
CORNELL UNIVERSITY 

RURAL DEVELOPMENT COMMITTEE
 

Special Series on Local Institutional Development No. 1 

Analyzing Options for
 

Local Institutional Development
 

by 

Norman Uphoff 

LID No. 1
 



MONOGRAPH SERIES 

#1 	 Making Green Revolution: The Politics of Agricultural 
Development in China Benedict Stavis, $13.25, 287 pp. 

#2 	 Rural Development Participation: Concepts and Measures for
Project Design, Implementation and Evaluation John Cohen and 
Norman Uphoff, $14.25, 317 pp. 

#3 	 Feasibility and Application of Rural Development Participation:
A State-of-the-Art Paper Norman UphofI, John Cohen and 
Arthur Goldsmith, $15.15, 338 pp. 

#4 	 The Political Economy of Participation in Local Development
Programs: Short-Term Impasse and Long-Term Change in SouthAsia and the United States from the 1950s to the 1970s Harry
W. Blair, $10.65, 196 pp. 

#5 	 Women's Informal Associations and the Organizational Capacity 
for Development Kathryn March and Rachelle Taqqu, $9.25,
148 pp. 

LANDLESSNESS AND NEAR-LANDLESSNESS SERIES 

#1 	 Landlessness and Near-Landlessness in Developing Countries 
Milton J. Esman, $6.75, 71 pp. 

#2 	 Lan6iess Peasants and Rural Poverty in Selected Asian
Countries David Rosenberg drind Jean Rosenberg, $7.95, 108 pp. 

#3 	 Landless Peasants and Rural Poverty in Indonesia end the
Philippines David Rosenberg and Jean Rosenberg, $8.65, 
133 pp. 

#5 	 Distribution of Land, Employment and Income in Rural Egypt
lliya Harik with Susan Randolph, $9.55, 166 pp. 

#6 	 Reaching the Assetless Poor: Projects and Strategies for Their 
Self-Reliant Development Cheryl Lassen, $6.75, 68 pp. 

SPECIAL SERIES ON AGRICULTURE RESEARCH AND EXTENSION 

#1I 	 Participatory Approaches to Agricultural Research andDevelopment: A State-of-the-Art Paper William F. Whyte,
$8.15, III pp. 

#3 	 ICTA in Guatemala: The Evolution of a New Model for 
Agricultural Research and Development Lynn Gostyla andWilliam F. Whyte, $6.25, 48 pp. 

#4 	 Peasant Innovation and Diffusion of Agricultural Technology in
China Mary Sheridan, $7.35, 83 pp. 

SPECIAL SERIES ON PARAPROFESSIONALS 

#1 	 Paraprofessionals in Rural Development Milton Esmnan, Royal
Colle, Norman Uphoff, Ellen Taylor with Forrest D. Colburn,
Douglas Gritzinger, Robert Hall and Cynthia Moore, $9.05,
149 pp. 

#3 	 Women Paraprofessionals in Upper Volta's Rural DevelopmentEllen Taylor, $6.60, 56 pp. 

#4 	 Paraproessionals in Village-Level Development in Sri Lanka-
The Sarvodaya Shramadana Movement Cynthia Moore, $6.85,
64 pp. 

#8 	 Paraprofesionales en Salud Rural en Guatemala Forrest D. 
Colburn, $6.45, 51 pp. 

OCCASIONAL PAPER SERIES 

#I 	 Panchayati Raj, Rural Development and the Political Economy 
of Village India Norman Nicholson, $4.99, 61 pp. 

#2 	 The Political Economy of Peasant Family Farming: Some
Anthropological PersFectives on Rationality and Adaptation
Davydd Greenwood, $5.35, 96 pp. 

#13 	 Small Farmer Credit - Cultural and Social Factors Affecting
Small Farmer Participation in Formal Credit Programs Cynthia
Gillette and Norman Uphoff; and The Political Economy of 
Distributing Agricultural Credit and Benefits Harry W. Blair,
$4.85, 57 pp. 

/6 	 Revolution and Land Reform in Ethiopia: Peasant Associations,
Local Government and Rural Development John Cohen, ArthurGoldsmith and John Mellor, $8.40, 127 pp. 

/8 	 Women and Participation in Rural Development: A Framework 
for Project Design and Policy-Oriented Research Kathleen 
Staudt, $7.15, 77 pp. 

#9 	 Community-Level Research, Local-Regional-Governmental In­
teractions, and Development Planning: Strategy andMethodology for Baseline Studies Davydd Greenwood, $6.95, 
70 pp. 

#12 	 Irrigation Management in Japan: A Critical Review of
Japanese Social Science Research William W. Kelly, $7.35, 
85 pp. 

RDC BOOKS 

Power, Politics and Progress: Social Change in Rural Peru WilliamFoote Whyte and Giorgio Alberti $4.00, 307 pp., hardbound (published
by Elsevier Scientifi. Publishing Company, Inc., New York, 1976) 

Organizational Strategies for Small Farm Development in Jamaica 
edited by Harvey Blustain and Elsie LaFranc $8.00, 200 pp., 
(published with Institute for Social and 	 Economic Research,University of the West Indies, Mona, 1982) 

Rural Development and Local Organization in Asia, Volume I: 
Introduction and South Asia edited by Norman T. Uphoff $15.00
postpaid, 549 pp., hardcover (published hy Macmillan, New Delhi,
1982). This book includes the updated Indian, Pakistan, and 
Bangladesh case studies from the Special Series on Rural Local
Government, as well as a new Sri Lanka case study hy Norman Uphoff
and R.D. Wanigaratne. 

Rural Development and Local Organization in Asia. Volume I: East 
Asia edited by Norman 1'. Uphoff $13.00, 393 pp., hardcover
(published by Macmillan, New Delhi, 1982). This book includes 
updated Chinese, Taiwan, South Korean and Japanese case studies 
from the Special Series on Rural Local Government. 

Rural Development and Local Organization in Asia. Volume III: 
South East Asia edited by Norman T. Uphoff $13.00, 399 pp.,hardcover (published by Macmillan, New Delhi, 1983) This book 
includes updated Indonesian, Malayan, Philippine and Thai case 
studies from the Special Series on Rural Local Government. 



SPECIAL SERIES ON LOCAL INSTITUTIONAL DEVELOPMENT -- No. I 

ANALYZING OPTIONS FOR 

LOCAL INSTITUTIONAL DEVELOPMENT 

A report prepared by Norman Uphoff for the
 
Rural Development Committee, Cornell University


with support from the Office of Rural and Institutional
 
Development, Bureau of Science and Technology,
 

U.S. Agency for International Development
 

October 1984
 



TABLE OF CONTENTS 

PREFACE
 

1.0 INTRODUCTION 

2.0 ACTIVITY AREAS FOR LOCAL INSTITUTIONAL DEVELOPMENT 2
 

3.0 ALTERNATIVE LOCAL INSTITUTIONAL CHANNELS 4
 

4.0 PRE-EXISTING LOCAL INSTITUTIONS 7
 

5.0 WHAT IS AN INSTITUTION? 8
 

6.0 WHAT IS LOCAL? 11
 

7.0 COLLECTIVE ACTION AND PUBLIC GOODS 14
 

8.0 ASSESSING COMPARATIVE ADVANTAGE FOR LOCAL INSTITUTIONS 17
 

9.0 ALTERNATIVE MODES FOR LOCAL INSTITUTIONAL DEVELOPMENT 20
 

10.0 IMPLICATIONS FOR GOVERNMENTS AND DONOR AGENCIES 23
 

ANNEX: Rural Local Institutions in Kenya 29
 

REFERENCES 33
 

iii
 



PREFACE TO SPECIAL SERIES ON LOCAL INSTITUTIONAL DEVELOPMENT 

This series of reports presents the findings of a year-long study by our working 
group on Local Institutional Development (LID). It was sponsored by the Rural 
Development Committee at Cornell University and was funded by the Office of Rural 
and Institutional Development in USAID's Bureau of Science and Technology. 

Our initiai concern was whether local institutional development could be 
adequat..ly provided for by approaching it on a sector-by-sector basis, or whether it 
represents something needing and warranting attention across sectors. As with most 
"either-or" questions, there turned out to be some merit in both views. Certain issues 
and provisions are particularly relevant for developing local institutional capacity for 
certain sectors. At the same time, individual sector-specific initiatives likely toare 

lead to neglect of more broadly-based capacities, which themselves 
are important for 
sector-specific kinds of LID. 

Our analysis offers a firmer conceptua! base for the often but ambiguously used 
terms "local" and "institution." It analyzes what kinds of LID are likely to be most 
appropriate for the different activities frequently initiated in rural areas. Finally, it 
examines how local institutional capacity can be strengthened by national and donor 

agency efforts.
 

Throughout the analysis, we draw on the 
experiences with LID which emerged 
from a review of the literature. Cases which proved particularly instructive are 
reported in annexes at the end of the reports. Not all readers will be interested in all 
the activity areas covered by our so we havestudy, organized the presentation of 
findings accordingly. 

Five of the eight reports (Numbers 2 through 6) are sector-specific, and readers 
may have particular interest in just one or two of them. We trust that all readers will 
find the introductory report (Number useful, well the and1) as as observations 
suggestions contained in the concluding reports (Numbers 7 and 8) which are relevant 
across sectors. The full series is listed on page ix. 

In condensing our observations and conclusions into these reports, we have not 
been able to include all of the case material and literature references which were 
covered in our study. We now know broad andhow complex is the subject of local 
institutional development. Our discussions in this series present only what appear to be 
the most tenable and salient conclusions. We plan to integrate these analyses into a 
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book-length presentation of the subject for readers wishing a single continuous 
treatment of LID. 

Though this project involved an extensive literature search and review on our 
part, it must still be considered more exploratory than definitive. Few of the available 
materials addressed LID issues analytically or even very explicitly. We thus cannot and 
do not attempt to provide "recipes" for local institutional development. This is an 
initial mapping of some important terrain not previously surveyed systematically. We 
welcome any and all efforts by others to contribute to the understanding and practice 
of local institutional development by adding to a mor p through knowledge base. 

THE LOCAL INSTITUTIONAL DEVELOPMENT WORKING GROUP 
Harihar Acharya (Anthropology) 
Chris Brown (Government) 
Art Corpuz (Regional Planning) 
Peter Doan (Regional Planning)
Rebecca Miles Doan (Rural Sociology)
David Douglin (Agricultural Economics)
 
Rada Dyson-Hudson (Anthropology)

Milton J. Esman (Government and Public Administration)
 
Gerard Finin (Regional Planning)

Johanna Looye (Regional Planning)

Ruth Meinzen-Dick (Rural Sociology)
 
Nancy St. Julien (Regional Planning)
 
Greg Schmidt (Government)

Norman Uphoff, chairman (Government and Rural Development)

Katy Van Dusen (Vegetable Crops)
 
Suzanne Wallen (Regional Planning)

William F. Whyte (Sociology and Industrial and Labor Relations)

Ruth Yabes (Regional Planning)
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ANALYZING OPTIONS FOR LOCAL INSTITUTIONAL DEVELOPMENT 

1.0 INTRODUCTION 

In recent years, international donor agencies have come to recognize how crucial 

institutional development is for overall development success. Indeed, USAID has 
identified it as one of the four leading elements of its assistance strategy, and the 
World Bank from its project experience has concluded that the neglect of institutional 

development has often diminished the productivity of its investments.,/ 

The majority of investments made in institutional development thus far, however, 
have been focused at the national level. This is understandable in that these are the 
most visible institutions and the ones that donors dedl with first and most easily. Still, 
it is unfortunate to the extent that local institutions -- those closest to the intended 
beneficiaries and those which shape project outcomes most specifically -- are allocated 

few resources and are treated almost as afterthoughts.2/ 

Local institutions are not sufficient in themselves for promoting development. 
National institutions are needed for the development and dissemination of improved 
technologies and for the mobilization and management of resources. Local institutions, 

however, can significantly contribute to these tasks and others. 

The policy of USAID as stated presently is quite supportive of local institutional 

development: 

... investments in national public institutions must be balanced 
both by the establishment of decentralized institutions at 
regional and local levels and by encouragement to the private 
sector. Balanced assistance of this sort is essential if excessive 
central control is not to inhibit private and local initiative. 
(USAID, 1983:4) 

I/ USAID's policy paper on institutional development states: "Effective public
and private institutions are essential for providing a country the Self-sustaining
capacity to solve critical development problems...It is therefore A.I.D. policy to help
recipient countries establish and strengthen public and private institutions in support of 
mutually agreed, priority deveopment objectives" (USAID, 1983:1-2). World Bank 
experience in this regard is assessed ir. a staff paper (1980).

2/ A documented example of such neglect of local institutions is seen in a study
for the World Bank on developing village water systems (Saunders and Warford, 1976).
Only a few pages are devoted to local institutions even though those pages (142-145)
give strong evidence of local institutions' value. The Bank's own review of experience
with village water supply projects reached the same conclusion about the value of local 
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2.0 

Yet there is little explicit analysis cf what kinds of local institutional development are 
most appropriate, for what tasks, and how they can best be supported. We undertook 
this research project to begin establishing a systematic knowledge base for local 
institutional development (LID) efforts. 

For comparative and cumulative work to be done on the subject, there need to be 
some consistent categories for analysis that are theoretically informed and empirically 
relevant. This paperfirst presents the formulations which we have found most useful 
for producing insights and policy conclusions during our year-long study of local 
institutional development experience. 

ACTIVITY AREAS FOR LOCAL INSTITUTIONAL DEVELOPMENT 

What kinds and combinations of local institutions are likely to be most approp, iate 
to support different kinds of rural development activities? This was the question we 
began with. Surely, local institutions are not equally necessary or useful for all tasks. 
Therefore, before we analyze local institutional alternatives, we need a framework for 
differentiating the kinds of activities that require appropriate local institutional 

3/
development.-

Five main activity areas for rural development stand out as major focuses of 
local, national and international concern. Not coincidentally, they correspond to the 
distinctions economists make between iputs and outputs of production. The activity 
areas, which are dealt with in Reports 2 through 6 analyzing their respective LID 
requirements, are the following: 

institutions, but also passed quickly over ways that local participation in planning,
construction and management could improve utilization, maintenance and financialoperation (World Bank, 1976:63-65). We note that local institutions were scarcely
considered in the Bank's analysis of managerial and institutional aspects of developmentin its 1983 World Development Report. An example from USAID would be the study ofsmall farmer cropping systems research in Central America (1980) which dealsinstructively with national and international institutions but does not address localinstitutions or their role in farming systems development. USAID now has a policy
statement (1984) explicitly endorsing the development of the local institutional 
capacities such as described in Sections 3.0 and 4.0 below. 

3/ The following framework, first prepared for USAID's Office of Multi-Sectoral
Development in 1982 to assist in formulating a rural development strategy statement
for the Bureau of Science and Technology, is elaborated in Uphoff (1984). 
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(a) Natural resource management, (d) Agricultural development, and 
(b) Rural infrastructure, (e) Non-agricultural enterprise. 

(c) Human resource development, 

The first three activity areas encompass respectively the factors of productien 
referred to as land, capital and labor, though the development processes that sustain, 

create or enhance these "inputs" are more complex than such a classification implies. 

Each of these three areas includes a varied set of activities which provide "outputs" 

that in turn become "inputs" for production processes. The latter two areas divide 
activities according to whether primary commodities are produced (food or fiber) or 

whether they are secondary (providing goods) or tertiary (services). 4/ Most of the 

interactions among these activity areas are indicated in the following diagram. It 

would be even more complex if we tried to sketch all of the connections, within as well 

as between the areas. 

MANAGMENT(4)
 

AGRICULTURA\L 

RESOURCENTERPRISEI 

(IODEVELOPMENT 

RESOURCE ENTEDRIT
 

4/ Two additional "cross-sectoral" activity areas, technology generation and 
dissemination and credit, are shown here but not treated separately in the reports that 
follow, though each is supportive to the other areas. LID analysis could readily be 
extended to deal with these as supporting activity areas. 
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LID tasks will differ according to the area of activity. The institutional 
requirements for controlling access to common property such as rangeland, for 
example, are not the same as those for ensuring proper operation Z~nd maintenance of an 
irrigation system after design and construction work are done. The kinds of LID 
challenges faced with rural infrastructure diverge in various ways from those for 
natural resource management.
 

Systematic 
 treatment of LID variations between and within sectors is long
overdue, and much can be learned from this. Both natural resource management and 
rural infrastructure, to continue the comparison, confront important and comparable
problems of collective action when it comes to creating and maintaining "pubic goods."
At the same time, within both areas, there are some significant differences in the tasks 
of LID, for example, between social forestry and range management, or between rural 
roads and rural electrification. Both analytical and empirical investigations are needed 
to illuminate LID requirements in general, for the several activity areas to be worked 
in, and within those areas. For example, what are the local institutional differences 
for developing rainfed compared with irrigated agriculture? 

3.0 ALTERNATIVE LOCAL INSTITUTIONAL CHANNELS 

Local institutions range from public sector to private sector channels of activity,
with an intermediate sector of local organizations that have both public and private
characteristics as analyzed in Esman and Uphoff (1984). The major categories of local 
institutions can be classified as: 

(a) Local administration (LA): local agencies and staff of central governmentministries (or parastatals) that are accountable to bureaucratic superiors. 

(b) Local government (LG): elected or appointed bodies such as village councilsor panchayats, having authority to deal with development and regulatorytasks and accountable to local residents, in contrast to LA. 

(c) Local membership organizations (MOs): self-help associations whose
members may seek to handle: 

(i) multiple tasks, e.g. local development associations or village
developm ent c-ormittees; 

(ii) specific tasks, e.g. water user's associations managing irrigation, orhealth committees overseeing village progr.,ns; or 
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(iii) 	 needs of members who have some particular characteristic or intere-t 
in common, e.g. mothers' clubs, caste associations or tenant unions. 

Membership in such local organizations can range from being inclusive 
(as in i above) to being exclusive (as in iii).5/ 

(d) 	 Cooperatives: kinds of local organizations that pool members' economic 
resources for their benefit, e.g. marketing associations, credit unions, 
consumer societies, or producer co-ops.6/ 

(e) 	 Local service organizations (SOs): organizations forined primarily to help 
persons other than members, though members may benefit from them. 
Examples are religious or charitable associations, service clubs, Red Cross 
or Red Crescent societies, and sociedades de beneficiencia which run 
hospitals in Latin American countries. 

(f) 	 Private businesses (PBs): either independent operations or branches of 
extra-local enterprises, engaged in manufacturing, services and/or trade. 

Each 	 of these six categories is distinct, and offers different advantages and 
disadvantages for supporting certain kinds of rural development.-7 / Generally speaking, 
they 	can be grouped into three sectors -- public, voluntary, and private -- as shown 
below, with a general category of local organizations (LOs) including the middle range 

of MOs, co-ops and SOs. 

PUBLIC SECTOR VOLUNTARY SECTOR PRIVATE SECTOR 

Local Local Member Coop- Service Private 
Admini- Govern- Organi- era- Organi- Busi­
stration ment zations ti ves zations nesses 

Bureau- Polit- Local Organizations (based on Profit­
cratic ical the principle of membership Oriented 
Institu- Institu- direction and control which Institu­
tions tions may become institutions) tions 

5/Leonard (1982) analyzes when "exclusive" LOs or co-ops may be more desirable 
than "inclusive" local organizations. 

6/ Tendler's study of Bolivian cooperatives (1983) shows that co-ops can benefit 
persons in the community who are not members of the cooperative. But co-ops are 
generally established for members' benefits and not as philanthropies, as are SOs. 

71 Local political organizations, such as branches of political parties, are 
somet~ines active in development effort * but usually they are not. We are therefore not 
considering them here as institutions for outside promotion. Moreover, external 
agencies are expected to avoid getting involved in domestic politics. 
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Local administration and local government are set apart from other localinstitutions in that they have the force of law and the resources of the state behindthem. They differ in that LA personnel are responsible to higher levcls of decision­making, whereas LG representatives are accountable at least in principle to theconstituents who elect them but who are not themselves "members" of the localgovernment. When LGs have little financial or operational autonomy, they function forall practical purposes as LA units. Together, LA and LG comprise the "public" end of 
the institutional continuum at the local level. 

At the "private" end, we have Iocal service organizations and private business.Both can produce benefits for persons outside their organization, but such persons areregarded as clients or customers rather than as members and have no right to determine 
the activities of the organiation._
though they may receive some 

This makes them "private" institutions, evenpublic funds through subsidies or contracts and may be 
subject to some public regulation.
 

Local 
 membership organizations wellas as cooperatives come into being to servethe interests of their members. They share some characteristics with both the publicand the private sectors, but also have sone significant differences 9from each.2 Thecalculus of action in this "third sector" is collective rather than individual, so in thisrespect they operate more like public institutions than private ones. Yet they need toproceed largely by consensus and persuasion because no state authority backs up theirdecisions. LOs resemble private organizations in can more

adaptive than government agencies. 


that they be flexible and 
But they are more oriented to public benefits than 

are private, for-profit enterprises. 

8T7N U.S. Commission on Private Philanthropy and Public Needs described what itcalled "a third sector," operating betweenDouglas, 1983). However, we 
business and government (Filer, 1976; alsowoulo notorganizations, lump together with self-help membershipas the Commission did, all non-profit, philanthropicorganizations (collectively designated and charitable
 

find more analytical coherence 
as PVOs, private voluntary organizations). We
in Leonard's classificationphilanthropy and marketization (1983) which groupsas alternative forms of "private" activitythe needs of the rural poor. for meetingWe would likewise group SOs"private" sector because and PBs together in theboth clients and customers have an analogous relationship,which is different from that of "members."9/ In Esman and 

diverse segment 
Uphoff (1984), we have analyzed in more detail the broadof the local institutional andcontinuum within whichBerger (1977) on LOs fall. See alsothe value of such institutions as buffers between the public and private

sectors.
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Co-ops represent a diverse category of LOs of special interest because they offer 

possibilities for increasing the productivity of economic activity. Unfortunately, 

though there are some notable exceptions, the performance of cooperatives has often 
been below expectations, and their record for helping poorer sectors of the community 

is not very good (Fals Borda, 1976; Lele, 1981). Special attention to co.-ops within an 
LID framework is warranted to establish when, where and how they may be productive. 

4.0 PRE-EX1STING INSTITUTIONS 

When planners or managers remark that "local institutions" are very weak, they 
are usually referring to so-called "modern" institutions that have been assigned specific 
developmental tasks by the government. Localities vary in the extent and vitality of 
their so-called "traditional" (indigenous, informal) institutions, evolved and supported by 
rural people to deal with diverse problems -- economic, social, cultural, religious, 
political, etc. Some such institutions almost invariably exist. These pre-existing 
institutions parallel those described in the preceding section and can be quite "modern" 
in many respects. 10 

Certain administrative roles such as that of tax collector or registrar of lands 
may have existed for hundreds of years and been incorporated into contemporary local 
administration. Traditional chiefs or village headmen, sometimes acting in conjunction 
with local councils of elders, may represent indigenous local government 

institutions.- / There are many kinds of traditional LOs -- age cohorts, women's secret 
societies, craftsmen's guilds, to mention a few examples -- and indigenous cooperatives 

-- such as rotating credit associations or labor exchanges. 12 /  Some traditional 
manufacturing and commercial enterprises can be found in most rural areas and often 
constitute an "informal sector" providing goods and services. One can commonly find 
indigenous practitioners as private health providers (Pillsbury, 1979). Moreover, there 
are many kinds of traditional philanthropic organizations and roles, some of which take 
the form of what are called "patron-client" networks. 

10/ See for example, the analysis of "burial societies" in Botswana by Brown 
(1982).

11/ The panchayat systems in India and Nepal, while imitating traditional models 
of local government and using familiar terminology are introduced rather than 
indigenous institutions. 

12,' See for example the study of Liberian cooperatives by Seibel and Massing
(1974).­
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5.0 

Governments and donor efforts to develop local institutional capabilities should becognizant of such existing institutions and should work cooperatively with them wherepossible, recognizing that these roles and organizations are familiar and acceptedbecause they have been meeting some local needs (USAID, 1984:3). It has often proved
difficult, however, for governments and donor agencies to link up with such institutions
in the past, and knowledge on how to do this effectively is limited.-13/
 

There 
 is a real danger that outside intervention will distort or warp theseinstitutions' operation in ways that undermine their present capacities (March and
Taqqu, 1982). Accordingly, the capacities and complementarities of such institutionsfor cooperation with new activities should be carefully considered, and pre-existing 
institutions should not be coopted as a general strategy. 

"Modern" institutions generally will do better if they imitate familiar andaccepted patterns of responsibility, communication, resource mobilization, etc. Oftenthere will be opportunities for explicit collaboration with existing institutions. But it isunlikely that development initiatives can rely on either indigenous or introducedinstitutions alone. Some combination of building on what exists and carefully fostering
something new is likely to be the preferable course of action. 

WHAT IS AN INSTITUTION? 

What constitutes an "institution" is a subject of continuing debate among socialscientists. The following formulations reflect some degree of consensus in theliterature and apply to what governments, donor agencies and private voluntary
organizations can todo support LID. Some institutional manifestations which areindigenous or diffuse are difficult to address in terms of technical or financial
assistance, so we are focusing on organizational structures or channels which have been 
or could be more readily institutionalized.
 

The terms institutions and organization 
are commonly used interchangeably,
this contributes to ambiguity and 

and 
confusion. It is generally understood that there are(a) organizations that are not institutions, (b) institutions that are not organizations, 

3/ Such institutions lik the civil-religiousPeru are hierarchies in Andean communities invery complex, with irrigation operation and maintenancerituals (Isbell, connected to sacred1978). Some linkages are possible however as shown by innovative workwith indigenous healers in Ghana (Warren et al., 1981). 
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and (c) organizations that are institutions (or vice versa, institutions that are 
organizations). We are concerned here with the latter category. 

The three categories can be illustrated with examples from the legal realm. A 
new firm of lawyers would represent the first category, an organization that is not 
(yet?) an institution. "The law" is an institution that is not an organization and 
exemplifies the second. Courts which are both organizations and institutions fall in the 

4/last category. To elaborate how these concepts overlap and diverge, we need basic 
definitions. 

Organizations are structures of recognized and accepted roles. The structures 
that result from interactions of roles can be complex or simple. The more complex an 
organization is, the more varied its capabilities. Organizations may operate on a 
formal or informal basis. An organization is "informal" if there is no legal or otherwise 
explicitly prescribed basis for the orroles for the authority and other resources 
associated with them. 

Not all organizations are "institutions," as we have said. To the extent that an 
organization has acquired special status and legitimacy for having satisfied people's 
needs and for having met their normative expectations over time, one can say thai an 
organization has become "institutionalized.",15/ 

Institutions in general, whether organizations or not, are complexes of norms and 
behaviors that persist over timeby serving collectively valued purposes. Institutions 
can be concrete and specific, like a nation's central bank, quite diffuse andor general, 
such as the institution of money. This is someto say that kinds of institutions have an 
organizational form with roles and structures, whereas others exist as pervasive 
influences on behavior. 16 / 

I4 Thesedistinctions fit Frank Knight's suggestion that there are two kinds ofinstitutions, corresponding to (b) and (c) above. The first kind, according to Knight,"may be said to be created by the 'invisible hand'...deliberate action hardly figures."The other type of institution is "deliberately made." The respective examples given byKnight were language and the Federal Reserve System. Cited in Ruttan (1978:328).
15/ This formulation matches that of Huntington (1965) in which he says:"Institutions are stable, valued, recurring patterns of behavior. Organizations andprocedures vary in their degree of institutionalization...Institutionalization is theprocess by which organizations and procedures acquire value and stability." Roles,practices, and systems of relations (referred to as "organized systems" in footnote 16) 

can also acquire institutional status. 
16/ Crozier and Friedberg (1980) make a distinction between "organizations" and"organized systems," latter beingthe more diffuse and less formal patterns ofinteraction. To use Knight's metaphor, the latter are institutions created by the"invisible hand." inYoung (1982) analyzing natural resource management makes the 
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Our concern here is with the organizational forms of institutions, or with
organizations that have potential to become inst.tutionalized. Institutions are 
inextricably bound up with normative considerations, which is why they cannot be 
constructed mechanically like a hydroelectric dam or trunk road.a For our purposes,
the most relevant conception of an institution is that of Selznick (1957), who suggested
that to "institutionalize" is to infuse with value beyond the technical requirements of 
the task at hand. This is to say that an institution is an organization (or a role, a
procedure, a practice, or a system of relations) that is valued by persons over and above 
the direct and immediate benefits they derive from it. 

One concrete way of thinking about the extent to which an organization qualifies 
as an "institution" is to ask whether, if it were to disappear, people in the community,
not just members or direct beneficiaries, would want it back, and to what extent people
would give up something to preserve the institution in question. The test of whether it
has become institutionalized rests with the evaluations of people in the community,
whether it is seen as having acquired some beyondvalue direct instrumental 
considerations. 

This does not mean it can operate entirely independently, without providing
benefits that can justify its continued existence. Rather hasit more stability and 
capability for dealing with common problems over time than a less valued and supported
organization would have. This view regards "institutionalization" as a matter of degree, 
even though by convention, things are categorized as institutions or not. In practice,
transforming an organization into an institution takes time (Uphoff and Ilchman, 1972).
We are thus interested both in the extent of institutionalization and in strategies of 
institutional development 
as dealt with in applied social science (Esman, 1972). 7/
 

same distinction when 
Montgomery (1984) 

he contrasts "explicit organizations" and "social institutions."
also treats organizations and institutions 
as we do, as overlapping
categories.

We have considered the recent and excellent literature reviews on "institutions"by Runge (1983) and Ostrom (1984) which equate institutions generally withbehavior," following Rawls, "rules ofRiker, Ruttan and others, but this tends to makeinstitutions too abstract, in our forview, development assistance. Our emphasis on"roles" in organizations that acquire public value corresponds to Knight's secondcategory of institutions whereas a focus on "rules" corresponds to his first category.17/ Though we have used the term "institution building" in the past and havecontributed to the IB literature, we prefer to use the term "institutional development."It designates a process that is less amenable to "blueprint" approaches and one thatrequires considerable innovation in its implcmentation. 
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6.0 WHAT IS LOCAL? 

Our task, like that of agencies wishing to support rural development, would be 
easier if there were only one "local" level. The local level is most often equated with 
the community level, but many kinds of collective action are better undertaken at a 
level below the community -- at the group or neighborhood level -- and others may be 
better handled by several communities together. Moreover, what is called a 
"community" may have no substantial social basis for collective action. Rather it may 
be only a geographic entity labelled as a village or community by outsiders for their 
own convenience.- "Community" institutions are only one kind ofthus local 
institution, and not always the preferred kind and not always a feasible kind. 

Delimiting what is "local" turns out to be almost as complicated as determining 
what is an institution. "Local" has different meanings depending on whether it is 
regarded from the perspective of an outside agency or from the vantage point of rural 
people themselves. Many mistakes in development dssistance derive from too gross an 
understanding of this apparently simple term. 

Viewed fron above, what is referred to as "the local level" has at least three 
levels, numbered 6, 7 and 8, on the next page. Above and below these levels one is no 
longer dealing with what should be described as "local." The household and individuals 
are quite different units of decision-making and activity for being smaller and not 
confronted with the same kind of problems of "collective action" as are evident at the 
group, community and locality levels (this latter term is used in Mosher, 1969). At 
higher levels, which are no longer local, qualitative differences arise because state 
authority and very large units of decision-making and activity are involved. 

Analytically, when viewed from above, these make up a "nested" hierarchical set 
of levels of decision-making and activity, though from the perspective of rural people 
choosing to invest effort (or not) in some common enterprise with others, the reality is 
not so neat. An individual's primary identification is usually with his or her family and 
relations. But even the common category of "household" is not as fixed and predictable 
as has been posited in most writings and surveys. 

18/ Our field research under the Rural Development Participation Project
documented how often "communities" are ineffective or non-existing as units for 
natural resource management. See Roe and Fortmann (1982) on water supply and range
management in Botswana, Blustain (1982) on soil conservation in Jamaica, and 
Abeyratne (1982) on irrigation water management in Sri Lanka. 
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I. International Level 

2. National Level 

3. Regional (State or Provincial) Level 

4. District Level 

5. Sub-District Level(e.g. taluk in India or thana in Bangladesh) 

6. LOCALITY LEVEL(a set of communities having cooperative/commercial relations;this level may be the same as the sub-district level (5)

Lwhere the sub-district center is a market town)
 

7. COMMUNITY LEVEL_1 (a relatively self-contained, socio-economic-residential unit) 
U 
0 

8. GROUP LEVEZ(a self-identified set of persons having some common interest;
may be a small residential group like a hamlet, or neighborhood, an
occupational group, or some ethnic, caste, age, sex or other grouping)
 

9. Household Level 

10. Individual Level 

Individuals will identify with a number of categories of persons whom they wouldlook to for cooperation and assistance ("reference groups" or "action sets" in thelanguage of sociologists). Joint action with them is thought to be relatively easy andproductive because of some common identity and existing levels of familiarity and 
trust. From below, the "levels" are seen as concentric rather than hierarchical. This
has been nicely described by Bennett (1983:14-15). 
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The uppermost limit of "local" is likely to be the area served by a rural market 
town as defined by (1970; also[ohnson and Owens and Shaw, 1972).see Mosher, 1969, 

This will generally correspond to a "locality," a grouping of communities which have 
trading and other cooperative links with one another, where people have some 
possibility of personal acquaintance and usually some experience of working 
together.-g 

19/ In some places, this socio-econornic reality matches the administrative sub­
district, in which case the designation "local" would extend to that level. More often a 
sub-district covers several such areas and thus would not be regarded as "local"
according to our ;iteria. On the other hand, occasionally, a district is small enoughthat it may be treated as "local." Usually it is not. 
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At the other end of the "local" continuum, we would not include the household. 
Although there may be differences of interest and opinion within a household, it 
represents a socio-economic unit with enough role definition that whether there will be 
"collective action" notis generally questioned. The question is usually what cdn be 
done, often in very complex survival strategies, to sustain the members, especially of 
poorer households (Sisler and Colman, 1979). 

From the group level upwards, activity is more problematic and relatively more
effort has to be invested in forming and maintaining the institution. There are 
substantial and common problems at the levels of the group, the community and the 
locality (multiple community) revolving around the difficulties of getting and sustaining 

collective action. 
Determining what is or is not "local" is sometimes ambiguous and drawing a firm 

boundary line is not important in itself. What is important is to see that perceptions of 
common interest and orientations toward collective action will change once the unit of 
action includes a significant number of "strangers." There can be disagreer,ents and 
differences within smaller units. Indeed, some of the bitterest conflicts occur in small 
groups, even households. Bui the basis for decision-making and mobilization of 
r, sources is much different where an established identity exists. 

The challenge is to link development efforts at "higher" levels to the needs and 
capabilities of individuals and households. To get to and from these lowest levels, the 
path of communication and resourceflowsmnust pass through one or more of the levels 

example Kenyaidentified as "local". An from of such a network of intermediary 
institutions is showIn in the Annex (pages 29-31). With unusual specificity, the 
respective diagrams map the actual or potential linkages between center and
 
community from the perspective of the center (Figure 
 1.1) and of the community
 
(Figure 1.2).
 

7.0 COLLECTIVE ACTION AND PUBLIC GOODS 

Institutions serve as channels for collective action that are reinforced by diffused 
benefits, legitimation and shared expectations. There can also be penalties -- exclusion 
or imposed costs -- for persons who violate institutional obligations. The growing
literature on "collective action" is instructive for understanding problems of local 
institutional development, though some qualifications need to be made in the analysis
(e.g., Russell, 1979; Russell and Nicholson, 1981; Hardin, 1983). Further, in as much as 
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the outputs of local institutions are "public" goods, there is a relevant literature on this 
subject (e.g. Buchanan, 1968; Head, 1974; Ostrom and Ostrom, 1977), though it too 
needs some modification for LID purposes.20/ 

The widespread concern one finds in much of the literature about incentives for 
individuals to be "free riders" suggests the "illogic" of collective action which would 
create public goods (Olson, 1965; G. Hardin, 1968; R. Hardii,, 1971). The more difficult 
it is for an organization to require all who benefit from its goods and services to 
contribute a fair share toward creating them, the less likely it is that the organization 
will come into being or will survive, according to such analysis. 

Excluding non-contributors from getting benefits or recovering costs for 
organizational maintenance is a problem particularly for the "middle" sector of local 
institutions, local membership organizations and cooperatives. Businesses need not 
worry about external benefits so long as they can recover enough costs to earn an 
acceptable profit, and agencies of government, both central or local, are in a position 
to enforce some payment or compliance. However, private enterprises may be 
concerned about, and possibly deterred by, providing uncompensated benefits to others, 
and government institutions in general confront the problem of collective action -- how 
to mobilize sufficient resources to cover costs and attain goals -- even if "free riding" 
does not jeopardize particular activities. So this issue of "externalities" arising from 
and affecting the possibilities of collective action is widespread. 

In practice, one observes more collective action in the real world than might be 
predicted from the literature, which sees free-ridership as a ubiquitous deterrent to 
collective undertakings. Actually, individuals' decisions of whether or not to join and 
contribute to an organization are not as independent of one another as assumed in the 
literature (Kiinber, 1981; Runge, 1984). The extensive functioning of organizitions in 
the real world testifies to the interdependence and net benefits of such decisions. This 
does not mean that free-ridership is no problem but rather that it is not as pervasive or 
overriding as presumed. The process of "institutionalization" creates constraints on 
free-riding so that public goods can be provided by common effort. 

Our analysis has distinguished three kinds of collective action problems having 
quite different implications for local institutional development. It makes a difference, 
first, whether or not collective action is needed to create the common good, and 
second, whether or not the group can exclude from benefits those who did not help to 
create the common good. 

20/ See the incisive critique of "public choice" theory by Ingram and Scaff (1984). 
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(a) Where the problem of collective action is using or protecting an existing 
resource, such as with social forestry or range management, any non-cooperating 
individual can benefit at the expense of others. The task of regulating behavior may 
require severe sanctions, such as LA can introduce, though this also requires detailed 
and continuous information such as membership organizations may be better able to 
mobilize. Social sanctions through local organization may or may not be strong enough 

to deter abuse of common property. 2 1/ In practice, we find many local institutions able 
to carry out regulation as seen in Report No. 2. One should recognize that the 
incentives and sanctions to be channeled through local institutions are different for this 
than in the other two "collective action" situations. 

(b) Where people need to contribute resources condition foras a creating the 
benefit in question, it may be possible to restrict access to that benefit by 
organizational means. A marketing cooperative, for example, may handle the produce 
of members only, who have helped create the facilities and services for getting a better 
price through collective action. In this situation, the institution can deal with free­
ridership directiy. In a number of agricultural development contexts, such linking of 
contributions to benefits is possible provided that the institutions involved are designed 
accordingly. 

(c) The free-rider problem is particularly serious where the creation of the public 
good depends on collective action, and it is difficult or undesirable if not impossible to 
keep non-contributors from benefiting. Examples would be a farm-to-market road, a 
disease eradication program, or public schooling. These situations seem to occur more 
often in the rural infrastructure or human resource development areas, though one can 
introduce excludability with rural electrification or fee-for-service clinics, as seen in 
Report No. 3. The role of local government or local administration is likely to be 
greater where such problems of external benefits arise. 

In this overview analysis, we can only introduce such considerations, indicating 
the implications of such distinctions for LID option. We will address these issues more 
fully in section 4.0 of Report No. 2 and other sector-specific treatments of LID where 
relevant. 

21/ Even G. Hardin (1968) notes that such local control by users is the best way todeal with "the tragedy of the commons." Runge's analysis of "the assurance problem"(1981 and 1984) deals with the possibilities for self-management of "common property."Such property is not simply "open access," as predictions of "tragedy" presume, but isgoverned by certain shared norms of use. 
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8.0 ASSESSING COMPARATIVE ADVANTAGE FOR LOCAL INSTITUTIONS 

The economic principle of comparative advantage is a useful one in making 
resource allocation decisions, and it can help in assessing alternatives for institutional 
development. To be sure, such advantage is not static and can change over time. As a 
population becomes more educated, for example, there is relatively more capability at 
local levels for operating the complex formal institutions. On the other hand, where 
there has been little migration to urban areas because education levels are low, rural 
communities may have retained a larger number of their most talented members and 
there may thus be more local capability for managing many tasks of rural development. 
In areas with less education, therefore, while central institutions may have an 
advantage for certain kinds of work, for other tasks, local institutions would be 

preferable channels. 2 2 / 

There are various ways in which comparative advantage can be assessed. Three 
areas of analysis are particularly fruitful: (a) differences in the processes to be 
performed, (b) differences in the distribution of benefits and costs, and (c) differences 
in the extent of interdependence and dependence. 

Each activity area involves different kinds of processes. Natural resource 
management activities, for example are organized around balancing utilization and 
conservation, whereas rural infrastructure involves four generic activities: design, 
construction, operation, and maintenance. As discussed in the sectoral analyses of LID, 
for some of these activities, depending on the circumstances, local institutions have an 
advantage compared to national ones, while for others the latter are preferable. 

As a rule, national institutions encounter successmore in dealing with relatively 
technical tasks, while comparative advantage seems to lie with local institutions when 
activities require a good deal of organization, i.e. cooperation, coordination and 

22 The extent to which illiteracy is a handicap for operating local institutions 
can be an artifact of central government requirements, as King (1981) found withcooperatives in Northern Nigeria. Fourteen complex forms and reports were requiredregularly from the co-ops, when -everal simplified documents would have sufficedbeen manageable by members. 

and
Our previous analysis of LO performance found nocorrelation with the level of literacy in the community (Esman and Uphoff, 1984:119).-

Requiring excessive paperwork can make local administration less effective aaschannel of development work. In one state of India, agricultural officers were spending19 to 44 percent of their time on reports, while district agricultural officers had 125reports to make annually (Reddy, 1982:103). An analysis of the monthly workload ofextension staff in Kenya estimated that meeting all paperwork requirements would take
474(0) percent of available staff time (Chdmbers, 1974:66). 

17
 



communication among rural people, among agencies, and between agencies and local 
residents. Organizational skills are generally more readily acquired than highly 
technical skills, though we would not want to underestimate the subtlety of the former 
or the foundation of experience which rural people can build on for the latter. 
Advanced technical skills can be embodied in a few persons and then utilized, whereas 
working out organizational problems requires usually larger numbers of people, who are 
more difficult to deploy and supervise from the center than a few technicians. 

To suggest that one kind of institu':ion has a comparative advantage is not to say 
that the activity will be performed perfectly, only that there would be a relative edge 
in performance due to certain characteristics of the task. Perhaps a more evident 
distinction would be between activities where the requisite information is possessed and 
understood by national agency personnel, and activities where a great deal of local 
information is needed, about rmicro-environments, people's problems and capabilities, 
available local resources, etc. Designing and constructing a trunk road as part of a 
national highway system, where most of the traffic is inter-city is an example of the 
first type, whereas a system of farm-to-market roads could not be designed without 
extensive information on what farmrers produce for sale, how much is andproduced, 

when. Conveniently, the technology for the latter 
would be relatively simple, and 
would likely utilize more local materials than would a trunk highway. 

The distribution of benefits and costs, over time as well as spatially, affects 
comparative advantage. The nature of benefits may be hard to classify. But to the 
extent they are deferred rather than im'nediate, uncertain rather than definite, and 
diffuse or abstract rather than visible, it is less likely that local institutions will be 
suitable for the activity. On the cost side, to the extent that large amounts of 
investment must be made quickly, naticnal haveinstitutions an advantage. If the 
investment can be phased over time, however, as with farm-to-market roads, this may 
restore some advantage to local institutions. 

Where there are significant externalities, either of cost or benefit, national or at 
least regional institutions make more sense. Our example of trunk roads compared to 
feeder roads applies here as well, as the former have significant benefits for persons 
outside the locality. If there are exterral diseconomies such as with community­
operated tubewells that would draw down the table to otherwater communities' 
disadvantage, purely local institutions woulc! have less validity. 

In the area of natural resource management, one can see how distribution of 
benefits across time or space can diminish local institutions' value. The main 
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beneficiaries of soil conservation efforts are in future generations, so the incentives to 
undertake protective measures through purely local institutions are not great, unless, of 
course, the deterioration of soil resources is evidently affecting current cultivators. 
The benefits of watershed management accrue mostly to persons far downstream, so 
one should not expect those persons living in the watershed to bear all the costs of 
conservation activities. National or regional institutions would need to assume major 
responsibility, though local cooperation through some institutional channels is needed. 
When benefits are less dispersed in time or space, on the other hand, as with irrigation 
water management, range management, or even social forestry, local institutions make 
more sense. 

The interdependence anwhich activity establishes among local people as 
managers, users or producers, requiring cooperation or accommodation, also affects 
local institutional advantages. In agriculture, irrigated rice production requires close 
coordination of operations, not just water issues but also !and preparation, variety 
selection, planting, field operations and harvesting. Even bird scaring may be best done 
in concert with other farners. Millet farmers under rainfed conditions, on the other 
hand, are much more on their own in all operations and less in need of local institutions, 
although some coordination at the onset of the rains may be advantageous.-23/ 

Where horizontal interdependence is less, the incentives people have for 
supporting local institutions will be weaker, and a larger role for national institutions 
may necessarily emerge. This applies similarly in areas like rural infrastructure 
(tubewells compared with canal irrigation) and human resource development (preventive 
vs. curative medicine). 

Vertical relations where they exist may establish more dependence than 
interdependence. Rural people may find their success mediated by higher-level
 
institutions, 
 as with regional electricity boards, district hospitals, or national banks 
providing credit through rural branches. Such situations do not create a comparative 
advantage as such for local institutions, but they do create incentives bothfor rural
 
people and higher-level institutions 
to support institutional development at local levels. 

23/ Getting land prepared for planting and actually planted right after the firstrains can make a big difference in yield, so group action through labor exchange, forexample, may be quite important in rainfed agriculture, as Vincent (1971) shows in aUgandan rural community. Such cooperation can be inegalitarian and even exploitative, 
as she also shows. 
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9.0 ALTERNATIVE MODES OF LOCAL INSTITUTIONAL DEVELOPMENT 

Ascertaining what kinds and combinations of local institutions are most likely to 
support agricultural and rural development efforts not thedoes resolve concrete 
questions of how to strengthen local institutional capacity. Our review of experience 
suggests three major modes for pursuing local institutional development: 

(1) the Assistance Mode, 

(2) the Facilitation Mode, and 

(3) the Promotion Mode. 

These represent in fact a range of supporting activities for LiD. But they can usefully 
be viewed as alternative strategies, bearing in mind that specific LID efforts can 
combine elements of two approaches and that efforts can evolve from one mode to 
another as needs, experience and capability change.24/ 

The modes differ according to: (a) the institutional capabilities that already exist 
locally for initiating and sustaining development efforts, and (b) the source of initiative 
for setting local institutional goals. Three different levels of institutional capacity can 

be identified: 

(1) where local institutions have an established ability to plan and implement
certain activities and can use outside assistance to improve or expand those 
activities; 

(2) where some local institutions may exist without sufficient capacity to
identify and act on particular development problems, or where precedents
but no effective institutions for such activity exist; and 

(3) where local institutions for dealing with a certain problem are lacking and
establishing them (or adapting other institutions) is part of the strategy for 
dealing with the problem. 

24/ Two other modal relationships between local institutions and outside agenciescan be specified: "autonomy" where there is in effect no linkage, and "direction" wherethe outside agency is in control. We are not concerned with either here as both provedin our study of local organizations not to be the most productive kinds of relationships
(Esman and Uphoff, 1984: 153-155). 
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The 	 determination of objectives for which local resources and energies may be 
mobilized can be similarly classified: 

(1) 	 where objectives are determined by local people themselves, with little or 
no outside involvement; 

(2) 	 where objectives are determined jointly by local people and some external 
representatives; and 

(3) 	 where objectives are determined externally but then local andconcurrence 
support are gained. 

The three modes represent conjunctions of the capacity levels and sources of 
initiative just delineated, as shown below. 

LOCAL INSTITUTIONAL CAPACITY
 
LOCAL
 

INSTITUTIONAL Already 
 To Be 
OBJECTIVES Established Incipient 	 Established 

Locally Initiated ASSISTANCE MODE .............................
 

Jointly Initiated 	 ------ FACILITATION MODE -----

Externally Initiated 	 ------------------------------ PROMOTION MODE 

It is possible that institutional capacity already exists with the Promotion Mode, but 
that it is not involved with the development task to be promoted. That there is a range 
of possibilities is suggested by the dotted lines in the diagram above. 

In the Assistance mode, development activities have been initiated at the local 
level (possibly with some outside catalyst role), and the activities to be pursued such as 
social forestry or agricultural improvement are already understood and appreciated by 
the people involved. Given existing local institutional capacity, the main need is for 
technical assistance, training, or aid in getting access to funding that will further the 

5program and strengthen the local institutions in the process. 2 ­

2.5/ A good example of this mode would be the bridge construction committees in 
the mountainous Baglung district of Nepal. The district panchayat (LG) invited 
communities to identify needs for new 	 bridges to facilitate commerce and travel and
increase safety. A plan for 62 bridges was agreed upon at district level and local 
committees took over responsibility for building the bridges with mostly local labor and 
materials, using familiar technologies. The Government's Local Development 
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Many local institutions operating in this mode work in association with 
"intermediary" organizations such as the National Christian Council of Kenya (Hellinger 
et al., 1981). Few foundations, PVOs or governments operate purely in an Assistance 
mode. Most often they set priorities for the kinds of activities and institutions they are 
willing to support. Once these priorities become known, local communities often tailor 
their requests, and even their institutions accordingly. So the distinction between 

Assistance and Facilitation can become blurred. 

In the Facilitation mode, development activities and institutions are encouraged 
by some outside initiative, often through persons acting in a "catalyst" role (Lassen, 
198); Buijs, 1982; Grijpstra, 1982). While activities are not decided by the outside 
agency, it may make suggestions or point out problems it can help resolve. Activity is 
planned through a process of consultation, problem identification, diagnosis, 
experimentation and evaluation, directed both toward problems affecting the locality 
and toward increasing local institutional capacity. More training and technical 
assistance will usually be involved with Facilitation than in the Assistance mode, but a 
large 	part of the effort would be decided on and financed locally.-261
 

In the Promotion mode, development needs and priorities 
 are identified by an 
outside agency, perhaps reflecting national policy goals or perhaps reflecting technical 
analysis, such as the need to reforest an area, or an opportunity to generate power 
from a micro-hydroelectric installation. Local institutions like a forest protection 
association or an electrification cooperative would be desirable to make such programs 

more effective. 

In the Promotion mode, local institutions are more often promoted as 
instrumental for achieving certain sectoral development goals than as objectives in 

Department aided the program by providing steel cable 	and a small subsidy to pay f'r some 	skilled labor. Unskilled labor was contributed. The bridges built, up to 300 feet in
length, cost as 
little 	as one-eighth the normal cost of government construction and they
were 	 completed in much less time (Pradhan, 1980). This case is summarized in the
 
Annex of Report No. 3.
 

26/ The Srr all Farmer Development Program supported by FAO in Bangladesh, the
Philippines and Nepal uses "Group 
 Organizers" to help establish groups of 10-15members who get credit on a group basis, initially for economically productive
activities. As the groups gain confidence and competence, they branch out into other
work. One SFDP group at Ballovpur in Bangladesh started with a subsidized loan for
cattle-fattening. It went on to raise milk cows and grow and process paddy, followed bylatrine digging, road construction and starting a religious school, all within three years,
in which time average household income doubled (Abedin, 1979). Similarly impressive
SFDP 	experience in Nepal is documented by Ghai and Rahman (1981). The Nepal SFDP 
case is reported in the Annex of Report No. 5. 
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their own right for broader ends. Many of the village health care committees created 
as part of government-run primary health care schemes, for example, fall in this 
category (APHA, 1981). The Promotion mode can be used in any sector and for any kind 

of local27/
of local institutions.-

There might be some tendency to pass value judgments on the three modes, 
favoring Assistance over Promotion, but the nature of the task and of the environment 

needs to be considered and this will vary. If villagers were unaware of or unconcerned 
with serious soil erosion problems, one could justify a "promotional" effort to introduce 
organization to counter the erosion, though success in both the technical task and in 
setting up the organizations would require some change of local perceptions of the 
problem. In communities that are highly stratified, simply giving Assistance in response 
to requests may entrench the power of privileged elements. Then working in a 

Facilitation mode through "catalysts" to establish new organizational capacity may be 
preferable. All three modes thus have something to offer under different 

circumstances and for different purposes. 

We would underscore that these modes represent a continuum and that 

relationships can evolve and change. It is not unusual for local institutions that first 
interact with external agencies in an Assistance mode to move into new activities 
where Facilitation is involved. Conversely, if efforts at Promotion are successful, they 
should over time become largely ones of Assistance. These three modes, therefore, 
should be regarded as analytical rather than concrete, and should be used to identify 
alternative relationships and possibilities in a dynamic manner. 

10.0 IMPLICATIONS FOR GOVERNMENTS AND DONOR AGENCIES 

The means for developing local institutional capacity are many and varied. They 
are examined in the final report (No. 7) and are only surveyed here. Perhaps the most 
important conclusion is that how support is given is more important than how much 
support is provided. For local institutional development in particular, a "learning 

27/Oneiof the most successful large-scale Promotion efforts has been the self­
help community water supply program in Malawi. The Department of Community
Development worked with villages, particularly through their traditional leaders, to 
form committees that would provide labor and organization to construct gravity-flow 
systems and maintain them. Water has been provided to about half a million villagers
by now, at a cost of less than $5 per person (Liebenow, 1981; Glennie, 1982). This case 
is summarized in the Annex of Report No. 3. 
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process" approach rather than attempting to implement according to "blueprints" is 
appropriate (Korten, 1980; Johnston and Clark, 1982). 

How LID is approached is quite evidently important in the area of resource 
mobilization. It is hoped that local institutions will be able to operate in a reasonably 
self-reliant manner, the of ownfor sake their development and for reducing the 
financial burdens on fiscally-straitened governments. When outside resources are given 
i- a way that creates exaggerated expectations, however, the contributions of local 
people may be discouraged. Instead of the desired positive-sum outcome, where 
external contributions enlarge the volume of resources available for development work, 
the result can be zero-sum (with no increase in the total) or even negative-sum 

(decline). 

We have found various means in use for getting increased resource flows for local 
development effort (see Report No. 7), but in general we find a reluctance on the part 
of national governments to share any authority for revenue raising. the nowAs 

recognized "fiscal crisis" in LDCs grows 
more severe, this reluctance may increase for 
a while. Yet such an aversion will only aggravate the problem all demand(s andas 

expectations 
must then be directed to the center in the absence of local capabilities for 
planning and providing needed goods and services. There will sooner or later be no 
alternative to devolving more authority and responsibility to lower levels.
 

With regard to management of local 
resources -- financial, natural and human 
the imposition from outside of standardized requirements and procedures, rather than 
allowing improvisation, leads to great inefficiencies. From the center's or donor's
 
viewpoint, assisting and 
 monitoring quite heterogeneous activities is both costly and
 
inconvenient, hence the demand for standardization of features like number of
 
classrooms or roofing materials for village schools. 
 Yet these features often appear 
irrational at the local level and constitute deterrents to local effort and responsibility.
 

There are legitimate reasons 
 for outside monitoring of resource use. Such 
oversight, properly carried out, serve a tocan as guarantee local people that their
 
enterprises will meet minimal 
 technical requirements commonand expectations of 
honesty. But the kind of excessive controls reported above on cooperatives in Northern 
Nigeria end up contributing to inefficiency and dishonesty in operation (King, 1981). 
Basic procedures of accountability have to be oriented toward review by local people. 

Leadership is often thought of only in terms of elected representation, but we find 
it important for all of the kinds of local institutions in as much as it represents qualities 
of entrepreneurship and innovation. Leadership should be seen more as a function than 
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as a set of roles and incumbents. The development and diffusion of leadership 
capabilities is thus an important aspect of LID. Certain techniques such as creating 
multiple leadership roles or providing for rotation of officeholders can be useful 

281
 (discussed in Report No. 7).

Similarly important is an approach to training which spreads opportunities fairly
widely. Concentrating training on just a few persons may have the appearance of 
efficiency if they in turn train others, but it creates "monopolies" of skill and also of 
contacts which result from training that may be exploited unfairly. Moreover, it makes 
institutions vulnerable to the loss of key individuals through transfers, out-migration, or 
death. The true scale economies come from expanded rather than concentrated 

training. 

It is important that all the leadership potential of localities be tapped. This 
usually means mobilizing new talent, which can be difficult if established leadership for 
self-serving reasons wishes to be obstructive. In such circumstances, starting with 
more informal activity (this can apply to LA as well as LG, LOs or co-ops) will help to 
bring forth those persons with interest and skills for speeding local progress. Once such 
talent has been shown, it is easier to get arounod formal-legal or power barriers and to 
give new leadership recognition and support. 

This observation relates to a general conclusion favoring more informal 
approaches to LID. To prescribe roles and responsibilities in advance, without 
experimentation and without participation by local people in determining the structure 
and content of institutional efforts, is like laying out all the sidewalks in a town before 
people have lived in it. Some can be predicted and provided for, but planners invariably 
find that many walks they constructed are unused, and many unplanned paths get beaten 
across the grass to suit people's needs and convenience. 

Intelligent planners now wait a while before putting in all the sidewalks, to see 
how people wish to use the facilities. The cost of trying to make people use 

28F An example of diffusion of responsibility comes from some Nicaraguan
marketwomen's cooperatives which, faced with moneylenders' rumors that the co-ops
would steal members' money, elected eleven directors, five on a committee
administration, three on a credit committee making loans, 

of 
and three on a vigilancecommittee to oversee the other two. Membership on the credit committee rotated tominimize the chance of favoritism in giving and collecting loans. These co-ops grew to more than 12,000 members within a few years, and increased savings from $75,000 to

$1.6 million between t975 and 1979 (Bruce, 1980). Likewise in the Small FarmerDevelopment Program in Nepal, each group's activities were managed by severalspecialized committees even though the groups themselves were small (10-15 members),
to diffuse responsibility and develop broader leadership (Ghai and Rahman, 1981). 
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inconvenient walks, putting up barriers, fences and even guards, is great. A few 
pathways may judged crucialbe so that it is thought worth the expense to bar 
alternatives, but such restrictions are imposed more often for aesthetic than for 
functional reasons. This analogy applies directly to LID and speaks in favor of ratifying
practices that found workare to by government staff, officials,LG organizational
members and entrepreneurs at the local level, rather than trying to anticipate and 
dictate all the roles, rules and responsibilities in advance. Formal and legal provisions 
can be instituted once the most usable modes of operation are known.
 

Another conclusion which clearly
comes from our study of LID experience is the
importance of supporting networks of local institutions rather than focusing efforts on a 
single institutional channel in isolation from the rest.- 9 / The functioning of localadministration is more effective when arethere active local government institutions, 
and vice versa. Private businesses and cooperatives except at extremes of competition 
can spur the other to greater efficiency in serving local needs. The development
efforts of a local service organization like the Kottar Social Service Society in India 
will be more successful when linked with local membership organizations and co-ops
(Field, 1980). The activities of government staff in carrying out farming systems
research and extension work will benefit from the inputs of fariner organizations and 
co-ops, and vice versa, as seen in Guatemala and Honduras (Whyte and Boynton, 1983).
Thus the usual government or donor approach of trying to build up a particular local 
institutional channel, to neglect ofthe complementary institutions which could 
strengthen it through horizontal and vertical linkages, seems short-sighted. 

Two main requiements for government and agencies be abledonor to to work 
more effectively in the area of local institutional development are: (a) decentralization 
to permit decision-making that adapts activities to field-level conditions (Leonard,
1982:4); and (b) reorientation of agency operations and staff so they are more
 
supportive of working cooperatively and responsively 
with local institutions (Korten and
 
Uphoff, 1981). 
 There is need for changes in both the structure and doctrine of agencies,
in their budget cycles and justifications, in planning and reporting relations, in career
 
paths, performance 
 criteria, reward structures, and professional self-images. These 
issues are discussed in more detail in Report No. 7. We would emphasize that 

29 This was found in our comparative analysis ten years earlier of Asian ruraldevelopment (Uphoff and Esman, 1974), but we regard the case for complementary LIDas even more persuasive after examining a wider range of experience. 
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they apply as much to donor agencies, including private voluntary organizations, as to 
national governments. 

Our concern with local ;nstitutional development was particularly spurred by
consideration of physically less-favored environments, those where some combination of 
limited or variable rainfall, poor soils, difficult topography or remoteness from 
economic and administrative centers had retarded economic and social development. In 
such situations, local institutions are commonly weak or absent: local administration is 
understaffed or gets many of the least talented and least motivated personnel; local 
governments have little revenue base; the meager resources make private businesses 
less profitable; local organizations and co-ops face many difficulties, though they seem 
to do relatively better than other institutions in the face of such adversity. Our 
conclusion is that local institutional development is needed most, but is most difficult, 
in such unfavored environments. 

Fortunately, environments do innot themselves appear determinative. Our 
previous study of local organizations (Esman and Uphoff, 1984) found few significant
correlations between environmental variables and LO performance. 3 01 Governments 
and donor agencies can undertake programs of support for iocal institutional 
development tailored to the task requirements of particular sectors, operating in 
appropriate modes assistance,of facilitation and/or promotion, in wide ofa variety 

environments. They should bear in mind the 
 admonition that establishing productive
local institutions in isolation, without reinforcing horizontal and vertical linkages, is 
less likely to be successful than working to support networks of loca! institutions that
 
together enhance the capacity of rural people to 
contribute to their own development. 
We are pleased that the policy guidance given by USAID on local institutions (1984:4-5)

recognizes the importance 
of such development of multiple channels with reinforcing

linkages. What should result is a generalizable and thus more sustainable capacity for
 
local action to deal with development problems in a self-reliant and satisfactory way. 

30/ Maass and Anderson (1978) in their study of irrigation systems in Spain and thefind similarly little connection.U.S. They suggest that whether people act together tomake a water-scarce environment more productive is not directly a consequence of thatscarcity. What matters is what they choose to do about their situation. The"disposition to cooperate" derives from local , )mbinations of ethnic, historical, legaland political influences, with always some irreducible element of personal initiative andleadership. A comparative study by Development Alternatives, Inc. (DAI)organizations (Gow of localet al., 1979) found similarly little determinism in environmental 
variables. 
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ANNEX 

RURAL LOCAL INSTITUTIONS IN KENYA 

The following two diagrams were prepared by Mary Tiffen of the Agricultural 
Administration Unit of the Overseas Development Institute (ODI) of London on the basis 
of data gathered as a member of a team evaluating the Machakos Integrated 

Development Project in Kenya. She has kindly given permission to reproduce them here 
as examples of the kind of institutional levels, channels and networks study isour 

concerned with. 

The first (Figure 1.22 shows how the institutions "reaching down" to the local 
level appaar from above. Note how both the specificity and differentiation diminish at 
lower levels. The second (Figure 1.2) is a view from below. It reflects the quite 
differentiated organization of people at the local level and gives more detail on the 
various committees, government agencies and non-governmental organizations (NGOs) 
to which local roles and local bodies relate. 

The structures "from above" and "from below" may not meet. Tiffen found 
herself introducing the MIOP project manager to the head of the County Council for the 
first time, four years after the project had started. The lack of connection between 

these central and local decision-makers, who were operating essentially at the same 
level, prompted her to prepare the diagrams in such detail (Tiffen, 1983). 

Pr Pouago Blak 
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Development in Punjab, India S.S. Johl and Mohinder 
S. Mudahar $4.50, 171 pp. 

RLG 	 /9 Local Institutions and Rural Development in Malaysia
Stephen Chee $3.50, 112 pp.

RLG /10 Basic Rural Democracies and Rural Development inPakistan Norman Nicholson and Dilawar Ali Khan $3.50, 
106 pp.

RLG ((12 Local Government and 	 Rural Development in thePhilippines Santiago S. Simpas, Ledvina Carino and 
Arturo Pacho $3.50, 188 pp. 

RLG (/13 	 Local Institutions and Rural Development in South Korea 
Ronald Aqua $3.50, 82 pp. 

RLG #/15 	 Rural Local Governance and Agricultural Development in 
Taiwan Benedict Stavis $4.50, 132 pp. 

RLG #16 	 Local Gove!rnance and Rural Development in Thailand 
Marcus Ingle $3.50, 106 pp. 

RLG (/17 	 Local Government and Agricultural Development in
 
Turkey Douglas E. Ashford $3.50, 
 112 pp.


RLG (#18 
 Local Government and 	Rural Development in Yugoslavia
Zdravko Mlinar $3.50, 136 pp.


RLG 119 
 Local Organization for Rural Development: Analysis of
Asian Experience Norman Uphoff and Milton Esman 
$5.00, 117 pp. 

RLO #/5 Local Organization Dimensions of Rural Development in
Turkey: Socio-Economic Stratification Orientations 
Toward Participation, and Attitudinal Modernity Halil 
Copur $7.05, 77 pp. 

RM /3 	 The Impact of Second-Generation Settlers on Land and 
Water Resource Use in Gal Oya, Sri 	 Lanka ShyamalaAbeyratne $8.90, 130 pp. 

*THE RURAL LOCAL GOVERNMENT SERIES #s 1-19 ARE NOW 
AVAILABLE IN 3 VOLUMES, LISTED UNDER RDC BOOKS 
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