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CHAPTER ONE
DEVELOPMENT MANAGEMENT ‘ASSISTANCE IN AID

Providing technicel ésaiatanc& to improvae developront adminis-
rationr has been an integral part of U.S. foreign aswiatancé for
ore than 30 years, and its importmnce in the U.S8. &gency for
nternational Development (AID) haa baen_growing aince the asarly
970s. AID has allocated hundreds of milliona of dollars for
achnical assistence in devolopment adainistration, nanagerent
raining, and spplied rasearch to devaloping countrieﬂ cver the

ast decade. During the past fuw yaara about 23 percent of q;l AlD

'ield projects have béﬂn.dmaign@d vwholly or in part to improve
anagerent performanca. An sven larger share of projects sought to
.mprove the managerial parforrnanca of inatitutions in Third World

rountries to support cther devalopmnent goala. Huch pf AID’s

1wssistence in managemént improverent is in the form of education

ind training. In fiscal year 1982 alona, USAID Nissions proposed

nqnagement training projects costing more than #152 million, and

‘unda for more than half of these projecte were obligated in fiacal

rear 1983 (USAID, 1982b).

Yet, despite AID’s succeém over the past three decades in
sponsoring applied research on inatitutional developrant and
ranagenrent improvement, in training thousanda of pé&ople fron

ieveloping cbuntrios in administration and managerent, snd in



providing technical assistance for project and program managencnt
improvement to Third World governmnents, leas developed nations--and

AID itself--stil]l face enormous problems with managing developnent

activities afficiaently and effectively.

Tha magnitude and pervasiveneas of nanagerisl and crganization&l
problems can be seen clearly by examining AID’a recent project
avaluations and Country Dévelopmmnt Strategy Statements (CDSSs).
The USAID (1980a: 46) Miasion in Coste Rica, for example, has
compleined of “public sector inefficiency affaocting nearly all of
our programs’”. The USAID Mission in Kenya reported in itas CDSS fér
1982-1986 (USAID, 1980: 10> that “the inéufficimnt quentity and
inadequate quality of trained parsonnal and appropriate public and
privaete sactor inatitutidnm linit the formulation end hamper the
implemrentation of necesssary devhlopm@nt progremna, resulting in a
suboptimal use of resources.” In Bangladesh, the USAID (1980b: 27)
staff has obsarved that the governmnent’s "management systems and
proceduras are exceedingly cumbermow@'and hanper the expeditious
release of funde, the recruitmsnt and assignrant of qualified
personnel and internal agency realignments. There appeara -0 be

l1ittle communication, coordination or cooperation among ninletries

and agencies.”

And even in countries, such as the Philippines, where governasnt
officials are considered to be relatively wsll-trained, savere
managerial and organizational problens continue to linit thelr
ability to use foreign eid, to mobilize_domoatic resources, and to

plan and manage development projectas and programs affectively. The
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USAID Mission in the Phil)ippines contenda in its 1982 CDSS (bSAID,
1980c: 36-37) thet "in addition to the limitations on abaorbing a
much higher lavel of rasources, there aexiet a number of
institutional constraints to ﬁor@ effective use of resourcoes that
are raceived.” The USAID staff points out that “tho.prolifgretion
of implementing agencles, which results in rivelries, duplication
of effort, and added costs, tende to handicap program
inplementation, especially in the absence of adequate managenaent,
monitoring and evaluatjion systemas to cope with the added
coordination requirementsa.” Adminiastraetive capacity remaing uneven
among Philippine government institutions and this adversoly affects
the rate and cffoctiveness of implementation, espacielly in the
health, education, population planning and natural rosocurceaes
sactors. “Overly centralized decision-waking and administrative
control soverely linmit the effectivencas of governrkent programns,”
the Hission’s aﬁalystm nota, and it inhilita the involvemant of
local and raegional governments in ways that coqld expand overall

adrministrative capacity.

For thaesc reasons, AID continues to give high priority to
improving managerial performanca in developing countries. Indeed,
since 1980, the scope of developrent rmanagemaent assiatance has
widened and its importance has increassed in AID. Tﬁo Agency’s
attention hae been refocused on four major instruments of foreign
asgistance. AID’s Adniniatrator'contendu (QSAID, 1983: 2) that the
Agency’s success in meeting its objectives of helping developing

countries to alleviate poverty and provide for besic human needs



"rests upon four pillars: 1) policy dialogue, 2} private

enterprise, 3) technology transfer, and 4) 1n-titﬁ€10na1

development.”

All four of these "pillars" of U;S. foreign assistance depend
heavily on improving managerent pqrfornance in devaloping
countries. But it is most important in promoting institutiornal
developnenf, which is now clearly.recanized as an gasential
conponent of AID’s activitiea. The Administrator has pointodAout
that inatitutional devaelopment ia e alow, long-tarn processa, “but
it is vital. Without indigenous instituticns to carry on, our
miscion cannot succeed in the long rﬁn.“ Moreover, the changing
conditisna in the world aconomy, the aéarcity of capital resources
in developing countries, and the growing problems of poverty and
underdevelopment have all nrade effactivé organizations and

efficient management crucial for the success of development

activities.

Thua, tha Developnent.Adminiat:ation'ﬁivision of AID’s Bureau of
Science and Technology has embarked on a néw six-year effbrt in
technical assistance, training, and applied research tolbuild
inatitutional capability and improve progrem and project nanaganen;
perforrance in developing countries. It seeks to forge a more
effective development administration strategy to support AID’s
“four pillafs“‘of foreign assistance. Theae activities will movs
beyand AID’s traditional role in_nanagenont education and training .
to addzess a broad ;ango of factors that affect mnanagoerent '

performance and institutional davelopment. In its (USAID, 1982b:
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2) Parformance Management Proiect proposal the Development
Administration Division noted that
managerial performance requires more than attention to

deficiencies in skills and krnowledge. Education and
training activities are necessary to improving the
nanagement of LDC institutions, but they are usually not
aufficient. The devalopmant of capable, effactive
institutions slaso requires attertion to {l) the national
and sectoral anvironmont that affects their work; £21
leadership and strategy--goal satting, decigions,
resource acquiasition, guidance and eovaluation: (3]
organizational structureas; [4) internal '
systems--budgeting and accounting, personnael, monitoring;
and [S) operating effectiveness-- implenentation. The
final teast of menagemont. ia better organizational

performnance.

An important part of this new thrust is to begin with a review of
AID’s experience with improving developmant adainimtration --and
eapecially with project and program ranagerent--in order to sssesa
what AID has already dona and to determine what hes been learned

from nearly three decades of sxperience.

Such a review is needed bacause AID’s etrefegiem and approaches
to development have changed drastically since the 1960s. Ita
mission has been redirected and its ectivities havé been refocused
several times. The rapid growth in knowledge about developrent
adninistration and manageﬁ@nt in recent years has led to .
reassessments of the moat effective approaches and interventiona.
Indeed, the changes in thinking akout davaloprerit menagement have
generated many new--and sometires éonflicting--etrategiaa. Huch of
that knowledge and some of the strategies have rosulted directly
<ror applied research and pilot projacts sponsorad by'AID. Thus, a

review of that experience and of the leseons learned from it can



provide a “baseline” for identifying the kinda of epplied research
that rust astill be done on issues of developrent meanagensnt, allaw
those providing treining and technical sssistance to distill
important principies and guidelines for action, end conao;idato'
knowledg® that can be disseninated to institutions in develobing -

countrics.

This atudy is a part of that “bauoiino analysis.” It seeka to 1)
describe the evolution of AID’s developnent management strategies .
over the past 30 years, especially thosa concerned with plenning
and implementing development projects and programs; 2) identify the
intervention approaches used by AID to improve project and prograﬁ
management performance; 3) axanine the reasons for.the adoption of
those strategies and approaches; 4) identify the assumptions or

principlea underlying thenm; and 3) gunmarize important lessons and

implications.

This study focuses almost excluaiyely on changes in strategies
and approaches to developrent management within the U.S. Agehcy for
International Development over thoApaat three dacades. It is based
on a review of AID documsnts, policy atatementa, contracts, reports
and evaluations, and on )ublished literature that was a direct or
indirect product of AID-gupported research and technical
agssistance. Horeover, the study focuses almost sntirely on the
activities of the Office of Development Administration in the

Buresu of Science snd Technology, which has had primary
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reﬁponaibility for providing applied research and technical
asaistance for developrent management within the Agency. Thias does
not imply that other technical offices in AID .or that USAID
Misaions have not made important contributions to the Agency’se
managameht and administrative assistance activities, but it does
recognize that the doninant staff'redponeibiLity has bean‘w;th the
Office of Development Adrinistration since the late 1960s and that
its activities have been the chal point of AID’s work.in this

field.

A study such as this could be done ;n'many ways, but this one
offers a chronological and historical verspactive on AID’s

experience. Such a framework is useful for a number of reasona:

The first is that the strategies and approachss used by AID have
changed rather drastically over time and the evolution of thinking

underlying those changes can only be seen clearly in historical

perspective.

The second is that an hlstoricai pgrepective‘ahows thaf the
changes were not merély random or arbitrary fads} Most of the
changes in AID strategies and approaches rasulted from the lessons
learned from previous aucceaaés and failureé. In eome cases they
evolved frona disaatisfucti&n within the Agency, or from its
constituenciaos, with pravious aﬁproaches to developnept
adminiastration. In other cases they were brought about by evidence
that interventions zeemed to be effective in promoting change. In |

still others, the new knowledge that cane from AID’s own



evaluations or from the applied rasearch that it had sponasored was
the source of change. It is important to keep in mind that all
international aasistance agencies have, over the paat three

decades, =ssentially been engaged in a *learning process.”

Thifd, a chronological examination indicates that the Office of
Development Administration’s activities have been strongly shaped
and directed by changes in AID'e pfibrities and in American foreign
policy. Changes in Agency prioritiea have largely determined how_
development management intqrventiona could be defined in AID, the
sectors and problems to which.they qould be addressed, the kinds of
requeats that were made for aasistance by USAID Hiaiiona,_and the
types of projects that the Office of Development Administration

could reaascnably expect to have approved and funded.

Fourth, the historical exanination.of changes in the Office of
Development Administration?b activifieé illustrates--implicitly, at
least, because this was not a primary dimension of analysis--that
they were shaped as well by a large number of constituencies. The.
political and technical priorities of the Agency are influenced by
Congress, the White House, the gﬁvernmenta to which aid is
provided, the State Departnent'a interpretation of the larger
context of U.S. foreign policy, and to some. degree by the fact that
economic and military assistance are often closely linked.
Moreover, technical offices within AID are influenced directly or
indirectly by the thinking and methods of thoif contractors and
consultants, by academic research and the changing théories of

economic and social development that result from it, by the
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interaction between USAID Mission staff and counterpart officials
in developing countries, and by the experience and perspectives of
the individual staff members working in those officea. Many of

these influences are seen clearly in the aexamination of AID

experience that follows.

The contention that Aib’s approachea to development managerment
have largely been evolutionﬁry and based on & long proceas of
learning does not imply that there is complete agroenent.within the
Agency on current approaches, or on the lescons thAt have beé% |
learned from pravious experience. AID staff, qontfactora,
consultants, Mission personnel and LDC counterparts often have very
different perspaectives on management needs and on the.value of

different techniques of intervention and training.

The field of managenant theory is raplete Qith contending schools
of thought, and the thinking within AID has reflected that
diversity. Crawley (1965: 169) pointed out nearly two decades ago
tﬁat debates in AID ove; proper management approaches included
advocates of £he management process, empirical analysis, human
behavior, social eyetem engineering, decision theory, and
mathematical hodelling schools of management thinking. Diversity
of opinion in AID about the “right" approaches to management.
inprovement is not new; nor is it now less disparate than it was in
the past. Tenéiona atill exist between thoae who advocate
technique- and process-oriented approaches, between those who
believe in participatory- and.control—orientod approachee, betweaen

those who use systems and incremental approaches, and between thosge
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who prescribe structural and behavioral epproaches to change.
Differences atill ariee butween those who believe that managenment

is a science and those who are convinced that it is an art.

The tensions are often exacerbated by theifact that AID is a
complex organizetion, in which meny objectives are pursued
simultaneously. Many of AID’s career eteff.eee their primary
objective as acheiving the Agency’sa goals of supporting‘U.S.
foreign policy. Many others-conaider it the primery objective of
aid to help the poor in developing countries to becone more
independent and self-sufficient. In theory; AID considers the two

objectives to be consistent, in practice they often are not.

Differences of opinion and belief within AID about the efficacy
of various devealopment administration and project and program
management improvenment approaches are inevitable. But it is not
necessarily desirable--given the wide variety of conditions
prevailing in developing countries and the diversity of problens
that they face--that AID adopt a eingle approach to management
improvement.' Indeed, the atrongeet lesson that seems to emerge
from the analysis that follows is that it is dangerous to assune
that any single set of managenent‘interventione will work equally
well in all countries at all times. Management techniques that afe
effective in one country may not he so in others with different
problems and conditionsa. Manegament improvement methods that work
well at one period of time may be less effective later in the sane

country, or even in the same inetitution, when conditions change.
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government bureaucracies may not be as appropriate for local

governments or rural comnunities.

Perhaps the best that AID can do 18 to attempt to assess from
experience the rango of conditions under which different approaches
to development manaéement seeﬁed to have resulted in hetter
performance, keeping in mind that such a determination will not
gusrantee success in applying them in otﬁer countries at other
times. As the conclusions of this study suggest, AID’s traditional
concepts of technology tranafer and replication need re-evaluation
in light of the findings of its studies of managerent performance.
Indeed, the concept of management performance as an 1nstrumént of
development administration must be reaasessed and better defined.
This study concludes with the suggestion that management may be
neither a science nor anfart-jbut a craft, requiring mnethods,
techniques and forme of assistance that are quite different f?om

those usually prescribed in management theory.

In the sections that follow, AID’s strategies of development
administration and approaches to project and progranm management are
traced 1) through the 19508 and early 1960s when'the "Point Four"
technology transfer approaches were dominant, 2) to the mid- and
late-19608 when AID udﬁpted the administrative reférn and
inetitution-building approaches, 3) to the early 1970s'wheﬁ AID
concentrated on sectoral syétuma and project managrent improvement
approaches, 4) to the mid-1970s when the "“New ﬁirectione" mandate
refocused AID’s concern on “people-centered” approéchéa to'

designing and managing programg and projects to reach the "poor
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najority'" more effectively; and, 5) through the earlyvlesos when
the emphasis was refocused on expanding'institutional capabilityl
and improving management performraince through proéess intervention,

bureaucratic recrientation, social learning.



CHAPTER TWO
THE POINT FOUR APPROACH TO PUBLIC
ADMINISTRATION ASSISTANCE

AID’s technical assistance for development administration during
the'19503 and early 1860z was heavily influenced by the preveiling
concepta and theoriaes of economic de#elopment. When the United
States began seriously to provide aesiatcnéa for econocmic
developrent in ﬁhe 19408 thfough the Marshall Plan, or Point Four
Program, American efforfz werae focused élmoat nntirgly on
rebuilding the physical and industrial structure of European
countries that had attained high levels of productive capacity
ériqr to World War II. American aid was primarily aimed at
rehabilitating physical infrastructﬁre and industrial plants,
temporarily feeding large‘ﬁumbers éf people wﬁose sources of income
had been destroyed during the war, and re-establishing the
econonies of industrial societies. When the rehabilitation of
European economies had ﬁeen achieved and American foreign
assistanca was extended‘to.poorer count;ies, similar methods of
technology transfer and infrastructure construction were used in an

attempt to promote high lavels of sconomic growth.

Gross national product, 1t was believed, could be increased nost
rapidly by raising the level of induatrial output. Dsveloping

nationa were urged to seek large amounts of foreign capital, to

- 13 -
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build on their c&nparative advantages'in low-wage manufacturing or
in raw-naterials exporting and to apply’capital-inteﬁsiye<
technology in their production processas. Exbortforiented or
import substitution industries were usually favored. Agriculture
would be modernized by the application of commercial fertilizers,
the use of moderh machinery, &and the application of technology used
in Weastern countries. Strong emphasis was placed as well on
political mnodernization and adrinistrative reform to create
conditions that developnent theorists thought were essential to

promote rapid mconomic growth,ahd social change.

This early period of American experience with deveiopment
assistance was based on a strongly prevailing paradignm, the
elements of which, aas Esmran (19807 points out, were that: 13 eil
'aocieties could modernize and grow economically in.a'sequence of
historically verified stages tha; héd occurred inIWestern nations
over the previous two centuries; 2) this mrodernization and growth
could be accelerated in poor countries through the transfer of
resources and technologiea_from';nduqtrialized nzctiona; 3) the
state, primarily through the.central government, would be the
principal instrument of promoting econoﬁic growth and §f guiding
modernization; 4)lcentra1 governmeﬁts, through comprehensive and
effective planning and managenént,'could guide or control the .
economic, social and political forces generatiﬁg growth and
nodernization; ) well-trained-tachnical and professional parsonnel
in central government bureaucracies, using rodern administrative

procedures and supported by benevolent and developnent-oriented
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political leaders, would serve as the catalysts for modernization
and development; 6) leaders of developing dountries, esager for
growth and modarnization, would sacrifice other values and-- with
the help of Qeatern advisors--would provide the political and moral
support neces#ary to achieve these goals; 7) the transformation of
underdeveloped societies from poverty would be rapid and the
benefits of growth would be widely shared, and 8) development would
create the preconditiona for political atability that evantually

would laead to democratic participation in economic and political

activities.

During the 19508 and 1960s tochnical.asaistance took the form of
what Esman and Hontgonefy (1969: S09) called the "Point Four
Model.* This cohaiated merely of transferring American
administrative technology and “know-how" ‘to laas developed
countries, rmruch in the samé‘way that industriecl and agricultural
technology and economic '"know-how" were transferred through the
Marshall Plan. This approach assumed that successful methods,
techniques and ways of solving problems and delivering services in
the Unitad Stevse or other econormicelly advanced countries would
prove equally successful in developing netions. AID and other
international assistance agencies spent large arounte of money on
eatablishing ;nstitutes of public administration in devaloping
countrieas, on bringing people from developing nations to the United
States to study public adminiatration and on providing training

programs in developing countries. The United Nations, AID and the
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Ford Foundation together spent more than £250 million during the
19508 alone on institution building and public administration
training. AID helped eatablish institutes of public administration
in meny countries including Brazil, Hexico, Peru, Ecusdor, El
Salvador, Korea, Pakistan, the Philippines, Thalland and Vietnan.
Hore than 7,000 paocple from developing countries were brought¢ to
the United Statea to study public adninistration through the
avepices of international fund;ng agencies during the 19508 (Paul,

1983: 19).

Much of the knowledge trensferred abroad, and rost of the
training given in the United States, was ateepéd in conventional
administrative theory. In the Weberiun'tradition, it empheasized
the creation of a politcally nautral‘civil aervice in which modern
methods of management, budgeting; personnel adrinistration,
contracting, procuremrant, supervision and auditing would be
applied. The tranafer of Weatern techniques to the davelopinb
world-- what Siffin (1976) later called a "tool oriented”
approach--asguned that administrative capacity for developrent
could be expsnded zimply by adopting the approaches that had bean
successful in econorically advenced countries without seriously
axamining the pulitical conditions or administrative needs in
developing nations. Strong emphagis was also placed on
vadministrative raform” to bring about orgsnizational changes in
governrent bureaucracies, which were oftaen considered tc be

irrational, politically influenced, ineffective and corrupt.

But the tool-oriented or technology-tranafer approach to
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developnent adminiatration came under severe criticism during the

1960s. In‘a atudy prepared for AID, Esman and Montgohery (1969:

509) pointed out that:

Huch Americen know-how is ill-euited to the needs of
nany less daveloped countries. While Americans learned
to eccnomize on labor, these countries have labor
surplusez and acute scarcity of capital. Many of our
techniquea, if they wore to be useful, depend on other
complaementary skills and orcanizaticns which are assurad
in Americs, but do aot exigt in other countrieas. Western
taechnology has aleo encountered unexpected cultural
barriers. For exampls, it precuppoaed attitudes toward
time, the manipulation of tho physical world, and the
proper relationahipz among men and between man and
government which sinply do not prevail in many

gsocieties. Hany innovations which an American considers
purely tachnical were aean as threatening to men in other
cultures. ... Technological innovation somatines brings
drastic chenges in the social, political and personal
behavior of many individuala. In meny instances, our
overseas partners in technical cooperation accepted
Arerican practices in a literal or formel way, but
applied them with quite unexpected rasulta.

Othera noted that the administrative tools and concepta
transferred to developing countries were not, in fact, rarely
neutral instruments for increasing administrative capacity. They
werae methods of adninistration that grew out of the American
political experience and Western democratic values. As auch they
placed strong ermphasis on such concepts aas separation of powera and
specialization of functions within government; aseparation of
politics and administration; and the baliaf that edministration was
a8 teqhnical, non-political activity. American public
adninistration thaory was embusad with a hierarchical view of
decision-making and managerent. It emphasized deciaion-making by

rule of law and impertiality im the adninistretion of lawa. It

asaumed that merit and akill should be the basis for péraonnel
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selection and promotion in the civll sérvice syster. It also
aseumed the desirability of strong axecutive powar._auihority and
control in the adminlstratlon cof éovernment activities. The major
underlying sasunption was +hat the transfer of Weatern
adrinistrative tocls would lead to a high level of'afflciency and
effoctivenesa--the roat highly valued goals of Western

administrative theory--in developing nations (Siffin, 1976; Ingle,

18793 .

The applicetion of the western techniques éften ﬁroduced
unanticipated effects, or had no impact et all on improving
adninistrative procedures, in devaeloping countries. Iin some cases
the techniques were detrimuental to those socisties tovwhich they
vere transferred. Siffin (1976 :62) notes that the trarsfer of
american adminiatrative taechniques and procedures “largely 1gnored
the humzn side of edministration and the real problems of
incentives. It afforded no foundation for thé study of
policymaking and adainidgtrative politics. And it simply did not

fit the realities of rost of the developing countries of the

world.*

Eamnan and Montgomery (1969: 514-%515) urged AID to ebandon the
transfer of American public administration techniques as the
prinary means of providing technical assistance in developrent
administration and, instead, to uddr§as'more directly “thes problems
of fosterxing developrental chang= through tecnnical cooperation.“

This alternative approach would:

1. Define projacts in broad dpétoral terms that link
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them dirsctly to major systene of action;

2. Encourage the use by host governments of mixtures of
public, merket and voluntary instrumentalities as defined
by specific local capabilities;

3. Concantrate on experimental activitles for which
there are no readily avalleble standard solutions, in
which the United States and local participanta can engage
in solving important devalopmantal problema through a
coopaerativa laarning procese;’

4. Make full collegial use of local)l human resources in
jointly directed exparinsental programring;

S, Suatsin our participstion long anough to build
indigsncua inotitutions that represant real additions to

the capacity of the hoat country to deal with
increaesingly complex problena;

6. Hakam use of the moat cdvanced nanagernent
‘technologias in aslected projacta for pilot and
demonstration purposas;

7. Select activities ss targets of opportunity on
pragmatic judgments of thoir importance, the strength of
domesntic mupport, and the capaecity of the United States
to deliver assistance effsctively:; aad,

8. Make use of technical cooperetion mctivitiea to
improve the quality of civic life of those affected.

Sone of these recomnendations were reflected in changes in AID’e
approaches to project and programr management during the 197Cs,

others were ignored, and somne were “rediscovered” by those

assesaing the impact of technical asasistance in the early 1980s.

One means that was used extensively during the 1950s and ;9605 to
promote social change, inculcate the espirit of democracy, attempt
to create conditions that would estsblish a base for political
atability ahd promote aocisl welfare for the masses of the poor in

developing nations was community developmant. In many ways, the
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cbmnunity developrent no#anent reflected all of the underlying
aeaumptiona.of the Poinf Four apﬁroach. It fif Arcericans’ image of
local democracy. It made heavy uae of mothods developed to assiat
with agriculturel and rural development duriﬁg the "New D=al® and
to assist the poor in American slume and ghettos during the
previous half century. Moreover, it relied heavily on American
urban and rural community develoénent advisore and on agricultural

and social servicee technicians who could use American goods and

technology to promote local developmnent abroad.

The moverent was based on a set of concepts and procedures that
had long been uaed to assist the poor'in citieé:and rural areas of
the United States. Community devaloprent, as it wes.practiced in
the United States, has been described (Kramer end Spaqht,l975: 6’

the interactional proceszes of working with an action
aystem which include identifying, recruiting, and working
with members and daveloping organizational'and '
interpersonal ralations formulating plaensg, developing
strategles and robilizing the resources necessary to

effect action.

Commqnity dévelopment followed a Iairly standard pattern nearly
evérywhere it was practiéed: 1. workiﬁg with the residenta.of a
community to idantify their major problems énd elicite their
participation in programe designed to‘deal with fhen; 2) creating
or strengthening social relationships amoﬁg rerbers of the |
community and building group cohesion so that thay could pursue
cormon action to overcore local problema; 3) identifying goals and

actiona to remedy or amaeliorate coﬁmunity problens; 4) assisting
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individuels to absune positiona of leadership for organizational
devalopnent ehd local aétion: 5) developing organizational
atructures that allow comrunity residents to build an effective
conatituency ocr coalition for taking action and presaing
authoritias for help and reaources;: 6) developing and extending
linkages of communication and interaction with other groups and
organizations that have reaources or authority; 7) creating the
capacity among local residents to plan, manage and implemrent a
prograr to deal with current problems and future changes; 8)
deveioping mechanisms and arrangemsents for particip#tion and
coordination; and 9) increesing fhe organizational capacity of
comnunity residents to anticipato and adjust to eocial changes on a
continuing basis (Brager and Specht, 1973). The 1ndiv1duals and
organizatioﬁa that promoted community daveloprent were *“change
agents” who facilitated the processes of local organizational

davelopmerit and resource mobilization.

In his retrospective‘daéessment of the novenent'for AlID,
Holdcrdft (1978: 10) correctly point& out that the agency adopted
the community developnent process because it was perceived to fit
80 wall with the ideology underlying tha Pcint Four approach to
deve’opment aasistance and bacause it was seen as an effective
“inatrument for promoting politiccl stability from the "Cold War*
perspective. AID defined community dovoldpnent as & progran that
“a) involves people on a community basis in the solution of their
coamon problems; b) teaches and insists upon the use of democratic

processes in the joint solution of community problems, and c)
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activates or facilitates the transfer of technology -to the people
of a community for more effactive solupibn of their common

problems.”

Beginning in the early 1950s, AID sent teams of technical
assistance personnel to those countries where governmenta expressed
an 1ntereﬁt in eatablishing community develobment programs both to
act as policy advisors and to assist with program deslign. MNost of
the programns were self-help effofts to assisat villégera to
establish small-scale health, educational, sanitation, and social
services, obtain agricultural extgnsion gervices, and construct
gmall-scale 1nfraatru§turo,auch as :oadm, bridges, dama, and
irrigation ditches. AID also providéd cepital assistance for

community development projects in SOR® countries.

A Community Development Division was established in AID in 1954
to coordinate the Agency’e activities and to disseminate
information about what had beconme by the nid-1950s a world- wide
movement. Community development. wasg supported not only by AID but
by the Ford Foundation.and other voluntary organizations, by
several United Nationsa Specialized Agencieg and by other bilateral

donors. AID prcduced a periodical, The Community Development

Review, which was disseminated widely throughout the world until
the early 1960s. AID also sponsored aix.international
conferences--in Iran, Libya, Ceylon, Koresa, and the United States--

as forums for exchanging experience anc disseminating information

about community development.
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Advocates of community development afgued that the objective of
economic and social modernization was td improve the lives of
people in developing countries and that the movemefit was one of the
most.effective ways of doing eo for the masses of the poor. Thay
contended that the app;oach was also an economically sound formr of
nationul development because it mobilized underused labor and
resources with minimum capital investment and extended thé impact
of scarce governnmnent speciglists in healfh, education, social
services and agriculture through the coordinated efforts of
community dévelopment agenta. Moreover, they argued that coamunity
development wes the mosat effective way of promoting and guiding
change among large numberas of people in a peaceful and stable way
and of promoting the spirit of self-help, participation and
democratic decision-making. Through community deyelopment, local
action éﬁuld be linked with macro-economic development at the

national level (Sanders, 1958; Tumin, 1958).

By 1959, AID was aesisting 25 countries with community
development, and was heavily involved, along with tﬁe Ford
Foundation, in extensive pilot projects in India. The Agenﬁy had
more than 100 advisoras assigned to'prOJecﬁs and programs throughout
the world. From the early 19503.to_tﬁe early 1960s, AID provided
more than 450 million to more than 30 countries through bilateral
assistance and ind;ractiy supported.community developrent programs
through contributions to United Naﬁibna agehciea that were funding
the movement in nearly 30 other: countriea (Holdcroft, 1978).

Moreover, community development programs were used extensively as
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ways of preventing or countering insurgency in South Korea, Taiwan,.
Malaysia, the Philippines, Thailand and South Vietnam from the late

19508 until the early 1970s.

Despite the widespread acceptance of the community development
approach, the programs were coming under increasing criﬁicisn
during the lata 19508, often from nationai plaﬁnera and -
macro-economists, who argued that the primary goal of devaelopment
was to increase national economic output and Grogs National
'Product, and that community development was an economically 
inefficient meanas of doing so. By concentrating investrent on
national production, they érgued, t:ickle down and spread effects
would increase the incomeé ¢f the poor and create surpluses through
which governﬁent could later provide social services and i
infrastructure in rural areas. They .argued that a£tention should
be focused §n lowering population growth rates in developing
countries, without which4it.w0uld be impossible tovinprove inconres
and living conditions in communities, no ﬁatter how much effort was‘
devoted to local action. Otﬁers argued that socia;'change wag
volatile and unpredictable; once expegfations were faiaad through
connunity development, social disaatigfection would be difficult to
control. In addition, critics argued that most underdeveloped
countries did not have sufficionf nunbera of "achievement oriented™
leaders or change agents to mobilize and direct community

development, and without then the movement could not succeed

(Sanders, 19%8).

Both the arguments of the critics and the increasing numbers of |
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disuppointing evaluations of the impact of communiﬁy development
led AID in the eariy 1960s to reduce dramatically its support for
such projecta. Although it continued to be used as an instrument
of counter-inaufgency and "pacification” in'Vietnam and other
countries threatened with social unrest ﬁntil the early 1970a
(Rondinelli, 1971), it was no longer aériously pronotéd by AID as

an instrument of economic development by the mid-1960s.

As Holdcroft (1978) points out, the community developrent

movement faded fo: a number qf reasons:

1. Advocatés of community development promrised to achieve more
than the movement could possibly deliver in proﬁoting social
stability and iﬁproving local living conditiona, and thus it
generated expectations at both the local and national levels that

it could not fulfill.

2. Community developmentiﬁaa always perceived.of by AID and by
many national leaders as A form of "pacification,” aimed ati
promoting local democratic principles, easing the threats of séciul
instabilitf and subversion, and guiding change in nonrevolutionary
Qayaj Yet,'it~did not directly addreas--and indeed was often
designed to divert attention from--the political and social forces
that caused and maintained widéspread poverty and social
dissatisfaction. Often commun;ty development progranmns atfengthened
the position of local elitas, landowners and government officials,
and as a result it was difficult to elicif real participation by

the disadvantaged.
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3. Ry emphasizing fhe provision of social services rather than
promoting procuctive and income-generating activities, communitf
development did not contribute to creating a sound econoﬁic ba;e
for improving the living conditions of the poor. Reaources for
both the construction of facilities and for the racurrent coeﬁs of
social services, therefore, often had to come from cenﬁral
governments that were reluctant or unatle to'provide them on a

large scale throughout the ccocuntry.

4., Community development programs never solved the problemn of
coordination, on which their succeas 80 heavily daspanded. The
programs required spbstantial inputs from a variety.of governrent
ministries and agencies that did not work togéther aeffectively even
at the national level. Few commnunity development programs could
overcome the ill effects of the rivslries, conflicts and leck of
cooperation among government agancieé, and thus required inﬁuts

could not be coordinated effectively . at the local level.

5. Advocates of community development often fajiled to recognize
and deal with the high degree of heterogeneity in communities and
the conflicts among different incone, aocial and cultural groups ir’
developing countries. They oftqﬁ d§alt with communities &8 groups
of people who had common interests and who would work together for
the common good. In reality, there was often a nultiplicity of
differing and conflicting interests, especially.betwaen the elites
and others, and among people who had always interacted on the basis
of family, tribal, ethnic, religious or other affiliations.

Structural barriers were often greater than the incentives offered
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by community development for cooperation and participation.

6. The "self-help" approech'to community development, aléne,
could not mobilize sufficient rescurcea to promote pervasive and

meaningful change and wasa not en adegquate substitute for

institutional development.

6. Community development workers were usually recruited fror
among the more educated énd,higher incone grodpa, and they tendad.
to support more the valuas and goals of the rural elite than those
of the rural poor. Thus, they were not usually effective as éither

leaders or advisors.

7. Often the comaunity development pilot programs were replicated
and expanded too rapidly}"Comnunity development workers were
recruited in large numbers and ﬁot given adequate training. When
the programs ware expanded ioo widely and oo quickly, they could
not bp'eupported with the financisl and phyaicalnreaoﬁrcee needed

to make them work affectively on & large scale.

Thue, by the mid-1960s the support for community development
within AID had largely faded and the movement was displaced by

other, seemingly more effective, approaches.

A AR RS Sm S n e mremrmasmmee [ a2

New approaches to davelopsent adninistration emerged during the
;9605, partially in reaction té'the inadequacies of the technology
transfer and community development processes. AID sponsored,

through the Comparative Adninistration Group (CAG) of the American
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Society for Public Adminietration,‘a serieé-théoréticnl studies on
administrative and political reforn in developing nations; The
political modernizers believed thaet the transfer of American
adninistrative procedures and teuhniquas was not aufficient. They
'viawed developmant.udministration as “social engineering” and
national governmente--rather than 10da1.communitiﬂﬁ-- as the prire
movers of social change. Landau (1970) defined development
adminiaﬁration as a "directjve and directional process which is
intended to make things happen in a certgin way ovsar intervals of
time."™ Others peréeived cf it Aa a meaﬁa of improving the:
capacities of central governmenta to deal with problema and
opportunities created by modernizatioh and change (Lae, 1970;
Spengler, 1963). Ngtional developnent administration would be the
instrument of transforming traditional societies. But uqlesa the
entire politicsl system was reformned and modernized, governmenta.of
developing nations could not adeguately direct and control social'
and economic progress. ' What is urgently needed in the study of
developmant adminiatration,"‘Rigga (1870: 108) argued, *ia a new
set of doctrines likely to prove helpful to countriec who seek to
enhance these capacities in order to be able tb undertake Qith
success programs intended to modify the characteristics of their

physical, hunran, and cultural anvironments."

During thes 1960s and early 1970s, the institution-building
approach energed from the work of the Compa:ative'Adniniatration
Group on theories of political modernization and adminiatrative

reform. The concepts and approaches to institution-building were
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formulated by HMilton Esman qnd.colleaguas at schools participating
in the Midwest Universities Consortiur for International Activities
(MUCIA). The Institution-Building approach was heavily funded by

AID and testud through AID-sponaored field projects.

The 1ns£itution-build1n§ approach emerged at a time when many of
the convéntional growthvmaximization and industrialization theories
of development wers coming undey severe criticism. By the early
19608 it had beccmne increasingly clear that foreign eid programs
promoting rapid growth through capital intensive industrialization
sinply were not working 1in mogt developing countries. Growth
occurred in eome Third World nations during the 1950s and sarly
v19603, but at rates well below ihose targetted in national
developrent plans. Sfudies £ound that foreign aid had little
direc£ impact on increasing the levels of GNP in most developing
countries, &nd in sone had sinmply reainforcad polarizing tendencies
in which & amail minority of the elites got richer while the vast

majority of the people became poorer (Friedman, 1958: Griffin and

Enos, 1970).

The problemé, it was argued, arose from the vast numbaers of
obstacles and bottlenecks to industrial and agricultural expanasion
in developing countries. fhé primary taak of governments and
1nterna£10na1 agsistance agencies, theraefora, was to overccre these
obstacles and break the bottlenecks so that economic, social and

political changesa could create conditions more conducive to

development.
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Foreign assistance would have to be focuged on the key sectors in
which the bottlenecks occurred and on key problems that craated
obstacles to increased public and private investment. U.S. foreign
essistance programs concentrated on providing technical and
financial assistance for roesearch into new high-yielding seed
varieties, irrigation system conatruction, improvements 1in
agricultural training and extenalon pProgremns, the creation of
marketing systens, the organization of cooporatives and farners
aesociations and the initiation of agricultural craedit schemes.
Land reform and ownership redistribution programs wWera strongly
advocated. Large amounts of American foreign aid went to private
and voluntary organizations promoting population control and family
planning in developing nations. Aid. waa slso channelled into human
resources developmnent, primarily through programs to assist

developing_countriea to strengthen their educational institutions.

The low levels of administrative capacity in governments of
developing countries was seen as an overriding obstacle or
bottleneck to development. One of the leading American developrent
adninistration theorists, Donald Stone (1965: 53) argued, that “the
primary obstacles to developrent are administrative rather than
economic, and not deficiencies in natural resources."” ﬁe
summarized the argumenté of many other development theorists in
notihg that poor countries “generally lack the adminiatrstive
capability for implerenting pians and programs,” end that in the
United States and other economicsally advanced countries “a great

deal of untapped knowledge and experience is available in respect
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to the development of effective organization to plan and administer
comprehensive developmant programs.” But he insiasted, “most
persons charged with planning and other developnent
reaponsibilities in individual countries, ea well ag persona nadea
available under technical assistance programns, do not have adequate
knowlaedge or adaptability in designing and installing
organizations, institutions, and procedures suitable for a

particular country.”

The inatitution-building approach was based on the assumption
that the introduction of changas was the primary purpose of
developrent administrgtion. Indeed, development was defined aa “a
process involving the introduction of change or innovations in
societies” (Smart, 1970). In developing countriee thre most urgent
need of governments was for administrative procedures and rethods
that promotad change and not for thoae that simply strengthened its
maintenance capacities. Underlying this approach was the
assunption @hat change was introduced and sustained primarily
through formal institutions and especially through governmen: and
educational organizations (Esnan, 1967; Blase, 1973). In order for
changos to bs adopted and have a‘long term impact they had to be
protected by formal organizations, that is, change had to be
“inatitutionalized." The process oif inetitutionaiization involvad a
complex set of interactions between the organization adopting or
promoting change and the environment in which it had to operate and

obtain support.

According to Eaman (1966) the variables that affected the ability
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of organizatiocns to institutionalize changs included: 1)
leadership--a group of personsa who engage sactively in formulating
an organization’s doctrina and prograns and whoAdirect its
operations and interactions with the environrent; 2) doctrine--the
organization’s values, objectives and operational mnethods that
rationalize its actions; 37 program--the functions end services
that constitute the organization’sa output; 4) resources --the
organization'a‘physical, human and technological inputs; and, 5)
atructure--the processes established for the operation and

maintenance of the organization.

Each cf these aspects of an inastitution had to be strengthened if
it was to be effective in introducing, protecting and sustsining |
change. MNoreover, an effective change-inducing justitution had to
engage successfully in transactions with other prgénizationa in its
environrent in order to obtain authority, resources and support and
to make the impact of change felt throughout society. Those |
transactions occurred through an institution’s linkages. Four
types of linkages had to be strengthened if institutions were to
become effective change-inducing organizations: D enabling
linkages with org&nizations controlling resources and authority
needed by the inatitution to function; 2) functional linkagas with
organizationsa performing complementaryAfunctions and séfvices or
which are compatitive with the institution; 3) normative linkages
through which other organizqtione plage constraints on or
legitimize the institutions’ norms and values as expressed in its

doctrine or programs; and, 4) diffused linkages through which the
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institution has an impact on other organizations in the

environment.

The transactions allow the institution to gain support and
overcome resistance, exchange resources, astructure the environment
and transfer norms and values'(Esman, 1966). An organization
became an institution when ;he changes which it advocated and
protected were accepted,‘valued, and became functional in the

environment. Then, inatitution-building was accomplished (Smarﬁ,

1970) .

The AID-sponsored activities included a masaive research program
.1nto ways of building institutional capability for developnent.
They also included techhical assiastence to inatitutioné in several
developing countries. The research produced detailed and extensive
atudies of organizational characteristice and administrative

pbehavior in developing nations (Eaton, 1972).

The reeults of the technical assistance, however, were somewhat
disappointing. Drawing on four specific cases (Siffin, 1967;
Birkheéd, i967: H;naon, 1968; and Biuse anq Rodriguez, 1968) that
were typical of many others in which the MUCIA network attempted to
apply insatitution building theory, Blaae (1973: 8-9) notes that
nearly all the tedhnical aid came from the facﬁlty of Americaﬁ
universities who were only able to introduce models of change and
were "ﬁnable to carry thgir local counterparts with them on
significant jssuas.'” Studies of the cazes in Nigeria, Ecuadof,

Thailand and Turkey indicated that the local counterparta tendad to
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gupport only a few of the.institutional changes that vere
recommended by foreign assistance personnal. “Local ataff'membersi
frequently attached higher priprity to protecting existing
relationships than to the changas proposed by technical assistance
personnel,” Blase concluded, “*although they frequentiy agreed with

technical personnel about proposed goals.”

Ironically, during tﬁe 1970’a the adminiatrative-political reform
and the institution-building approachas came under heavy attack
both by administrative theorists, who qbnsidered them unsysteratic
and insufficiently theoretical fo add much to knowledge about
coﬁparative administration (Loveman, 1976; Sigelman, 1976;: Bendor,
1976) aﬁd by practitioners who considered them too abstract and
theoretical to be operational (Ingle, 1979). AID, for example,
reassessed its support of CAG and MUCIA at the end of the 1960s and
decided at the beginning of the 19708 to cut back both its funding
for public administration training and for research and technical

assistance in administrative reforﬁ and institution-building.



CHAPTER THREE
SECTORAL AND PROJECT SYSTEMS MANAGEMENT

To some degree AID officiélsf thinking about the field of
development adminiétrgtion was inflﬁenced by the Ford Foundation’s
reassessment of ite attenpts to strengthen public administration in
developing countries 8ur1ng the 1960s. In the e&rly 19708, Ford
did a general evaluation of'thg.institutea of public adminiétration
that it had helped to eatablish and an in-depth assesament of its
brogram in Nigeria, where it had.providéd more than $8 million in
financial aeeistance.fof a progrem aimed at assisting the Nigerianse
to cope with the problemg‘of (Edwafds, 1972:2) "an expatriate
infused bureaucracy, requiring";ocalization;’ aAcolonial—inherited
bureaucratic structure whiﬁh was not change oriented; inadequate
output of university graduates Qith administrative and management
skills; a complex and now Federatéd governing system pr§senting
unresolved proﬁlems of coordination, resources allocation vis-a-vis
the separate States, budgeting And local governﬁent: and,

inadequate capacity for social science research.”

As AID had done in other countries, fhe Ford Foundation financed
in-service training prograns in Nigeria through Staff Development
Centers, provided preéervicé training through.the Ife Ingtitute of
Administation and offered téchnical assistance with designing the
National Plan for 1962-1968. It supported puﬁlic adminiatration
professional organiz&tiona and confereﬁces, built up the capacity

for social and economic research in training institutes, provided

- 35 -
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assistance with administration and management for mény developrent

projects, and helped create the Nigerian Institute of Hﬁnugement.

However, the evaluations conciuded that conditions'withiﬁ the
Nigerian government'had further deteriorated during the 1960s,
despite massive aid for improving public administration. The"
recommendations for administrative reform went largely unheeded.
Anong the preliminar} findings were that “rapid ‘locatization’
tended té stabilize the bureaucracy, fixing concerns for internal
etatus and influence, which did not encourage change."”
Policy-making continuead to be dominated by a change-resistent
bureaucracy, notwithstanding the rise of the military to political
power. Macro-economic planning became even lesa relevant than
before because the planners and economists had not linked plans to
programs, budgets, projects and sound managemeht practices.
Problemg of poor coordination and centralization had grown with
Federaliasm. Parastatal organizations, eapecially marketing boards,
had increased in number '‘and had become more difficuif to manage.
New opportunities for education and training produced an elitist
attitude among university graduates and enterprise leaders. The
report (Edwards, 1972) pointed ou£ that “growin§ financial
resources--chiefly oil revenues-— have eased financial and resource
conatrainte but conversely have multiéliedvdemands upon scarce and

inadequately trained manpower for administration and menagement, at

all levels of government.”

Other evaluations later found that the training institutions,

created at high cosat, were able to provide services only to a small
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percentage of the civil servants needing training and that few were
able to carry out research effectively or to provide consulting
servicea to the goverﬁment. ‘By the end of the 1950s, little
evidence existed to document their impact on improving
administrative capacities or performance in the gerrnments of

countries in which they were established (Paul, 1983).

AID officials’ discusaione with Ford Foundation evaluators during
the early 1970s led them to examine U.S. bilateral assistance for
public administration training and institution building. They came
tc similar conclusions. *Fairly conventional.public administration
nethods had been used, as conceived by U.S. university
contractors," they obaerved.g Thege methods offered "too academic
an approach in the context of conventional U.S. oriented public
administration.” Tﬁe universities had "spotty recruitment records
in terms of continuity and quality, relying chiefly on u.S.
academics.’ They usu=zlly created a “"separate U.S. contract ’‘tean’
presence, with excessive reliance upon expatriate heéds of assisted
institutions.” Inadequate attentionlwas given to expanding the
pool of trained manpower and their approach to_institution building
did not effectively strengthen the linkages of the assisted
ofganizations to leaderahip,.eupport and the political
environment. Finally, the reporﬁ cpncluded, the insitutions that
were assisted never developed a strong research capacity (Edwards,

1972 .

Both the AID and the Ford Foundation evaluators agreed that more

innovative programs and approaches to technical assistance were
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needed in developing countries, that the assistance had to be
focused more directly on operatioqal problems, and that training
had to be tailored more closely to the internal problems and needs
of the developing countries rather than simply providing those

programs in which American universities had developed expertise.

During the late 1960s foreign assistance programa also came under
increasing criticism by sevéral international commissions. The
Pearson Commisaion (1969) and the Jackson (1969) Committee took the
a¢ sistance policies of AID, the World Bank and United Nations to
task for their complexity and rigidity and for not recognizing the
great differences in needs among developing countries. Among the
Jackson Committee’s moat severe criticisms was that foreign aid w;s
not tailored to local conditions. Most international and bilateral
assistance programs merely transferred Western practices and
institutions to poor countries without modifying or adapting them.
“Inastead of measuring and cutting the cloth on the spot in
accordance with individdal circumastances and wants,” the Committee
(Jackson, 1969: 1701) claimed, “a ready made garﬁent is produced and
forced to fit afterwards.” Moreover, foreign assistance progransa
ware focussed almost entirely on promoting rapid macro-a@conomic
growth'and had not taken into consideration the distributional
effects of eccnonic development policies. Thus, they had largely
ignored the masses of people living in poverty whoae conditions

were worsening rather than improving.

At the same time a recurring complaint by AID officials was that

developing vountries still lacked the administrative capacity to



-39 -

plan and implement pro;eéta-and programas in those sectors that
presented the strongest obstaclea to development. In an
influential book un national development planning, World Bank
official Albert Waterston (1965) had argued that “there is
generally a ascarcity of well-prepared projects ready to go and it
is hard to find coherent programs for basic economic and social |

sectors. The lack of projects reduces the number of productive

inveastment opportunities.”

e e e e e S, ca e e amem e = e e e ol e e s e b~ R A L

In reaction to the wideaspread criticism of bilateral and
multilateral foreign aid programs that were reflected in the
findings of the Pearson and Jackson reports, and because of
increased scrutiny and overaight of the AID program by Coungress,
the Agency began in the late 1960s and early 18708 to adopt
management systems for ita own lending and grant activities. Thé
system of controls and management procedures adopted by AID was
influenced in part by the need to integrate‘prOJect development
activities and documentation with the Agency’s budgeting procesas
and with ite annual Congressional Preaentation. Adoption of a more
systemstic approach to loan and grant management wag also
influenced by the prevailing belief at the end of the 1960s in the
efficacy of "syatems management.® Many administrative theorists
argued that implementation could be greatly improved by the
application of project management systems that had been used in
corperations to manage large scale construction projects and in the

Defenae Department and NASA to manage defense syastems and aspace
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projects. Indeed, a number of other federal agencies had elso
adopted planning-budgeting-programming systems (PPBS), of which
AID’s planning-budgeting-and-review (PBAR) procesa was but a

variation.

The management acience approach, atrongly advocated by technical
experts, project engineers, and management consultanta was one, as
Esman and Montgomery (1969) pointed out, "which applies
mathematical logic to optimizing the performance of an
organization, usually in cost-effectiveness terms. ... These
methoda include the following elements: detailed identification of
the interrelated factors in a comple* syatem of action; precise
time phasing of related activities, and control of operations
through the use of modern high speed communication and reporting
instruments.” Heavy use was made of cost-benefit analysis,
quantitative analysis for decision-making, CPN-PERT scheduling and
control techniques and management information systems. AID’s PBAR
process described a detailed system of procedures and reporting for
ita entire project cycle, concentrating on the stages from project
identification to approval and on logistics of
implementation--especially budgeting, contracting and
procurement--and evaluation. The PBAR process, depicted in Table
1, was expected to integrate and unify the systems used for grant
and loan projects, resulting in improved project design and
development; integrate AID’a project planning and budgeting
procedures, thereby reducing the growing divergence between the

Agency’s Congressaional Preesentations and the programs for which it
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requested appropriations; and allow the Agency to make more
systematic and coordinated decisions about the selection of

projects.

USAID Missions would be required.to submit a brief Projact
Identification Document (PID) for each project proposal. The PID
would deacribe how the project relates to the Mission’s overall.
development program for the country and the country’se national and
sactoral development plans; identify the primary beneficiaries of
the project; provide preliminer? information on the activities of
other donors in the aector for which the project was being |
proposed; describe more detailed analyeeé and studies that would
have to be done to develop the proposal; and provide a rough
eatimate of total cost and time period for implemsntation, along
with estimates of the amount of inputs that could be expectéd from

the hoast country government and other donorsa.

The PIDs would be reyiewed by relevant technicul and reéional
bureaus within the Agency and by AID’s budget office. Those PIDs
that were approved, could be developed by the USAID Missiona into
Project Review Papers (PRPs). The project review papers wculd
expand on and develop the information provided in the PIDs and
provide sufficiently detailed.finencial information and time
achedules that AID officials could decide whether or not to include

the proposed project in the requested appropriations for the next

fiscal year.

Those projects for which PRPs were approved could be further
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developed inte full-scale proposals, or Project Papers (PPa). The
project papers would provide a definitive-degcription, design and
appraisal of the pfo;ect and describe plans for project

implementation and evaluation.

The Project Papers woﬁld have to provide detailed information on
the amounts of loans or grantsa needeq from AID, total program or
project coste and reséurces that would be pr&vided by the
aponsoring or 1ﬁplement1ng agencies within thé developing country.
The PPs would also incidde a detaiied justification for the project

and the preparsation of a *log-frame" design.

The "log-frame," or Logical Framework, was a device designed for
AID by a management consult;ng firm, Practical Concepta
Incorporated (PCI), to formulate projects in a consistent,
comprehensive .nd “*rational® way. It required USAID Missions to
describé the'progects by their goals, purposes, oqtputs and inputs,
providing for each "ob;ecﬁively verifiable ihdicators“ by which
progress could be m¢35ured and evaluated. In addition, the project
designers would have to describe the impoftant.assumptions they
vaere making abbut each aspect of the project that might affect
implementation. All of %this information would be summarized in a
matrix format (see Table 2) that would allow reviewers and
evaluators to assess the *"logical framework" of each project. The
log-frame would require YSAID Missions té design each project

comprehensively and in detail prior to final approval of Zfunds.

In addition, the Project Papers had to contain an analysis of the
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project’s background--the history and devalopment of the proposal,
a description of how the proposed project related to other projects
baing 1nplehented by the Hission and hoat country government
policies and programs in the sector, and a summary of the findingas
of studies done of the problem that the project would attempt to
solve. The part of the project paper that was conéidered_moat
critical to Agency officiale was the project analysis-- economic
analyeis of the effects of the project on intended beneficiaries,
on other groups and on the national eccnomy; technical feasibilty
analysis of the project deaign; “gocial soundness’” analysia of the
project’s impact on the socio-~cultural traditions and valueas of the
groupe that would be affected by it; and analysis of host country
governnent policies (tax systenm, cradit rates, pricing and
regulatory atructures) that might affect the success of the
project. In addition, the analyses would includé an asseasment of
the financial ability of the government to implement the project
succesafully and coet-benefit or internal rate of return anslyses
of the project itself. Finally, the Project Paper was to include
an administrative assesanaont of the ability of the implementing

institutions to carry out the tasks described in the prospectus.

Moreover, the PP was to include a detailed inplemgntation plan--
providing a programming achedule for all tasks and gctivities,
"nileatohe" indicators of progrdan, a schedule for disbursement of
AID fundé and procurement of needed inputs, and a plan fof

monitoring, reporting and evaluation.

In those areas where the USAID Mission thought there were



- 46 -

wesknesses in the host country government’s capécity to carry out
the project, or where policies might adverseiy affect the
successful completion of it, the staff could recommend conditions
and covenants prescribing changes that the government would have to

make before receiving an AID loan or grant.

Guidelines, procedures, required forms, and controls for aeach
stage of the PBAR cycle were included in a detailed set of Manual

Orders and in AID’s Project Assistance Handbook.

The "Key Problems" Focus of Management Aesigtance

o o o > ot i e AP

Also in response to criticiems of foreign assistance and 1p
reaction to the growing diesatisfaction among AID’s own
adninistrative experts, the Office of Developmant Adminigtration
undertook a broad survey of the Agency’s experience during the 1950
and 19608 to identify the "key problems of development
adninistration" that it should address during the 1970s. The
report (Kotesn et al., 1970: 1 noted that *"two decades of
assistarce to developing nations have provided significant
improvements in their administrative systems. Yet deficiencies in
managerial capacity are greater than ever. It has becone
increasingly apparent that national devaloprent progrars, whether
in family planning, educecion, oOr business, too often fall short of

expectationa, for reasons of managerial waskness.™

The report suggested that AID redirect its devaeloprent
administration activities to provide a strategic orientation thﬁt

would focus on pragmatic problems of administration. Assistance
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would be aimad at decision-makers in key.devalopment programs--and
not just at adminietrative;apecialiats--in order to.promote
increased capacity for change and development rather than simply
for econoay and.affiéiency. It would also attempt toc promote more
affoctively the distfibutiop of appropriate technology for public
purposes; devselop inetitutions that were "closer to the people”,
i.e., those that facilitate daevolution of decision-making and
control of administration from the center; and, harness eand
disseminate apbropriate managanant and related behavioral
technologiea. In addition, it would seek to atrengthen the

govaernment’s ability to cooperate more closely with private

organizations.

The report noted a number of serious administrative problems in
developingAcountrieB that AID would have to‘address. One of the
mnost serious was the shortage of qualified nanagerial personnel to
cope with the demands of groch and modernization. The Office of
DevelopmentvAdminiatration’a survéy led ite staff to conclude that
the content of overseas public administration and managemrent
training programs we;e inappropriate and obsolete. In addition
there were “few programs for senior exaecutives, lack of managerial
(ae opposed to profesaional and technical) training, and lack of
continuous staff trainipg in managerent that blends formal. and
informal education.” These problemna vwere aggravated by the
shortage of adequate numbers of trained teachers and trainers and
the lack of appropriate research and teaching materisals. In

addition, most developing countries lacked institutional capacity
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for management education and training, especially in the form of

professional schools and "intermediate training institutions.”

Another serious problem identified by AID’s survey was the neea
for improvement in “the relevance, effectiveness, and performance
ot key developmént institutions® (Koteen et al., 1970: 24). These
were manifested the reluctance of government institutions in
developing countries to promote and sustain change; their slow
sdaptation to change; the lack of cooperatidn among them; and

inadequate awareness and application of institution-buflding.

methods.

Noreover, a crucial problem for AID wés the inability of
governments in developing countries to conceive and manage projects
soundly. This weakness waa due to lack of high-level
administrative and political support fof many projects, the failure
to enact appropriate supportiﬁg policies, and the inability to use

modern management techniques to design and implement development

programs.

The staff of the Office of Development Administration saw an
urgent need for the creation of an inatitutionalized project
managemant proceaé in developing countries that linked planning,
budgating'and financial activities and that promoted cooperation
anong the technical offices that were responaible for project
implementation. They saw a need to go beyond the economic and
financial techniques that had been used most frequently to design'

and appraise income-producing projects during the Point Four era,
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and to include in the project planning framework new organizational
and managerial techniques, manpower planning methods, behavioral
analyses and problem-solving procedures ﬁhat were more appropriate
in the social development projects that AID was now funding.
Moreover, AID and other international agencies had in the past
concentrated almost entirely on assisting déveloping countries with
prOJeét preﬁaration and appraisal, but a growing need in many
developing countries was for assistance with project

implementation.

Finally, & most serious development problem was the inadequacy of
local government and the fiaeld services of central ministries to
deliver services and new.technology to the people. In moat
developing countries, AID’e survey found, the strengthening of
local government had low priority and national inatitutions hed
little capacity to develop iocal governments. Local adminiatrative
units lacked both the financial resources to provide services and
the managerial capacity to maintain and expand existing oneas. The
survey found little evidence of cooperation between local and
national governments in promoting development, of efféctive
planning or managerial Capacity at the regional level or of popular

participaﬁion in developrent activities.

The "Key Problems in Development Administration® report provided
the guiding priﬁciples for AID’s development management assistance
during the first half of the 1970s. Priorities included: 1)
improving sector-oriented management capability in developing

countries through techncial aid and training; 2) improving the
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concepts and methods of project management within a systematic
framework by developing appropriate training materials and
programs; 3) assessing and improving the:capacity of local and
national governnents to deliver services to people ih developing
countries; 4) finding ways of promoting popular participation in
project and program 1mplementu£ion, especially for those groups

that AID came to define as the primary targets for its assistance.
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Thus, in the early 1970s, AID’a Office of Devélopment
Administration began to concentrate its resources on improving
management in “key developnent sectors;“ The Agency had begun to
focus U.S. foreign assistance on four high priority fields: |
agriculture and food production, nﬁtrition and health, population
and family planning, and educatioh ;nd human resource development.
The new sector orientation, as officials of the Office of
Developmrent Administration (USAID. 1973: é) pointed out,
"represents a major shift away from attempts to improve public
bureaucracy in general with better staff sarvices, organization and
administrative techniqﬁe. It features a sharper, more limited and
actionable focus on the managemnent requ;rements of substantive

programa to solve specific development problems."

The new approach would be concerned with broader administrative
problems only to the extent that they presented direct obstacles to
improving sectoral management. AID’s technical and financial

assistance would focus on: 1D usiﬁg simplified systens approaches



and behavioral analyses for improving thé'design, creation or
control of asystems of action: 2) lowering the cost of delivering
appropriate technology and . supporting services in the.agricultural
and health sectors; 3) helping “clientele groups” to mobilize their
own resources and use external resources to obtain needed services;
4) promoting collabogation between public and private institutions
in achieving sectoral development goals; and, S) improving the

management of AID’a own sector and project loans.

The "key problems” on which AID would focus it aésietancé were to
be selected by the following ériterie: thoge that were considered
to be the most significant by governments in developing countries;
those that were the most widéapread among low income countries;
those that could be improved by assistanée from external donors;
those most relevant to AID’s own bolicy objectives; and those

considered relevant by a large number of .USAID Missions .

The Office of Development Adminiatration's effurts during the
early 1970s concentrated-on improving agricultural sector
management, improving health services deliyery management and’

improving sectorally-oriented project rlanning and implementation.

The agricultural management improvement pro;ectsiwere designed to
help overcome what the AID'staff perceived to be low levels of
abil;ty in less developed countries and_"ﬁo provide the necessary
kinds and amounts of stentidl inpute within the required time and
at reasonable costs and riskgf" Thua, AID contracted with the

Harvard Business School to design and test the management of a
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fseeda—to-consumer" commodity éyatem for selected'agricultural
products. Harvard would help design the system, develop training
materials and curricula and'provide éonaulting and training
services. The field studies and training was to be done primarily
in Guatemala, Honduras, Nicaragua, and El1 Salvador in collaboration

with the Central American Institute of Business Administration

(INCAE).

A second project attempted to help Jdeveloping countries implement"
agricultural plans and programa more effectively. Underlying the
érOJect was an assumption that in most countries agricultural
development plans were too vague and abstract to be realistic or
operational. A contract was signed with the Government Affaira
Institute (GAI) in Washington to.develop a conceptual framework and
a process for "reducing the implemrentation deficiencies in
agricultural development plans through designing such plans ’from

the bottom up’ ... tkrough diastrict, regional and national levels”

(USAID, 1973: 1ll).

Underlying the project wus a Qet of assumptioné about the nature
of the problem and the reasons why agricultural development plans
were not effectively implemented (Waterston, 1973). First, it had
been observed that in many developing countries agricultural
development plans were inappropriate or unrealistic because capable
planners were in short supply. Second, the lack of well trained
managers also accounted for the fact that plans, even if they had
been realistic, could not be effectively implemented. Third, even

when the plans were sound, they rarely indicated how they should be



carried out, by whom, and when action waes needed. Fourth, ;he
plans were often not implemented pecause of in&daquate
communcations and interaction among pla&nners, technical minietrieas,
local governnrents and fafmers. Finally, the gap between plan and
performance was attributed to the lack of suitable administrative
eyatems and oryanizational atructures for managing complex

agricultural and multi-sectoral rural development programs.

GAI would addreéa these prcblems through five sets of activities
(Waterston, 19735 It would assemble basic infornation about how to
imprcve the fdrmulution, implementation and hanagement of plans,
programs and projects for agricultural and rural development; it
would design a course cf inastruction to transfer the inférmation to
agricultural develdpmenﬁ managers in developing countries; and it
weuld conduct geminars for trainersa in'aeleéted institutions in
developing countries. In addition GAI would provide conaultancy
services in creating, conducting and following up on the training
courses and diséeminate the lessoné'of experience.géined in
carrying out the proiect to training institutes in developing

countries.

GAI produced a comprehensive manual on agriculturallmanagenent,
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informgtion on linking agricultural and overall deveiopment'
planning; methods of p:eparing agricultural developrent plans; and
potential objectives fof an ugricgltural development progran
(Waterston, Weiss and wxleon,.1976). It offered inatruction on

"stocktaking and diagnoetic'surveya,“ on setting targets and
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allocating resources, on selectiné sgricultural strategies and on
choosing policy instrumente. MNoreover, it discueaed methods of
financing agricultural plans, deaignlng and organizing developnent.
projects, providing extension, rgsearch, education, training and -

consultsncy services. Finally, it covered methods of control,

monitoring, evaluation.

The manual was a detailed referaence book fpr those engaged in
agricultural development progect ghd program management‘and a text
that could ba used in the training courses designéd by GAI.
Waterston and his associates prescribed new approachesa to applied
research and training. The research and.training method was based
on four principles. It preacribed an inductive rather than a
deductive method of developing theory--that is, it drew together
the lesssons of experience in developing nations and then
formulated theories to explain them. It compared theory and
practice "to see what iight practice throws on theory." It
advocated learning from auccess--that is, it drew lesaone primarily
from projects and programs that seem to have worked weil rather
than from thoase that failed. Finally, it aought to explein how to

schieve more successful projects, not merely to identify what must

be done.

The training courses that emergéd and that were teated initially
in Washington, Nepal and Egypt, and later in Ghana, Indonesia &nd.
Jamraica, used a task-oriented approach in which participants were
asked to perform various taeks outlined in the nanual--with the

help or coaching of the trainers-- rather than a lecture or Jornal



teaching approach. A qrgclal eieméht of ﬁhe traeining program was
the “Coverdale Method" developed in England by the Coverdale
managemént consulting groﬁp.  The skill- building pr&ceaa involved:
1) setting group obJectivea: 2) using a systenatic way of getting
things done; 3? improving observation; 4) recognizing strengths and
skills of those involved in join% activities; 5) planning
cooperation for mutual benefit; 6) learning to listen actively:

and, 7)) recognizing how to apply msnagement authority effectively.

Thue the training coursesa were dgsigned not only to familiarize
the participants with sgbétantive knowledge about agricuitural
development planﬁiné, but also to téach then--through simulated
experience--about general managerial and organizational procesases.
In r@tr&apect the GAI trginers (Waterston, Weiss and Wilson, 1976;

Anriex G-6) found that:

While the tesak apbroach proved to be very succesgful
for teaching purposes, what participants learned largely
depended on how they viewved the opportunities presented
by the tasks. At one extreme, a group would deal with a
taslk as though it related to problems which might be
encountered in the country of the group’s participanta.
At the other extreme; another group used the same task to
deacribe and justify the way its country dealt with
problens raiesed in the task, without going beyond this to
suggest improvements in the way problems were actually
handled. One indication of the efficacy of the task as a
learning device was the incidence of particpant
activity. There was an unusually low absence rate from
PTC seasions. Failure to participate was rare.

Evaluations by participante indicated that the training did not
provide them with the amount of management theory that they had

anticipated, limited the issues dealt with during the course to

those raised by the groups, was sometimes initially disorienting
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and discouraging, by-passed large organization&l issuea and
specialized procedures, and did not prov;de the amount of technical
training the* axpected. Others noted, however, that the Coverdale
training techniques allowed them to learn by doing, develop
team-building and team-managing ekilla,'experiment with different
personal and team roles, and develop skills.through repeated

practice that could be applied to their work back at home.

Another aset of projects initiated by the Office of Development
Administration addressed ﬁhe problems of improving the
implementation of health plﬁns and programs. An analysis was to be
done of the factor# coﬁtributing to what AID congidered to be the
inadequate execution of plans and posaible remedies. The analysais
was to be followed by a series of workshopz with appropriate
regional institutions, the preparation of ¢aee astudiee to determine
the causes of poor implementetion, and the davelqpment of methods
for assessing the nanagerial capacity of health agencies. Due to
delays in obtaining funding andlin qrganizing the project, however,

it did not get underway until the mid-1970s and was not completed

until 1980.

Finally, the Office of Developrent Administrdtion began to
address the question of how tovimprove brOJect planning and
ranagement capacity for specific sectors. In 1973, AID contracted
with The Graduate School of Management at vVanderbilt University to

develop training materials on prOJect'management for developing
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countries. The training materials were to focus on implementation
within the framework of a generic "prcject cycle,* that is, the
actions required from the initial atages of identifying potential
projects for funding by AID or by national governments through
their design, appraisal, appfoval, organization, managenment,
completion and evaluation. The Vanderbilt contract yielded seven
sets of training materials on various aspecta of the project cycle:
project organization and organizing; planrning processe for project
management; managing the project environment; problem solving;
nanagement information systems; control and evaluation procesazes

for project managment; and, choice and adaptation of technology in

development projects.

Some research was also done on the differences in the project
cycles of various international assistance organizations and on the
probleme encountered by aid agenéies and developing country
governments in plannihg and managing varioua phases of the cycle.
Rondinelli and Radosevich (1974) derived from the managment
practices of AID, the World Bank, and the United Nations
Developmeﬁt Program (UNDP) a generic project cycle through which
nearly all proposals for lnternatioqel funding had to proceed.
Rondinelli (1976, 1976a, 1977) found that when the formal
requirements of each interﬁational funding institution were
combined, they created a formidable set of planning and management
requirements (see Table 3) for developing countries that were

seeking assistance from AID and other international agencies.

Moreover, the research indicated that serious managerial problems



TABLE 3

COMPOSITE PROJECT PLANNING AND MANAGEMENT RLQUIRLMLNTS OF
INTERNATIONAL AID ACENCIES

Stage of cycle

Maior planning and operating functions

PROJECT IDENTIFICATION
AND DEFINITION

-Perform macro-analysis: plobal and country
prograniming; national, scetoral and repional
planning, policy analysis and programming,
forvcasting and environmental analysis

- Perform micro-analysis: pap or needs analyses
input-output deficiencies, ongnizational
and administrative capability analysis

~Set immedinte and lonp-range objectives

- §et pretiminary development tanpeets
within subsets of propriss or sectory
Estiablish need o justification for project

- Define linkages of project with development
plans

PROJIECT FORMULATION,
PREPARATION AND
IFEEASIBILITY ANALYSIS

- Refine project ()hjt"tllVL\ and tarpets
- Pefine potential components or clements

~Fvaluate and rank aliernative potential
design confipurations

--Determine appropriate project size and
location

- Refine project justification analysis

-Provide detailed cost estimates and
estimate polential berefits

~Prepare financing plan

~Seeure preliminary povernment review
and approval

~Obtain preliminary review by possible
funding agencies

PROJECT DESIGN

Determine major lecal conditions, nevds,
aed constraints aflTectime progect desipn

Determine soctal chanpe viniables imtluencing

“output diftusion, adaplation, and use
Tdentity specilic actvities, Tone tions ol
tisks
Delineate in detinl proposed componenis amnd
clements

- Prepare blueprints and specifications tor
cquipment and facilities

—~Prepare initia) operating plan .md wurk
schedule

=Prepare life-of-project budpet

~Survey linkapes of project with related
projects in sector i

—Prepare detailed job deslriptions and terms
of reference for project personnel

~FEstimate technological-requirements and
estiablish plan for technolopy acquisition
and adaptation
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Determine potential “external
effects™ of proposed project
~ldentify benceficiary groups or
target arcas
~Estimate “order of magnitude” cost
--Estinate other resource commitments
--Seek initial political and
~admiinistrative support
Circulate *idea stage™ proposal
to technical and operating
ministries for review and critique

Anilyze preconditions lor suceess-
ful implementation
- Perform site and location studies
Perform technical, commercial,
financial, and cconomic pre-
feastbility cvaluations
- Obtain market and demand studies
-Calculate preliminary least-cost
or cost-bencefit estimates
--Prepare tormal project prospectus
-Obtain formal feasibility study
--Begin data collection for appraisal
- Secure initial commitments of
counterpart funding

Fstabtish prelinvinary resouree
plans and input schedute
Prepare prelimimary output production
andd defivery sehedule
Determne stalt needs, skill, and
knowledpe requirements, i
availability ol appropsiale personnel
Analyze alternative orpanizational
arrangements for implementation
-Identify bascline data required lor
appraisal, monitoring, control,
evaluation, and follow-up
-Identify and include in planning
activities potential project manager
--Select personnel for long-term foreign
or domestic training
-Establish contingency
acquisition
Prepare format implementation plan

plans for fesurep

Best Available @m‘:umeg;._
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| TABLE 3 (cont.)

_ Establish appraisal and sclection criteria

_ Assuss justilication and support data
Determine absaplive capacity of country to
utifize praject outpuls .
Review and cvaluate socio-political,
organizational, technical, and cconomic
benelits ’

- Caleulate rates of return

- Analyze cost estimates

- Assess spatial and cnvironmental impact
analyses

PROJECY
APPRAISAL

PROJECTSELTCHION, -
NEGOTIATION, AND
APPROVAL

Sefeet among compe g apprinsed pojects
Review appranalavpeat, proposed conditions
amd tecommended despeng hanpes

Seleet and prepaie eeotubing eam

Prepitre nepotiion posttion, iee ot
aceeptable conditions )

Nepotiate loans and prants watl fusding o
assistanue agencies

.- Adapt ur redesign project components to conform
to negotiated agreements
Establish project implementation unit

-Recruit, select, and approve project Managers
and stalt :
Obtain clearance for consultants, technical
assistance personnel and expatriate staft’
“Train indigenous personnel

- Establish work plan, budget, and communications
systems

~Initiate procurement of facilities, supplics,
materials, and cquipment

- Establish contingency plans for potential
inplementation problems

- Desipgnate internal anthority, decision-making
and communications channets

PROJECT
ACTIVATION
AND ORGANIZATION

- Analyze institutiongl organizational,
and managerial capabilitics of
proposed implementation unit

- Perform on-site inspection

~Petermine credit-worthiness of project
sponsor

-Conlirm administrative und technical
feasibility of project design

—~Rueview and evaluate market analyses

- Analyze relationship between components
and objectives ‘

~Preparg issues paper for ucgotiation,
reformation, or redesign

~Sccure government approval of loan
puarantees

Obtain formal povernment approval of losn
apreements, funding aurherizations and
counterpart financial conmitients
Prepare loan documents

Prepare fonnal implementation or
Man

Secure lepislative, administrative, lepal,
and other requirements necessary to mect
conditioms torfoametiectiveness

‘erations

- Establish monitoring and reporting procedures

- Design promotion and distribution systeins

--Build environmental linkages with supporting
and beneficiary greaps .

~ Establish data colicction, analysis, and
internal rescarch procedures

- Request bids for project work

.- Establish personnel inanagement and staff
development programs

~Tender contracts for services and construction

~Clear import licensing and customs procedures
for foreign inputs

--Obtain legal, political, financial, and
other forms of external authority nceded to
perform project tasks

~Formulate plans for evaluation, follow-up,
and spinoff investment

- Activate plan of operations approved in
appraisal documents

_ Procure resources, raw materials, and inputs

~ Adjust production and distribution procedures
following initial operating tests

. Redesipn project specifications as prablems arise

- Adjust project operations to amelivrate negative
spillover effects

- Establish disbursement and payment procedures for
contractors, suppliers, and staf?’ )
Establish draw=lown procedures for aid funds and
budget authorizations
‘Fest and adapt tansterred technologivs

PROSECT .
IMPLEMENTATION
AND OPERATION

--Estublish probleni-solving and trouble-
shooting procedures

~Create public information programs for
constituents and beneficiarics

--Create inventory and supply systems -

—Coordinate work of contractors and tech-
nical assistunce personnel

.= Lstablish facilitics and equipment mainten-

ance program

-Reallocate resources to behind-schedule
activities©

Best Available Doic'ument
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TABLE 3 (cont.)

PROJECT COMPLETION OR
TERMINATION AND
OUTI'UT DIFFUSION

—Bepin sealedown activities
and transter of assets and resonrees
Plan for transition of successiul
experimental, pilot, or demonstration
projects to full-scaie operation

- Establish procedures for post-completion
toan and credit repavment

- Prepare pust-cvale tion data, records,
and reports

- Establish extension services for
beneticiaries and users

-.Prepare for maintenance of project
output difTfusion and adaptation
aclivitics

PROJECT EVALUATION
"AND FOLLOW-UP
ANALYSIS

© Fapape external evaluitors

Perform on-site audits

Obtain feedback from project

oulput users and beneficiaries

Perform internal assessment of
strenpths apd deficiencies .
Prepare, submit, s review eviluation
eports

Source: Dennis A. Rondinelli,
Project Administration:
International Organization,
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 ~Train project personnel for reassignment -

or new dutics

- Activate implementation-unit dismantling
or reorganization plans )

-Initiate loan or prant closcout procedures
Prepare project completion reports
Promote suceessiul project results
Provide trouble-shooting support for
operating minisiries '

.- Assist in the adaptation of successiul
technologics Lo other development activities

~ Identify components suitable for .
replication
Prepare proposals for follow-up
investinent
Tdentify linkage or “spitfover”
projects

-Seck potential investors or funding
sourees for follow-up projects
Prepare prospectus for follow-up projects

ey

MInternational Assistance Pollcy and Development
The Impact of Imperious Rat:ionality,"
Vol. 30, No. & (1976).
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arose for both developing countries and the aid agencies in trying
to meet these brogect plﬁnning and impleﬁentation reqqirements.
Rondinelli (1976b) discovered common and frequently recu:ring
deficiencies reported in the evaluations of AID and other

international agencies. (See Table 4).

Given the complexity of the project management cycles used by
international funding institutiona, Solomon (1974) pointed out the
need toc develop adminiatrative capacity within developing countries
to manage projects as an 1ntegru£ed systen of activities. The
project cycle was considered to be an important frameﬁork'fqr
effective management because the various elementa were inextricably
related. “A defect in any of the phasea of the project can nake
the prdJect unsuccessful,” Solomon (1974: 27 noted. *“Thus,
deciasion-makeras have to be interested in all aspects of the project
cycle.” Moreover, elements‘of_ﬁhe cycle had to be carefully
coordinated because of the large number of people and organizations
engaged in decisions affecting the project. ';One_person or group
nay cpnceive £he idea, perhaps in a sector study, another may
investigate it and give it a rouéh formulation, a third may give it
a more detailed study, a'fodrth may approve it, a fifth may give it
more detailed form,“’he no£ed, " and finaily, anotﬁer group or.

person may take reasponsibility for carrying out the plans.”

Morover, there came from the research undertaken by the
Vanderbilt team a stronglconaen#ue that project planning and
implementation muat be mnore closely integratéd. Examination of the

activities at various estgges of the projaect cycle indicated that



TABLE 4

FREQUENT AND RECURRING DEFICIENCIES IN PROJECT PLANNING AND
MANAGEMENT

Ineffective project planning and preparation Faulty appraisal and selection processes

. Inappropriate or ineffective identification and
preparation procedures within national planning
agencies and operating ministries

. Adverse distortion of development patterns
through impositicn of funding agency priorities
on recipient governments

. Inability of national governments to commit
availahle resources to feasible projects due to
antiquated or inadequate capital planning and
hudgeting svstems .

. Inadequate exchange uetween organizations
setting project investment goals and those
‘reiponsible for establishing overall development
palicies ’ ’
Inadequate analysis of the ahsorptive capacity of
developing countries to finance. execute and
operate specific tvpes of projects in each sector

. Inaccurate assessment of the market or needs for

project outputs leading to poor distribution of

investment resources and overinvestment in
specific types of projects

. Insufficient preparatory analysis, sectoral

assessment, feasibility studies and technical

appraisal to provide required information for
subsequent design

- 62 -

. Cbjectives and expected outputs of projects not

clearly defined

. Overemphasis on finan. a2l targets in project

appraisal and selecti = projects selected on the
basis of total amoun:~ zvaiiable for investment
rather than on tre pr-ductive outputs of the
project proposals

. Overemphasis «r eu nemic and technical

criteria in proiect appraisal and selection:
neglect of admini-trative. social. culiural and
environmenta. impaci~

_ Promotien of “pet proiects” by individuals.

groups and ‘government agencies ‘within
developing natiors and by funding untis within
international assistance agencies

. Long lag period- in the processing and approval

of projects by international funding agencies

. Perpetuation of previously initiated projects

through follow-on and piggy-back funding:
inadequate assessment of requests for
continuation or second-phase funding

. Difficulty of estimating true costs of capital in

the appraisal of individual projects or in
comparing sets of alternative projects
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TABLE 4 (cont.)

Defective project design Problems in start-up and acti\..'ation

a. Project design inappropriate to local conditions, a.
needs and capacities 4

b. Underestimation of resource needs. amortization
obligations. insufficient allowance for resource
demands of other on-going projects. leading to b.
heavy additional unplanned borrowing

c. Inadequate or inappropriate specifications. poor
siting. use of defective or improper materials c.
causing inferior construction of capital facilities

d. Insufficiently detailed designs creating the need

for frequent design changes in subsequent stages d.

of project planning and to unplanned additions
to or expansions of the project

e. Failure to integrate capital construction and e.

physical infrastructure projects into larger and
related svstems or networks
f Lack of contingency planning to meet
emergencies or unanticipated delays f.
g. Failure to select adequate baseline data and
developmental indicators during design to allow

monitering. control and post-evaluation g-

h. Failure to plan for policy changes necessary for
adequate project support. such as tax incentives,

land reforms. and subsidies or other benefits to h.

encourage related private investment :
i. Lack of interaction between project planners and
_ultimate users, clients and beneficiaries during
design
Failure to account adequatlev in financial plans
for inflation, price increases. and rises ip salary
levels affecting overall cost of the project
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Delavs in grantin: neces:ary national and
international approval tor project activation:
procedural and bureaucratic delavs within
assistance agencies and national governments
Corruption. inter-min:sterial rivalries. and lack
of cooperation in aliocating and dishursing
resources required tor proiect activation
Difficulty in obtaininz local resources during
construction of the pr-ect leading to delay and
cost-overruns

Failure to define the reiationship of the project
organization o broader institution=l and
"administrative strucrures '
Insufficient analv-:- and comparison of
alternative method- available for attaining
project ohjectives during start-up and
organizationa! pha<es

Inadequate organizational planning leading to
creation of inappropriate or ineffective project
implementation unit

International assistance agency field capacity
too low to provide technical assistance during
project activation

Failure to redesign the project upon discovery of
unanticipated obstacles during organization and
operation '



TABLE 4 (cont.)

Inadequate project execution, operation and
supervision

a. Cost over-runs due to delavs in project
construction. completion and implementation

b. Failure to maintain adequate information flows
to indicate achievement of detailed performance
targets .

¢. Lack of continuity. supervision and problem-
solving assistance from international funding
agencies _

d. Insufficient capacity or incompetence of local
contractors

e. Lack of adequately trained and competent
project managers

{. Excessive fragmentation of - responsibility  for
implementation among government Organ-
zations and agencies.

. Inadequate resource and work scheduling svs-
tems

h. inadequate equipment specifications

i. Delays in delivery and inability to procure

required resources. materials and supplies

j. Outdated accounting procedures. ineffective

methods ef budgeting - '

k. High turnover in personnel. poor personnel

training. inadequate salary structures

l. Conflict among project staft or between project

administrators and professional staff

m. Overly complex or ineffective bidding and

m
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o,

coniris ting procedures
Over extension of national government

organisoouw-nal and financial resources in project
executi: =

Inabilits 1. attract foreign consultants and
contri. - 1= to supplement local consultant aad

contras. 1 capahility

S Failure U develop indigenous management skill

:

by u=no projects as training operatiens;
eaie-=ive =g of expatriates in project planning
and- o ration: tailure to develup counterpart
administrators
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TABLE 4 (cont.)

Inadequate or ineffective external coordination
of project activities

" a. Insufficient supporting facilities. infrastructure

b.

and services
Insufficient coordination among oreanizations

operating projects and programs in related
development sectors

. Poor conrdination of internal proiect funding

with external aid instruments

Cempletion of projects sponzored by one
ministry prier to completion of project=
sponsored by another ministry which supplie~
the needed raw materials for other projects
Failure of one government arency 1o train
personnel needed for completion and aperation

of projects undertaken by another goverrment
ager

. De'ive i oreceiving dishursement from donor

agencies

Political interference in construction or inte:nal
operation of project

. Insufficient use of foreign technology: excessive

investment in local technology as opposed to
technology transfer and adaptation.

peficiencies in diffusion and evaluation of pro-
ject results and follow-up action

a. Project output~ and beaelits restricted to a

narrower group «f reoipeont- than iniended by
project design: demeri~triion and spread éftects
of projects limited exceps where special eftorts
are made toamplity the:

h. Inadequate or inapp- priate utilization of
complete project~

c. Faulty supervision ot wmrnl on the pnrt of

international lendin ooncies
d. Poor internal ru;»-rl.n:: and monitoring
procedures

e. Inadequate monitorins and control by central
governmen! mini~ir:ie~ responsible for project
implementar:

f. Failure to adapi appropriate project outputs and
techniques to other developmental activities

g. Failure to train and retain personnel following
project comipiction and the transfer of project
nperations tn routine production activities

h. Failure to anticipate. plan for or adjust to the
political and social impact of projects on local
populations

i. Long delavs in submitting project completion
reports

j. Failure 1o terminate projects at appropriate time

or to transfer project activities to establizhed
_governmental organizations
k. Inadequate or ineffective project post-evaluation
methods and procedures

Source: Dennis A. Rondinelli, "Why Development Projects Fail: Problems of Project

Management in Developlng Countries," Project Management Quarterly, Vol. 7,

No. 1 (1976).
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those who designed the projects often did so without an
understanding or appreciation of the managerial implications, and
that those who were ultimately responsible for managing the progec£
often had not baen involved in its deeign. Solomon (1974: 3)
argued that “training for pro;éct management thue muast cover the
whole project cycle, even though for -any given group, concentration

on a particular phase may be justified.™

Unfortunately, however, the Vanderbilt group’s research on
project management in the aid ayencies and developing countries--
which would have allowed 1ts team to adapt the training materiais
to LDC needs and conditiona--remained separate from the developmen£
of the "learning packages.” As a result, the training packages
included almost entirely material on project management procedurés
used in the United States by private corporations and by the
defense industry that nad little to do with the problerna of project

management in developing countries (USAID, 1975).

In » sense, the project managenment learning packages developed by
the Vanderbilt project simply reflected the application of what
Easman and Montgomery had earlier referred to as the "Point Four
approach” of transferring American business management methods and
techniduée to developing countries. AID’s evaluationé noted that
the training materials did make conceptual advancés in delineating
the elements of the prdJect cycle that were used by internaticnal
aid agencies and the ways in which various parts of the cycle
related to each other. They emphasized the differences in

management problems among developing countries, project organizers,
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beneficiaries and lending inatitutionas. They highlighted the need
for mulﬁidisciplinary analysis of projects, and introducsd néw
skills for project management’, including creativelproblem solving,
environmental aeseeeﬁeni apd technology evaluation. -But, wvhen they

were completed, they had limited direct applicability in developing

nations.

Among the weaknesses of the,training packages were that they
simply were not‘bractical fOF building the skills of managers in
less developed countéiea baecause they were too theoretical. They
drew primarily on t{merican corporate experience; there was little
enphasis on the economic and financial aspects of project
feasibility; and the approach to project management was too general
and did not relate to the problems and opportunities in apecific
sectora, As a result, thgy could only be uaed as general resource
mnaterials that would require a great deal of revisiqn for training

programs in developing countries (USAID, 1975: 31-32).

The Vanderbilt coﬁtfact, h&wever, did lead to a atrean of
research carried on by individual faculty membhern following the
completion of the AID—sponedred project thst, ironically, came to
question many of the assumptions underlying AID’s approach to
project management and even the usefulness of many of the
techniques described in the training materials. kondinelli (1976a:
314> for example,.argued that the formal design and analysis
requirements reflected in the project cyclee of international
agencies--including AID’s PBAR system-- had become so complex that

their application “is bayond the administrative capabilities of
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most developing nations, thus intensifying their dependence on
foreign experts and consultants for broject planning. Foreign
atandarda and procedures are imposed on governments, often without

sensitivity to local needs and constrainte."

In a series of articlea and books evolving from the research
begun on the Vanderbilt project, Rondinelli (1976, 1977, 1979,
1983) argued that the project cycles, although they provided
reasonable iterative models ifor planning and analyzing the actions
that had to be taken in corder for projectsa to'be implemented
" successfully, had become too rigid, inflexible and complex to bg
managed by governmenﬁs in developing counfries. He called for the
fqrmulation of more simple, relevunt and flexible procedures that

could be used indigenously with the limited administrative capacity

available in developing nations.

As a recult of the reséarch done on the Vanderbilt progect,
Rondinelli <1974, 1976, 1979 called for an approach to project
design and 1mplementbtion that would allow the Agency to learn
while_doing, a concebt that would be later be re-emphasized heavily
in AID-spohsored research on development management. He suggested
that AID projects be designed and implemented in such a way that
planners and managers could learn'more effectively about the
conditions, needs, obstacles and opportunities in the places where
projects were to be carried out by proceeding incrementally through '
A series of smaller-scale activities. Whare knleedge was weak and .
uncertainty was high, projects could be initially designed as

small-scale experimental activities: when better information wasa
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available and innovative Approachee to asolving problema were
devised, thé projects could ﬁroceed to a pilot stage in which they
were tried under a wider vafiety of conditions. When pilbt
projects were proven successful, the resultes could bs.furthur
tested and disseminated through demonstration projects. Wihen the
value and validity of tﬁe dembnstfutiona were shown, AID could then
proceed to the stage of replication or full-scale production and
implementation. This incremental learning process for project
plannirg and management woula obviate the need to design projects
comprehensively at the outéet and wcuidhovércome many of the
problems inherent in the complex and rigid management procedures

tha£ AID and other international assistance agencies had adopted.

To follow on from the work done by Vanderbilt qnd GAI, the Ofifice
of Development Administration, in 1975, initiated a set of
technical.asaistance activities aiﬁad at improving project
management by building the capacity of four regional and four
netional training canters to offef project management training,
consulting, "action research,” and technical cooperation. The
funds would be used to help regional centers to adapt project
management training materials developed by Vanderbilt and GAI to
local needs and to test them under local conditioﬁa. Grants were
also used to_adept the matqrials to particular sectors, such as
health and agriculture. Amoné the regionai centaers that received
grants were the InterAmerican Institute for Development (EIAP), the
.Pan-nfrican Inat;tute for.Development (PAiD), the Intarﬂmerican

Institute for Agricultural Sciences (IICA), and the Asian Institute
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of Management (AIM). The grants were used to develop training
programs that covered the entire project cycle as well as apecific

elementa of prOJect.planning'end management.



CHAPTER FOUR
THE “NEW DIRECTIONS" MANDATE AKND DEVELOPMENT MANAGEMENT

By‘the‘nid-1§705, tﬁo 0ffice of Development Administration’s
activities vere being shaped by two significant eventa. First, and
perhapas most importent, waé the dramatic change in AID’s mandate
from Congreas. The increaﬁing criticiaﬁ of the economic growth
théory that had been the basis of American foreign assistance
policy since the Marshall Plan, the mounting evidence that poverty
in developing nations waa bacoming more widespread and sériéua, and
the growing realizq;ion that problems in developing countries
differed drasticaily £r6n those facad by induatrialized c&untrieu
during their periods of econoric developmaent, brought about a
fundamental rethinking of developrent policy in the early 1970s
that was clearly feflected in the Foreign Assistance Act of 1973.
Congress instructed AID to give higheat priority to activities in
developing nations thd£ “directly imprer the lives of the poorest
of their people and their éapacity to participate in the

development of their countries.”

In the Foreign Assiatance Act of 1973, Congfeaa had declared that
the conditionas under which American foresign aid had been provided
in the past had chenged and that in the future aid policy would
hava to reflect the “new realities.” Although American aid had

generally been succesaful in stimulating econcric growth and

-7 -
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industrial output in many countries, the Kouse Committee on Foreign

Affairs (U.S. Code ngggeauionel and Administrative Newa, 1973:

——a— - UOLSVIITE S8 CmmEmammmes e Seme o=

2811) lamented that the gaine "have not been adequtely or equitably
diatributed to the poor majority in those countries,” and that
naasive social and econonmic probloms.prevented the large majority
of people‘from breaking out of the "vicioue cycle of poverty whicﬁ

plagues most developing countries.”

The Act asserted that, henceforth, Ameriéen aid would depend less
on large-scale capital transfera for physical infraatructure and
industrial expansion, as it had in the reconstruction of Europe
~during the Marshall Plan, and more on transferring technical
expertise, modest financial asaistance and agricultural and
industrial goods to solve wcritical development procblems.” It
would focus on providing au : stance in those sectors that moat
directly affected the lives of the majority of the poor in
developing countries. ‘Food production, rurel development,
nutrition, populztion planning, health, education, public
administration and human resources development were designated as

high priority sectors.

For the first time, AID’s primary beneficiarias were clearly
1dentifiad. Congreas declared it the purpoee-of Anericee foraeign
assiastance to alleviate in the probie;a of the "poor mejority” in
developing nations. The new aid pfogrem would give le=s emphaaia
to maximizing national output and pursue what tha House Foreign
Affairs Committea called a "people-oriented problem solving form of

asaistance.” In its report ecconpanying'tho Foreign Assistance Act’
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of 1973, the Foriegn Affairs Committee argued that “we are learning
that if the poorest majority can‘participate in develophent by |
having productive work and accass ﬁo basic education,health care
and gdequate diets, then increased economic growth and social

justice can go hand in hand.”

1

In reaponsze to the “New Diraections" nandate, aid focused itas
progrars and projacts primarily on rural sreas, where studies had
shown that the vasat majority of the poorest groups in developing
societies lived. It defined the primary "target groups” of
Anerican assistance to be subsiatence farm families, snall- scala
commercial farmers, landlegs fa:n lsborers, paastoralists,
unemployed laborers in market towns, and snall-ecale nonfarﬁ
entrepreneuras. The AID program would help the rural poor to
increase their productivity and income. It would extend access to
services and facilities to rural families that had previouuly been
axcluded froa perticipatibn in productive econonic activities

(USAID,1975b).

——— M SR e emen— _— e -

As a.result 6f the "New Directions" mandate, AID’s Office of
Development Administration began, in 1973, to éxplore the factors
affecting successful planning and implenentation of projects that
were aimed at helping small-scale farnera. A contract was signed
with Development Alternatives Incorporated (DAI) to carry out the
applied raseicsch project, the purpose of which was “to assiat AID

in understanding how more successfully to work with the rural poor"
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and to conform more effectively with AID’s new Cbngresasional

directives (Morton, 1979).

The study included field visits to 81 technical assistence

projects in Africen and Latin American countries. The results,

— e e e s s 1Y 2o am rmenemes ——

(Morss, Hatch, Mickelwait and Sweet, 1975), indiceted that of the
25 major factora that distinguished re;ativelyAaucceasful from leas
auccessful rural dmvelopneni projects, two accounted for about 49
percent of the variation. These were: 1) the degree of involvenment
of small farmers themselves in the process of decision making
during the 1mplementatidn of the projects; and, 2) the degree to
which farmers were required and willingly agreed to commit their

own resources--labor and money-- to the implementation of the

projects.

DAI aﬁalysta defined the combination of these two factors as
local action, and argued that it was necessafy, but not sufficient,
for the success of rural development projects. They found,
moreover, that three variables were positively associated with the
level of local action: 1) tha gspecificity of the agricultural
information offered by extenaion services to amallholders: 2) the
existence of effective local organizationé: and 3) the creation of

an effective two-way conmunicationa flow betwéen the project astaff

and the farmers part;cipating in the project.

While these conditiona were essential for projecta to have an
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impact on small-scale farmera,.others also had to'be present.
Either the project had to provide--or other institutions had to
offer--an adequate technological package for agricultural
improvﬁmenta, timaly delivery of needéd.agr;cultural inputa and
effective extension services. In addition, there had to be
favorable markets for agricultural produce and the means for
farners to get their goods to market. This combination of factors
DAI’s researchmré found, constituted a set of conditions that woﬁl
allow AID projects more zuccesafully to meet the needs of poor
farmers in developing countriea. Indeed, their case studies
indicated that projects were most relevant and elicited the
greéteat participation when they were designad and managed in such

a way that (Morss et al., 1979: 95-96):

1. The geographical boundaries of the projects were well-

defined and the client population was easily identifiable;

2. The project staff actively sought the participation of local

leaders and farmers, oOr delegated to them control over deciaions

concerning project cesign and implementation;

3. Farmers were involvad jointly with the prOJéct staff in
testing technological packages and organizational arrangements to

be used in the project;

4. Participants in subprojects were generally homogeneaous in

terms of mocial group and economic class;

S. The project staff developsd an effective communications
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procesa with and among local participants;

6. Organizational arrangerents were created to give farmers a

voice in decisiona concerning project management;

7. High priority was placed on technical training of participante

and many were used as paraprofessionals to teach others technical

skills;

8. Involvement was relsted initially to aingle purpose

activities, such as credit provision or crop prorotion, and later

broadened:;

3. Systers of accouhtability ware establishad to permit changes

in leadership among local participants and to ensure that services

were provided efficiently; and

10. Opportunities were offerad initially for local organizations

to participate in income-generating activities.

The astudies concluded that when projects were designed in this
way they would not only deliver sarvices more effectiveiy, but alao
build the capacity of farmers to help themselves and sustain the

benafits after the projecta were completed.

- ——— s . — v — — > oo - p—3-L B

More broadly, the study quectioned the effectiveness of AID‘’s
projaect planning procedures--in which heavy emphaaia was placed on
detailed and thorough design of the project prior to committing

funds and signing an agreement with the government. Referring to
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AID’as standardized and somewhat rigid-pro&ect design procedures as
a "blueprint®” approach, they noted that the large gap between
design and implementation which was referred to frequently in AID’s
own evaluation reports was due to the fact that effective rural
development simply could hot be designed in detail in advance and
be atandardized for all developing countriaes, or even for different
arcea of the same country. “"Unfortunately, it is irpoasible to
Qpecify precisely what is needed, when it should be provided, and
by whom without a detailed knowledge of local conditions,* Moraes

and his associates arguad (1975: 319».

Inetead of attempting to design a project in detail at the
outset, DAI analysts suggestgd, AID should us§ a proceas approach.
“Our study suggeste that the most succeasful projects are thosa
which have attenptod.to gain a knowladga of the local area prior to
project initiatieon or have structurad the project in such a way as
to start with a simple idea and to develop this required knowledge
base during the initial'proiect stages," Morss &nd his associates
reported. The process should occur mainly by_collecting adequate
information during the early‘stages of the project, involving
beneficiaries in design and inplenenﬁation and redesigning the

project as it proceeds.

The data collected priof to,dgaigning the project was most
crucial and should include: 1) information that would help in
understanding and overcoming constraints imposed oh small farmers
by the local environment: 2) information that would ensure that

project components are adequate or to detarmine ways of providing
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needed services and knowledge: and 3) information that would help
determined the proper focus for the project, and the organizational

capabilities within the area &o that small-acale farmers receive

the benefits of the project.

In sum, sufficient data about local coﬁditions were needed to
define better the behavioral changes raquired by small farners and
to deaign the project to bring those changes abouﬁ. More
important, however, DAI’s studies underlined the need fo;
flexibility in modifying,the project design during implementation
rather than viewing deviationa from original plans ("blueprints®)
as managerial problers or as indicators of poor perfornehce or
failure. *“Few projecta can aurvivé a tigid bluaeprint which fixes
at the time of implementation the develppment approacheé,
priorities and mechanisms for achieving success,’ DAI snalysts
(Morse et al., 1975: 329-330) argued. “Most projects acoring ﬁigh
on succeass experienced at least one ﬁajor revision after the
project [managerasa) determined thaut the original plan was not
working. Thia flexibility is critical, particularly if the
technology is uncertain and if the loéal constraints facing the
emall farmers  are not wall known." The study concludaed that
revisiqna of project designs during their implementation should be
viewed as desirable, if asaiatence aiqu at inproving the

conditions of tha small-acale farmers and other gfoupa of tha rural

poor waa to be. mrore succassful.

The Hall Committee Report und Changes in Develcprment Management

3trateqy
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At the same time, the Office of Developmént Adminiatration’a.
activitiea in the field of project and program management were
influenced by an Agency-wide assessment of technical assistance for
davelopment management conductod in 1974 and 1975. The AID Work
" Group on Managment and’Devélopmént Administration, ﬁeéded by
Ambassador Willian 0; Hall, reviewed the Agency’s experience gnd

made the following racommendations  (USAID, 1975a: 2-5):

1. The comrmittee re-emphasizsad that AIb’svmanaganent assiaténce
activities should be focused on improving program and project
implemantution in its high priority sectors~--food production, rural
development, nutrition, population planning, health, and education
and human resmources. Thesa sactors were thought to provide the
greoatest ban@fiﬁs for the'hagority of pedpla in developing

countries, and oapacialiy for the Agency’s new targest group-- the

poor.

2. In each aectof, management aaaisﬁance ashould be focused on
“results-" and "service-oriented” planning end management in
collaboration with hosat gévernmenta. The management assistance
provided by AID should ererge from the identification by
governments in developing countries of their neede to improve
management capacity to deliver sarvices and should help to build
the dapacity of existing government and private organizations £0 

deliver services that people need and want.

3. The management assistance methods used by AID in developing

countries "must be applied flexibly, with experimentation to learn
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while doing, take adVantage of opportunitiea, and move from ‘pilot

projacte’ to large scale efforts.”

4. Procedures and criteris should be developed to allow AID to
appraise and assess the management cépacity of daseloping countries
early in the project cycle--at the atage when prOJecﬁs were first
identified and in their initial design; They would allcw the
Agency to determine whether or not the host governmnents had the
managerial capability to carry out a particular project and, if
not, to identify the manageris] aassistance they would need to
implement succeasfully high priority projeccs that were conaiderad

-

to be econumically and technically feasible.

5. AID should engage in more extensive applied research into the
managerial problems and neads of déveloping countries in the high
priority sectore so that the Agancy could fornmulate and offer more

appropriate and relevant managemnent assistance.

6. AID should induce its contractors and the rasearch institutes
thaf it funds to concern themselves more directly with the
management of service delivery, the use of services and their
distribﬁtionvamong beneficiarieas as well as with technical and

sclientific problers.

7. General and sectoral management trainlné programs should be
offered by AID to key institutions within the countriea that have
the greatest capacity to adapt and disseminete them, and should
focua on building up the capacity of institutions in developing

countriea to do their own managerial ashalysis, training and
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evalpation.

8. AID should increase the resources within the Agency for
developnmaent administration assistance, epplied research on sectoral
management problema; experinmentation and testinag of new managenent

techniques, and consultative servicea'to USAiD Missions and host

country governments.

Most of these recommendations were later 1nc6rporatad into AID’a
official "Policy Determinztion on Development Administration,*”
PD-69, issued by the Admlniatrator in 1977 fUSAID,-1977). He noted
that "it is AID policy to assure the existencevor development of
competent management in the specific host-country institutions
reeponsible for carrying out AID-financed programs and projecta to
aséure'with reasonable certainty their successful completion.”
Management improvement, the Admninistrator argued, ‘“deserves
attention equal with that afforded the economic, technical,

political and social dimensions " development.”

One immediate result af fhe Hall Committee’s recdmnendatiahs was
to set the Office of Developmén£ Administration on the task of
fornulating guidelines for Fhe'appraisal of pro;eét managenent
capacity in‘developinq nations. The guidelines (Rizzo and Koteen,
1976: 14’ defined appraisal of managerjal capacity as the
assesament of "the managerial strength and weaknesséa of
recipien£’s leading imrplementing organizatidna. Appraisal results

are then incorporated into project design and davelopment and
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proposed corrective action.” Project managerent capacity was
defined as the recipient organizatiqn’a'ability to 1mplemént
project assistance, which was “greatlyAaffected by the way they are
organized and led, by the way they plan and control their work, by

the way they mobilize and manage their resources (monay, mranpower,

supplies and facilitiesa), and by the environment in which they

operate.”

The guidelines suggested that aaaqeament;of managerial capacity
take place at various stages of the project cycle. At the stage qf'
project 1dant1fi¢ation, USAID Missions should describe in the
Agency’s project 1dent1f1cation documente (PIDs) asignificant
managerial problems that might arise in implementing the propoded
activities and the range of reaponsges that AID could expec; from
the government in resolving them. The PID should contain a brief

discussion of administrative issues within the country that might

affect the success of the project.

At the Btegé of initial design and review, USAID ilissions should
include in their Project Review Papers (PRPs) & description of the
host government’s agency that would imélement the project, an
initial assessment of its capability and a description of major
deficiencies and problema that would affect the succese.of the
project. At the stage of detailed decign and apprgiaal the
Miasions should include in their Project Papers (PPa) an aaaoeﬁnent
of the implementing agency’s managerial capability with regard to
the following factors: 1) appropriateneas of its role; 2) quality‘

of leaderzhip; 3) the degree to which the organizational setting
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was supportive; 4) the soundness of the oréanizdtional structure;
S) the effectiveness of plahn}ng and control; 6) the efficiency of
resource administration; 7) the degree to which organizational
behavior was constructive to the project’s guccess; and 8) capacity

for effective service delivery.

ﬁerhaps the most important result of the guidelinea was. that it
provided USAID ataff with specific quesiiona to ask and indicators
to use in assessing mnanagerial capacity, as well as for aasseseing
the implementinyg agencies’ financial management capability and the
degree of administrative support the governrent was likely to
provide during the implementation of the project. When
deficienciea or weakneases were found, the USAID lNissions were to
recommend actions to increase the implementing agenciesa’ managerial
and administrative capacity. These actions could either bs
designed as part of the'pfogect itself, or be included in the
conditiona that the government would have to meet before receiving
approval of funding or as a condition for receiving financial

disbursenrents.

-—— =l o — AL iAW AP fl mlmmssmelRessmes Sl em—es

In the "New Directiona“ mandate, Congress placed strong emphasis
on the need for popular participation by groupsa who would be
influenced by, or for whom bonafits were intended from,
AID-aponsored develoément projects and programs. Yet, there was
little consensus within AID a# to what participation

meant--different groubs'and Misasions within the Agency defined it



- 84 -

differently-—&r on the most effectivé means of eliciting it. Thus,
in 1977, the Officg of Development Administration commisasionad a
study through Corhgll University of ways of anolyzing the potential
for participation in brd)eét design.aﬂd impleméntation. It al=o
eqtered inteo a cooperative ag:eement with Cornell to provide

technical assistance to participatory projects in developing.

countries.

In its applied reasearch studiesa, the Cornell teanm attempted to
develop a framework for analyzing pérticipetlon‘gﬁd to define more
clearly ita meaning and characteristice. In the team’s final
report, Uphoff, Cohen and Goldsmith (1979: 4) argued that "aaking
“What is participation?” may be the wrong question, since it
implies that participation is a singln pﬁenomenon.“ It appsars
more fruitful and proper to regard participation as a descriptive

term denoting the involvement of a significant number of psrsons in
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incore, security or self estsem. ... We find it more instructive,
however, to think in terms of three dimensions of participation: 1)

what kind of participation is under consideration? 2) who is

participating in it? and 3) how ia participation occurring?”

The framework attempted to addreas these and other questiona that .
project designers and managers might ask in considering

participation:

First, four types of participation were identified: participation

in decision-making; participation in implementation; participation
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Second, four sets of potential participents in rural development
projects and prograns were identified--local residents, local
leaders, government personnel and foreign pensonnel—-each often

having different perceptioné, interests, and'definitions of

benefits.

Third, means of identifying how participation was occurring were
described--the typea of initiatiyea that were used to elicit
participation (mobilized f:on the center or autonomous); the types
of inducements for participation (voluntary or cneréivé); the
structure and channels of participation (individual or collective,
formalvor informal, dinect or representative); the duration
(intermittent or continuous) and scope (narrow or broad range of
activities): and the reeul%s of participation (whether or not it
leads to énpowerment, that‘is, increases the capacity of people to

satisfy “heir ob;ectiveé and needs through.involvement).

Fourth, the framéwork identified the characteristics -7 projects
that form the context for particibation. i.e., that define the
ability or willingness of various groups to be involve'. These
characteristics included' 1) technological compluxity; 2) resource
requirements; 3) tangibility of benefits: 4) probability of
benefits: 5) immediacy of benefita{ 6) equit?: 7) program linkages;
8) program flexibility: 9 administrative flexibility; and 10)

administrative coverage.

Finally, the framework encorpassed a set qf.environnental factors
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that create opportunities and conaﬁrhints for participation; that
ia, the physical, biological, economic, political, social, cultura.
and hiatorical conditions of tﬁe area in which the project would be -

carried out.

The strong influence of the "New Directions*” mandate in focusing
the Agenéy'e attention on the'probléma qf the poor, and éapecially
of the marginal and subaistence groupa in rural areas, also led the
Office of Develppment Administration in 1978 to sponéor a large
research and technical assistance project on the administration and
‘organization of integrated rural development projectas. The
objective was "to increase the effectiveness of on-going Intagrated
Rural Development (IRD) projects and to imprcve the design &nd
management of future rureal development efforts which conbinoAsocial
services, income pcoduction, ahd.production- support functions in a .

asingle proj=ct” (USAID, 1978) .

In additcion to providing technical acsistance to more than a
dozen AID-sponsored integrated rural development projects, the
contractore-- Development Alternaiiea Incorporated (DAI)--also
produced a study of the management and organization of
nultisectoral rural development activities <Honadl§, Morss, VanSant
and Gow, 1980). The study_found'a nﬁmber bf common and frequently

recurring probleme in the management of such projects, including:

1. . Difficulties of integrating and coordinating the activities
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of the many participating government agencies required to provide

agricultural, social and productive services;

2. Difficultiea of managing and auperviéing teans of

multidiasciplinary technical and administrative astaff needed to

carry out the projects;

3. Inadequate information needed to make effective managerial

decisions;

4. Lack of incentives for progqct staff or per: onnel from
cooperating organizations to act in ways that effectively asupport

the objectivea of integrated rural development projects;

S. Difficulties in procuring supplieas, equipment and personnel in

a timely manner to carry out the project on schedule, resulting in

delays and cost overruns;

6. Diversion of resources intended for integrated rural

development projects to other purposee and uaes;
7. Inappropriate use of ;echnical Aséiatanca;

8. Ineffective use of project results by intended beneficiaries;

and,

9. Difficulties or failure to sustain project activities or
outputs when foreign assistance or domestic aid for the project

cended .

The studies revealed the‘inbortanco of proper ofganizational
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structure in the successful 1mplenéntﬁtion of integrated rural
development projects and, indeed, in any pulti-sectoral daevelopment

program. Proper organizational design, DAI analysta found,.

resources, the appropriate institution to manage the projects, and

e T S o e e

the best configuration of interné; orgsnizational_g;z;é;ggg. Four
major organizational arrangements were being used for integrated
rural development projects--national line agencies, subnational
units of governnment, integrated desvelopment authorities, and
project management units--each of which had adventages and
disadvantagea, and each of which required»the axietence of apecific

conditions to allow them to operate effectively (asee Table 5).

DAI’s consultants studied IRD projects that weré organized both
at the central governrment level and at regional and local levela of
administration. They found no universally applicable leassons about
the potential advantages of centralization over decentralization,
however, and determined that.each hadistrengths and weaknesses that
nust be saanmsed carefully in each country before organizational
choices were made. Centralization and decentralization both had

benefits and limitations in specific aituationa (aee Table 6).

The difficulties of managing and supervising fhé staff of
integrated rural developrent projects were due to the fact that
those who were ussigned to be managera of IRD projecte were
succesaful techniciana——engineers.'agronomiatﬁ or exténaion

agants~--who had little or no general managegent experience or
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TABLE 5

FOR PROJECT AND PROGRAM MANAGEMENT

ADVANTAGES AND DISADVANTAGES OF ALTERNATIVE ORGANIZATIONAL ARRANGEMENTS

ALTESNATIVE TRADECTFS
do. implesentor Major Advantages Major Disadwvantasges Supporting Coriitions
1 National Line Agency Provides a base in a o Limits sectoral focus of project| e High capability in
{perrarent} such as . permanent instituticn: strategy: appropriate acsncCy;
Ministry cf . - . - ) . . L - .
Agriculk"rn Provides high-level decisicn o Often there is a preoccupation e High priority -n-insti-
T involvement; with national precblems rather tionalization:
Sometimes appropriate for than local variations: e Agency has hich target
non-area cused projects; i cyvs i ientat:cn:
r focusec projects | ® An unwillirgness tc delegate ! group orientat
Often simplifies iritial significant cperati<nal author- | e National leadership com-
preparation process and ity is common: 1 mitment critica2l for
s ce f ‘S . . . 1 .
resource flows o Often accompanie2 t+v iealousy of; succees
other line agerc:ies. i
l
2 Subnaticnal @ Provides local feocus: e Often has low irstitutional and e High commitment to decen-
overnTen:t . : urs o 111 : i i H
Governme Sometimes helps to cencer- human resource capability; tralization;
trate authority cver project ‘| e Subnational irits cften have ® Unigueness cof target area;
activities; 11t§1e leveraf= r?erilxne mini- o High capability in appro-
s . stries whcse zctivities affect H <
Can build planning and irple- the project priate agency:
mentation capability in perm- proj : ke
anent entity. . e Agency hes high target
o group orientatizn.

3 Integrate?l Helps comprehensiveness of ® Line agency ccrpetition can e Geood history c? 1inter-
Develcpren: project overviecw; cripple perforrance: agency cooperazion:
Agency . . . . . ’
_ET—E%*a’ﬂ"' such as Provides local focus with @ Complex communication needs. e Technolegy sens:itive to

apna;ie:;;‘authorit access to higher level lack of comple-zntary
s Y authority; inputs;
Can avoid overly oppressive e High capability in appro-
audit and control procedures. priate agyency:
® Agency has high target
group orientat:zn.

4 Project Macajerent Can be used to concentrate o Very difficult to institution- e Environment hcstile to.

Unit authority in project area; alize; target group;
{(autoncmcus and ) s . .
temporary -t such as Familiar to engineers who e Temporary nature creates person-| @ Simple infrastructure
those often created s;gggctgfrastructure nel management problems. focus:;
as part of an IRD proj : @ Standard operz:ing pro-
project cesign Can avoid oppressive audit cedures very cumbersome;
and contr : .
o ol procedures; e Technology higkly

Can avoid inappropriate
boundaries.

Source: Devalopment Alternatives Incor
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TABLE 6

ATTRIBUTESIOF.QRGANIZATIONS CONTRIBUTING TO RURAL DEVELOPMENT

Attributes of Organizations
Contributing to Rural Development

Supportive Criteria

Openness to participation by a broad
spectrum of the community. ({Boundaries
drawn by function(s), not economic or
social status.)

Local participation in organization design.

Broad and frequent interaction within
organization.

‘hRccountability to members by those allocat~

ing and using organizational resources.

Droadly-bdaed managerial and technical
skills.

Consistency with culturally accepted
practices.

Conformity of new organizations to norms ol
traditional institutions.

Adaptation of existing organizations to new
functions.

Traditions of brosd-based community decision-
making.

Capacity for multiple adaptations and
functions.l/

Delivery systems capable of meeting the
needs of more than one group in a coordin-
ated manner.

Capacity to respond to changing community
priorities.

Multiple constitusncy support providing
broader economic bargaining power.

Linkages, both horizontally to comple-~
mentary institutions and vertically with
centers of power controlling policy and
resources.

Mutual reinforcement of technical and ad-
ministrative skills and pervices to the

community.

Support from bureaucratic systems independ-
ent of local decisionmaking.

Access to resources and info' .tion not
available locally.

‘participation in communicatior < networks to

broaden awareness of local needs and circum=
stances at policymaking levels.

Equitable distribution of organizational
benefits. '

Broad participation in organizational
activities and leadership.

Relative equity in local asset ownership
patterns.2/

Orqnnizatinnnl accountability to a community
constituency beyond its members.

1/ Thiy characteristic must be assessed in terms of the particular organizational environ-

ment and the relevant tradeoffs between single and multiple functions.

Too many functions

may lowver performance or concentrate excessive power in a single organization,.

2/ Empirica) evidence on this point in somewhat ambiquous.

correlation between organizational impact and unetqual land holdinqu.
ce of progressive farmers ahle to give effective

Furthermore, impact does not necessarily imply equitable dis~

holdings may have been a prozy tor the prosen
leadership to oryanizations.
tribution of benefits.

Gow {op cit, p. 120} found a
in this case, unequal

Source: Development Alternatives lnéorpofated, Inteprated Rural Development, 1980,

g6
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_training.

DAI’s consultants found that IRD pro;ects could be more
effectively managed if they vere designed, not in the conventional

“blueprint” fashion, but through a learning proceas in which:

1. The design is dqne in diacrete phasses rather than in great

detail prior to the project’s apbroval;

2. A large amount of ahort-term technical assistance is provided

to help the staff deal with particular technical problers as thay

arise;

3. Emphasis is placed'on action-oriented, problem-related, field

training of both ataff and beneficieries;

4. Rewards and incentives are provided to ataff to carry out
project activities effectively anﬁ which are consistent with a

learning and performance orientation:

S. Applied resaarch is nade a part of the project so that staff

can test and learn from new ideas;

6; Simple, field-level information systems are used that collect
new 1nf6rmation only after an inventory has bean ﬁado of exiaeting
data, identifying the informetion that decision-makers are
currently using, determining how the information will be uséd and

assessing the costs of information collection and analyais;

7. Provisione are made for redesign of the projeci--ita

objectivas, organization, procedures and staffing needs--as
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managers learn more about its operation and effectiveness during

implementation.

The study found that tﬂe linited,ihpact of the project.. was often
due to the fact that the intended benoficieries had not
participated in their design and isnplementation; trat the designars
had ignored or underestimated the “"target group ’g" porception of
risk in participoting, that the projecte were adminiutratively and
technically c&mplex: and, that often the reaults that the projects
were designed to achieve vere those that werc more irportant to the

internationsl assistance agencies than to local groupé.

DAI’s staff found a number of qrganizational and managerial
attributes that were eadential to aaaufing gréater impact on
intended beneficiaries. These included openness to participation
by a broad range of community groups; ability to adapt activities
to culturally accepted practicaa;‘cupacity to perform nultible |
functionas; the ability to astablish and maintain atrong linkugﬁs
with other organizations on which resources and polit1CA1'aupéort
depended and the willingness and ability to diatribute benafits
equitably. DAI suggested criteria for assesasing these _

organizational attributes (see Table 7).

Local participation could be enhanéed, DAI studies indicated, if
organizations responsible for integrated deyelopment projects
adapted new ideas to local circumstances and conditions, devised
ways of gaining acceptance for new ideas among the intended -

beneficiaries, obtained a commitmant of resources from the
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TABLE 7

MANAGEMENT STRATEG1ES FOR MAKING PROJECTS RESPONSIVE TO LOCAL NEEDS

Management Strategy

Factors to Consider

Felt needs and bencfits

1. Define natire of response intendad
(target group, intensity of response,
channels of response, etc.,)

2., Specify environmentsl factors affect-
local risk perceptions

3. Establish and maintain two-way communi-
cation links between project ataff and
beneficiaries

4. Design initial benefit package which in
specific, visible, and oriented to par-
ticulur target group economic needs

@ Requires cultural sensitivity
® Risks excessive "blueprinting"

e Bes* understood by local personnel
® Partilularly important in projecty
directed towards subsistence farmers

e Fasential for feedback to project ataff re
Leneficiary needs.
.eeps bennficiaries informed about project
activities

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

e Suggests seguentjsl approach building on
relatively simple, tangible components

© Reducee risk of mxsapplicatxon of new
technologies

Social base
T.7 Utilize process approach to build local
interest and capabilities

2. Utllize flexible planning methods

3. Draw project staff from local talent
with stronqg cultural identirication

4. ‘Emphasize capacity-building in local
organizations

5. Engage in multi-lavel trnnnnnq for
beneficiaries

Local leadefship and control
1. Incorporate participatory staff
structures in project organizations

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

3. Orient project staff toward service to
poor farmers :

4. Utilize msimple firld-level Information
aystems

5. Enlist local leadership/progressive
farmers in gupport of project obJec—
tives and activities

® Addms to project time and possille cost
e Registance likely from donors or bureau-
crats needing quick, measurable results

& Suggests joint-planning mechanisms to maxi-
mize inputs from different project levels

@ Alds to project credibllity

o Improves understanding of local conditions
esnentinl for appropriate response

e Helps equip organizations to mobjlize and
lead local response

® Supports process approach
mezture

as organizations

e Ruilds competence tou participzte in project
drecinions and activities

o Doevelops understaniding of hroarler project
N O AU AR ITH

o Increases willingness of staff to yield
contral to beneficiaries

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

e Served by training and capacity-building
activities

e Influences staff selection and training

® Most effective if supported by incentives
to encourage appropriate staff priorities

e Supported by mechanisms for staff account-
ability to beneficiaries

e Incorporate local people in reporting
procaduren

e DiRrneminate information in lacal languaqe
and in understandable form

© Takes advantage of existing sources of

leadership and power
e Increases risk of henefit control by elite

Source: Development Alternatives Incorporated,

Making It Work?. 1980.

Integrated Rural Development:

o\‘b
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beneficiariea, limited or reduced exploitation of the groups they
were working with, and designed projects in such a way that they
could be handed over to the beneficiary groups for implementation

when the foreign or external asgiat&nce ended.

Moreover, the responseé of local grohps to intagrated rural
development projects could be improved if the projects were
organized and nmanaged to be reaponsive tc the needs of intended
beneficiaries, developed and uaodva local base of social support
and developad local leadership and control. DAI analysts
delineated management atrategies and the factors important to

applyling them in multisectoral deveiopment projecte (see Table 8).

The studies concluded that integrated rural development projects
should be tept small-scale, thay should focus on overcoﬁing
critical constraints to rural developnént in the areaz in which
they are iocated, and that the projects should be designed “ ) build
up gradually the organizational capecity of‘beneficiary groups 8o

that. they could participate in or evcntually control, project

activities.

Both the "new directions" mandate and the recommendations of the
Hall Committee led the Office of Development Adrinistration to
again turn its attention in the late 19708 to the problems of
managing programs and projects in the health sactor. A study was
requested by AID’s Uffice of Health to provida support and

asaistance for health management improvement and aspecially with
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STRENGTHS AND WEAKNESSES OF CENTRALIZATION AND DECENTRALIZATION

CENTRALIZATION

DECENTRALIZATION

STRENGTHS

® Increases speed of decision with routine decisians

and certain technologies;

e Allows appropriate incentive system to affect
focal organization and linked organizations;

® Raises prcbability that a controversial policy
will be implemented;

e If an organization is both autocratic and cen-
tralized, change can be readily introduced;

® Top-level administrators have lonyger tenure, and

decisions made by them about linkages with other
organizations tend to produce more valuable inter-
actions; ) ’

e Improves high-level morale and initiative.

—

Increases speed of decision with non-routine decisions
and uncertain technolcgies;

Participative, decentralized and autonomous organiza-
tions are more productive, efficiznt and satisfying;

Decentralized decisimnmaking and multiple communica-
tion channels facilitate interorganizational coopera-
tion; :

Although the direct power in the hands of national
leaders is re.duced, decertralization increases their
ability to guide society by creating more communica-
tion links within it;

Improves low-level morale and initiative;

Nourishes new leadership:

Facilitates client participation.

WEAKNESSES

© Overloads communication systems and requires
more infrastructure/resources than decentrali-
zation to produce decisions in a given time;

® Changes cannot be readily introduced into a
bureaucratic centralized organization;

e Does not nourish new leadexship:;

e Sensitive to situations where national-level
elite is not sympathetic to client group.

Source: Development Alternatives Incorporated,
Integrated Rural Development: Making It

Work?, 1980.

Requires highly developed informal communications
channels;

Without financial discretion at lower levels decen-
tralized strategies will not work:

A wide range of goals facilitates decentralization;

Very difficult when inefficient disbursement systems
exist;

*
Often requires z program element designed specifically
to improve iower-level planning capability among those
charged with implementation;

Sensitive to situations where local-level elite is net
sympathetic to client group.

(SN
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AID projects in the fimlds of primary health care, water and

sanitation, disease control and heaith planning.

The study, which included a review of the experience with health
projects in developing countries and an in-depth assessnont of
health program management in Costa Rice, found a wide range of
problems and deficiencies impeding asuccassful aervice'delfvery.
Rizzo, Davidson and Snyder (1980) found serious deficiencies in
organizaticnal qt?uctﬁre——such aa.excaauive nurbers Qf inatitutions
attempting to provide health services with little or no tcooperation
among them; overly centralized control‘of authority, personnel and
resources with "a consequent isolation of the periphery from

planning involvement and responsibility;* and fragmentation of

responasibilities and lack of coordination.

In additibn, they discovered weak plahning, programming,
budgeting and financial controla. Health programé and projects
ware undermined by unrealistic plans, inadequate data collection,
lack of participation by lower level dfficials or bgneficiariea.
unclear program objectives, weak relationships between health

program planning and annual budgeting, poor financial planning and.

lack of coat accounting.

Noreover, the implementation of health programa‘and projects
suffered from inadequate information, supervision and evaluation,
Health agencies lacked adequate in{érmation, or collected data that
were neither timely nor related to thé neads of decision-makers.

Supervision within dentral agenciee wes usually weak and evdluation



- 97 -

of planning, budgeting and programming was either lacking or
inadequate to enable managers to correct deficiencies and improve
service delivery. The health minietries had serious shortages of
trained managament personnel. Thosa that they did have tended to
be inappropriately assigned or not used to full capacity. "The
manpower asystem i3 further aggravated becsauase of low salaries, low
rotivation for sarvice in public health, and difficulty in
attracting highly competent peoople to the 89rvipea," the authors
pointed out (pp. 6-7). “There ias usually a lack of career
projression and of in-service training facilites to upgrade the

managerial capabilities of the staff."”

All of theee problems were exacerbated by weak supply and
transportation eervices and 1nadaquate.maintenance of supplies and
facilities, eepecially in health units in ;urul and outlying areas
of the country. In addition, health projects and programs were
often poorly managed bacause of wldespread reaistence to change
within the bureaucracies, highly inflexlble redhlations and
procedures and conflicts among professionals and nonprofeasional
staff in the health servicea. Doctors of medicine cften controlled
health service delivery agencies although most did not have
adequata managerial training or capability to perform these roles

effectively.

Many of the.deficiencieé found in health program and project
management were identified by the officials and managers in the
health agencias in developing countries. The study found that

attempts to provide U.S. technical aseistance often did not solve
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or slleviste theae problers because American experience with health
program adminiatration was often very differen£ from tﬁat.in less
developed countries. Attempta to simply transfer heaith managerent
tachniqueas thus were inappropriate and were only effective when
;erious efforts wera made to adapt them to local cdnditipna and
needs. Few American organizationsa had_aufftclent numbers of people
who werae experienced in devaloping countriesa, who cou1d speak
foreign languages and who could adapt health management procedﬁrea

to other culturea.

Rizzo, Davidson and Snyder euggested that the most effective
means that AID could Qse to help ‘improve health project and pragran
ranagement would be to assist in thé funding and delivery‘of
appropriate management training.. But, tﬁey_inaiated that
conventional approaches to training would not be appropriate and
suggested instead the creation of tfaiﬁing programs based on the

following principles:

1. Management truiﬁlng must be closely linked to organizational
needs in specific developing countries. This could be done by
explicitly identifying the changes that needed to be made in the
organization and then tranalating théae changes into performance
criteria for specific jobs. Changes then could be made througii new

knowledge, akills and attitudes.

2. Training objectives sho d be determined by the typee of
perfornance requiraed to bring about changes in the crganization.

Therefore, it would be necessary bafore training programs were
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deaigned to distinguish between performance changes that could be
achieved through training and those that required changes in

policies, procedures and incentives.

3, Training should not be a one-time occurance, but a continuing
processa over a long period of time to help develop, maintain,
correct and reinforce desired behavior and performance within the
organization. Much of the continuing training should be on-the-job

and be accomplished throcugh solf-learning activities.

4. Instead of concentrating on individuals, training should
involve & “critical nass” of people so that that new management
techniques and procedurses could be applied throughout the
organization. The training ahould be group or team focussed and
involve people at various positiones in the organization’s
hierarchy. *“Thus, the selaction of trainees, the content of
training, the critical nass and the utilization of the on-the-job

training are all aligned for maxinum pay-off to health smervices."

S. The contents of and participants in the training programs
should be chosen by the health organization and not by the trainers

or advisors, so that tha needs of the organization become the focus

of the training programns.

6. All training materials--texts, cases, readings--must be drawn
from or adapted to the culture, the health eectbr and the
organization’s needs. Wwhere such materials do not exist, some
investment should be made in developing them before the training

program is offered.
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7. The training methgds should bé applied ‘and practiced.:
Training courses should not merely be an intellectual exercise or
the transfer of knowledge. Methoda should include such techniquéa
aa role playing, case anslyses, programmed inatructiﬁn, simulation,
field work and others that require the participants to practice
what they are learning. The methoda should, the authors insisted,

“reflect the fact that management is a performing art and not an

intellectual discipline.”

8. Training programs of this kind are usually more efféctively
tallored to organizational needs 1f they are managed in-house by
the health agency or in collaboration with an external
inetitution. It is much more difficult to develop an appropriate
training program if it is managed exclusively by an external

institution.

9., If an external inatitution is used it should be one that can

adapt to local needs and culture.

10. The training program should also include or make provision
for research and development to adapt knowledge to local
conditions, consultation and experimentation to teat new methods

and techniques under local conditions, and means of disseminating

the reaults.

Both the "New Directions” mandate and the concern expressed in

the Hall Committee report for assuring that AID’s programa and
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projecta ware deasigned and nanagéd in a way that would allow
benefits to flow to constituent groups of the poor majority, léd
the Office of Development Administration in 1979 to commisaion a

study of the management of “ajd-targetting.” In the study, Managing

Benefits for the Poor, Ingle, Rondinelli and Riley (1981) noted the

RN ELRERS S, mmer e

difficulty that both the Agency’s technical officea in Washington
and fhe USAIb Hissions oftén had in deaigning and managing projects
to aaaﬁre that tﬁe prinary target groups actually received the
benefits ahd that the aid program in each country wasvgdequétely

addressed to tha needs of the poor majority.

In response to a Congressional 1nquiry in 197S about AID’a
progrege in carrying out the "New Directiona®” mandate, Agency
officials frankly achknowledged the difficulties 6f defining poverty
and diastinguishing among different groups of the poor in developing
countriea. AID staff (USAID, 197Sb: S5) told Congress that “few
officialas in developed or developing countries have spen£ time on
that question, perhaps feeling that "you knéw the poor when you see
them,’ &nd that nttentionvcould more usefully go to deaigning and
implementing programé for people who are obviously poor by any

reasonabla standurd@.“

In ite agency-wide programming, AID chose to define the poor in
developing countries by a rough sat of “banchmarks,* consisting of
data on percapita income, dietary and nutriticnal .levels, and
social indlcatqra such as life expectancy, infant mortality, bixth
rates and access to basic health services. By these crit=ria, AID

astimated that about 75 percent of the population--or about 800
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million people--in AlD-asmsisted developing couhtriaa

poverty in 197S.

Although these benchmarks provided some indication
magnitude of proverty, AID officiales recognized that
little could be done with the resources avalilable to
bring éhe majority of the poor close to or above the
levels. AID officials (USAID, 1973b: 6) pointed out
report to Congreas thet “while AID-financed programsa

to reach large numbers of poor people, AID’s prinary

waere living in

of the
relatively
the Agency to
benchmrark

in their

must attempt

" target group

will often be a limited portion of the majority in each country

depending on ita economic and social conditionas, its

capsbilities

and desires, and other considerations which determine the programs

vielding the most impressive benefits at the least cost.”

USAID HMissions continued to express fruatration throughout the

late 19708 about the difficulty of targetting aid effectively for

the poor. The Philippines Misamion (USAID, 1980C: L,

for example,

which had developed one of the most comprehensive analyses of

poverty, still complained that *“poverty is an elusive concept,

Many definitions and measures have been advanced. All have

limitatione in methodology and applicability to specific country

conditiona." Officials in thke Pakiatan Mission (USAID, 1979: 4)

pointed out that "virtually no conceptual framawork exiats to

’

develop an operational poverty definition rooted in established

social values." The difficulties of defining and diastinguishing

among groups of the poor were reflected in the fact that many AID

project propoaala’sinply baegged thae question; thoy were justified
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by language that seemad to address the needs of the poor in general

without specifying exactly which groupa would benefit from proposed

projects and programns.

Thus, the Office of DevelopnentlAdmiﬁiatration sought through a
'review.of Misaion strategies, project proposals and evaluatioﬁs to
identify more clearly the conatitueﬁt groupé of the poor for whom
projects were designed; those approaches that Miesions were using
to channel benefits to the poor that could be used by others having
difficulties with ald-targetting; Ehe managemuht factorsa affecting
aid-targetting; &nd 1nblications for improving targetting in AIﬁ

policies, programas and and projecte.

Ingle, Rondinelli and Riley (1981) found that a few USAID
Missions had been relatively more succeésful than othersa 1n.
identifying constituent groups of the poor, in defining the
benefits that projecte would provide to them, and in developing

machanismg for delivéring benefitas effectively.

AAmong the conatituent groups most often identified in Country
Development Strategy Statements (CDSSa) were: 1) poor rural
anallholders, subsistence farmers, pastoralists and minority groups
with low ievels of eécial wafa;a; 2) low income urban reaidents
and recent rural migraenta to cities; 3) landiesa laborers; 4) women
with low levels of litefacy, nutrition, and health; 5)_people
living in rural areas aﬁd'regions with particularly uﬁderdéveloped
econoniea: 6) people living in poverty in to;ns and cities; 7) ﬁnd

groups of ethnic mirorities in develcping countrios that'had
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previously been excluded from programs of economic ﬁnd social

developnent.

A number of USAID Missiones had also attempted to identify the
causea of poverty. Among the major ones identified were: national
economic policies that were adverse to widespread econonic growth
or to the equitable distribution of benefits; inadequate
agricultural resources or access to productive assets; and pocr
natural resource bases in some aroas of the country that maintained
people in poverty. Moreover, othér‘Misaiona found instances where
social and political practicesa discriminated againﬁ large groups in
the population or areas of the country, where the national
government was simply not committed to equitable distribution of
the benefits of development, or where waak administrative and
institutional structures preventad benefits from being distributed
widely. Still others identified thé charecta;istica of areas or
groups themselves that seaemnad to account for their poverty: lack of
tranaportatioh and infrastructure, lack of access td appropriate.
technology, limited management capabilities, lack of access to |
jobs, capital or sccial services, inability to participgte in

development activities and underdeveloped human resources.

Finally, Ingle} Rondinelli and Riley (1981) identified the‘naJor
mechanisms that =ome USAID ﬁiaaiona ware able.to devise, and that
othera might be able to adapt, for distributing the benefita of
development more equitably to AID’s target groupﬁ. (See Table 9).
These included ten major sets of mechanienms: 1) policies to ‘

redistribute resources; 2) policiea to nake 1ncoﬁo diatribption
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TABLE 9
METHODS OF TARGETTING AID PROJECTS

Policies to Redistribute Resources V. Expand and Extend Supply of Existing
--Taxation and Allocation Policies , Opportunities for Target Groups
--Government Enterprises for --Change Food Supplement Ration Programs
KRedistributive Purposes . --Support Market Town Development
--Land Reform --Provide Comrunity Physicians and Health Systems
. v _ --Increase Supply of Social Services
Policies to Increase Equitable --Provide Basic Services on Large Scale
Distribution _ --Make Services Available at Local Supply Points
~-Appropriate Pricing Policies ’ - -~Support Local Delivery Systems
--Make Selective Concomitant --Use Labor Intensive Construction Methods
Interventions in Rural Areas _ --Expard Rural Works Programs :
--Prorote Growtn as a Means of --Concentrate Services in Areas Where Poor
Promoting Equity . Reside
Influence Short Term Demand for VI. Increase Appropriateness of Existing Opportunities
Procuctive Assets or Opportunities : anc Exterid to Poverty Groups
cf Poverty Groups --Zevelep New Technology Packages for the Pocr
--Lower Costs of Services for Poor --Hake Economic Alternatives Available to Landless
--Communicate Opportunities to ' ard Urban Poor
Beneficiary Groups --Encourage Labor Absorbing Industrialization
--Increase Agricultural Manpower --Sirg1ify Approaches to Development Assistance
Supply to Assist Poor --Increase Numbers of Outreach Workers
--Simplify Methods of Service ' . --Cevelop Location-specific Products and Technologies
~ velivery ‘ --Cevelop Technologies Better Suited to Rural Areas
--Develop Maintenance Capacity : "~ --Introduce New Technologies Through Agricultural
for Equipment of Small Farmers ' Extension
--Develop Methods of Informat1on ‘ : _
Exchanye VII. Involve Poor in Project Activities
' --Elicit Involvement in Project Selection
Influence Long-Term Demand for ‘ --Promote Participation in Project Implementation
Productive Assets or Opportunities for --Stimulate Local Self-Help Activities
Poor , --Involve Poor in Local Development Institutions
--Develop Capacity to Maintain Small Farmer --Focus Projects on Problems Considered Important
Equipment ' A by Intended Beneficiaries

--Reduce Demand for Services
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IX.

TABLE 9 (cont.)

Coordinate and Integrate Services for Poverty Groups
--Integrate Package of Projects in Target Areas
--Coordinate Project Components tc Have Greater Impact
--Decentralize Research and Adrinistration

Supplerent Administrative Capacity to Serve the Poor
--Develop Greater Service Capacity to Reach the Poor

--lse Corwmodity Assistance to Cover Local Service Prograr:
Costs ° : )

Experirent With New Programs anc Projects to Help the Poor

--Funi¢ Regional Demonstration Projects

--Develop Pilot and Demonstratior Projects for Replicatior
by Government and Private Sector

--Allccate Greater. Resources tc Experimental Activities
Designed to Reach the Poor

Source: Ingle, Rondinelli and Riley (1981)
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nore equitable; I pfograma to influence ahort term demand for
productivg assets or opportunities for poverty groups; 4) programs
for influencing long term demand for productive assets or
opportunities'by poverty groups; 5) projects to expand or extend
the supply of existing opportuntiqs to apecific groups of the poor;
6) projects to incpease the appropriateness of existing
opportunitiee and to extend thenm to beneficiariea- 7 arrangenenta
to involve the poor in decision- making at various stages of the
project cycle; 8) arrangements to coordinate or 1ntegrate services
for specific groups of the poor; 9) means of aupplementing. or
increasing the adminiatrative capacity of bengficiary groups; and
10) experiments on new approaches to extending the benefits of

projects to cohatituent groups of the poor.

.Howevef, the study found that only a few USAID Missions gave’
serious attention to trying to 1dentify conatituent-éroppa of the
poor effectively and to designing apd managing.prOJects in ways
that would increase the:prpbabllity;that‘benefits would actually
reach them. Moreover, even among the few Misaions that had given
_the problep serious attention, there were large gaps between their
capacity to identify target groups. the causes of poverty and
neane of distributing benefita on one hand, and their ability to
translate theae analyses info effective project proposals on the

other.
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The study ideAtified seven project management practices that
would help Miséions to targe£ aid more effectively (see Tablé 10).
A survey of CDSéa and project pfopoaala found that moat USAID
Misaions tell far ahort of applying these management practices 1ﬁ
the design of overall developmeﬁt strategies, in the implementation
of projects, in activitiesa to asasure the continuation of benefita

when the projects were completed, and in project monitorina and

evaluation.

The study concluded that

program implementation is not yet a centr&l feature of
AID’s agenda. CDSSs, project papers and irpact studies
are concerned primarily with resaource inputs and

finances. There is scant discussion of what occurs
between inpute and results. Implementation resembles a
“hlack box"™ known so well to paychologista. The. isaue of

how mutual objectives are defined and translated into
proceases of succassful implementation remaina
unexplored. Part of the problem is that developnent
administretion in AID and elsewhere ia a generation out
of date. As practiced in AID, it is concerned with
training, consulting and sdninistrative processes rather
than with results-oriented management.

The atudy recommended a number of actions that the Office of

Devélopment Adminiastration could take to assisgt Misaions to design

and manage rr>jecta in ways that would distribute their benefits tc

intended target groups more effectively. These included:

1. Developing a collaborative project design procésa through
which major participants and intended beneficiaries could clarify

and agree on the primary objectives of AID programs and projects;

2. Identifying and disseminating cost-effective methoda for
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PROCEDURES FOR DESIGNING PROJECTS TO TARGET BENEFITS TO CONSTITUENCY GROUPS

RAHAGEMENT CHIARACTERISTICS AT EALIL POL1CY EXECUTION PHASE

CENERAL CHARACTERISTICS

STRATEGY FORMAATIGH

PROJECT BESIGH

PROJECT THPLERENTATION

BENEFIT TONTINUATION

1. Clenrly stated
p.certy reductiun objectives.

Overall poverty reduction objec-
tives should be established &
clearly stated by malor devel-
opment participants.

specific poverty reduction ob-
jectives should be clearly
stated 8 agreed upoa by esjor
projert participents.

2. lzrctification of groups 8
s.t-3raups constituting the
| e A

Various groups constituiing the
poor should be iden’ifted.

Sub-groups conulituting the poér
tn the project arcs should be
{dentified & descrited.

3. jzz~tification pf causes of
;..=rty for groups & sub-
Gro.2S.

Causas of paverty foci each
groug should te igcntiffed.

for each project-specific group
3 sub-gruup constituting the
poor, the causes of poverty
should be described &
analysed.

4. Sz::ifwcation of which types
2! r=rfits are LG accrue
.tz =h1ch groups 8 sub-

tnterventiun strategies
should {dentify which groups
are to benefit.

The proportion & sequencing of
penefits which are expected to
accrue to Intendcd bencficlar-
{es should de clearly stated.

Project iepleacntors should
agree on wha intended benefi-
zlaries are, where they are
located, & what benefits are
supposed to accrue to them
overtise, '

[ SRV N -

§. 5. .:.:f1cations of the neces-
s2-, set cf. distribution
r..rinisss for 2ssuring that
t. fils accrue to intended
1SN

The strategy should indicate

the general types of distribu-
tion mcchanisks that are avail-
able & will be given priority.

The project intervention should
specify the necessary sel of
distribution mechanisms for as-
suring that project benclits
accru2 te intended groups.

Fuer each unigue bemcficiery

group or sut-group, project

fnterventions should iuclude

the necessary set of distri-

but lon mechanises to &ssure

that project buneffts reath
the poor.

For each benefictary group, the
necessary distribulion sechantsas
shoulé be used to c.ntinue

the fiow of benefits.

6. S, .cification of the types
¢f sstitutional arrange-
r. {5 to operate distribu-
vi.n schanisms.

The strategy should describe
suitable instituticnal arrange-
monts for implescuting the po-
verty reduction policy.

1he project desian should spec-
ify the fnstitutional arrange-
pents to be used in oporating
distribution sechanisms.

Institition:} arranqements for
properly operatian distri-
but ton wcihanismy,

Institutional arrany~wents to
operate distribution sechanisas
shoutd function properly.

a.:. ssuent cystem orientad
{. ;3verty reduction objec-
tises.

7. ¢ .catication of @ feedback &

The project intervention should
provide for a fevdback B evalua-
tion system to sonilor the
achievenent of povarty reduc-
tion objectives.

A Fredback-8 evaluatfion system
should be in use to assess
achievereyt of peverty reduc-
tion objectives & to allow
adaptation of the project to
chanying conditions.

A fcedback B evaluation system
should be in place to ailow in-
stitutional acters tu adapt re-
scurce fupuls to the achievement
of lonn-ters poverty reduction
objecvives.

Source: M. Ingle, D. Rondinelli and T. Riley, Managing Benefits for

the Poor, 1981.
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gathering and analyzing socio-aconomic data about specific groups

of beneficiaries;

3. Identifying and diasseminating practical methods for apecifying
the types of benefits that would be likely to alleviate poverty

arong target groups;

4. DeQeloping guidelinea to help Mission personnel to identify

and use diatribution mechaniams for channelling benefits to target

groups;

5. Developing guidelines to help AID ataff to identify and choose
appropriate institutional arrangements for distributing benefits to

selected target groups during project implementation;

6. Assembling and disseminating information about monitoring and

evaluation procedurea that would help AID to determine the impacts

of progécts on beneficiaries;

7. Identifying, testing and disseminating information about tke

best means of distributing benefits during project implementation;

8. Identifying and diasemiﬁating information about procecses
through which the diastribution of benefits tend to continue or to
decline following the cdmpletion of development projects, and about

ways in which AID can help ensure continued benefit distribution

after projects are completed.

The report suggested that aignificant improvements in designing

and managing AID projects could be acheived through applied



1.

rensaarch and lnfnrmn'lnn,dlnnomlnn!lnn, without introducing costly

new management procedures.
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Throughout the late 1970s, the Office of Developmrent
Administration had been funding research on applied methods of
project planning and implementetion through a contract with
PASITAM--the Program of Advanced Studies in Inatitution Building
and Technical Asaistance Methodology--at Indiana University.
PASITAM staff did applied research and disseminated information on
aiternative adminiatratiﬁe arrangements for progranm impierentation,
the effects of training on work behavior, management information
aystems for ruralldevelopment projects, technology transfer, the
affecta of uncertainty on deciaionmaking, and agricultural
management information ﬁyatems. A number of casge atudiés vere
written to illustrate the affective use of msnagement techniques in
developnent projects, and dasign notes were published to help

practitioners to apply them.

Perhaps thé moat widely noted result of the PASITAM work'was the

ng Induced Rural

Tes

publication of Jon Moris’® (1981), Manag
Qégg;gggggg. In that study he integrated many of tﬁe findings of
the PASITAM studiee with those of other research on pro;gct and
pregran manaéement to detive lessons useful to AID and other

international agencies on planning and manqging rural developmrent

projects.

Noris suggested again that many of the features of AID’as project



cycle were too complex and riqgtd to pd applied effectively in rural
areas of developing counéries. The iocal environments in which AID
projects had to be deaigned and 1mpiemented were far different than
those aasumed in AID’s procedures. He ﬁoted that administrative
structures in developing countries have character;stics tﬁat can
create serious problema for project planners and managera.‘ The
control chain from the field to the ultimate sources of finance and
support tends to be long, and in withinvthat chain decisions are
frequently altered or rejectad for no apparent reason; commitments
to projects and proqrams by officials in developing countries are
often conditional, and quickly modifiea for political reasoné; and
the the timing of events is frequently.not subject to pianned
control. Thus, no matter how detailed the programming and

acheduling, postponements and delays must be expected.

Moris also argued that the field unite that are usually
reaponaible for implementing projects are contained within
extremely hierarchical administrative structures. and decisions
affecting development activities are usually made or must be
approved at the top. In.muny developing countries, however, there
are strong differences in perspectives and interests between
national and local administrators, and locél astaff are often
cut-off from or in conflict with officials at the center. Finally,
Moris (1981) pointed out that supporting services from the central
government are usually unreliable and staff at any level of
administration cannot be dismissed except for the moat flagrant

offenses; thus, rany development projects are only half-heartedly -
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asupported from the center and poorly managed .at the local level.

Within this kind of administrative environment, Moris inaisted,
AID’s design and implémentation requirements were often unrealistic
or perverse. To be effective, he noted, project planning and
management must be a *“grounded” acﬁivity in which field conditions

are well understood and planners and managers are heavily engaged

in day-to-day operations.

Moris pointed out thﬁt the following factora rust be seriously
considered in déaigning development projects 1ntroducing new
nethoda and technclogies aimed at helping poor farmers. " The
projects must 1) offer low riska for participanta; 2) provide
visible and substantial benefits at the farm level; 3) offer
participants régular‘accesa to cash 1ncomes:l4) assist peasant
farmers with meeting recurrent costs after the innovation is
introduced; 5) avoid qxpanﬂing welfare services before there is a
production base that can yield revenue to'pay for them; 6) use
innovations thaﬁ are not depsndent forltheirvadoption on loan'
financing in tha initial phases; 7) consider long term effectas of
technology transfer because these may be quite differént from the
impedia-.e effects; 8) be implémented in a way that does not by-pass
local officialas, who will remain long after external exp=rts and
technicians have left; and 9) build administrative capacity on
small and incramental, rather than on large-scale and complex,

activities.

Finally, Moris (1981: 124-1235) derived a number of lessons from
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the applied research and cases on how to manage rural :development
projects more effectively. Among them were the following:

1. Find the right'people to lead a project and let
them finalize its design if you want commitment and
success. '

- 2. Keep supervision simple and the chain of command
short.

3. Build your project or program into the local
administrative structure, even though this will seen
initielly to cauae frictions and deley.

4. If the program aims at achieving major impack,
secure funding and commitnent for a ten to fifteen year

period.

5. Put the project under the control of a single agency
and see that the agency cen supply the neceasary external
inputs.

6. Attempt major projects only when the nation’s top
leadership is ready for change and willing to support the
program.

7. Make choices about prb;ects and contractors based on
recorde of past performance.

‘ 8. Treat political constraintes as reel 1if you wiéh to
survive.

9. Recruit core staff from those who have already done
at least one tour of duty in an areas fwheare the projoct
is to be located].

10. Concentrate efforts on only one or two innovations
at a time.

11. Make sure that contact staff in touch with farmers
is adequately trained, supervised, motivated and
supported.

12. Identify and use the folk management strategies
which managers rely upon within the local asystem to get
things done. ‘

13. Sinmplify scientific sclutions to problema into
decision rulea that can be applied routinely without

special expertise.

14. Loock for the larger effects of an iter of
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technology on the entire system bafore deciding upon 1£s
adoption.

15. Insure that experienced leadere have eubordinates
who do stand in for them on ocession and that there is a
pool from whom future leaders can be drawn.

Moris concluded that, realistically, devalopment projects and
programa could hot be designad compreshensively and in detail--that
is, in the convaentional “blueprint” fashion. Many of the lessona
of past experience could provide guidelines for those engaged in
project planning and managemant, but the real challenge to both AID

and governments in developing countries was to create a process of

project management based on cpntinuous learning.



CHAPTER FIVE
MANAGING SOCIAL DEVELOPMENT: TOWARD PERFORHANCE
IMPROVEMENT AND BUREAUCRATIC REORIENTATION

In the'early.19803, the Office of Development Administrution'a
applied research and tachnical assistance were strongly influenced
by & new Presidential administration’s aid priorities and the
emphasis on "performance management” that had emerged from work

commisaionad during tho late 1970a.

In 1981, AID’s Administrator directed the Agency toward foﬁr
high-priority objectives: 1) policy reform; 2) promotion of private
enterprise; 3) technology transfer; and 4) inastitutional
development. Noting that progress toward development depends in
large part oﬁ governrent policies that either hinder or facilitate
program and project implementation, the Administrator encouraged
USAID Missions to engage in “policy dialogues” with governments to
influence or persuade them to adopt and carry out policiesvthat

would promote production and wider distribution of the benefits of

economic growth.

One of AID’s major objectives would also be to foater open
markets in developing countries and to build the capacity of the

private sector to participate in developnent activities. AID would

- 16 -
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also focus its efforta on identifying and tranaferring to
developing countries appropriate technologies that. would incrsase
production and provide the physical and social services required to
satisfy basic needs. Finally, AID would continue to strengthen the
capacities of indigenous institutions in developing countries to
provide essential goods and services, and would cffer training to
upgrade the techn;cal skillae and managerial ability of personnel

within those instltutions (USAID, 1983).

AID’s Development Administration Strateqy Paper, drafted by the
Office of Developmaent Administration in 1981, not surprisingly,
closely reflectaed the Adninistrator’s four policy priorities. It

declared that AID’s davaloprent adminimtration atrategy included

(USAID, 1982: 2-3):

1. Sector-Specific Insatitutional Developsent: improving
1net1tut16nal pefformance in policy formulaticn, technology
trensfer and program management and etrengthening the capaéity of
ingtitutions in high-priority sectors to provlde public services
and promote private investment in order to achieve 'sustainable

benefits for broad groups of people.”

performance of local enterprises in developing countries and

assisting governments to strengthen local entrepreneuiahip, group
cooperation, local government and provincial development “in waya
that stimulate local initistive and self-help, but avoid imposing

burdena on the poor.
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improving the capacities of selected institutiona in develuping
countries to provide relevant and pfactical managenant training,

education, consulting and applied research.

4. Policy Reform: supporting selectively reformas of econonic,

financial snd administrative policies and government structures

through technical asaiatance and the applicution of new management

technologles.

The strategy placed strong emphubis on improving managerial
performance in existing inatitutions in developing countries, and
on expanding adminimtrative capacity at levels other than the
center. It declared that (USAID, 1982: 8):

Limited administrative and institutional capabilities
remain one of the central roadblocks to effective and
aequitable development. The need cannot be aimply defined
in terms of creating new and enlarged bureaucratic
structures. One of the central problers is the rate at
which the size and scope of bureaucratic activity have
increased. Managerial skills and wifective
administration are not a function of size. Furtherirore,
the process has tended to shift an increasing burden of
responaibility for addressing socioeconomic needs from
individual communities and groups to a poorly equiped
central administration. As a result, many developing
countries are atruggling to support cumbersone, -
centralized public bureaucracies that are unable to carry
out service delivery and investment programs at
acceptsble levels of effactivenvaa.

The strategy paper reflected many of the lessone learned through
AID’a experience with development adminisetration aince the early
1960s. Among the principles that wera to guide the Agencf's
technical assistance in devaeleopnent management during the 1980s

werae the following:
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raforms of national administrative structures.

The strufegy paper pointéd out the need to mqbilize support from
within.organizations in order to enhance their effectivenesa.
'Creating new organizationas as a way of avoiding the obstacles of
bureaucratic inefficiency in existing institutions would not lead
to better managerisl perfcrmance in developing countries.
“Successful institutional change results from engaging the
organization more directly with the people it aserves and
eatablishing a ‘learning procass’ to deaign and implement programs
that identify and address their neede,“ it declared (USAID, 1982:
8). "Innovationa and improvements in field operations then provide
the impetus for redesigning organizational structures and

procedures."”

government in developing countries, instead of aimply providing
assistance for development manhgement to the central government and

expecting improvements to "trickle down.”

The ﬁtrategy paper noﬁsd t.hat AID had been trying since 1973 to
promote decentralized public service delivery and invastment that
would more directly benefit the poor. The results of its studies
and experience with those activities emphasized the value of local

participation, the need for decentralized reaource ﬁobilization and
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‘management, the need for lower cost service delivery arrangements,
the value of linkages between local and central governments and the
difficulty of achieving complex, multiple objectives in
resource-poor countries. “Tha lessons of this experience ahpuld
not be loat," the strategy paper doc;ared. “Dacentralized public
services and inveatmant must continue but they must be directed to
middle and lower level in-titutional ana management capabilities,

in ways that foster production and self-help.”

3. Less emphasis would be given to central coordination of

government aerviceﬁ in rural areas and more to ways of building
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AID would provide help in strengthening market incentives for
service provision, and developing local governnent capability to -
coordinate central services in ways that reaspond more effectively

to local needs.

4. Greater attention would be given to increasing the capacity of

- e - -

voluntary and non-governmental organizations to provide services

and to assume & larger number of development func:tions, rather than

relying on overburdened and weak public institutions.

1ob performance reguirements in apecific institutions in developing
countriea, and to linking management training with other forms of
intervention to change organizational systemna and incentives,

instead of relying on general management training as a aole
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solution to management problema.
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Within these guidelines, the strategy paper emphasized that AID’s
development assistance programs must remain sensitive to the issue
of equity, both in terms of who is served by development

institutiona and who works 1in them.

The Office of Development Administration carried out the strategy
through two large contracts under its preformance management
project. One was with the Development Project Management Centef
(DPMC) of the U.S. Department of Agriculture and the other with the
National Association of 3chools of Public Affairs and
Administration (NASPAA). The two organizations were to provide AID
with expercs who could reapond to requests for assistance with
management improvement fraom NSAID Miesions and technical offices in
Washington. They would also do appliecd research to refine their
concepts and methodnlogies of proilect management. And they would
di;seminate the results of their applied research and technical
assistance within AID and to developing countries. Both
organizations had been working with the Office of Development

Administration since the late 1970s on these tasks.
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The Development Pro;aét Management Center (DPMC) devoted much of
its attention to developing intarventions for improving project and
program management performance. The ataff of DPMC relied heavily
on the use of "“proceas intervention" atrategies and behavioral
change methodologies, basaed in part on the "organizatibnal
developnment,* or 0D, approach to manaéement 1mprovementf
Organizational developmnent is defined in the management literature
as "a proceae which attempte to increaae organizational
effectiveness by integrating individual desiree for growth and
development with organizational goala. Typically, this process ia
a planned change effort which involves the total sy .,tem over a
pariod of time, and thean change efforts are related to the

organization’a mission” (Burke and Schmidt, 1971).

Usually, OD theorists use various forma of intervention to change
group attitudea and valuaa, modify individual behavior and induce
internal changees in structure and policy (Golembiewaski, 1969).

Among the methods used are (Golembiewski, Proehl and Sink, 1981):

understanding about complex and dynamic situations within

organizations;: 2) akill-building activities that promote behavior

—SAF SRR Fop

conasiatent withlorganizational devalopment principles; 3)

diagnostic activities that help members prescribe and carry out

changeawithin the organization; 4) coaching or counsgeling

activitiea that attempt to reduce or resolve conflicts within the

organization; 5) team-building activities that seek to increase the

effectiveness of task groups within the organization; G) intergroup
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activities that create or strengthen linkagea among task groups

system-building or system-renewing activities that seek to promote

Samma AR Sime e DIT=ESm e mr e

comprehensive changes an organization’s larger “climate and

values."

The proceas of organizational development is usually initiasted
and guided by exterﬁal "facilitatora" who induce membera of the
organization to identify orgupizational or managerial ﬁroblema, to
analyze the problems and ﬁhe forcea within and outside of the
organization that 1nh1b;t or promote change; to identify
alternative managerial strateéies, methods and techniquea for
overcoming their problame;{to identify and diagnose the factors
limiting change; to select the moat appropriate atrategies for
improving organizational and mcnagerial effectiveness; and then to
develop processes for implementing the strategy (Gibson, Ivancivich
and Donnelly, 1973). [lleavy reliance is placed on job-related
training iﬁ which groups from va;ioue 1evelé in the organizational

hierarchy participate in tasks that are deaigned to bring about

behavioral changes.

The DPMC aﬁproach to improving management performance, however,
attempted to improve upon and go bayond conventional OD
approaches. It rejected the notion that there are generic
management techniques that could be used'by all organizationa in
developing countries to improve project and program

implementation. But it did accept the idea that almost all
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organize: jong have common cr generic functions. It asserted that
improvements in management performance could be brought about by
identifying common management functiona and eatabliahiﬁg proceases
through which appropriate management techniques could be applied to

improve an organization’s sbility to achieve its goals.

The generic management func;ions ;dentified by the DPMC staff
included: 1) heaving clearly etated and shared objectives; 2) having
a consensus on the strategies.and moans for carrying out
objectives; 3) having a consansua on roles and resporeibilities; 4)
having realistic 1mplémentation planning and support systems; and,
S) having operationa; guidance and adaptive mechanisme for policy
and program modification and redesign. The DPHNC approach used a
process of intervention that would lead the stuff>to identify
appropriate management technologieé and apply them to the generic
nenagement functions in order to improve organizational

performance.

improvement approach" as a "process whereby people in an organized
act.ivity seek to increase its effectiveness and efficiency.'” Among
the means to attasining higher levels pf efficiencf and
offectiveness they prescribed traiging aﬁd orgeanizational changes
focused on 1) goal setting, planning, problen analysis, feasibility
analysias and decisidn criteria; 2) organizing, activity networks,
acheduling, budgeting, monitoring and evaluation: 3) management

team building, communication, conflict resolution, and group
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decision making; 4) atimuleting creativity, leadership,
cooperation, participation, truast, willingneas to experiment,
self-confidence and self reliance; and S5) learning by doing,
teaching by demonstration, trgnaferring akills and values along
with knowledge, coaching, group experiential learning, job-

enlargement, motivating and incentives.

‘The besic goncepts underlying this "perfornahce-iiprovenent
approach” or performéance management procesas, as it wéa variously
called, included (Ingle and Rizzo, 1981;: Solomon, Ketteting,

Countryman and Ingle, 1981):

1. Intervening at multiple levels within an organization and

training top executives; middle level managers and project etaff

in

order to develop a shared commitment throughout the organization to

management improvement.

2. Promoting self-initiated changes within existing organizations

instead of trying to chénge orqanizational structurea through

external forces.

3. Attempting to encourage groupé or teamg within the
organization to define and bring about needed changes in

administrative behavior rather then trying to change 1ﬁdiv1dual

behavior independently of the social processas operating within the

organization.

4. Emphasizing the importance of the process--as well as of

outputa-- through which managerial changes are made in the
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organization.

5. Developing individual capacitiea through “action training,”
that is, by having partiéipanta apply newly learned skills and

problem-solving methods to tasks that are acutally related te their

jobs.

6. Trﬁining teams within an organizaticn thréugh ¢ astructured and
accelerated process of learning in which they must identify
organizational objectives and managerial prqblems and apply
management techniques to incroase organizational efficiéncy and

effectivenessa.

Nuch of DPMC’s work also went into the training pf trainers and
consultants in the processes of performance improvement
interventiocn and methods of iction training. DPMC staff and
consﬁltante participated in morevthan fifty short-term asaistance
projects and four long-term projects by 1982. The long-tefn
projects included helping the qovernment of Jamaica improve 1£s
systemé of project desian and implementation; pro?idinq assistance
with improving financial management systems in the Sahel; assisting
with Portugal’s Program for Agricultural Production; and helping

the government of Thailand design a project management information

gsysten.

In the program in the Sahel, DPMC staff developed & set af
operational requirementa for selecting and trainiﬁg traineras and
conaultants in its “action-training” methodology. The requirements

included (Solomon, 1983): 1) an ability to initiate a training
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event by establishing and maintaining a supportive learning climate
in whi<h partiéipants will be willing to take risk and demonstrate
new skilis; 2) the ability to lead a discussion that draws lesscons
from the training activities:‘a) the ability to manage difficult
cross cultural situations with sensitivity and tact, while still
accomplishing the goals of the asaignment; 4) the ability to write
training plans that have clear behavioral objectives and specific
methodologies for reaching those objoctivaes; 5) the ability to
respond in ways that will keep tears focused on their tasks and
that will allow them to work together effectively:; 6) the ability
to present trainiég materisls in the local language; 7) the abkility
to give clear inetfuqti?ns,to small task groups during simulated
training exercises; and 8) ability to express sppropriate attitudes
toward the efficacy of training and organizationa: developikent in

promoting economic and social change.

The action-training approach was uzed extensively by DPMC staff
in a four-year project In Jamaica to create a Jamaican team of

trainer-conéultanta in the Ministry of Financo,

Kettering (1980) drew from his experience in managing the
training programé for project management in qamaico the following
lessons about the conditiensa that contributea to the success of the
process interventicn approach! 1) pressure for and commitment to
change must be present at various organizastional levals;: 2)
openness and flexibility should be encouraged; 3) a process of
learning through follow-up and review mechanisms should become a

regular part of agency procedure; 4) resources muat be committed tc
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support this approach; %) there nuuy.bd benefits for those whose
behavior is expected to change as well as for thomse who commit
resources to the project; 6) security and continuity must be
assured in order to promote long-term improverent; 7? reaningful
participation should be developed; and 8) consensus on meana and

goals must exist or should evolve during the intervention.

AID’s internal evaluation of DPMC’s activitiea lﬁ berformance
improvement suggeated that although the 1nd£v1duai asslistance
activities were generally well raegarded by the organizastions to
which help was provided, the Davelopmnent Project Hanagament Center
itaelf needed a more effaective long-range plan for its work so that
its activities added up to more than a series of unrelated
interventions in developing countries. HMNoreover, AID noted that
the proceasszes used by DPHC had besn applied in very different
aituations and that it was not yet e proven procedure for bringing
about organizetional change. fTherefére, DPMC would have to analyze
ite own experiences nore syastematically to learn what actual

impacts the interventions were having on organizations in

developing countries (USAID, 1982a).

The other major means by which the Office of Development
Administration began to carry out AID’s development managenent
strategy was through a contract with NASPAA. During the late 1970s

and early 1980s, NASPAA provided ehort term consultants for 32
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assignments in developing countriea in Africa and_Central America
and assessed training programs and management capacity of

organizations in Sri Lanka, Pakietan, Tunisia, and Haiti (USAID,

1982a).

Although NASPAA pursued applied research into a number of topics,
perhapa 1Ls moast widely known work was that of David Korten--a
field staff =member of NASPAA assigned first to the Philippines and
jater to Indonesia-- into social development management,
buresucratic reorientation and the social-learning process.
Korten’s work with NASPAA came to be known as “people-centered”

planning and management.

The basic tenet of Korten’s argument was that the attempts by
AID, other international aasistance &gencies, and moat governmentsm
in developing countries to deaign projects and programa in detail
in advance of implementation, using standardized and inflexible
procedures (the "blueprint™ approach), were ineffective in helping
the poor. The project cycles.ﬁsed by international agencies were
examples of preplanned interventions that did nnt allow designers
and implementoras to analyze or undaeratand the neads of
beneficisries, or to allow benefiariea to participate actively in
the design and implementation of the projects. Thus, the projects
and programs usually ended up being ill-suited to the needs of the
poor. AID could not build capaciﬁy for sustained action using the
“blueprint approach;" and even when prdjects were temporarily
beneficial, the impeacts furely lasted long after the projects were

completed. indeed, Korten (1980) challenged the value of projects
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themselves, as a temporary activities, in creating tﬁa kind of
learning environment and flexible action needed to match the

appropriate resources to the neede of poor communities and in
building the long-term cooperative arrangements through whicﬂ

people could solve their own problenms.

This approech to develobment management was based in part on the
principlea of community devélopment, in part on theories of social
Jearning, and in part on field ssseassments of successful local
programs that were planned and manaeged in ways far different from
AID’s projecta. Howevei, Korten took the concepts beyond those
underlying conventional community developmen. in rocognizing the
weaknesses in "top-down" centralized planning, the need for
bureaucracies to be more responaive and the necessity of planning
and managing developnrert activities through a process of social
interaction, experimentation, learhing and adjustment. Moreover,
Korten focused on the need to develop "1nsti£utional capacities” to
manage and learn at the same time. In addition, he saw projects as
obstacles to learning because of their t ime: hound characteristics
and emphasized the need to develop suitained capacity within
organizations to éngage in developmént activities over a long
period of time. This, he argued, would require “bureaucratic

reorientation.”

At the heart of Korter’s (1980: 497) work ia the concept'of
learning proceass, in which programs are not planned in detail at

the outset but only the strategy for mobilizing, using and

sustaining local organizational capacity to solve problems im
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preplanned. His work with the National Irrigation Administration
in the Philippines and his study of similer "people-cerntered”
projects in Sri Lenka, Bangladesh, Thailand and India led him to
conclude that they were successful becau e they
were not designed and implemented--rather they emerged
out ‘of & learning process in which villagers and progremr
peraonnel shared their knowledge and resourcea to create
a program which achieved a fit between needs and
capacities of the beneficiaries and those of outsidera
who were providing essistence. Leadership and tean work,
rather than blueprinta, were the key elemente. Often the
individuslas who emerged as central figures were involved
in the initial astage in this village experience, learning
at firat hand the nature of thea benefiary needs and what
was required to addreas them effectively.

It wes exactly this learning procesa that was lacking in the
project and program planning and management procedures of moet
governmente and international agenciesas, Korten argued, and for this
reason they rarely fitted the needs and desires of the intended
beneficiaries. Where the poor did benefit from such activities
they tended to become more dependent on tﬁe donora rather than

developing their own capacity to solve their problems through

independent action.

Korten asserted that only a development progrsm’s goals and
objectives should be centrally determined by’those organizations
providing technical or finencial resources. Operationel planning
znd management should be left to the beneficiaries and the field
representatives (change agents) who worked in the places where the

activities would be carried:out.

An essential part of the leasarning process for managing social
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development, Korten contenda (1983: 14) (s coalition- building.
Change can be stinmulated and sustained only when a coaliticn--
which cuts acrosas formal lines of organ.zational authority and is
composed of individuals and groups who are directly affecﬁed by the'
project or program or who have the resources to pian and implenment
it--can be formed to take responsibility for initiating and guiding

action in innovative ways. Korten argues that

the formation of such a coalition is to the learning
process approach what the preperation cf a project paper
is to the blueprint approach. In the latter a formal
piece of paper drives the project process and
encapsulates theo critical project concepts. In the
former these same functions are performed by a loosely
defined social network. ... In blueprint projects the
project plan is central and the coalition is incidental.
Planning efforts are focused on plan preparation, and
implementation on jts realization. By contrast, in a
learning mrocesa the energies of the project facilitators
are directed to the formation and maintenance of this
coalition, while project documentation is a relatively
incidental formality, a legitimating by-product of the
coalition-formation process.

The result of coalition-building is empowerment, the enabling

process that allows the intended heneficiaries of develnpment

programns and projects to exert a mare pnsibive influence on

activities that will influence the directimn‘of their lives.

Korten (1981) contended that such a learning process approach to
program and project management would contain three basic elements:
1) learning to be effective in assisting intended beneficiaries to

improve their living conditions or to attain other development
goals; 2) learning to be efficient in eliminating ineffective,

unnecr sary, overly cosatly or adverse activities and in identifying

methods that might be apprapriate for larger-scale applications;
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- creating appropriate and reaponsive organizations to carry out

development tasks.

In order to adopt a learning process approach, Korteﬁ and Uphoff
(1981: 6) argued, government agenciea and international assistance
This would require changes in bureaucratic structure to allow
organizations to manage development programs through social
léarning and té 1ncrease!tﬁeir capacity for people-centered
planning and innovation. " This would mean more than changing
individual attitudes and behavior, "the more important part
involvese chahges in job definitions, performance criteria, career
incentives, bureaucratic procedures, organizat16n51
responsibilities and the like." They argued that juat as
governments must ugse a mors participatory style of interaction with
their clients, they would have to adopt a participatory procéés for -

achieving bureaucratic change.

More specificially, the elementna of burenucratic reorientation

would include:

1. Strategic Mananagement--through which organizational leaders

vié@ its role from a strategic perspective, always reassessing the
organization’s objectives in terms of the degree to which it is
meeting 1t§ responsibilities for maintaining human well-being and
initiating new lnarntnqvpfocnaaea to bring about bureaucratic

reorientation and orqdn;zntlonnl changoe.
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2. Reaponsive Reward Structure- in whlbh rewards such as salary
increments, preference for posting, promotion and the assignment of
new responsibilities are provided on the basis of effectiveness in
serving beneficiarieé in ways that strengthen their capacity for

self-helip.

________ 1ified Planning Systema--which are attuned to

the needs of beneficiaries, facilitdte their participation, and
deaigned to allow the evolution of appropriate amall-scale projects

‘and programs through collaboration with them.

4. Resulte-Oriented Monitoring and Evaluation--in which -
procedures are deéigned to measure and aésess the degree to which
benefits reach and are effectively used by beheficiary groupsg
rather than the funds expended or.activities completed, and in
which greater emphasis Qould be placed on continuous self

evaluation by participants rather than periodic external

evaluationa.

5. Reyised E@ggonnel Policiea ~which wunld’n> promnte mare stable
and longer term assignments of staft =o fhal Lhey could participate
effectively in the learning process, b) require them to have
aubstantial experience in aocial and ofganizational analysisas as
well as technical specihlities and c) structure their assignments
so that they had to work in multi-disciplinary teams and become
conversant in local dialects and.languages of the people with whom

they were working.

€. Flexible Financial Management Procedures--that would provide
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fairly predictable and atable funding levela over a long enough
period of time to facilitate the learning process and that would
allow the staff to elicit matching contributions of work and

resources from communities.

cture--in which specialized units or

7. Differentiated Str

services cduld be established to serve diatinct client groups and

which allowed specializatlion for taasks that serve special or unique

needs of different groups of beneficiaries.

technical skills and use participatory methods in which

problem-solving and interaction abilities of the participants could

be strengthened.

understanding of the orggnization’a mission in helping intended
beneficiaries and from which the ataff could clearly delineate

their purposes and responsibilities in meeting organizational

objectivesn.

10. Uase of Applied Socisl Science--through which the
organization could improve its capacity to gather and use data
crucial to increasing its effectiveness in identifying and meeting

thez needa of its beneficiaries.

Korten (1982) cited the Community Irrigation Cummittee (CIC),
which was set up through the National Irrigation Administration in

the Philippines, as an example of how working groups could be used
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ag a mechanism for manaqing hureaucrat ic reorientation. The CIC
evolved‘from a set of informal working relationships betwee: the
NIA and the staff of other agencies and organizations involved in
irrigation projects. Membership was informal and voluntary. The
CIC served as a coalition of committed individuals in which memﬁefs,
assumed multiple leadership roles. It had access to financial
resources that could be used flexibly. And it focused its
attention on overcoming bureaucratic obstacles to effective field
action. Effective &action would bring benefits to local
communities, estimulate innovationas in service delivery, provide
apecial training and technical aseiétance, pfomote policy changes,
and allow innovations to be tested in pilot projects. "Careful
documentation of the interactions of agency personnel with farmerse
provided a good understanding of needa from the farmers point. of
view and allowad for the identification of conflicts between farmer
goals and agency policies and procedures, ' Korten (1982: 10
pointed out. “The goal wan and is to learn from field level action

and to adjust policies and manaqement aystems Lt the needs so

identified.”

Other research sponsored by NASPAA explored issues related to the
social learning approach to development management. Pyle’s (1982)
study of factors influencing the success of small-scale community
health projects in India indicated that they worked wsll because
they were characterized by: 1) a vresults” orjentati-n in which
objectives were clearly specified, the target groups were clearly

identified, indicators of success vere stated in terms of specific
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outputa, work was performed through team activity, and training was
task-oriented and job-related; 2) a high degree of dedication on
the part of ti.. etaff that was reinforced by personnel practices
that rewarded them for actions that led to the progranm’s
objectives; 3) arrangementa that held both the staff and community
accountable for achieving the projects’ intended results; 4) a high
degree of community participation in the design and implementation.
of the projectsa; and 5) flexibility to react to and redirect ﬁhe
project as conditions and needs changed and to delegate authority
in ways that would allow’' managers to achieve objectivas

effectively.

Pyle contends that when these succesaful pilot projecta were
expanded or tranaferred to the government for replication, they
often failed because the governnent agencies did not have these
same characteristics and because the civil service attempted to
implement them through rigid; 1nflekible and ronparticipative

bureaucratic procedures.

Similarly, Gran (1983) attempted to identify the organizational
arrangemants and management practices that were uged in 18
relatively euccesafﬁl health and community development projects.
He assessed the cases in ternms of manegement effactiveness, the
mobilization of resources and delivery of sefvices, spread effects
and equity, and capacity building. He found a number of factors
that helped to explain their success. Among the reoccuring themes

ware:

1. Committed people and their values mattered.
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2. Social viaion in the leadership was typical.

3. The organizations developed processes for continuous
learning.

4, Organizstions had reapect for end learnad from their
clients and from their environment.

5. Decentralized structuresa and proceases made such
learning practical.

6. Organizations ware ralatively or completely
autonomous from the larger environment.

7. The poor were involved in some sort of organization
in which they felt some sense of ownaership and
reaponsibility.

8. In every case new and more participatory local
organizations were daveloped.

9. Flexibility of process and procedures was reported
in many ways.

10. Most of the cases started quite small and built
organizational capacity layer by layer or region by
region.

11. Creativity in funding mechenisms to multiply
actual resourcee was common.

12. Group effort was more efficient and effective than
social service programa aimed at individual poor.
Gran suggested that if development projects and programs were to
be made more effective, they would have to be organized and managed

in ways that would promote these characteristics.

The concluaions of NASPAA’s research generated controversy both
within AID and among outside critics. AID’s evaluation of NASPAA’s
work notes that significant progreas hea been made in developing
the concepts and ideas associated with "people-centered" planning
and management, but that "“progreas has been aslower [on)] defining a

methodology, identifying managemant techniques, determining a
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strategy of bureaucratic reorientation, and developing training
programs to prepsre people for social development management”

(USAID, 1982b: 49).

An assessment by the Harvard Institute for Internationeal
Developrent pointed out that NASPAA’s approach is baged on a
philosophy of davelopment rather then on an empirical model. The
theories derive from obaservationas of development activities in a
1imited number of countries and in situations where a few people
who strongly believe in the philosophy have worked closely with the

agencies funding such activities.

Critica within AID and okner international agencles, while often
sympathetic to the underlying philosophy, point out that both the
procesa intervention and social learning approaches shift the
emphasia from the technical content of programs and projects, in
which they have expertise, to a process of organizationeal
intervention and community organizing in which most AID staff have
little real capacity. Moreover, such an approach ias difficult to
operationalize in international assistance bureaucracies because
they are accountable to Congress, the' Chief Executive or their
Boards of Governors who are usually unwilling to provide funde for
activities that they cannot describe or for processes that are

likely to produce rasults that they cannot anticipate or control.

Even when the staff of international assistance agencies agree
that the ultimate results of e1d should be to improve the lives of

the poor, political and administrative constraints prevent them
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from asimply turning over control of‘funda to those groups or to
intermediaries that cannot specify in advance either what will be
done or what the results will be. Bilateral aid agencies cannot
obtain funds if they claim oniy to be experimenting. Unless they
can show specifically what must be done and what the impacts will
be, they cannot compete effectively for budgetary resources with
organizations that do claim a high degree of certainty for their

projects.

Moreover, governments in developing countries are often reluctant
to admit that they do not know exactly what needs to be done and
that they are simply experimenting with approaches that may or ray
not lead to positive resulta. The blueprint approach may not
achieve the intended results, but it presents an image of careful
analysis, design and programming that is necesasary to obtain the
funds required to initiate and pursue technical solutions to

development problenmns.

In a study for NASPAA that atrongly advocated a “people-
centered,"” learning process approach to social development
management, Thomas (1983: 1i6-17) nevertheless noted other
constraintas to adopting it in developing countries. *The
generation of power by comnunities and citizensa’ groups is
frightening to political and edministrﬁtive leaders. The idea of
’empowering’ communities, regardless of the intentions or the
anticipated development consequences, is recejved with skepticianm
or fear," he pointed out. Ruling elites in nmany developing

countries aimply do not have the political will to ampower local
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communities to pursue development activities over which political
laaders do not have control. Horeover, there is deeply embadded in
puresucracies in developing countries “a gelf-perceived and
socially rasinforced nesd fox gertainty among planners and

Ma&ENagers. .. ." Thomas contande that '"many government agents are
unsble to tolerate the absence of direct control, of clear measures
of afficiency and of rationelly planned outcores.” In addition,
the peopla-centered approaches are difficult to tsach; the
pedagogical style of universities and tralning institutes is to
transfer objective knowledge. Finally, there are cultural
constraintsa. In many societies that are hierarchical in structure,
in which there are distinct social and bureaucratic classes and
strongly enforced rules of behavior and interaction, and in which

participatory practices are not highly valued, it is difficult to

introduce people-centered management approaches.

Many of the lessons learned from applied research and technical
assistance in development management were reflected in AID’as 198%
Development Administration’s proposal (USAID, 1982b) for a aix-year
Performance Management Project, which was approved in 1983. The
objective of the project will be to improve the managerent of
AID-supported development projects and progranms. The DPMC and
NASPAA Qill consolidate knowledge about alternative ways of
improving project and program management perforrance and
disseminate the information to USAID Missions; deveiop and test

improved management technologies for “pesople-centered” progranmn



- 142 -

'1mp1ementation and for tranaform1n§ project and progranm plins into
resaults; andvdo research on financial managenent in AID-assiated
organizetions, on the use of micro-computers in program planning
and implementation, end on integrating econoxic and social
soundness analyaee in project and program design. They will also
seek ways of improving the intervention techniques of consultants

engaged in promoting organizetional change.

Both organizations will also use demonstration projecta to refine
their methodologies and management techniques under actusl field
conditions and disseminate the knowlaage gainad.through then;
provide technical assistance to eight management support
organizations in developing countries in adopting and Qsing methods
of improving managenant performance; provide ahoft—term techniceal
assiatance for projects and progranma being planned or implamented

by USAID Missions; and, offer field management training programsa in

developing countries.

Both DPMC and NASPAA will attempt to extend the concepts and
management techniques that emerged from their previous work and to

nake them more operational.

In early 1984, both organizations began an extenaive research
program. State-of-the- art studies will be commissioned on
appropriate approaches and techniques for improving developnent
program management; strategies of managing organizational change,
training strategies for increasing managerial effectiveneas; and,

the roles of training institutes in developing countries in
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improving management perfornance. In addition, technical studiea
will be commissioned on alternative approaches to implementing
programs of management improvement, on ways of integrating social,
economic and technical {aﬁtora in program and project design; on
the role of consultants as “change-agents' in developing countries;
on financial management improvemant experiences in the Sahel region
of Africa, and on methodg and techniques that have proven

succeaasful in managing fpeqpla-centered" developnant programa.



CHAPTER SIX
CONCLUSIONS AND DIRECTIONS FOR FUTURE RESEARCH

This raview of AID’s experienca in providing davaloprent
administration and management easistance indicates clearly that the
Agency’s concepts of deveoloprent adrinlietration and ita approachea
to development management have chenged quite drastically over the
past two decedes. Much of the change has basn evolutionary. It
has been bssed in part on changes 1in AID policies and priorities,
and in part on the accumulation of knowladga. Evaluations have
found that some approaches to and methods of devaslopront managoment
assistance ware not effective in developing countriaa; othara
seemad to contribute to greeter managerial capacity and nore
succesaful projects. A strong conaenaus has onerged smong those
who ‘.ave worked with the Devélopm@nt Administration Division that
cheanging conditiona and geeda in daveloping nations require new

formas of intervention.

e — ol 3 ——1g

During the 19%0s, AID’a developrent edrinistration aasisteqca wag
focuaed primarily bﬁ transferring managerial techniguesa and |
organizational structuree that seemaed to ba successful in the
United States to daveloping countries. The aim was to create
rational, politically impartiasl, efficient naticenel bureasucracies

in the Webarian tradition. AID invaestad heavily in sstablishing
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institutes of public adrinistration in developing countries that
would teach “modern® mathods of managament and through which the

techniquea and tooles of Western administration would be

disseminated.

.During the 1960s, the emphasie shifted from mrerely transferring
the tools of Awmericen bublic adriniatration toc promoting
fundamental political modernization and asdrinistrative reform.
Developrent administretion wvas viewed as a procoss of socilal
engineering in which national governmente assumed the primary role
of stimulating economic growth, promoting social change and
tranaeforming traditional uécioties. Much of AID’s assistance was
focused on finding waya of overcoming obstacles and brasking
bottlenecks to development, espscially through improving the
‘managenént of agricultural, population planning, amall-scela
industriel, and community deva.oprent projacts, and through
educational reform, land redistrsbucion and tenure raform, and road
and infrastructure construction. A great deal of attention wea
also given to 1nst1tution~bu11d1ng as a way of strengthening the
adrinistrative capacity of organizations in developing countries to
promote and inatitutionalize change. AID and other assistance
orgenizations gpent large amounts of money to bring pecplg from
developing countries to the United Statea for professional
education in American schools of public administration and
poiitical science, and to astrengthen the capability of foreign
institutes of public administration as instruments of

institution-building in their own countries.
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Both the "Point Four" technology tranafer, and the political
modernization and administrative reform, approacheaa to devalopment
adninistration came under increasing criticisn during the late
19608 and early 1970a for beling ethnocentric and for attempting to
tranaplant Western concepts of adrinistration that were_often
irrelevant or inappropriete in developing countrieas. The
“"tool-oriented” approaches had transfarred techniquea that merely
attempted to increasse efficiency in carrying out routine
maintenance tsaks and did little to help policy nakaers and
addmninistrators to cope with the complex and uncertain problems of
change in their own éolitical end cultural environments. The
administrative reform and institution-building approachas ware
often based on abstract theories that were difficult and expensive
to implement. Assessments of attempts to implement then in @
nurber of developing countries found that they often had 1#ttle

impac=t on stimulating change or restructuring administrative

practicea and behavior.

During the 1970a, AlID’s development adninistration assistance was
refocused on improving systems management in agriculture, heaalth
and nutrition, population planning, and education and human
rasourcea development sectors. Attention waa given to modalling
sectoral syastema and providing technical assistance and training to
improve management practices. AID’a dpplied reacarch, technical
asaistance and training also heavily emphasized the nranagenent of
projects as an integrated systemr or cycle of sctivities, and AID

invested heavily in adapting projact ranagement eystens usaed in
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U.S. organizationa to the needs of developing countrieas.

With Congress’s "New Diractions" mandate to focus U.S. foreign
assistance on the needs of the poor majority in developing
countriea, AID’s developnént nanagement activities were again
redirected. They Boughi not only to expand tha caﬁacity of
organizations to manage projects and programs efficiently, but &also
to bring about a more equitable diatribution of banmfitm. Greater
attention was given to ways in which governrents might alleviate
the high levels of poverty in rural areas, elicit participation nf
the poor in project plannihg'and ranagement, and design projects to
diastribute benefits more effactively to "target groupa.” They
attenpted to organize progecga to make them more appropriate to
conditions in developing nations so that the benefits could be

sustained after projects were cpnpletoﬂ (Rondinelli, 1984).

More emphasis was placad on improving the capacity of publiec
agencies ﬁo respond.to the needas of the poor, by providing basic
servicesa and facilities that would stimulate prcductivity and raise
the incomes of disadvantaged groups and by creating conditions in
which community, private and voluntary organizationa could take a
stronger role in "bottom-up" proceaﬁea of development planning.
Meana were sodght to helé development institutins cope mors
effactively with the complexity and uncertainty of developrent
activities. The focus of training shifted from tranéferring
“objective knowledge".to promoting action-orisnted,
organizationally-bessd, skill-building in which on-the-job

instruction, problem-solving and brhavioral changes were
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emphasized.

During the early 15805, AID further focused its assiatance on
promoting policy changea in developing countriesa, on transfering
appropriate technology to increase productivity and raise the
incomes of the poor, on promotlné privéte'enterprlse as aﬁ
alternative to direct government provision of goods and services,
;nd on inatitutional development as & way of increasing the |
capacity of a wide variety of private, voluntary and local -
organizetions to participate in davélopment. It sought to increase
the capacitv of central governmantu‘to strengthen the nanagerial
performance of sub—nationa; institutions in program and project
planning and implementation. Subatantial lnvqatmenta were made in
developing and applying processa interventions for improving
man§g9r101 performance and bringing about long-term organizational
development. Applied resaarch and technical assistance were also
focuﬁed on ways of reorienting bureaucrecies in devaloping
countries to make them more innovative and reaponsive to the needa
of beneficiary groups. A learning-processa approach emerged as a
major strategy for managing social development pr&grams and
reorienting bureaucracies toward implementing “pecple-centered"”

developnent activities more effactively.

The moat important tasks that AID faces during the 1980s is of
finding ways of refining and implerenting procesas intervention and

social learning approaches to improving managenant performence and
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of astrengthening institutional capacity for‘development. A review
of AID’a experienée witn developnent management over the past two
decades indicate quite c¢learly that the current ;trategy itself
evolved from a long process of experimentation and learning, and
from attempts to adjust to and support changing policiea of foreign

assistance.

The current thrusts of AID‘s development adminiatration strategy
seem to be based on knowledge and experience accumulated over thé
past thirty years. Although there have been, and inevitably will
continue to be, debateas over how "rigoroua"land “acientific'" AID’s
research has been, aﬁd over the implications of the findingas, there
seems to be a substantial amount of consensua among the Development
Adminiatration Division’s contractors and advisore about which
approaches and techniques of management improvement And
1nat1tu£iona1 development are moat appropriate for improving

people’s caﬁacity to help themselves.

A crucial factor in the Developmént @dminiatrat;op Division’s
success in refining and applying the current develupment management
strategies will be the degree to which the philosophies underlyihg
them become more widely acceptable within the Agency. The
strateéies cleariy reflect the belief that the primary
beneficiaries of asaiﬁtance progects and programs shouid be the
people of developing countries, and that AID’as own project
management procedures should be aimed at creating and suataining

the capacity of people to help themselves nore affectively.
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Howevar, projects and programs aimad at building local capacity
for self-sustaining development often raequire an approach ﬁo
development administration that 18 not easily promoted through
AID’s own procedures, which tend to be "blueprint™ and contrbl-
oriented. MNoreover, AID atill operateé in ﬁn environnent in which
foreign assistance is seen prirarily as an instrument of achieving
the goals of United States foreign policy and of tranaferring

American-made goods and technical expertisae.

Although strong and valid argumentz can be made for both
perceptions of the role of foriegn aid, these two philosophies are
not always compatible. Differences in philosophy under.y much of
the debate over the “1earning—proceus"”approachee to development

managament.

!

Moreover, the perception that AID’s corparative advantage is in
the tranafer of American technology and expertise is still strong
within the Agency. The belief that it ie the application of new
technolecgies that lead to major economic and social changea, and
that administrative or managerial impfovement is either incidental
or something that =»ill come about through technologically-led
development, is still pervaaive in AID. In many ways, the process
intervention and social learning approaches to managenant
improvement contradict the assumption that technology tranafer 9111
alwaya solve development problems and that American experts always
knovw what needs to be done to improve the living conditions,
increase the productivity and raimse the incomes of people in

developing countriea. AID’a project cycle, and ita emphaeis on
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detaiiad planning and deaign of prbjecta prior to their approval,
clearly reflect the "angineering” approach to developmnent that was
characteristic of the physical construction preoiects that AID

sponsored through much of its early history.

This is not to say that the concept of foreign asesistance has not
changed wihhin.AID since tﬁe Point Four period. It has. Nor is it
to imply that AID’a proceduree of project and program manegement.
are 80 inflexible as to prevent the introduction and testing of new
idear. Ae this report clearly atesta, AID haas bzen a leading
aponsgor of reaeérch inato naw ideaa in development management and
has provided opportunities to test thoée ideas in‘ita projscts and
programa. Yet, there ia also a wide gap between the findinga about
how projects and programs ahould be designed and managed in order
to buiid the capacity of people in developing countries to help
themselves,.and the'procedures that AID actually uses Lo déeign and

manage the vast majority of the projects that it funds.

An Agenda for Future Research and Development Activities

Assuming the acceptance of‘a “people-centered” philosophy of
foreign asaistance and devélépment management, the Developmeht
Administration Division will, in the future, have to support on a
rather large scale the refinement and testing of current conc-ptsa
and techniques of managment performance improvement and
inastitutional development. As naearly all of its applieJs research
over the past five yéara has indicated, there are still large gaps

in %Xnowledge about how to improve management performance in

! A
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devaloping countriea. The Management Pertormance Project,
described earlier, is now beginning to address many of these
issues, but otheras will require & great deal of attention before
learning approaches to devel~pment management are made

opaerational.

Among the moat importaent research tasks ere the following:

1. Refining the definitions of management performance
and improvement, and of institutional davaelopment, in the
wide range of cultural and political settings in which
AID cperates.

2. Identifying the conditions under which menagement
systemas and control techniques are effective in improving
project and program implementation and those under which
learning process and “adaptive” forms of adriniastration
are more appropriate.

3. Defining the role of informal and -
inter-organizational processes of social interaction in
development program and project implemantation.

4, Daeveloping and teeting appropriate research and
evaluat.ion methodologies and selacting appropriete “rules
of evidence™ for asgessing the effactiveness of various
management approaches. '

S. Finding means or making the "learning process”
approaches to management improvement more operational
within the constraints in which AID must work.

6. Assessing the effectiveness of institutional
alternatives for implementing projects and pregrams in
AID’s priority sectors.

7. Applying more effectivaly the principles associasted
with “local action” and determining how to strengthen
decentralized administrative arrsngements in support of
local action.

8. Identifying and teating means of increasing
bureaucratic reaponsiveness in institutions implementing
AID projects in developing countries and of increasing
AID°s own capacity to respond mdre effectively to the
wide range of conditiona within which it must work in

developing countries.



The remeinder of thia chapter will explore each of these imaues

in more detalil.

1. A substantial amount of work needs to be dona on
refining the meanings of “management performance;*
“performance improvement,® and "inatitutional
daveloprent,” and on eastablishing criteria for
determining and measuring improvements in menagerial

capacity.

As the foregoing review indicates, the concept of davelopment
administration has changed drastically over the past thirty years.
Different participants in the developnent process have, and
continue to hold, quite differert viows of what institutions in
daveloping countries should be doing to bring about economic and
social developuwent. The concqpt of managemant performance can be
definaed in many waya--as efficiency, efféctiveneas, reaponaivenesaas,
ar innovativenasr., for example--and can be measured by a wide
variety of indicstora. There is a dange; of aimply aasuming a
Wastern-rationalistic view of manageme=t performance and ignoring
the fact that it may well be perceived, defined, gnd meagsured
differently in other soéieties, cultures and political systems.
Thusfar, AID’s contractors have used a rather vague definition of
nanagement performence improvement. It may be so broad as to be
meaningless, either for their own research or for formrulating
strategies of intervention in other, widely differing, societies

and cultureos.

Nore refined definitions of what ranagement performance means
might be generated through empirical snd inductive studies of the

countries in which AID is providing assistance and among groups
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with different interests and perceptions withih those countrieas.
After more refined meaninga of the terms are identified, neasures
or indicators nust be developed that will aliow AID and the
organizationa it assists to determine whether or not AID’s

interventiona are in fact improving management paerformance.

2. Additional research and testing need to be done on
the conditions under which menagement syatsmz and control
techniques are effective in improving project and prograw
performance, and thoue under which the learning process
and “adaptive"” forms of administration are more
appropriste.

Two strong streams of meanagement intervention are now being
explored and usad by AID: one that tendes to raly heavily on
improvement of munagenment syastems and controls and the other that
attempts to epply lesrning procass and “adaptive" methods of
organizstional change. Although the two are not necessarily
mutually exclueive, they differ in their underlying philosophiea,
basic assumptions, methods, techniquea and intended outcomes.
AID’s own pro;éct menagement system--reflected in the PBAR cycle
and in Hendbook 3--is oriented toward the management systems and
control process. As Herr (1982} has pointed out in his study of
project menagement methodologies for DPMC, AID’s approach. to
project management, and those that it often prescribes in its
training and technicel assistance activities, tend to be top-down
in orientation, focused prirarily on the project as an instrurent

of development administration, concernead with the internal

operations of individual projects, dorived from “enginearing”
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methode used primarily in infrastructufal and physical developrent

inveatwenta, and aimed largely at achieving efficisncy.

Yet, Korten end others who prescribe the learning process
approachas guestion whether these assumptions and methods are the
most useful in implementing progranmna affactively to achieve
salf-reliant and self-sustaining development. Rondinelli (1983:
75), examining AID’s evaluation raports, has argued that in a large
number of cases control-oriented menagement systenms ara neither
efficlent nor effaective in dasaling wich complex, uncertain and
risky devalopment prcblems. He points out that

attempta'at conprehensive planning and control-oriented
menagement generatad unintended side effects that detract
from the efficacy of intgrnational development projects.
Attempts at systematic planning and management may result
in costly but ineffecltive analysia; and also in greater
uncertainty and inconsistency; the dalegation of
important developmrent activities to foreign experts not
familiar with local conditions; inappropriate
interventions by central govaernmnent planners;
inflexibility; and unnecessary constraints on mnanagers.
Failure to include intended beneficiaries in the design
and implenentation of projacts and reluctance to engage
in the detection and correction of errors are alao
consagquencesa frequently encountered.

In a astudy for the AID-sponsored PASITAM project, Stout (1980)
makes & strong distinction between "management” and “control.”
Control, he argues, involves the use of methoda and techniques
within organizations to structure events or outcomes and to ensure
that acﬁivitieu are in conformance with pradeterminéd planz and
decisiona. Mansgement, on the other hand, is the mobilization of

knowledge and resources to cope with uncertain and dynamically

complax problemna, the consaquences of.whlch cannot be easily
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predetermined. He contenda that althdugh &ll orgenizatione have a
need for both managment and control, tha essential role of meﬁagers
ia to judge when each is appropriate and to meintain the proper

balance between thenm.

Stout (p. 6) claims that "there is an inverse relatiﬁnship
between the ability to control and the neceasity to mensage. A
controlled situation is a closed set: there are well-dgfined
objectivaea and the moans to realize them. But management is necded
in an unregulated task environnent ‘that is risk-bearing and
problematical. Managers must zeek solutiona to problans that
threaten organizational capacity. Hanagement is an axperimental
process. .. ." A goocd deal of evidance from AID’s own prcject
evaluations and from the foragoing roview auggeata that moast of the
problems with which the Agency and governments in developing
countries deal are complex, risky end uncerﬁain. They ara rarealy

amenable to control through mrore rigorous or detailed management

systensa.

Stout (p. 151) begins to provide guidelines for distinguishing
between situations in which control and management are most
appropriate. He suggests that taska be divided into thoze that are
primarily concernad with dovelgopRrant--1.@., that erao
j11-structured, risky, uncertain and in which knowledge is
limited--and that must be managed in a flexible, experinrental and
adaptive way; and those that are primarily concerned with
production--i.e, that are routine, wall-structured, in which there

is a high degree of consensus on valuas and goals and in which
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knowledge is well devéloped--and that can be desalt with through

nore effective controls. Applying the wrong management approach
not only incressas ineffectiveneass and inefficiency, but leads to
sdverse consequences for both the organization and those who are

affected by itas decisions and actiona.

Along the same lines, Hontgomery (1980) makes a useful
distinction batween conditions under which ranagement systems and
controls can improve the delivery of routine servicea for the
general public and those that require new and unconventional
approaches to reach "special publics” and groups of the poor who
are usually excluded from services neeéad to raise their incones
and standardes of living. In general public seérvice delivery
projacta--such aa thoaze providing utilities, physicel facilities,
and infrastructure--management systeme and control_techniquea are
more likely to be useful in improving management performance. The
methods of analysis for decision-making can be
investment-oriented. Engineering, technicel and aconomnic expertise
can be useful. The primary tasks of management are "to deéelop
asuitable routines for continuing service and impact."” The
organizational structures most appropriste for providing such
services are government agenciea and ninistries, parastatal
organizations, public corporations and special suthorities.
Management performance can ba evaluated by the organization'a
reéord in providing services at acceptable costs--that is, by

efficliency criteria.

But, projecta aimed at providing a wide range of social
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services--such as health, education, and family planning--and at
helping special groupa that have bear excluded or by-paszsed because
they live in peripherai areas or lack sufficient income to pay for
services, must ba managed by more £flexible and adaptive reans.
Montgomery argues that numerous spall-scalae projects based on
careful diagnoses of local needs end conditiona are likely to be
nore effective than large scale general purpose projacts.
Implementing numnerous anall and carefully tailored progrars and
projacts requires naw and differsnt approachea to manuéement.
Decisions cannot be made by inpvestment criteria. They must be
guidad primarily by recurrent social analysis and f@edbuck—-what.
Korten calls & learning process and what Rondinelli (1983) termsa
*adaptive administration.” The expertiae of the social sciences is
naaded. The metﬁod& of diegnosis nuat be participative and
interactive. The primery inplerentation tesk in these projects,
Montgomery argues, 1is to “develop procedures for maxinizing public
use and responsea;” and management perforrance is nreasured by

“progreas in meeting changiné aspecial public neads."”

Although government agencies are still réquired to play an
important role, déaling effactively with special publics or
particular subgroupa of the poor requires diffarent procédurea,
attitudes and behavicr than is usually found in control-oriented
buresucracies. Special incentives pust be given to administrators
working in remotes areas or among the poorest. Tha “cognitive
distance” bstween government officials and the poor must be reducad

through careful personnel recruitrent and training. Moreover,
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paraprofessional staff, voluntery agencies and organized special
publics themselvee may be mora effective in reaching the poor than
governrent pureaucracies. The most valuable function that
governrent egencies can play in such situationa is not to provide
garvices directly, Nontgomery cortends, but to offer adainistrative
resources in support of the work of more appropriate and affective
organizations; thet is, of mxtending their reach through

unconventional nreans.

Much of what AID has learned through its research into local
action, integrated rural development and learning processas can be
used effeétively to managoe projocta and programs of this kind.
However, an essential cpnditioﬁ for using the management syatemsa
and learning proceas methoda that hgva already been developed in
' AIﬁ will be to identify more syatenatically the range of aituationa
in which each cen be effectively applied. Further rasaarch and
fiasld teating ere needed to determine their usas and limitetions in

the wide variety of settings in which AID works.

3. Much more research needs to be done on informal and
inter-organizational processas of sccial interaction in
developnent program and project planning and
implementation.

Much of tha attention of the O0ffice of Development

\

Administration’s contractors has been focused during tha last five

yoara on building a caae for social learning and managemont aystenms
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improvemanta as tle preforrod meothods of institutional

develobment. But little attention has been given to the processes
and patterns of social interection through which groubs and
organizations form the coalitiona that allow action to be taken.
Evaluations of development activitiea in a large number of
devaloping countries indicate that informal proceszzses of social and
political interaction play a crucial role in the formulation of
development policies, programe and projects. Indeed, they may play
a {ar greater role in influencing implementatiqn than formal
planning and managerent systers (Cleaves, 1974; Caiden and
_Wildavaky, 1974; Gordenksexr, 1976; Grindle, 1977, 1980:; Rondinelli,

1981; Bromley, 1981).

These and other studies also aeeﬁ to indicate that many of the
moat successful edministrators and inatitutions rely on variéus
processea of informal and social interaction, aither in place of or
to supplement formal . management proceseses. Thay often use quite
subtle and sophisticated methoda of perauasion—-informatioq
dissemination, public education, qulic relations, training,
psychological field manipulation,.consultation and advisory
processea--to influence other organizations in deciaion-making.
Studies have also shown the wideapread use qf what Lindblom (i965)
calls nathods of "mﬁtual adJustnent" such as tacit coordination,
mediation of rewsrds and punishments, informal bargaining,
nagotiation, cooptatidn, coalition-building, pre-amption,

authorititative prescription and various forms of coercion.

Lindblom (1965) suggests that proceszaes of mutual ad;ustﬁant are
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used moat frequently, and are perhaps most valuable, under
conditions in which it ia politically difficult to define policy
and program goals clearly, examine all alternatives exhauatively,
. identify socially optimal coursas of action, and plan the
implementation of policies and programa iﬁ detail. They are uaed
most frequently under conditions in which groups and organizations
heve diffefent.goaln, values, interasts or perceptiona of the
propar courses of action to follow and in which the thase

differencea cannot be reconciled ainply thropgh central control and

coordination.

These are precisely the conditiona that prevail in many countries
whare AID is funding projects. Yeot, virtually nd attontion has
been paid to these common formse of interaction through which
meﬁagera‘and institutions pursue their intereats without central
control and coordination. Consequently, little ia known about how
important these processes are in relation to’ formal management
techniques or organizational structure in influencing managenent
performanca and institutional development, or the idegree to which
they are used in con;uncfion with formal meghods of management to
implement pro;ecté and prégrama in developing éountriea. Clearly,
they Qill become nore important if AID is succeasful in its go&l of
strengthening 1nat1tutionhl capacity for decentralized

decision-making and administration.

In any case, AID’s research and training have ignored a whole sat
of informal 1nter-orghnizational patterns of interaction and

focused almost exclusively on formal, intra-organizational,
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nanagement practicea. Yet, the success of the learning process
approach would seem to depend quite heavily on a better
understanding of how groups and organizations interact informally

with each other to achieve their objectives.

Applied rescarch on this issue should attempt to identify and
describe the proceasses of organizational interaction that have moat
frequently been used in AID project and program management, analyze
the impacta of such processes on the effectivensss of prpgectiand
program management; u;alyze the conditions under which various
interaction proceasses can be used effectively either as substitutes
for or ué supplements to formal management techniques; and exploré
the implications for training administrators in methods of mutual

adjustment in project managenent end program implementation.

4. More attention must be given to deyeloping
appropriate methodologies for the different types of
applied research that AID sponsors and to identifying
appropriate 'rules of evidance™ for comparing the impacts -
of technical assistance activities.

A debate has taken place within AID in recent years over the
"rigor" of the applied research it has commissioned and the rules
of evidence it has uased to compare the outcomes of its development
management assistance activities. The debate has often centered
around the question of replicability--that is, whether the resaearch
and technical assistance are sufficiently wall structured and

scientific enough to stand the scholarly test of replicability (two

or more competent researchers are able to come up with the sane
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results when observing the same phenomenon) on one hand, and the
pragmatic test of replicability (yieldihg reaults that allow

widespresd applicaticn of the projects) on the other.

At one extreme, some critics argue that AID’a applied research
and field tests should be besed on sBcientific methods, such as
those.used in the physical sciences, in which experimental and
control groups are eatsblished to determine definitively the
effects of managemgﬁt interventiona. The objection to this
argument is that AID rarely, if ever, funde projects thaet allow
acientific experiments to be carried out. Rarely caen projecta be
deéigned and contrulléd sufficiently to allow the impacts of
interventions to be isolated and neasured precisely. Strong
arqumentas have been made recently that such reaeerch--or even
rigorous social science variations of acientific methods--usually
yield results that have had‘little or no influence on public
éolicy-making (Lindblom and Cohen, 1979; Oildavsky, 1979). 1t is
noré often the long'accumulation of both "acientific"rand
“ordinary' knowledge, combined with the personal experience of
those who participate in bublic policy-making, .that leads to

changes in policy and action.

At the other extreme, there are those who contend that mscholarly
standards of research and evidence ire irrelevant to AID’s needs.
AID does not usually sponasor pure o; original research. It most
often eponsors'"state of the art® studies that review the findings
of original research and‘di;till the implications for AID policy

and technical assistance. Others contend that if the learning
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proceas ia indeed the mouL affactive epproach to management
improvenznt, each new devesloprnant activity would he plsnned to meat
the unique requirementsa of the intended target groupe. Thus, AID
should not be concerned with replication in the conventional sense,
since it is unlikely that the conditiona under which a project was
successful would ever again be e#acﬁly the same. The major
objective of a learning process approach is not replication, but
diacovering how to talilor projecta to the specific needa of
different groups of pecple. The objection to this argument is that
even state-of-the-art papera should use a systematic and acceptable
framaework for deriving conclusibna and policy implications, and

that the learning process itself must commpare seemingly unique

experiences in order to arrive at more generally applicable

legsons.

The methods of research and rules of evidence that aré most
likely ﬁo be useful to AID fall between theae two axtremes. AID
has never shown much interest in “pure regearch”--MNissions ofteﬁ~
complain that scholarly research is costly, time consﬁming,
abstract, and usuélly neither addreases the lssues of immediate
importance to them nor yielda "actién—oriented“ policy and program
inplications. At the sane time, even AID’s moat pragratic field
ataff are unlikely to be convinced to adopt new methodas and

techniques of management improvenent without aome evidence that

they will work.

The Developrent Administration Divislion must seek methods of

applied research that both meet minimum atandarda of academic
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acceptability, if the findinga of {ta work are to be conmiderqd
legitimste, and satisfy the demand for "action oriented®
implicationa, if they are to be used by USAID Hisaiona and
governments in developing countries. The challenge will be to

promote an acceptable level of "rigor” in its applied research

without inducing “rigor-mortia."

Recent recommendations by Warwick (1983) that AID adopt
quantitative sociel ecieﬁca resesarch metﬁods, coma close to those
made during the 1960s that AID adop£ ayatems analysis procedures
for its research, sector studies and project progfamming. Af.tempts
at using systems analysie models or quantitative atatisticsal
techniquees for research and evaluation in AID during the late 1560s
met many difficulties and were strongly criticized within the
Agency a decade later. Evaluatioﬁs indicate that there were aevere
difficulties in obtainiﬁg edequete and reliable data, that analyéta
often had to use inaccurate, unrealistic or greatly simplified
assumptions to fit the needsa of the research designs, {that few of
the USAID Mission staff or the policy?mnkerg'in developing
countries understood either the research methods or the
significance of the findings, that they were coatly and time
consuming and that they had little real impact, except in a few
unique cases, on influencing progtam and project management (Rice
and Glaseger, 1572). Moreover, these suggeastione that AID use
rigorous social science methods might shift alleocations for
research to the very kinds of work that Lindblom and Cohen (1879)

claim have not been very useful in other Federal agencies.
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Bryant, White, Shields and Borden (1983) contend that un
"Integrated Participatory Evaluation Proceés"-—ln which
gquantitative and qualitative data are used in coﬁbination, in which
various approachen to research are selected to mqke best use of the
data that are aveilable, in which the beneficiaries are active
participents in the avaluation process and in which the objactive
is to learn practical lessons from the activitiés being studied--isa
more appropriste for work that the Dsvaelopment Adninistrétioﬁ

Division ia now doing.

In aﬁy case, Montgomery (1983: 295) worrectly insists that
arguments over “pure® and “epplied" research are meaningless in
AlID. He auggéata that contracted research instead be astructured
with a “decision- overlay" in which the following kinda of
questiona be asked: "Does a given element of knowledge or new
insignt contribute to improved policy? More precisely, what are
the potential uses of a giQen re;eafch output in a specific context
in which AID operates? How would the knowledge produced by a
research contract (1) change a preferénce or style of operatioh of
an individual or group whose behavior is relevant to AID’s .
mission? or (2) reaffirm a doubtful or challenged preference or

astyle of operation for such decision makers?”

Montgomery recommends that reqeurth'be st;ucturad ;n a way that
is useful to the four major "actors®™ in AID activities: 1> AID’s
Washington personnel; 2) USAID Mission ataff; 3) national
government counterparts who receive U.S. assistance and are

responsible for allocating resources to and supervisgsing developnent

N
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programna; and, 4) project managersa and their ataff who are

responaible for operatihg decis..ons.

A good deal of confusion might be avoided by AID and its
contractors if the Development Administration Division-- and other
technical offices as well--made it cleer that the
“atate-of-the-art” papers that it commissions are really policy
analyses rather than "scholarly research. The intention ia not to
comniseion original “pure” research but to derive fror scholarly
research and field expariences leasons that are useful for policy
and program formulation and implementation. Although good policy

analysis shares some of the sane charscteristics as good scientific

research, the two differ in aignificant ways.

Wildavaky (197$: 397-398) argues that the purpose of policy
analysis is to help variopa groups to understand and cope more
effectively with their own problems through social 1nt§raction. As
such, policy analysis is a craft and not a science. "Craft is
distinguished from technique hy thé use of constraints to direét
rgther than deflect inquiry,"™ he points out, "to liberate rather

than imprison analysis within the confines of custom."

wildavsky <onaiders good pol4gy analysis as that which compares
alternative prograems or couraea of action by both their resources
and objectives, and coneiderm foregone opportunitiea; focuses on
outcomea and asks "what does the diatribution of resources look
like, how should we evaluate i, and how should we change it to

comport with our notions of efficiency and equity?" Good policy
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analyéis, he contends, is tentativef-"it'auggesta hypotheses that
allow us to make better senae of our gorld;" ﬁromotes learning by
“making erroras easier tc identify and by structuring incenﬁivea for
their correctinn;” ia skeptical and therefore uses multiple and
disaggregated varifying procassés: and "hedges its recomnmendations
with margins of sensitivity to changes in underlying conditions.”
Finally, Wildaveky argues that good policy anelyais axanines
problema in their hiatorical contaxte *“mo that error atands out
ready for correction.” Effact;ve policy analysts ronenbe: pﬁopl@.
“the professionals in the bureaus who must irplemsnt the prograns
as well as the citizens whose participation in colléctive
decision-making can either be enlarged or reduced by changee in thé

historical structufe of socisl relationships.”

The approach to policy analysis that Wildavsky describes seenra
most appropriate for the development managemant improvement methoda

that theﬁD@velopment Adminiatration Division is uaing, for it

-
e

atteppés to combine cognitive problem-aolving and social
interaction. "A focus on cognitive problem-solving alone uproots
man from context, viewing obJectivés as derived from personal
éxperience‘rather than social structure,’” he warns. "Social'
interaction by iteelf accepts rather than corrects social
relations.” Policy analysis is most powerful and useful when it
integrates the requirements of cognitive problem-solving with thosae

of social interaction.

1f the Developrent Adminiatraiion Divieion is serious about

improving management performance through learning process
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interventiona, a major challenge will be to refine and

operationalize this form of policy analyeis aa ita primary rasearch

framework.

5. Much more work nepsds to be done on making the
“learning proceas’” approach to development management
more operationsl within the conatraints in which AID muat

worke

The research asponsored by the Development Administration Division
over the past decade into learning processes haa yielded & rich
agenda for further applied research and produced numerous ideas

that require field teating.

'Bryant, White, Shields and Borden (1983: 38-39) point out, for
example, that if AID ia ﬁo make the process intervention and
learning approachee operational, mugh more applied research muat be
done on: a) proceases of organizational learning and adaptation
--to determine how chanqen:actually are made in organizations in
developing countries; b) the tranaferability of organizational
change proceasea--to determine their applicability in other
environmentas: ¢) ways of integrating the insighte and experience of
managers of development programe and projects into the proceas.of
external evaluation:; d) ways of eliciting the particlpation of
beneficiaries in evaluatione of development pro;ecis and programnsg;
@) the influence of organizational and managerial factora on the

ability of managers and organizations to use social learning
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processea sffectively: £f) the relationships between technology ana
organizational behavior in rural development-- that is, the degree
to which the introduction of naw technologies such as
micro-conputers will in fact change administrative behavior and
improve managerial performance; g) the 1nfiuence of lesdership
styles ana culture on manageiial performanée and institutional
development; and h) mechaniama for linking local leﬁel
organizationa with national and international o;ganizatione.in

improving management performance.

6. The effactiveness of alternative organizational
arrangements and ingtitutiona for implementing projects
and progrars in AID’s prioirity sectors must be analyzad

and assessed.

Research into organizational a&nd institutional alternatives to
central government implementation of deveioﬁment activities also
requires serious attention if the Development Administrution
Division is to implement succeasfully its management performnance
improvement strategies. Substantial evidence shows that central
bureaucracies may not be the mosat effective organizations for
implementing nany préjects that depend on private sector
participation or local action. Yet a laré@ ﬁumber of AID’s
inatitution building projects have, in the paast, focused
exclusively on central bureaucracleé. A recent review (Barnett and
Engel, 1982? of AID;a portfolio of 659 institution building

projects that were implemented over the past two decades found that
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64 percent involved nitional ministries or agencies, and that the
large majority of these provided assistance to national ecoconomic
developnrent and agriculture ministries and to central planning
agencies. Only about ocne-third of the projects in the portfolio
attempted to build the capcity of subnational and nongovernmental

institutions.

As Moris (1984) notes in a recent working paper for AID, much
more must be known about the appropristeneas cf a wide variety of
institutional and organizstional arrangements, especially for
pronoting rural development. Many of AID’s projectas and programs
depend prisarily on a national government.miniatry,‘a parastatal
corporation or a central rural developnent committeevfor
inplementation, many of thch vere neither effective nor
appropriaste. He suggests the need to explore a wide range of
inst*tutional alternativea including public corporations,
educational institutions, nmultinational firma, indigenous
enterprisqa, voluntary agencies, cooperative organizatiors, local
administrative units, and éovernment fiala agenciea. Little
systematic.reaearch has been done oﬁ determining the advenﬁages and
disadvantages of these inatitutions under different local
conditions and on developing criteria for qppropriate

*inatitutional choice."

7 In order to apply effaectively the principles of
loctl action and responsive managemant, AID must examine
wave of atrengthening decentralized administration.
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An ilssue that has only been given sporadic attention 1n.AID is
the crucial question of what conditions are necesgary to create
decentralized systems of administration to support local action.
Recent research (Rondinelli, 1981, 1983; Cheens and Rondinelli,
1983: Rondinelli, Nellis and Cheema, 1983) 1ﬁd1catez that
developing countriea have qxperimanted with a variety of
decentralizastion programs--deconcéntration, delaegation, deveclution
and privatization--with mixed resulta. A number of pqlitical,
economic, behavioral and administrative factors have been
identified as essentiai conditione for acheiving successful
decentralization, yet little work has been done within AID on
identifying waysa in whicﬁ applied research, technical aasiagance
and training can be used more effectively to help institutions in

developing countries to create those conditions.

Moreover, reaesearch on decantralizetion indicates that an
essential factor in its success is the ability to create
cooperative arrangements betwaen centrai and local institutions and
to reorient central bureaucracies from their traditional tasks of
controlling and directing development proarams to supporting and
facilitating local action (Leonard, 1983). Hore research needs to
be done in AID on ways of astrengthening the *central-local

interface” within the governments of déveloping countries.

8. Means muast be found and tested of increasing
bureaucractic responaiveneas in implementing AID projects
and programs both within developing tountriea and AID
iteelf.
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Finally, there are a numﬁer of issues that are crucial to
improving menagement performance and uaing a learning process to
reorient bureatcracies in becoming more adpative, fesponaive and
innovativae. HNuch of the r;aearch and evaluation reviewed in this
study indicates that AID’; own project cycles and procedures need
to be nade moré flexible and that USAID Missiona must become more

responsive to social, economic and physical needa of the intended

beneficiarieas of AID projects.

A vast array of issues must be addressed i; attempting to
reorient bureaucracies in developing countrieas. Among tham are the
following (Rondinelli, 1983): a) finding means of adjusting
pldnning and mnanagement prﬁce&uréa in developnent institutiona to
the political environment in which they nuat operate; b) aasesasing
and developing “"market surrogate” approéchea to delivering aervicesa
so that the poor are not entirely dependent on central government
agencies; c) identifying and developing crito?ia for assessing
local conditions and choosing appropriate institutional
arrangenents for delivering services in rursl areas and to the
urban poor; d) refining methoda of “adjunctive planning®” and
strategic management to fit the naeda and conditiona in devéloping
countries; a) identifyingland Aevéloping better manageriai
pfocedurea for error qatectldn and gorraction within developﬁent
institutions: and, f) testing new iﬁcentivea for encoﬁraging
adninistrators in developing countries to be more innov&tive and .

responsive Ln deéling with beneficiaries and clients.
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In sum,.although much has been learned over thé past 30 years
from AID’s research, field assiastance and“training about.the
effectiveness of alternative approaches to developrent
adminiastration and managment, much still remains to be learned.
Development ie satill an unéertaln, complex and risky venture, |
characterized by rapid change and extreme diversity. The task of
improving development administration muat be approached wiﬁh

realism, flexibility, and, above all, humility.

Perhaps the mosat important lessaon thpt can be derived froﬁ a
review of AID’s experience with'develqpment management assistance
is that, like Wildavsky’s concept of policy analysis, managenent
too may be neither a science nor an art, but a graft. Useful
procédures,,toola and techniques can be'taught and applied, but
alone they no more allow a manager to achieve better administrative
results than they enable a aculptor to carve a more beautiful
atatue or a cobbler to {fashion a mor~ ~omfortable pa;r of shoéa.

If management is really a craft, then toola and techniquew are only
effective if they are combined with akill, creativity and
experience. But while the lessons of past experience can be useful
in guiding actioh in the future, they must not be seen as
universally applicable rules that inva:iably lead to succeass. The
manager, like the craftasman, muet know intimately the materials
with which he or she works, have access to £he proper regources,

operate in an enwquhment.in which hid or her work is valued and

?
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rewarded, have the skill and imaginaticn to use known methode and
techniques appropriately and creatively, and have the experiehce
and Jﬁdgment to fashion new tools as the need arisea. Some aspects
of a craft can be taught or iméroved with expert assistance, but
lasting improvements’ in performance depend Qltimately on the

comnitment, motivation and perseverence of the craftsman.
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