of
the number of participants, who they are, the nature and
intensity of their participation, and variations in these
factors over the course of project evolution. Effective
Management strategies for inducing participatory action
require specification of these factors in the design. Based
on this specification, pProject managers can more effectively
look at the variety of factors that will influence local

response to project outputs.

Participation, when widespread in a community, promotes
equity in the distribution of Project benefits. It thus con-
tributes to local response to project outputs and also charac-
terizes that response in effective projects. By contrast,
narrow control over Project management usually leads to narrow
distribution of benefits.

In essence, however, the basic issue involved in local
organizations and participation is that of power -- and ways

in which the relatively powerless can gain more political clout:
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The process of organizing is a political one. The
organization and its environment has a political

base ... Each of the steps [in the organizing procesg]
represents an increase in the degree of power .35/

Management

In considering potential strategies for implementing IRD
activities in ways which support villager response, two mech-
anisms have been presented -- local organizations and bene-
ficiary participation. Transferring these mechanisms from

paper to practice is a function of management.

As noted previously, many past and present efforts to
incorporate a participatory element into rural cdevelopment
projects have failed because of such problems as a lack of
local interest, poor integration of participatory schemes with
income or production objectives and, especially, burecucratic
opposit.on. These are management concerns requiring the
ability to 2nticipate and deal with a wide variety of contip-
gencies. In the Arusha project in Tanzania, for example,
participation is designed into the project; village dialogues
are supposed to be a critical element in the formulation and
implementation of development initiatives. 1In actuality,
regional and district officials have little use for these
bottom-up exercises. Project management is involved in a
delicate bargaining game with local officials. 1In return for
a few dispensaries, some borehcles, and road repair activities,
the officials allow some village dialogues. But, should
these dialogucs bear fruit in terms of local assertiverness,
they may very well threaten government officials who have their
own priori{ies or those urged on them by higher-ups.

It is virtually impossible o formulate guidelines for
dealing with contingencies such as these. What can be done is
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to identify potential! problems and pitfalls and point to cer-
tain approaches which may assist implementers in overcoming

these hazards.

Project Style

Management approaches to project implementation range
from what can be termed a "blueprint" style to what, at the
other end of the spectrum, becomes a "process" approach. The
former :s typified by certainty on the part of planners and
nanacers that predetermined technologies and intervention
technigues will work in a given local situation. It assumes
that solutions to problems are known and that projacts are
vehicles for the application of these solutions36/ The pro-
cess approach, by contrast, assumes considerable uncertainty
and 1s characterized by flexibility and continual openness to
redes .gn and adaptation to changing circumstances. On-the~-spot
study and solution of problems are relied on rather than remote

expertise.37/

When proven technologies are to be utilized in a project
and when relationships between target groups and outsiders
are poor, the blueprint approach has certain advantages for
efficient delivery cf project goods and services. This
approach, however, is unlikely to elicit a high degree of
sustainable locai response. Process approaches, by contrast,
are directad by the needs and circumstances of local popula-
tions in their particular environments and are thus less time-
bound. By and large they allow for more dialogue with local
pPeople and corresponding adjustment of project schedules and
administrative routines to local capabilities. Almost by
definition, such an approach is more likely to elicit volun-
tary local response than a blueprint project style. Process
approaches are consistent with a sequential pattern of devel-
opment, in which activities grow in scope and complexity at a
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pPace with the abilities of local people. They also make major
demands on project managers and staff. For example, a radical
reorientation of staff activity and attitudes is required to
change from servicing elite, progressive farmers to servicing
subsistence level farmers. Additionally, process approaches
require constant redesign, testing and modification of pro-
cedures to broaden local response and adjust to evolving roles
and modes of participation.38/

David Stanfield provides an example of a particular
process strategy for a Project area with little social cohe-
sion. He suggests that, in such cases, an iatervention should
be geared toward an identified social grouping at the outset.
This should not be overdone to the point that it generates
irrevocable opposition from other groups, but should represent
a temporary concession to social realities.39/ In time, the
Project strategy can become more inclusive, particularly by
including tasks whose completion is important to more than
one party but which caanot be accomplished by any party work-
ing alone.

Local Leadership

Effective leadership at the local level is a critical
factor in implementing and sustaining development initia-
tives.ig/ Uphoff and Esman fouud that quite different selec-
tion processes can Produce leaders who reflect the needs of a
local population and are effective at solving rural problems.
Their research Suggests further that leaders who are drawn
from the local community and have strong personal and family
ties tend to feel an obligation to serve what is consequently
decided upon as the community interest.4l/ There are pProb-
lems, however, in trying to promote rural development through
leaders who meet these standards. They may lack the skills
required for certain organizational tasks or may be captive to
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local interest groups unsympathetic to development efforts.
These potential problems must be weighed against the advan-
tages provided by the traditional "legitimacy” and community
support enjoyed by these leaders.

The alternative, at least in the short term, is depend-
ence upon stronger, skilled leadership, not as representative
of the pocrest elements in the community. Community organi-
zations may benefit significantly from the expertise, influ-
énce, enerqgy, and commitment of such leaders, provided they
are willing to share decisionmaking.ig/ Indeed, it appears
that in most circumstances, even when local groups are formed
specifically to serve the interests or defend the rights of
the most disadvantaged, effective leadership is most likely
to come from those individuals who are relatively more
advantaged and closely allied with the local power structure.

In that context, the fcllowing proposition gains

importance:

IV-19 If organizations are to contribute to effec-
tive participatory development, their leaders
must be accountable to a broad constituency,
regardless of their group of origin.

Such accountability may be defined by both locally and more
centrally determined norms and standards. It will be more
effectively enforced if incentives and sanctions are deter-
mined and applied not only from above, but also from below.
For sanctions to be enforced by constituencies of rural poor,
there must be an open management style in which all members
have access to community activities and records. Training

may also be required to equip persons to review and understand
records made available to them for inspection. 1In one coumun-
ity-based pProject in Indonesia, a combination of open manage-
ment and training in bookkeeping gave local villagers the
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ability to call to account committee leaders who were siphon-
ing funds from credit cooperatives.43/

However popular in theory, programs that attempt to simply
undercut or bypass traditional leadership are not feasible.
Either they fail, or outside authority in the form of project
agents simply takes the place of the traditional local leaders.

Tne key is to develop a pattern of shared decisionmzking
which is inclusive rather than exclusive. This requires proj-
»Ct groups or o.ganizations which encourage joint planning,
management, and monitoring of activities. It also implies
simple field-level management information systems with report-
ing preocedures that incorporate local pParticipants in the

process.

Staff Roles

Involvement of rural people in project decisions and
activities is partly dependent uron the relationship between
project management and lower-level personnel. This relation-
ship has a direct bearinq on staff attitudes and performance.
Much of the inactivity and low work output of staff can be
understood as a rational response to a combination of terms
of service, living conditions, working conditions, and super-
vision. 1In these circumstances, the potential capabilities
of staff lie largely dormant -- a latent, but unrealized,
resource.44/ Emea O. Arua outlines a variety of factors in
the work climate of pProject staff which constrain their com-
mitment to project objectives. These include:

® Lack of motivation;
° T.ack of vital information;

° Erratic or nonexistent leadership and supervision;
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° Inadequate staff welfare system;
° Lack of achievement-oriented assignments;
) Lack of a functional system of rewards and

sanctions; and

® Bureaucratic interference.jé/

These conditions and their conseguences suggest that the
lack of qualified staff -- a frequently cited development con-
straint -- may, instead, reflect failures in the management
and use of available personnel. For example, when a work
Climate is characterized by strict hierarchical control,
imposed decisions, and rigid routines, it is difficult to
¢xpect lower-level personnel to further constrain themselves
by recruiting would-be overseers from among the project clien-
tele. Rather, the desire for some autonomy is more likely to
propel staff toward less interaction, not only with the target
group but also with their fellow workers.

IV-11 If there is a low level of participation on the
part of managers within their own organization,
then the level of involvement of client/target
groups in development programs administered by
those managers is likely to be low since managers
tend to adopt a self image consistent with the
organizational environment in which they
function.iﬁ/

An identifying characteristic of a particpatory style is its
"open" rather than "secretive" nature. Such openness legsens
the feelings of conspiracy or manipulation which often accom-
pany covert decision criteria.

This can also be extended to the relationship between
staff and beneficiaries:
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Iv-12 If project expenditures and management
decisions are made public (e.g., posted,
published or noted during meetings) then
Project activities will be —riewed with
greater credibility by local regsidents
and project-related suspicions will be
reduced.

Both of these propositinns are sapported by the Community-
Based Integrated Rura. Development (CBIRD) program in Indon-
esia. Although it is easier to zspouse open participatory
management than it is to practice it, this program conducted

in Aceh demonctrates that it can be done.

Without an appropriate work climate, it is difficult to
expect high participation. Howvever, such a climate by itself
is often insufficient. It may also be necessary to 2rovide
procedures (such as advisory committees) to facilitate the
incorporaticn of beneficiaries into the project decisions.
This is so because staff will often avoid conflict by
deemphasizing opportunities for client participation when such
participation is optional or unstructured. It mayv thus be
necessary to provide some formal mechanisms to involve bene-

ficiaries. Additionally,

IV-13 If efforts to give beneficiaries a voice in
project decisions are timed to take advantage
of situations that provide encouragement to
those who must vield some control, then the
resistance to those efforts will be lowered.

For example, the introduction of periodic evaluations of exten-
sion agent performance in the Libmaran/Cabusac IRD Project in
the Philipvoines was made easier by the award of "incentive
allowances" to those staff who would be evaluated. In addition
to the timing, the evaluation procedure was facilitated by the
fact that pay was not tied to evaluation results and that
farmers only evaluated 25-33 percent of extension agent
performance.ﬂl/
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It is necessary to examine the local situation before
determining when and how to develop structures and procedures
to facilitate staff-client participation. Among the contin-
gencies to be considered are the relationships between the
local elite and the project target group:

IV-14 If systems can be developed so that those local
elements in control of the allocation and utili-
zation of project resources are held accountable,
then there is less chance that they will preempt
the resources and a greater chance for the poor
to participate.

Since project staff may be members (or drawn from the families)
of the local elite, supervisory behavior toward staff must
also be based on an understanding of socio-political dynamics
affecting the interactions between staff and clients.ig/

Such understanding, however, is not common nor easily
developed. Alan Taylor notes that "even if we pay lip service
to the idea that authentic development should be self deter-
mined, we inevitably interpret what has to be done in the light
of our own cultural and educational experiences."ig/ Ulti-
mately, most choices on how project resources will be allocated
be tween competing needs are made by project staff. fThis is
likely t~ be done on the basis of staff members' own cultural
preferences.

Adam Herbert suggests a set of managerial skills essential
for effective administration in a decentralized project struc-
ture that seeks to elicit lecal response to pProject activi-
ties.50/ These include:

) Ability to operate effectively in a conflict
situation;

e Familiarity with group dynamics;
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° Ability to work in a setting which may require
accountability to several possibly conflicting
groups;

) Ability to work in a highly uncertain work

situation;

°® Ability to communicate effectively up and down
in bureaucratic channels;

° Ability to shed the aloof and elitist image that
local people often hold of vrofessional adminis-
tors; and

° Ability to understand the feelings, demands,
frustrations, and hopes of those with whom one
works.

Such skills are uncommon in any setting and may, in some cases,
violate traditicnal bureaucratic norms in many project eaviron-
ments. But greater attention to these factors, as opposed to
pure technical competency, in the selection ana training of
project staff is a needed step in overall development program
management. By and large,

IV--15 If a project draws its staff from iocal talent,
provides them with opportunities for personal
development, and offers them appropriate rewards
and incentives to assure continued involvement
in local development, then it will be more effec-
tive at promoting local response.

METHODS FOR ACHIEVING EFFECTIVE RESPONSE

The recognition that effective local response to develop-
ment initiatives is an essential link in the development pro-
cess must be matched by the identification of acceptable meth-
ods for supporting this response. This section reviews factors
which seem to be of particular importance to local response
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and are susceptible to management control. These factors
are discussed in terms of three considerations: felt needs
and benefits, the social base, and local leadership and

control 51/

Felt Needs And Benefits

Small farmers will not respond positively to development
initiatives unless by so doing they obtain tangible, rela-
tively immediate benefits -- as defined from their perspec-
tive. Small farmers usually have an excellent idea of what
their immediate problems are. It is the responsibility of
an IRD project to provide some possible solutions. A related
point made by Uphoff is well worth remembering in this
context:

The paternalist view equates education with intelli-
gence. Yet if there is anything which is well estab-
lished scientifically by now, it is that intelligence
is unevenly but widely distributed across all classes,
races and castes. . . In a country where 90% of the
population lives in the rural sector and 80% are [sic]
illiterate, most of the brainpower, most of the
intellectual talent of the country must be in the rural
sector and among the rural poor . . . This is a hard
fact for educated people to grasp fully and to accept
emotionally even if we nod our heads in conscious
agreement.52/

The most reliable way of finding out what the problems
and felt needs of potential beneficiaries are is, quite
simply, to go and ask them. This is not quite as self-obvious
as it seems. Care must be taken to avoid producing a mere
wish list. Priorities must be established and consensus
reached by soliciting the views of a wide spectrum of the
local population: small farmers, women, leaders, progressive
farmers, civil servants, store owners, merchants, and so on.
Certain constraints must also be taken into consideration:
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the government's development policies and pPriorities; the
Availability of personnel and resources; and the extent to
which these feit needs are an expression of special interest
gre'r3 rather than of the local population as a whole. A
summary of methods for gathering information about local felt

needs is presented in Figure 4-2.

In order to establish credibility and achieve effective
response, a project should start with small, relatively simple
activities which will produce results quickly. For example,
small irrigation schemes, provision of focused credit, train-
ing programs, and the like. By no stretch of the imagination
should a project either attempt or hope to identify all felt
needs early in the implementation stage. Rather, it is a
question of gathering sufficient information to make decisions,
produce relatively simple plans, and implement them. The
process approach is based on the assumption that neither
designers nor implementers will ever know enough about a
project area and its problems. Hence, the project must con-
tinue to gather relevant information (either formally or
informally) and, as new information is made available, change
or modify its activities accordingly.

Social Base

To the extent possible, pProjects should try and work with
organizations already in place. This may not always be feasg-
ible, particularly if the organization in question is not
production-oriented or if it is composed of some special inter-
est group which may well discriminate against other community
members. This may appear to be the case with the formal
organization in the Project area but, just because it ig
authoritarian in structure, 2voes not necessarily imply that
it unduly discriminates against the rural poor.
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In many rural societies functionally specific groupings
may emerge for specific activities: maintenance and repair
of irrigation systems, construction of a school, or installa-
tion of a pctable water system. Tendler's study of AID-
supported small farmer organizations in Equador and Honduras
argues strongly for concentrating interventions on small
groups oriented towards such specific tasks which satisfy
small farmers' most immediate concerns. Rural development
projects are urged to take advantage of this underutilized

capacity:

Groups that are successful at achieving such an initial
goal often go on to a more permanent existence. Or
they go on to other things despite the fact that they
did not achieve the initial goal, or while they are
waiting to do so.53/

In terms of policy, Tendler recommends a sequential
approach that is geared “o the growth ~f farmer groups and
organizations over time. Overstructuring, in her view, is a
pitfall that development projects encounter by emphasizing

form over content.

Local Leadership and Control

Small farmers need active and committed l=aders if they
are going to respond effectively to development initiatives.
Such persons are generally available in rural communities.

Some development strategies place great faith in the single
charismatic leader, the Lawrence of Arabia syndrome. However,
the evidence indicates that, while charisma adds to the power
of local leaders, effective decisionmaking can take place among
a broader segment of the local population. In short, a strong
leader is a useful but unnecessary component for achieving
effective response.54/
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Local control is the "operational guts” of any strategy
designed to encourage response. It has two facets which are
closely intertwined and dependent on each other. If project
staff do not feel they have some control over project activi-
ties -~ in the sense that they have some decisionmaking
authority and that their superiors take their ideas and sug-
gestions seriously -- then it is highly unlikely that they
will encourage any degrec of control by the local population.
By the same token, if project beneficiaries do not feel that
they have some control not only cver their own leaders and
the involved project staff but also over project resources,
then it is highly unlikely that widespread local support will
be torthcoming.

The literature is full of examples of development projects
where local control has meant control of Project activities by
local leaders for their own ends. It is often very difficult
and virtually strategic suicide to try and circumvent them
since they may well have the influence and power to scuttle
any efforts directed primarily tcowards assisting the rural
poor. Under such ¢ircumstances, the project must intervene
directly -- as mentioned earlier in this chapter. It may be
necessary to direct interventions towards specific social
groups from the very outset. This, however, sliould represent
only a temporary concession to social realities. In time, the
intervention strategy can become more inclusive, particularly
as it begins to implement activities whose completion is
‘important to more than one group but which cannot be completed

by any one group working alone.

Accountability in many rural development projects works
up -- not down, such as when project staff are accountable
only to their superiors and not to the people they are sup-
posedly assisting. A frequent refrain is, "The extension agent
rarely comes and when he does he has little or nothing to
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teach us.” Earlier sections of this chapter have suggested
why this is a common occurrence -- poor working conditions
and a lack of incentives to perform well. Local control over
pi>ject staff implies the potential for providing some local

incentive for better performance.

One example has been given from the P!'‘lippines where the
introduction of small farmer evaluations of extension agent
performance was made easier by the award of incentive allow-
ances to those staff who agreed to participate. This was
facilitated by the fact that pay was not tied to evaluation
results and that beneficiaries cnly evaluated a certain pro-
portion of the agent's performance. Another way in which to
encourage this control is to organize what may politely be
termed "bitch sessions," in which project beneficiares have
an opportunity to express their opinions of project staff --
in their presence. In the best of all possible worlds, poten-
tial clients would be able to pay project staff for services
rendered. If these services proved mediocre, then clients

would take their business elsewhere.

But perhaps the most effective way of stimulating local
response is by assuring that project bepeficiaries have some
control over resou:ces -- not only those that they themselves
have provided, but also those provided by the project. With
some resources at their disposal, project beneficiaries can
act on the decisions that they take. Wihtout resources they
can do nothing -- except make a noise, hardly a desirable

response in the long-term.

A case study from Nepal illustrates this clearly.55/ At
the district ievel there are several coordination committees
for development activities -- the most important ¢I which are
those for public works and agriculture. The former is the
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more active and the more impressive -- precitsely because it
has control! over resources. It has a budgyet of its own, pro-
vided by the central government, and the local population
dec:ides how this money will be spent. The agriculture commit-
tee, on o the other hand, has few tangible resources and their
allocation s dictated largely by priorities established at
the national level.  This crucial distinction is not lost on

the local pepulations.,

Manaaement strateaies to support local response are sum-

marized in Fiagure 4-3.

SUMMARY

This chapter has considered the developmental linkage
between proiect aoods and services and local resyronse to those
goads and services.  Since a serious problem in IRD implemen-
tation has been the failure te elicit arp.,opriate responses,

1mbrovenent s a necessity for future success.

The response problem is usually manifested as either non-
adoption o: new technoloagies or noncommitment of rural
resources. Information about nonresponse is thus required to

signal management chat a problem exists.

Common causes of nonresponse include:

' National policies;
o Environmental constraints; and

o Inappropriate initiatives.
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FIGURE 4-3

METHODS TC SUPPGRT LOCAL RESPONSE <C PROJECT GOCDS AND SERVICES

Mar.agement Strategy

Factors to Consider

SV

Felt needs and berefits

<. Celilne rature ¢? response
rtarget aqrcup, intensity of
chanreis .f response, etc.)

ntended
response,

4. dpecity envircnrental factors affecs-
local risk percepticns

3. Establish and maintain two-way communj-
cation links between project staff and
beneficaiaries

4. Design initial benefic package which is
specific, visihle, and oriented to par-
ticular tarcet group economic needs

Requires cultural sensitivity
Ri1sks excessive "blueprinting”

Best understood by iocal personnel
Particularly important in projects
directed towards subsistence farmers

Essential for feedback to project staff re
beneficiary neads

Keeps beneficiaries informed abous Froject
activities

Served by direct contact between staff and
viliagers (i.e., home visits)

Suggests scquential approach building on
relatively simple, tangible components
Reduces risk of misapplication of new
technologies

Socia. base
. Ttiiize process apprcach to build local
interest and capabiiities

<. Utilize flexible planning methods

l. Draw prcject staff from iocal talent
with strong cultural identification

3. Emphasize capacity-building ir local
aorceanizaticns

5. Engage in multi-level training for
beneficiaries

Adds to project time and possible cost
Resistance iikely from donors or bureauv-
crats needing quick, nweasurable results

Suggests joint-planning mechanisms to maxji-
mize inputs from different project ‘avelsg

Adds to project credibility
Improves understanding cf local conditions
essential for appropriatc -esponse

Helps equip organizations to mobilize and
lead local response

Supports process approach as organizations
mature

Builds competence to participate in project
decisions and activities

Develops understanding of broader project
objectives

Local leadership and control
1. " Tncorporate participatory staff
structures in project organizations

2. Utilize open project management style
(publish management decisiong and
financial records; broaden access to
pProject activities)

3. Orient project staff toward service to
poor farmers

4. Utilize simple field-level information
systems

5. Enlist local leadership/progressive
farmecs in support of project objec-
tives and activities

Increases willingness of staff to yielad
control to beneficiaries

Provides beneficiaries with opportunity and
information need to respond effectively to
project initiatives

Served by training and capacity-building
activities

Influences staff selection and training
Most effective if supported by incentives
to encourage appropriate staff priorities
Supported by mechanisms for staff account-
ability to beneficiaries

Incorporate lucal people in reporting
procedurea

Disseminate information in local language
and in understandable form

Takes advantage of existing scurces of
leadership and power
Increases risk of benefit control by elits
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Although some of these causes can be influenced during design,
many of them either are beyond the control of design teams or
do nct surface until implementation is already underway. Con-
sequently, flexibility should be a cornerstone of IRD
strategies.

Numerous suggestions have been made for ways to encourage
local response. Major approaches include:

[ Working through local organizations; and

e Incorporating villagers into project decision-
making structureg.

Furthermore, management initiatives to improve villager response
have been suggested. These include the use of "process"
strategies, effective coordination with local leadership, and
incentives for supportive staff behavior.

An important point is that nonresponse by villagers is
usually very rational behavior. Until this is understood and
Projects are designed which address the problems defined as
significant by rural people, and rural people are reasonably
confident that resource commitments and behavior changes will
not make them more vulnerable to natural and social forces,
there is little chance that IRD efforts will be any more suc-
cessful than they have been in the past.

Although the strategies which have been discussed are pri-
marily oriented to local requirements for response, they also
serve the essential need for broader political support. Organi-
zations and local leadership provide linkages to higher auth-
ority. Appropriate project management structures facilitate
communication which, in turn, helps to generate bureaucratic
support.
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Methods for achieving effective response fall into three
categories related to the following considerations:

® Felt needs and benefits;
® The social base; and
o Local leadership and control.

A common thread through proven management strategies is flexi~
bility -- the capacity to struggle with local people to con-
tinually learn and modify project activities accordingly.
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CHAPTER F!VE
CONSIDERING SUSTAINFD IMPROVEMENTS IN WELFARE

The ultimate goal of the implementation process is to
create seli-sustaining improvements in beneficiary well-being.
Unfortunately, it is common to find few, if any, benefit-
generating activities continuing once foreign assistance has
ended.l/ Since the degree of benefit continuance is the
"bottom-line" of IRD, such failure proclaims a dire need to
develop ways to produce self-sustaining welfare improvements.

This chapter identifies practices for improving the chances
that development efforts will have a positive, long-run effect.
First, the notion of beneficiary welfare is articulated and
defined in the context of IRD. Secc 7, the importance of unin-
tended projact effects is noted. Third, an applied approach
to improving the sustainability of positive effects is outlined.
Finally, improved welfare is related to a view of development as
a process of social learning. This elaborates the third link-
age in the conceptual framework of IRD implementation and sets
the stage for the summary of the state of the art in Chapter
Six.

THE NOTION OF WELFARE

Welfare, as it is used in thisg report, does not refer to
financial assistance Programs that provide support to the unem-
ployed, incapacitated or otherwise disadvantaged. RKather, its
use is reflected in such terms as "well-being," "quality of
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life," or "authentic development." One ideal, using the latter
term, hae been posited by Denis Goulet. He wrote:

Authentic development aims at the full realization of
human capabilities: men and women become makers of
their own histories, personal and societal. They free
themselves from every servitude imposed by nature or
by opnressive systems, they achieve wisdom in their
mastery over nature and over their own wants, they
create rew webs of solidarity based not on a domina-
tion but on reciprocity among themselves, they achieve
a rich symbiosis between contemplation and transforma~-
tion action, between efficiency and free expression.
This total concept ¢f development can perhaps best be
expressed as the "human ascent" -- the ascent of all
men in their integral humanity, including the economic,
biclogical, psychological, social, cultural, ideologi-
cal, spiritual, mystical, and transcendental dimen-
sions.2/

The difficulty of measuring such an all-encompassing defi-
nition is readily apparent. Attempts that have been made range
from those that focus on the complexities of developing the
capability to influence one's own destiny to those that emphasize
improvements in a limited number of economic or social variables.
There is, however, a growing consensus that measuring material
improvements alone is not adequate.3/ Moreover, self-sustain-
ability requires measurement of dynamic processes, not just
static conditions. This section discusees both static and dynamic

categories of proxies for determining welfare improvemerts.

Measuring Welfare

Macroeconomic variables, such as Gross National Product
(GNP) , were once seen as legitimate measures of welfare states
and levels of ecoromic growth. In the past decade, however, a
combination of social equity concerns (demanding a better wel-
fare definition) and a project-by-project approach to develop-
ment assistance (demanding micro measures of project impact) has
prompted a gearch for more meaningful measures.
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Many project-specific and sector-specific indicators have
been generated. Examples include:

) Decreased travel times;

° Lowered incidence of particular diseases;
° Reduced infant mortality rates;

) Increased morietary income; and

° Decreased commodity imports.

The usual thrust is to select a set of quantifiable vari-
ables which are used as proxies for broader, less quantifiable
definitions. Proxies which have been suggested are many, from
limited measures of improvements in material well-being, such as
income measures, to measures that attempt to capture changes in
human and institutional capabilities. The former are nearly
always inadequate; the latter are often unwieldly. Notwithstand-
ing potential problems of accurately measuring impact, material

cerns. Because of this, unmeasured effects may offset and even
outweigh the effects which are measured by the proxies. Under
these circumstances, Project initiatives with a negative net
impact may be continued even though they should be suspended;
thus, more complete measures are needed.

An additional problem is that measures of welfare may be
time-bound as well as space-bound, making either complete or
triversal indicators impossible. For example,
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developed countries, it is almost meaningless as a health
index since the majority of health problems are non-fatal
or are diseases of old age.4/

The situation is further compounded when observer bias is
considered. Project-related welfare definitions are often based
on the values of western technicians rather than on the percep-
tions of local populations. As a consequence, evaluation stud-
ies may miss important relationships. An attempt to deal with
this in one IRD project resulted in the creation of two sets of
"prosperity indicators" to be used in selecting project benefici-
aries. The first set is based on unobtrusive proxies amenable
to measurement by outsiders; the second draws on the values and
knowledge of villagers. Both sets are displayed in Figures 5-1
and 5-2. The second set has two advantages: first, it has a
higher probability of continuation as a yardstick after external
project assistance is withdrawn because it is rooted in a local
context; and second, it improves the likelihood that locally-
defined social categories will not be overiooked by technical
staff.

Although the importance o: context in the measurement cf
welfare is gene.ally acknowledged, some people continue the
search for comprehensive, universal and quantifiable proxies.
For instance, one attempt to generate culture-free universal
welfare indicators resulted in a list of only three macro mea-
sures: life expectancy, infant mortality and literacy. There
are many difficulties with this list, however, including its
blindness to the effects of burgeoning populations.g/

These observations on the importance of context and
unmeasured effects become more significant when development
efforts follow an "integrated"” strategy. Since IRD is targeted
at interactions among variables such as agricultural production,
health, phyeical, infrastructure and organizational capability,
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FIGJRE 5-2

A LIST OF POVERTY INDICATORS
SUGGESED DURING A MEETINS AT KECAMATAN WONO SALAM*

l. A man is poor if he has no land, or if he has to
rent out his land.

3. A man is poor if he has to work as a buruh (paid
laborer). (A man is rich if he can hire buruh).

1.. A man is poor if he has to make handcrafts, i.e.,
if he cannot live by farming alone.

5. A man is poor if he has to borrow a bicycle when
he wants to go snmeplace.

6. A man is poor if he has to mix his rice with cas-
sava or corrn.

*Source: Ann Soetoro, "Prosperity Indicators for Java,"

Washington, D.C.: Development Alternatives,
Inc., March 1979.
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side effects reducing the impact of any one dimension could
dampen total effects; or extraordinary effects within one com-
ponent could throw the rest out cof balance. Thus accurate

jneasurement 1s very important.

In a aiscussior of field experiences with IRD projects,
Sweet and wWeisel suggest, but do not iimit themselves to,
corbinations of tne following factors for identifying the mul-

tiple impact dimensions of IRD:6/

° Increases in income;

° Improved health and nutrition;

° Increased levels of literacy;

° Increases in individual or group capabilities

to solve development problems;

° Increases in the capacity for the benefits
of development to become self-sustaining; and

® A more equitable distribution of benefits.

There are two notable characteristics in this list. First,
narrow, sector-specific objectives are broadened to include the
complementary, total-system targets inherent to the concept of
IRD. Second, the identification of "problem-solving" and "self-
sustaining" effects introduces the dynamic nature of success.
That is, true welfare improvements are not just one-time
increases: rather, they involve the ability for benefits to

continue and grow.

Noticeably missing from this list, however, are any meas-=
ures of the way rural people perceive what is happening tc them.
Such perceptions are obviously important, both from utilitarian
and ethical perspectives. Unfortunately, attitude surveys often
fail to penetrate the "calculated response" shield that villagers
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raise for self-protection. Nevertheless, recent work suggests
that creative approaches using exercises and games to obtain
perceptual data offer some promise in this effort.7/

Thus, although progress has been made, even static wel-
fare measurement is not vyet a complete art. 1In addition, there
is a perceived need both to incorporate villager views of welfare
and to focus on dynamic dimensions, such as the sustainability

of benefits.

Measuring Sustainability

A recent study of development program impact divided bene-

fits into three constituent categories:

o Direct benefits;
® Benefit continuation; and
) Benefit growth.g/

The first categorv deals with the immediate results of project
initiatives; the second encompasses self-sustaining benefit

tiows after project resources are withdrawn; and the third con-
siders the likelihood that project outputs may lead to a diversi.-
fication of development benefits not specifically within the
original scope of the project (e.g., the investment of resources
in dairy cattle after a project makes water available to small~
holders).

In the attempt to capture broad welfare improvements, this
study suggests that effective IRD strategies will require differ-
ent activities to achieve different welfare goals. This point
is illustrated by the following measures for evaluating a small-
holder agriculturai project:
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FIGURE 5-3

MEASURES OF INCREASED WELFARE

!Direct Benefits: Increased farmer income.
!Benefit Continuation: Increased capability by farmers
: to manage activities associated
f with the project.

'Benefit Growth: Increased investment of farmer

' resources in activities promoted
! by the project or in new activi-
| ties consistent with overall

i project goals,

In this example, desired direct benefits can result from
production-specific activities, such as the provision of farm
inputs, marketing facilities, etc. However, if benefit continu-
ation is to be realized, an additional set of activities related
to improving individual and institutional capabilites must be
undertaken. This classification is thus useful for measuring

welfare improvements when an IRD strateqgy is followed.
The discussion above supports the following propositions:

v-1: If project welfare objectives are defined within
the social, cultural and economic environment of
the project, then staff activity can be directed
toward actions which complement beneficiary values
and promote beneficiary well-being.

V-2: If situationally defined indicators of direct
benefits, benefit continuation and benefit growth
are used, then the measurement of self-sustain-
ability will be more exact.

It is easy, however, to be lured into this deceptively
simple view of welfare promotion. Unfortunately, the real

world is not so easily categorized and managed.
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Illustrating Benefit Complexity

Given the various types of benefits that have been pro-
posed, there is a danger that some benefits will be missed,
double counted or improperly aggregated. What types of bene-
fits then, are appropriate to measure? The following illus-
tration, dealing with a program to provide increased supplies
of potable water, addresses this question,

The benefits from a potable water program could be expected
to manifest themselves in two different ways, One way would be
the benefits resulting from an increased volume of water,

including:

® Time savings resulting from increased availability
of water;

e Health benefits resultiag from improved physical
hygiene;

) Healthier cattle, if the water is used to water
cattle; and

) Better crops if the water is used for crops.

Secondly, there also should be health benzfits resulting from
the improvement in the quality of water. However, if health
benefits are not as great as expected, the reason could be that
the water is contaminated in transport from the well to the home.
This offers two possibilities: either pipe the water into the
home (an undertaking that is simply too expensive in some coun-
tires), or provide health education that will reduce the water
contamination. The latter would seem appropriata, but the
absence of cleaning materials such as soap might invalidate the
efforts in certain areas.
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Additionally, more distant consequences must be considered.
The reduced time taken to obtain water will be beneficial for
increased income or leisure, improved cattle and crops will
result in higher income, improved health will mean people feel
better, and have fewer diseases, but improved water quality can
also lead to increased fertility and reduced mortality.g/
Thus, the potential negative effects of increased population
growth must also be considered as outcome: of the new water

supply.

The complexity of Project effects is pictured in Figure
5-4. This figure highlights the difficulties involved in accur-
ate welfare measurement and the importance of developing a
conceptual scheme for identifying benefits.lg/ Without such a
scheme, it is possible that some benefits will be either missed
or imgroperly measured. Even with a "benefit tree," conceptu-
alization of project impact, however, important impact dimen-
sions are likely to escape the techniques and tools of project
planners.

THE CENTRALITY OF SIDE EFFECTSL&/

Despite careful Planning and expert management, integrated
rural development projects may produce many effects neither
planned nor foreseen. Unanticipated effects are usually per-
ceived as negative, though unforeseen positive effects may also
occur. Unfortunately, some projects are best remembered for
their seeming success which turned to failure before everyone's
eyes, once the side effects developed.
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Such was the case of a rural Indian villagelg/ whose
inhabitants had adopted a newly designed, relatively smokeless
Stove. Less eye irritation ang fewer respiratory ailments were

Years, began to deteriorate in six months, or less, The smoke,
although a nujsance to the inhabitants of the hut, had helped
to keep termites under control. The villagers soon turned in
their new stoves for old ones. This was neither a matter of
love of tradition nor a lack of understanding of the advantages
of the new stove. They had simply considered the trade-offs
and decided that the disadvantages of accepting the innovation
outweighed the advantages. Thus, to continue to use the

stove wculd have meant a decline in welfare from their per-
spective. Luckily, the damage was easily reversible.

Unanticipated Project effects such as this affect the 1link
between 1local response and beneficiary welfare. The following

Pages discuss such effects and ways to deal with them.

Social Sources of Side Effects

Many unanticipated project effects result from social,

ment of project funds, delivery of goods and services, and
stimulation of responses in a community

areas are tr- fault of the people themselves.lg/ In this
regard, Dor '.! :werson arques that:
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modernization (partly spontaneous and partly inflicted
in the name of an elite ideology of development) is
undermining the reciprocity basis of traditional soci-
eties and that long-term welfare improvement cannot
occur without a revolutionary transformation of class
and power relationships.14/

Such a transformation of relations clearly disrupts the
traditional order. The established distribution of power and
wealth and existent social stratifications have a stability
that interventions -- accidentally or intentionally -- upset.
Once upset, interventions often co not nrovide an adequate or
timely alternative social organization. This social disrup-
tion is a likely source of negative side effects. The only
antidote is an awarcness of the potential negative side
effects, an appreciation of the particular social structures
of the project area, and a sensitivity to the inevitable dis-

ruptions that are a part of development.

Economic Sources of Side Effects

Economic change frequently brings far-reaching effects
on human behavior -- effects that may be sufficient to under-
mine entire systems of belief and practice. Among the Serer
of Seneyal,l5/ for example, the introduction of groundnut cash
cropping at the turn of the century was followed by the suc-
cessive introduction of improveme:ts in credit, marketing,
and agricultural methods. This led not only to the allocation
of all available land to groundnut production but to signif:i-
cant social changes as well. Where household units in the
past had been the domain of headnen, readv cash availabili.lyv
now made it possible for women and other men to challenge or
ignore their authority.

The population growth of the Serer continues at a rapid
rate. The loss of authority of headmen over such matters as
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age at marriage, pregnancy interval, divorce and remarriage,
has apparently had profound effects on these determinants of
fertility. With a very low rate of out-snigration, the Serer
are beginning to feel the burden of overpopulation.

Although not yet the case among the Serer whose millet
production has kept pace with the population growth, in other
societies, similar economic development has decreased food crop
production, either through a shrinking of land available for
food crops or through a diminution in available labor.

In many underdeveloped countries, the bureaucracy may look
at economic activity as a potential source of gain for itself
through taxation, sale of various required permits, or partner-
ships and other privileges i:. private enterprise for select
officials. Such parasitic behavior can turn positive local
response to new oppeortunities into a more inequitable distribu-

tion of wealth, or even into a decline in net wealth.

Technological Sources of Side Effects

Destruction of delicate ecological balances among natural
resources, plants, and animals -- including human beings -- is
a generic problem. Sometimes the balance involves disease, as
in the case of onchoceriasis (river blindness) in West Africa.
Because of the severe complications of onchoceriasis, potenti-
ally productive agricultural lands have been abandoned and whole
populations displaced.

Since the flies which carry river blindness depend upon
highly oxygenated, fast-moving streams for their reproduction,
one method of control has been to erect small earthen dams along
infested streams in order tc retard the reproduction of flies.
However, much to the consternation of program implementors, the
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slow-roving waters upstream from the dams have provided ideal con-
ditions for the reproduction of schistosomiasis-bearing snails.

Countless examples can be found in the literature describ-
ing other applications of technology to biological relation-
ships: insecticides, herbicides, irrigation schemes and
alterations of drainaqge patterns.16/ The frequent deleterious

results yields the pronosition:

V-3: I'f project technoloaies alter basic relationships
between humans and their environment, then the
probability is high that unforeseen long-term
social or physical imbalances will be Created.

Positive Side Effects

As noted earlier, unanticipated effects of rural develop-
ment approaches may be either negative or positive. A posi-
tive result is illustrated by the Polela Health Project among
the Zulu of South Africa. This was one of the first models of
a comprechensive rural health center to be implemented anywhere
in the world.17/ Beginning in 1940, the rroject's objectives
were the improvement of diet, the control of pPulmonary <ubercu-
losis and the control of soil erosion -- all assumed fundamental
to health promotion. The work was carried out by interdiscip-
linary teams emphasizing the integration of health education,
community participation, and medical care.,

Ultimately, all the original staff of the project left
South Africa, though one returned to Polela 25 years later. The
health center had disappeared. Many of the African staff were
also gone. 1In that community, however, there were more teachers,
nurses, social workers, and service workers of all sorts than in
any comparable community in the area. Apparently, what had
taken root was a behavioral model of service and not merely a
form.
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In the same vein, project accomplishments are not neces-
arily reflected by the services delivered t¢ the population,
nor by the responses of the pocrulation to innovation. Rather,
the true measure of accomplishment may well lie in the numbers
of local perscnnel who are trained and who ultimately return
to the community after a project has been dismantled. This
incrcase in the stock of human resources can generate the most
;astina contribtuion to improved welfare. Thus, improving

human skills can be one way of promoting positive side effects.

Dealing With Side Effects

Conscious strategies to minimize negative consequences and
support positive ones have been identified. Among those that
have proven most useful is the following proposition:

V-4. If project strategies allow for change in project
initiatives or direction, then they will improve
the chan~~< that positive side effects can be
built v . , and negative side effects can be
minimizeu, by conscious project adjustments.

This approach, commonly referred to as the "process" approach

to project design and implementation, gives management the
flexibility to adjust the course of a project as more knowledge
is gained about appropriate approaches, and as negative effects
appear. One of thc integral components of a process approach is
an information system which also improves management’s ability
to cope with side effects.

V-5: If an information system provides timely manage-
ment and impact data to project staff and policy-
makers, then side effects may be identified early
enough to either incorporate them into the
strategy or to counteract them.
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As discussad in Chapter Three, to effectively design and imple-
ment information systems that are both relevant and usable is a
difficult -- and infrequently achieved -- task. Nevertheless,
early warning systems are critical for project management to
detect negative effects and to be able to ascertain the effects

of project initiatives.

Another form of early-warning system is provided by bene-
ficiary involvement in project decisionmaking.

V~6: If beneficiaries participate in project
decisions, then side effects may be identi-
fied and appropriate reactions may result,

The strengths and pitfalls of local participation are
treated elsewhere. Yonetheless, involvement of local residents
can help to avoid unwanted effects -- both because participants
can pass their knowledge to project staff (and thus assist with
management decisions that might be critical to project impact)
and because beneficiaries themselves often will make decisions
and take actions that will avoid potential problems before they
occur.

Three strategies for dealing with side effects, then, are
flexible designs, information systems and participation. Unin-
tended consequences, however, are not the only factors inhibit-
ing welfare. Unsustained benefit flows can limit project
success to those few years when external resources are provided.

Thus, the sustainability issue must also be addressed.
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SUSTAINING IRD BENEFITS

IRD benefits are rarely sustained after foreign assistance
ends, yet far too little attention is given to this problem.
Donors, host governments and project staff are, more often than
not, driven to show immediate "results." The long-run objec-
tive of continued improvements in well-being is eclipsed by
these shorter-run concerns, with the predictable result that

the objective is not realized.

when considering benefit continuatic.i, an initial question
must be the defirition of what it is that "oujht" to be sus-
tained. There is the concern, discussed above, of measuring
improvements in welfare; :he concern that the project-specific
indicators used are, in fact, adequate measures of improved
welfare; and the concern that negative factors do not outweigh
what might appear to be positive direct vesults. Our interest
is in sustaining positive results. To the extent that benefits
do not accrue, there is no justification for encouraging
activities aimed at inducing these benefits.

Related to this is the nezd to make a distinction between

benefit continuation and project activity continuation. While

these two notions are interrelated, they are distinct concepts.
For example, IRD projects are frequently designed to provide a
series of input supply and marketing services to farmers, such
as the supply of improved seed, fertilizer and credit, and the
purchase and marketing of cash crops. Equally as common is the
effort to improve the capability of local farmer organizations
to perform these functions. To the extent that local organi-
zational capability is developed, these functions no longer
need to be performed by the expatriate staff. Continuing proj-
ect activities to carry out the tasks taken over by local
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Capitalization;

Funding sources:

Communication and travel equipment;
Scale and type of present operations;
Operational procedures;

Degree of control over (or types of relation-
ships with) other organizations that affect
the performance of that task; and

) Expected environmental changes that will af-
fect any of the akove items.

A similar list of factors can be drawn for any unit within
an IRD project. When examining these aspects of an IRD project,
discontinued external funding is a major item under the last
factor. The amount and nature of the effect of discontinued
funds, however, is related to the organizational placement of

the project.

Organizational Placement

Much has been said about how alternative project place-
mentsl8/ affect long-term development. On balance, autnomous
project management units (PMU's) offer the poorest prospect.
Frequently these units are selected in order to effectively
concentrate authority in a project area and facilitate project
management. Control of funds and personnel are commonly lodged
with project management. Under such an arrangement, the proba-
bility is high that during the period when external resources
are being provided to the project, goods and services can be
delivered. Thus, there are often short-term advantages associ-
ated with a PMU.

The disadvantages of this organizational form, however, are
well known: there cor: many cases of projects that receive the
needed political and administrative blessing for institutional
autonomy only as lowig as external resources constitute the bulk
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of the project funding. When this funding ceases, internal
support is not forthcoming and resources to maintain project
activities dry up. Because management functions are not
institutionalized within ongoing government ministries, or
other agencies with some longevity, the PMU and project
activities cannot be sustained -- they collapse.

A possible exception to the general rule that autonomous
management units are poor prospects for sustaining project
benefits is a case in Liberia. The Lofa Country Agricultural
Development Project, financed jointly by the World Bank and
AID, is organized around such a PMU. It is autonomous
of the existing government structure, although that structure is
not well developed in rural Liberia. Line ministries have few
staff in the field, and services are not adequately provided.
The PMU structure provides a prototype model for organizing
rural development activities in the future. Whether or not
this will happen has not yet been decided. It does, neverthe-
less, offer one alternative. This suggests the following
proposition:

V~-7: If there is not existing service delivery capa-
bility in an area, then a project management
unit offers the best strategy for establishing
the initial capability and providing a focus for
future efforts. Morover, in situations of
political instability, the autonomy associated
with a PMU structure may provide some protection
from rapid policy reversals or reorganizations of
line ministries.

The alternative to new units, of course, is placing projects
within existing governmental structures. The immediate choices
of level and host revolve less around concerns of whether govern-
ment support will be continued after external resources are
withdrawn, and more around issues of roordination and integra-
tion of local level activities. These concerns notwithstanding,
the problems s:ated above support the following proposition:
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v-8: If project functions can not be institutional-
ized within a government structure, there is
a low probability that sufficient support, both
political and administrative, will be available
for the continuation of project activities
after external resources are withdrawn.

Current thinking on PMUs tends to focus on their non-sus-
tainability. Although this perspective is largely accurate and
certainly commendable, two w:.‘fare concerns suggest that self-
destructing, non-sustainable project organ:izations may sometimes
be more capable of "protecting” rural welfare than strategies

that cannot be stopped:

V-9 If technologies are highly uncertain and experi-
mental, then it may be preferable to test them
using a project management unit where there is
less chance of detrimental approaches becoming
permanent policies.

V-10: If permanent government institutions are not
sympathetic to the welfare concerns of an
intended beneficiary group, then it may be
preferable to use temporary Project Management
Unit-type project organizations responsible
for transferring functional capabilities to
beneficiary-oriented groups.

Thus, when the current state of public services, side-
effects, sustainability, and the uncertainty of rural develop-
ment are considered simultaneously, the welfare implications of
alternative organizational placement strategies become more com-
Flex. Such considerations also suggest that it might re more
important to focus on the sequence of project/program strate-
gies rather than merely depicting placement as a one-time

choice.

Emphasizing the sequential roles that different organiza-
tional forms can play reaffirms the need to build performance
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capability either in permanent agencies or in the beneficiary
organizations that inherit Project functions. This need is
discussed below.

Per formance Capability 19/

Both central governments and international donor agencies
have limited resources. In order to secure the greatest impact
from the application of these resources, conscious selection of
project focus and project area is required. One aspect of
selection that determines investment level is the magnitude of
the problem being tackled. Another aspect is "absorptive
capacity." That is, if an area cannot absorb new resources,
they will simply "spill over" and be wasted -- they will not
contribute to reducing the problsr..

One dimension of absorptive capacity is the ability to
spend money quickly. That is, if a provincial budget is
increased tenfold but the money just sits in the treasury
account, it wji!l not contribute to rural developament.

With this example in mind, three alternative ways to deal
with absorptive capacity can be identififed. The first way is
to accept the situation as a constraint and not overtax cur-
rent capacity. For example, to adjust to a limited spending
capacity, added resources can be kept to a low percentage of
Present expenditures, or new expenditures can be made routine
fixed costs (such as salaries) rather than non-routine variable
costs (such as funding multiple, sporadic subproject activities),
or disbursements can be provided on a one-time only basis (such
as the initial capitalization for a cooperative revolving credit
fund).
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The second way to deal with low absorptive capacity is to
raise it -- to employ more treasurers, paymasters, bookkeepers,
auditors, etc., and to develop less cnmbersome procedures for
turning money into rural development activities. Training both
new and existing personnel in streamlined procedures is also

an aspect of capacity-building.

The third way to develop absorptive capacity is to create
a mixed strategy which simultaneously, or sequentially, uses

elements of both of the previous approaches.

IRD objectives, however, are not limited to increasing
personnel, vehicles or money-spending ability. Self-sustaining
welfare improvement requires much more than just raising the
stock of administrative resources -- it is also concerned with
creating new relationships and behavior patterns between govern-
ment levels, among local organizations, and within civil ser-
vant groups. Furthermore, it is this new behavior by civil
servants which is expected to deliver higher levels and new
mixes or types of services to rural villagers. After all, it
is the improvement in villager welfare that justiiries the
expenditures to change administrative behavior.20/

V-11l: 1If projects arxe not specifically designed to
build organizational capability, then they
are less likely to promote celf-sustaining
welfare.

Thus, it is necessary to conceptualize ways in which IRD
efforts can contribute to improved organizational capability.2l/
It should also be recognized that the focus of cepacity-building
(or institution-building) efforts can be on government bureau-
cracies, such as line agencias or provincial/regional bodies,
or it can be on village-level organizations, such as coopera-
tives or irrigator associations. In either case, however,
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capacity-buildiny requires going beyond simple inventorie: of
human and material stocks -- it also requires an examination
of power relationships and incentives for action.

For example, in the context of Indonesia's Provinclai Area
Development Program (PDP), one desirable practice would be to
use objective criteria for selecting subprojects aired directly
at the rural poor. In order to do this, however, it is first
necessary to be able to identify the rural poor.

Recognizing this, one product of the technical assistance
team has been a set of indicators to be usged to identify rural
pocr target groups. Even so, simply establishing a set of
prosperity indicators does not automatically lead to their use.
If supervisors discourage staff from using these indicators
and, instead, reward them for using other criteria (such as
friendships or contributions), then organizational capability
will not have been raised. Thus, incentive systems can be
expected to play a very prominent role in organizational per-
formance.

V-12: Capacity-building requires not only am increase
in stocks of material and human resources, but
also an examination of desirable organizational
behavior, as well as the way organizational
incentives and procedures do or do not support
desirable behavior.

V-13: Increasing organizational capability for poverty-
focused integrated rural development requires tb:
replacement of disincentive systems with rewards
for undertakirg bottom-up, jintegrated action ‘o
help poor villagers to improve their welfare.
Supportive incentives should be reinforced ur
expanded, whereas disincentives should be ais-
carded or suppressed.
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In general terms, capacity-building is improving the
ability of people to deal with their own problems. More spe-
cifically, capacity itself is the alirtlity to:

° Anticipate and influence change;

® Make informed decisions

) Attract and absorb resources; and

) Managage resources to achieve objectives.gg/

To realize these capabiiities, people form informal groups
and formal organizations. The latter also allow capacity to
continue independently of the individuals who congtitute the
organization at any one period.

The requirements of a capable organization include, but are
not limited to, the following:

° Organizational skills, such as the ability to
forge effective links with other organizations
and to make it possible for local residents to
participate in decisionmaking;

® Information for decisionmaking and the ability
to utilize those data;

° Staff or a stable membership; and

e Processes for solving problems and implementing
decisions.

To erhace self-sustaining capacity-building, IRD projects
can focus ca strengthening a few beneficiary organizations
aind then have them act as consaltants to other locsl organiza-
tions.23/ Alternatively, the focus can bes on providing gcvern-
ment institutions or local universities with assistance in
attracting new resources. 24/
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Thus, training people, time-phasing the gradual expansion
of IRD project functions and area coverage, and providing
initial capital. can support capaclty-rnilding efforts. Addi-
tionally, 2 selfeonscious examinat! - ~7 both operationzl pro-
cedures and sociestai incentives ace neceunsry for local
performance capability tc develoap. This includes an asegasmant
of incentives for resource comnitment after project comgietion.

Commitment of Resources

External resources typically cover proiect costs that ex-
ceed normal budget levels. For example, a high percentage of
local staff costs, more often than not, are assumed by the
government -- from loc:! adainistrative and marageuwent staff to
field personnel. Ex:ernal assistance generally covers technical
assistance, and possikly the portion of local staff that is a
net addition to that which is normally budgeted by the govern-
ment. Likewise, external resources are used for project-
related materials and equipment which are an addition to costs
normally assumed by a host country. The guestion critical to
sustaining project benefits is whether and how the costs of
continuation will be provided after external ass:.stance ceases.

The answer to this question revolves largely around three
factors:

[ ] The extent to which the government is committed
to the project activities;

e The degree to which the activities have become
institutionalized; and

® The extent to which the needed resources are
generated at the local level -- whether through
local taxes, contributions, or charges for
services.
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Clearly, these three factors are related. Without the commit-
ment of the government, public sector support will not continue,
whether or not the activities are institutionalized. On the
other hand, if no institutionalization occurs, continued govern-
ment suppe:t will be less likely.

Local level resource generation is a key indicator of the

extent to which local residents have become committed to both
project activities and the changes necessary to sustain those

activities. It may aiso becueme a primary source of resources
needed for continuation. For oxample, if local input supply

and marketing organizations become financially self - sufficient,
they will be able to continue to provide needed services.
Likewise, irrigation systems or local potable water systems

must be maintaired. Also, if local resources are not generated
for that purpose during the project period, the likelihood is
high that they will fall into disrepair and disuse after project
completion.

Finally, the importance of scale must be noted. Projects
which are implemented on a small scale can frequently take
advantage of "slack" resources in the system. That ais, existing
extension and credit staff who are functioning at less than
full capacity can be used in expanded proiect activities --
their numbers need not be increased if their efficiency is
improved. As project scale increases, a limit is reached beyond
which imprcved efficiency can no longer take place. Up to this
point, concern for sustained resource commitment is minimal;
beyond this point, when a commitment must be made for additional
finances, the concern is substantially increased, Furthermore,
local government reluctance to fund recurrent cousts in placas of
more visible capital investments makes it more likely that small
scale efforts will not overtax slack resources.
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This perspective may also be applied to project components.
Although an integrated effort may be large, if subprojects are
small and self-contained, then the most appropriate ones may
“take.” In sum, then:

v-14:

v-15:

V-16:

If local people contribute sume of their
resources to project activities, those
activities are likely to continue after
project resources have been exhausted.

Small-scale projects, with functions devolve
to beneficiary-run groups, will have a high
chance of sustainability if:

-- projects focus on critical constraints;

-- organizational capability is built into
the group; and

-- the group is not vulnerable to antagonistic
organizations,

1f projects have self-contained, small-scale
components, then it is likely that some component
activities will continue to provide benefits
after project termination.

To this point, the discussion has emphasized the diffi-
culty of both identifying and measuring self-sustaining welfare,
the centrality of side effects, and the role of organizational
capability and resource commitment in sustaining IRD benefit
flows. Before summarizing this chapter, the discussion should
brietly be broaderied to incorporate the idea of development as

a process of sccial learning.
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SOCIAL LEARNING, SUSTAINABILITY AND GROWTH

The categories of direct benefits, benefit continuation,
and benefit growth provide a useful way to introduce the notion
that the sustainability of welfare improvemerts is dependent
upon social learning. That is, rural development is ultimately
a process of raising the ability of villagers to manage their
own lives in ways consistent with their values. This requires
an increase in the knowledge and power residing in individuals

and institutions.

Direct Benefits

To judge the results of an IRD strategy, it is necessary
to know whether rural villagers have, in fact, received direct
benefits -- have incomes gone up relative to those not having
access to project services? Has nutrition improved? Has

illiteracy declined?

For these questions to be answered, even in a non-scientific
sense, requires some form of information system providing feed-
back to those responsible for future policy. For example. if
higher taxes, or poor post-harvest storage facilities, or
bureaucratic ineptitude, have negated the response-to-welfare
linkage, then a lack of information about these influences will
lead to mistakes being repeated or a decline in response.

Knowledge of direct benefits also has a reverse side --
knowledge of direct burdens. This was noted in the potable
water illustration, but the point should be emphasized. For
example, in one project, an access road had occupied the former
site of a farmer's field, the installation of irrigation facili-
ties had been delayed, a new field had not been cleared, and the
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farmer's livelihood was threatened. Knowledge of such factors
is extremely important because of the central role of side
effects. Unless burdens are somehow signaled, it is not likely
that steps will be taken to amelicrate such situations.25/

Benefit Continuation

Much of the focus on organizational placement is based on
conflicting desires for both immediate direct benefits and a
benefit stream extending beyond the provision of external
resources. PMUs often symbolize the choice for quick visible

results, whereas low-profile augmentatian of line agency or
subnaticnal programs symbolize the choice for benefit continua-

tion. An overemphasis on structural alternativus, however, can
miss the simple fact that benefits are continued or discontin-
ucd not only based on where people sit, but also based on what

pesple do.

Benefit continuation will eventually be based on improved
organizational capability. As previous discussion has cshown,
ithis requires activity by government agencies. 1In situations
where other organizations, such as cooperatives, must continue
to act, their ability to do so should also be built during
implementation. Tnis includes access to resources and an

accumulation of knowledge.

Organizacional Jearning during implementation, then, is a
likely prerequisite for contirued organizational functioning
after implementation has ceased; the benefit of direct knowledge
(information resources) may raise the chance that other benefits

will continue to flow.
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Benefit Growth

The true test of capability lies not in the mastery of
the mechanics of a technique but rather in the ability to
identify when a technique is not appropriate for the problem
at hand and to search for new alternatives. It is this
ability to go beyond routine replications to creative responses
that is at the heart of benefit growth. It is often exemplified
as the difference between "training" and "education." It is

also the essence of development.

Benefit growth is obviously something that cannot be pro-
grammed. However, if the focus cf an IRD project is truly on
those most central constraints to rural welfare, then it is
more probable that spontaneous initiatives will follow project
interventions. If the major social and physical constraints
are not addressed, however, it remains unlikely that self-

sustaining growth processes will emerge.

Organizationally, this may meen a devolution of power to
local levels. M™Moreover, it may mean the installation of organi-
zational climates supportive of human potential an? conscious
inquiry. Such termz as "development" or "benefit growth" or
"self-sustaining welfare," .hen, are eventually based on a social
learning process, whkich has been defired as "the creation of an
ability of tiie human being to sclve his problems, (and) to dis-
cern better pathways to goals, no matter how the environment
may change."26/
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SUMMARY

The link between clientele response and self-sustaining
welfare is highly uncertain. It is aiso highly problematic
until there are better ways to identify what wclfare is.
Until it is possible to understand the complex side effects
that. can resuit from IRD endeavors, this link will remain tenuous.

In terms of measuring self-sustaining welfare improvements,

the state of the art suggests the following:

[ Measures must. be both material and non-material
and they must be grounded in the perceptions of
rural villagers as well as incorporating scien-
tific knowledge;

® Welfare measures are time-bound and space-bound
and they should be developed within the context
of project env.ironments;

) Although attitude surveys are subiect to confound-
ing, a combination of the use of unobtrucive indices
and information-generating exercises is a high-
potential direction for future inqguiry; and

® A focus on direct Lcaefits, benefit continuation
and berefit growth offers prcmise.

In terms of manaqging self-sustaining welfare improvements,
the state of tihie art is less developed. The core of any
advance, however, is likeiy to be related to improvements in:

o Managing participation;
® Identifying organizational capability;
[ Devolving performance capability away from

government agencies to local organizations in
some settings but raising agency capability in
other settings;
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® Avoiding the institutionalization of harmful
programs;
e Designing projects with institution-building

activities combined with desolved resource con-
trol and semi-autonomous small-scale components;
and

® Creating information management processes cap-
able of swiftly signaling negative impact as
well as building a data bank on successful
experience.

Compared to the other linkages in the implementation pro-
cess, this is the most uncertain. Although recent initiatives
show promise, much more hard thought and experimentation are

required.
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CHAPTER SIX

CONCLUSION

In this report, integrated rural development wss defined as
the process of combining various development services into a co-
herent effort to improve the well-being of rural populations.
Numerous ways for delivering goods and services, supporting ben-
eficiary response, and promoting self-sustaining development
were presented. Organization design and management behavior
were further identified as important factors influencing both
the implementation process and the resulting modifications in

rural environments.

The puirpose of this final section is to summarize major
poirts, to emphasize pervasive concerns, and to suggest some im-
pPlications for program design and support.

ORGANIZATION DESIGN

Many so-called "management” problems in IRD can be traced
to inappropriate organizational arrangements. For example, a
coordination strategy which disperses authority among numarous
independent agencies and then expects a powerless manager to
somehow orchestrate and blend their activities into a well-
sequenced and coherent program is a common organization design

failing.

Inadequate consideration of the importance of organization
2lao affects beneficiary response to IRD activities and the
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sustainability of oroqram-related innovations. When such organ-
izational mechanisms as committe representation, resource con-
trol, two-way information ftlows, check-off procedures and local
ocganizations are designed to support beneficiary participation,
then local response i3 facilitated. However, when formal mech-
anisms are unspecified, chere is a tendency for daily concerns
of vehicle maintenance, pPay schedules and other short-term is-
sues to dominate the scene. In such situations, the more dis-
tant issues of response and sustainability receive less atten-

tion.

Given the complexity of most IRD programs and their sensi-
tivity to organization and management, it is imperative that the
designers of IRD efforts give organization design a high prior-
ity. Moreover, it must be remembered that each program organi-
zation muet be custom-tzilored to the local context. Such fac-
tors as local history, local and program technslogies, intended

beneificiary groups, socio-political systems and the incentives
for important actors to cooperate should all be examir.ed during
the organization design process. Additionally, organizaticn
design must hbe seen not as a single determination of an optimal
strateqy, but rather as a sequence of organizational forms
adapting to emergent conditions; what begins as a PMU might be-~
come a permanent agency attached to a provincial Planning body.
The scenario, however, should be stated during design while im-
Plementation workshops should be used to elaborate or modify the
initial idea. Thus there is an important interrelationship be-
tween organization design and management bhehavior.
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MANAGEMENT BEHAVIQCR

in this report, the tradeoffs between alternative organiza-
tional arrangements were specified and the present state of
knowledge about supervision, information systeme, technical as-
sistance, and managing horizontal relations was focused on the
problems of IRD. Never*theless, there is no single guaranteed
strategy. Although there is an accumulated body of "traditional
wisdom®” about management practices, there is also a recognition
that competing objectives, organization designs shifting situa-
tions and the political economy of IRD environments can compli-
cate any set of prescriptions.

A common weakness, however, is the fzct that most IRD proj-
ect managers have not been trained to manage complex processes.
They are usually technicians who must learn supervisory skills
on the job. To rectify this situation, human resource develop-

ment activities should be a major emphasis of IRD projects.

Staff training programs and joint staff/beneficiary workshops
should be used to build management capability at all levels and
to provide action-oriented settings for problem resolution and
implementation pianning. This can also help observers and im-
plementors to keep in mind that the objective of IRD is not the
perpetuation of organizational forms or the placement of physi-
cal infrastructure; rather, it is the self-sustaining develop-
ment of human beings by increasing their ability to exploit new
opportunities and to solve their own problems in an environment
characterized by uncertainty.
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UNCERTAINTY

A recurrent theme throughout this report has been the rela-
tionship between the complexity of IRD project designs, the un-
certainty inherent in the implementation process, and the need
for a flexible "process" approach to project Aesign andg imple-~
mentation. One way to view this is as a cop-out -- an abdica-
tion of responsibility for discovering the optimal strategy,
“rqanization and substance for an IRD effort. This view, in ef-
fa2ct, is an admission that the state of the art is too rudimen-
tary to give any guidance and therefore all beginnings are
equally appropriate as long as it is possible to adjust to the
constraints identified during implementation.

An alternative view, however, is that the organizational
and administrative state of the art has advanced to a post-mech-
anistic stage. Although many tradeoffs between alternatives are
known, it is also recognized that uwnless the dynamic nature of

implementation processes and socio-political environments is ac-
cepted, IRD goals ore not likely to be met. 1In fact, a review
of the propositions in this report suggests that much is known
and one of the things recognized is the need for flexibility.

Another recurrent theme is the critical role of incentives which
support efforts that lead toward IRD objecti-es,

INCENTIVES

This report supports two general observations about the im-
portant role of incentives:

® For project implementation to follow the design, in-
centives for people to act as intended must be strong-
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er than pressures which support competing behavior
patterns.

° Leaders often do not emerge because organizations pro-
vide lisincentives for creative leadership. Thus,
selecting personnel is not enough -- incentive systems
must support desired staff behavior.

Purther problems also develop as a result of differing in-
centive structures. A key question with any IRD project is its
location .n the government structure. It is a well-kXnown phe-
nomenon for government bureaucracies to compete for power, con-
trol and resources. With the decentralized development amphasis
in poverty-focused IRD, this competition between government
bureaucracies is often vertical as well as horizontal. Prequent-
ly, these issues are not resolved in project agreements, with
the result that bureaucratic competition and hagqling continue
throughout the lifetime of the project.

Since good project design is not something that is rewarded
by existing donor incentive structurec -- projects are designed
for funding approval, and easily anticipated problems are gloss-
ed over, resulting in the emergence of problems that have been
discussed earlier in this report -- less time is given to the
development of internal project incentive structures than is
warranted. This results in individual project components pursu-
ing their own ends rather than overall IRD objectives. Thus, a
major, pervasive barrier to successful desiqn and implementation
is inappropriate incentives.

This has very important implications for the design and
management of IRD programs because they tend toward complex in-
terorganizational relationships, complementary inputs, and a
multidisciplinary staff with a variety of functions. Therefore
the awareness and use of staff incentive systems are likely to
be even more crucial for IRD efforte than_they are for single

purpose rural development proqrams. Unfortunately, this whole
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problea of project incentives is often ignored in project design
and managenment.

A PINAL WORD

Numerous issues have been ruised in this report, issues as
diverse as the scope of integrated rural development itself.
But as diverse as these issues might be they all reflect the
fact that the environment in which IRD is implemented is highly
political on a number of levels. Nltimately IRD works to im-
preve the welfare, and hence the political power, of the rural
poor. The means and speed of this transformation concern numer-
ous actors, everyone from the established local elite to the ex-
patriate staff, the line ministries, the host gocvernment, and
the donor agencies. The result is an environment thaﬁ is uncer-
tain and politically charged. The only serzible management re-~
sponse to such an environment is one of flexibility tempered
with conscious attention to building the capacity for project
sustainability. Such an orientation to a politically charged,
dynamic environment is the best way to ensure that IRD is indeed
made to work.

SUMMARY

This report has identi<ied numerous ways in which organiza-
tion design and management practices can be used to improve the
preparation, implementation and impact of IRD. Pervasive con-
cerns include:
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) A need to focus on building capacity in particular
local contexts rather than emphasizing replicability;

o A nead to =zmphasize developing human resources and
managerial skills;

[ A need to recognize and deal with the critical role
of incentives; and

® A need to accept uncertainty and complexity by using
flexible approaches to IRD desian and implemen*ation.

It is the complexity and uncertainty noted above which
caused a question mark to be placed at the end of the title of
this report. Although knowledge of tradeoffs among organization
designs and management practices has been collected in these
pages, much remains to be studied anAd anaiyzed. The only cer-
tainty is “hat efforts to make IRD work must continue to record
and analyze when and how it does and when and why it doesn't.
Such a self-conscious focus on learning processes, after ail,
lies at the heart of any improvement in the orgarization and

administration of rural development.
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ANNEX A

GLOSSARY OF TERMS

Absorptive Capacity -- The abili:y to accept and use resources.

Administration -- Getting things done through the manipulation
of people and resources.

Adiministrative Behavior -- What organization members are doing
that results 1in goods and services being dzlivered during a
given period of time.

Administrative Capability -- An estimate based on both adminis-
trative stock and administrative behavior which suggeste the
probability (high, medium, low) that an organization can perform
a particular task up to a specific standard.

Administrative Stock -- A static inventory of resources (human,
material, etc.) controlled or used Ly an organization.

Adoption -- To voluntarily take up and use an idea or practice.

Behavigral'Outcome -- Administrative behavior which results from
a combination of fnstitution—building efforts and environmental
dynamics whethrr or not that behavior is targeted.

Benchmark Survey -- A survey which is done to establish the
parameters of a project environment and to place the environ-
ment into a static perspective which can later be examined

to measure environmental change. This is also Xnown as a
baseline survey.

Beneficisries -- Those people who are expected to improve their
welfare as a result of project initiatives.

Benefit Continuation ~- A flow of direct »enefits extending be-
yond the withdrawal o~ £roject resources.

Benefit Growth -- The generation of benefits not specifically
within the original scope of the project but which result from
project-related factors, such as smallholder project-provided
water leading to investment in dairy cattle.

Blueprint Approach -- A managerial approach to project implemen-
tation wﬁicE 1s typified by certainty on the part of planners

and managers that predetermined technologies and intervention
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techniques will work in a given local situation. 1mplementors
assume that solutions to problems are known and that projects
are vehicles for the application of these solutions.

Collaboration -- A dynamic situation where two or more individ-
uals participate together in obtaining a goal.

Communication(s) ~-- The giving or exchanging of information.

Cooperation -- When two cor more individuals carry out actione
which are complementary in reaching a1 desired end.

Coordination -- Various efforts to alter or smooth the relation-
ships of continuing, independent elements such as organizations,
stafts and rescurces.

Coordinative Rural Development Strategy -- The process of inde-
pendent development services working 1in harmony to improve the
well-being of rural populations.

Direct Benefits -- The immediate results of project initiatives
which 1mprove welfare, such as raised income, etc.

Folk Management Strategy -- A management strategy that uses
tradition-based skills to manage social change. It is the
manigerial analog of folk music, folklore and folk medicine.

Goal Displacement -- The tendency for means to become ends in
and of themselves.

Implementaticn -- The task of carrying out policies and programs
made elsewhere; the process of converting resnurce:. into goods
and services which support behavioral change in target popul:-
tions.

Incentive System -- A system of rewards to supporc desired
behavior,

Indicator ~-- » proxy for a phenomencn.
Informal Reward System -- A network of incentives built upon

irterpersonal dynamics and recognition rather than organization-
ally prescribed sanctions or rewards.

Information -- Data which are used for decisionmaking.

Information System -- A set of procedures for providing manage-
ment with information about project processes and impact - may
be formal or irnformal.

institution -- An organization staffed by people who were not
present at its inception.
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Institution-Building -- The conscious application of external
resources, over a limited time period, to increase administra-
tive capability.

Institutional Progress -- Institutionalization which supports
self-sustaining improvements in the welfore of rural villagers.

Institutionoalization -- The continuation of practices (that were
lntroduced as part of an institution-building effort) by people
who were not the subjects of the institutic- building program
after external resources have been withdrawn.

Integration -- Action which brings previcusly separated and
independent functions and crganizations (or personnel, or re-
sources, or clientele) into a new, unitary structure.

Integrated Planning -- The exercise of looking at a desired end
and coordinating all planned and possible unplanned inputs and
variables into a complenentary network of future events which
will lead to that end.

Integrative Rural Development Strategy -- The process of combin-
1ng various development services into a single coherent organi-
zation to improve the well-being of rural populations.

Interorganizational Climate -- The atmosphere of tirust, collegi-
ality, deception or rhreat which characterizes the relationships
among people who wori together but represent different organiza-
tions.

Line Ministry -- A governmental authority responsible for imple-
menting programs within one sector of activities (e.g., agricul-
ture, education, etc.) and having a minister or other designated
cabinet-level official occupying the highest point in the hier-
archy.

Local -- A person or object that is indigenous to the geographic
Site of a project.

Local Leaders -- Those members of the community who, operating
formally or informally, are able to influence the attitudes and,

eventually, the overt iehavior of others.

Managed Information -~ That which is relevant for and used to
deliver goods and services in ways leading to response and wel-
fare objectives.

Management -- Getting things done through people.

Management Capacity -- The degree to which managerial personnel
can get things accompiished through people.

Matrix Organizational Structure -- Overlaying mgltiple project
teams into a traditional hierarchical organization.
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Organization -- A social system created for attaining some
specific goals through the collective efforts of its members.
its most salient characteristic is its structure, which speci-
fies its operation.

Organization Development -- A management orientation concerned
with the course of change in the behavior of organizations,
groups, and individuals, aimed at bringing the interpersonal
processes that are fundamental to the functioning cf any organ-
1zation into the domain of management.,

Organiza.ional Capability -- See Administrative Capability.

Participation -- To have or take part or share with others in
some activity, enterprise, etc.

Process Approach -- A managerial orientation to project imple=~
mentation which assumes considerable uncertainty and is charac-
terized by flexibility and continual openness tc redesign and
adaptation to changing ~ircumstances. On-the-spot study and
solutinon of protlems are relied upon, rather than remote expertise.

Projezt Management Unit (PMU) -- 13 proiect organization that is co-
terminous with extcrnal funding, separate from permanent institu-
tions, relatively autonomous in its control of projert resources,
and limited with respect to geogranhic area.

Proposition -- A hypothesized cause and effect relationship.

Replicability -~ The potential for duplication in another area by
other people.

Self-Reliance/F*lf-Sufficiency -=- The successful use of one's
own abllities and reasoning 1n sustaining an effort or in meet-
ing a goal.

Staff -- Those people receiving a salary or wage from the organ-
1zation.

Cubsistence -~ A level of nutritional intake and material wealth
at which ore can remain alive, but shich is limited to mere survival,

Sustainability -- The ability of a project to demonstrate a con
tinued flow of resources leading to goods and services which
cause behaviorial change and increase welfare.

Sustained Resource Commitment -- A continual flow of inputs to a
pProject in order to maintain IRD benefit flows.

Target Population -- Those who are intended to reap the benefits
of a project.
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Targeted Administrative Behavior -- Consciously determined
behavioral objectives of 1nstitution-building efforts.

Teambuilding Activities -- Using the behavioral sciences to forge
common understandings and harmony among people whose jobs are
interdependent.,

Technical Assistance -- Providing people who have specific tech-
nical skills (e.g., agronomy, parasitology, civil enginecring,
economics, public administration, organization development, elec-
tronics) to help accomplish project-related tasks.

Technical Assistance (Long-Term) -- Technical assistance personnel
who remain on site for over six months.

Technical Assistance (Short-Term) -- Technical assistance person-
nel whose individual project visits are each less than six months
in duration.

Transferability -- The ability of a system of knowledge to be
applicable 1n another situation.

Welfare -- Well-being, quality of life, or authertic development.
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