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ABSTRACT

A variety of interventions to improve development management have heen
tried by the U.S. Ageney for International Development over the past 30 years,
These have included technology transfer and management control approaches as
well as “learning process’ and local capacity building methods. All of these
interventions have been found to have advantages and limitations under different
conditions. This article reviews experience with development administration theories
and practices in U.S. foreign aid programs and examines the results. The lessons
of experience indicate that no one approach to development administration is uni-
versally applicable in foreign assistance programs in developing countries but that
some approaches are more applicable 1o capital development than 1o lunnan resources
development projects.

RESUMIEE

Un certain nombre ' interventions destinées a améliorer I'administration du
développement ont successivement é1é mises en place, au cours des wente derniéres
années, par 'agence américaine pour le développement international (USAID).
Parmi ces imterventions on pemt citer le transfert de teclinologie, les systémes de
contrafe de gestion on encore les méthodes de processus d apprentissage et de
renforcement de la capacité administrative locale. Toutes ces interventions ont
présenté des avantages et des inconvénients selon les conditions qui prévalaient
dans les différents pavs on elles ont 616 appliguées.

Daus cer article I'aweur analyse diverses expériences dans le domaine de la
théorie et de la pratique de Uadwinistration du développement, en relation avec

' Research for this paper was funded in part by the National Association of Schools of Public
Alfairs and Administration INASPAA) through a contract with the Development Administration Division
of the U.S. Agency for Internitional Development. Interpretations and conclusions are those ol the
author, however, and do not necessarily redect the policies of cither organization.
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les programmes américainy ¢ assistunce étrangére, ¢t étudie les résultats obtenus.
Les legons d tiver de ces eapériences montrent qu'il n'existe pas une perspective
de Uadminisiration du développement qui soit universellement applicable aux pro-
grammes d'assistance érrangere daus les pavs en voie de développement. I semblerair
Plust que certaines méthodes soient plus Jucilement applicables aux projets de
développement des infrasiructures qicany projets de perfectionnement des ressources
humaines.

INTRODUCTION

FFor more than 30 years the U.S. Agency for International Development (AID)
has been providing technical and financial assistance to developing countries (o
improve their administrative and managerial capabilitics and o strengthen institutions
that are responsible for implementing development projects and programs. Since
the beginning of the American foreign assistanwe program. institwtiona! development
has been an integral part and a primary instrument of aid. Indeed. in recent years
both the problems of, and emphasis on, development administration and management
have increased. More than 25 pereent ol all AID tield projects aim wholly or in
part to improve the managerial performance of Third World institutions. Hundreds
of millions of dollars have heen obligated by AID for projects of applied research
on institctional development, project management and development administration,
for technical assistance 1o government agencies and private organizations to improve
their managerial capacity, and for training thousands of officials from developing
nations in public administration and management in their own countrics and in the
United States.

The impact of these activities remains uncertain. Few systenmtic evaluations
have been done of the results of these investments on managerial capacity in
developing countries and observers of the various approaches that AID has used
over the years disagree on their cffectiveness. Some argue that public adiinistration
in many developing countries is more effective and efficient than in the past. and
better than it would have been in the absence of aid. Others contend that some of
the approaches 1o institutionad development and management used by AID have
cither had little impact or have exicerbated wdministrative problems,

‘The only issue on which there is strong consensus—withiny AID, i developing
countries and among scholars and practitioners of development management——is
that problems of planning. implementing, managing and institutionalizing development
activities remain serious and pervasive. There has been a growing awareness in
international assistance: organizations—as reflected in the World Bank's Werld
Development Report for 1983 —that the most caretully planned and systematically
analyzed projects are worthless unless they can be implemented cllectively. There
is @ growing recognition within developing countries that weaknesses in institutional
and managerial capacity are critical bottlenecks to cconomic and social progress
(Trapman, 1974: Moris, 1977: Ayubi. 1982: Rondinelli. 1981, 1982).

The ditficulties of evaluating AID's performance in this field is complicated
vy the fact that the concepts and delinitions of **institutional development,™ *devel-
opment administration™ and **development managenient™ have always been broad,
and have changed rather drastically over time with changing pereeptions of developmen
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problems, cevolving theories of economic and social development, and changing
priorities o American ioreign assistance policy.

Morcover, the ficld of administrative theory is replete with contending schools
of thought and the thinking within AID has reflected that diversity. Crawley (1905:
160Y) pointed out nearly two decades ago that debates in AID over proper management
approaches included advocates of the management process, empirical analysis,
human behavior, social systems engineering, decision theory, and mathematical
modelting schools of management thinking. Diversity of opinion in AlD about the
“right’™ approaches to management improvement is neither new nor now less
disparate. Differences still exist between those who advociue technigue- and process-
oriented approaches, participatory and control-oriented approaches, and structural
and behavioral approaches. The issue of whether management is a science or an
art is still strongly debated.

Any attempt to evaluate AED’s experience with development management
must recognize that both the theories ol development administration, and AID's
application of them, have changed drastically over the past 30 yvears. This paper
examines the evolution of the mijor theories and practices of development nunagement
in AID—the technology transfer, management control, local capacity-building,
fearning process and adaptive approaches—and assesses them in their historical
context. ' It should be kept in mind that cach of these approaches to development
administration evolved from pereeptions of the needs and conditions in developing
countries at different periods of time and were in part the results of the successes
and failures of previous attempts at improving administrative capacity in developing
countries. But cach also focused on different levels of administration and placed a
ditferent emphasis on different administrative problems: organizational structure,
adininistrative process, resource input management, human resource and behavioral
changes, or contextual factors. (See Table 1.)

P —

)

I. THE POINT FOUR-TECHNOLOGY TRANSFER APPROACH

AIDs technical assistance for development administration during the 1950s
and carly 1960s was heavily influenced by the prevailing concepts and theories of
cconomice development, reflected in the Marshall Plan and Point Four Program,
which were primarily aimed at rehabilitating physicul infrastructure and industrial
plants, temporarily feeding large numbers of people whose sources of income had
been destroyed during the war, and re-establishing the cconomies of industrial
societies. In much the same way, gross national product of poor countrics could
be increased most rapidly. it was believed, by raising the level of industrial output,

The Point Four approach urged poor natins to seck large amounts of foreign
capital, to build on their comparative advantages in low-wage manufacturing or in
raw-malerials exporting and to apply capital-intensive technology in agricultural

L. This paper draws heavily on revised naterial from a larger study of development management
in AID conducted by the author through the National Association ol Schools ol Public Affairs and
Administration (NASPAA) and sponsored by USAID s Development Administration Division. | appreciate
the suggestions by Iriving Rosenthal and George Honadle on this version. ‘The opintons., interpretations
and coaclusions, however, are those ot the author and do not necessarily elleet USALD policy.
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Table 1
Focus of ntervention in Development Management Assistance Efforts
Intervention
Human

Institutiona! Organisation, Improvement Resources Change
and Managerial Structure, Change in of Resource  and in
Development Institutional  Administritive Input Behavioral  Contextual
Approaches Change Process Management Change Factors
Technology Transfer
and Management Congrof
Tool-Oricnted

Technology Transfer m X X m m
Community Development

Movemem X X m m X
Palitical Development

and Modernization X X m m X
Institution-Building X X m m m
Project Management

Control Systems m X X m m

Learning Process and
Local Capuciry Buiiding
Local Action and
Capacity-Building X X m X X
Organisational
Development and

Behavioral Chunge m X m X m
Learning Process and

Bureaeeratic

Revricatation X X m X X

X = major ohjective of intervention,
M= minor o consequential objective of intervention,

production. Export-oriented or import substitution industries were usually favored.
Strong emphasis was placcd as well on politictl modernization and administrative
reform 1o create conditions that development theorists thought were essential 10
promote rapid cconomic growth and social change.

This carly period of American experience with development assistance was
based on a strongly prevailing paradigm. the clements of which . as Lisman (1980)
points out. were that all socicties could modernize and grow cconomically in a
sequence of historically verified stages that had occurred in Western nations over
the previous two centuries and that this modernization and growth could be accelerated
in poor countrics through the transfer of resources and technologies from industrialized
nations. The state would be the principal instrument of development: central gov-
ermments, through comprehensive planning, could guide or control the ceonomic,
social and political forces generating growth and modemization. Well-trained technical
and professional personnel, using modern administrative procedures and supported
by benevolent and development-oriented political leaders, would serve as catalysts
for development. The transformation of poor countries would be rapid and the
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benefits of growth would be widely shared. Economic development would bring
political stability. and cventually, demaocratic government.

These principles were applied through three major “*movements”™ that dominated
AID's activities in development administration during the 1950s and carly 1960s:
1) transfer of Western public administration technology, and training of officials
from developing countrics in American public administration methods, 2 political
development and institution-building, and 3) community development,

A, ToeE “TooL-ORIENTED ' TECHNOLOGY TRANSFER APPROA H

During the 1950s and 1960s technical assistance took the form of what Esman
and Montgomery (1969 409) called the **Point Four Model.”” This consisted merely
of transferring American administrative technology and **know-how'* to less developed
countrics, much in the same way that industrisl and agricultural technology and
“know-how™" were transferred through the Marshall Plan. This approach assumed
that successful met'.ods, techniques and ways of solving problems and delivering
services in the United States or in other economically advanced countries would
prove cqually successiul in developing nations.

AID and other international assistance agencies spent large <mounts of moncy
on establishing institutes of public administration in developirz countries, on bringing
people from developing nations to the United States to study public administration
and on providing training programs in developing countries. The United Nations,
AID and the Ford Foundation together spent more than $ 250 million during the
1950s alone on institution-building @nd public administration training. AID helped
establish institutes of public administration in many countries including Brazil,
Mexico, Peru. Ecuador, El Salvador, Korea. Pakistan, the Philippines, Thailand
and Vietnam. More than 7,000 people from developing countries were brought to
the United States to study public administration through the auspices of international
funding agencies during the 1950s (Paul, 1983: 19).

Much of the knowledge transterred abroad, and most of the training given in
the United States, was steeped in conventional administrative theory. It emphasized

the creation of a politically neutral civil service in which modern methods of

management, budgeting, personnel administration. contracting. procurement, su-
pervision and auditing would be applicd. The transfer of "Vestern techriques to the
developing world—what Siftin (1976} fater called a ool oriented™ approach—
assumed that administrative capacity for development could be expanded simply
by adopting the approaches that had been suceesslul in cconomically advanced
countries without seriously examining the political conditions or administrative
needs in developing nations. Strong emphasis was also placed on **administrative
reform™ to bring about orgavizatienal changes in government burcaucracics. which
were often considered to be irrational, politically influenced. ineftective and corrupt.

But the too'-oriented, technology-transier approach to development admin-
istration came under severe criticism during the 1960s. In a study prepared for AID,
Esman and Montgomery (1969: 509) pointed out that **much American know-how
is ill-suited to the needs of many less developed countries. ™ It was dependent on
scarce capital and displaced workers in labor surplus cconomies. It required com-
plementary skills and strong organizations that often did not exist in developing
countries. “*In many instances,”” they argued, “*our overseas partners in technical

N~
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cooperation aceepted American practices in a literal or formal way. but applied
them with quite unexpected results. ™

Other evaluations later found that the institutes of fublic administration,
created at high cost, were able to provide services 1o only a small pereentage of
the civil servants needing training and that few were able to carry out rescarch
effectively or to provide consulting services to the government (Paul, 1983). AID
evaluations during the early 1970s led to i re-examination of U.S. bilateral assistance
for public administraticn training and institution-building. Fairly conventional
public adninistration methods had been used. s conceived by U.S. university
contractors.” they observed “These methads offered **too academic an approach
in the context ol conventional U.S. oricnted pudlic administratton.”” The universities
had **spotty recruitment records in terms of continuity and quality, relying chicelly
on U.S. academies.” They usually created Useparate ULS. contract “team’ presence,
with excessive reliance upon espatriate heads of assisted institutions, ™ Inadequate
attention was given to expanding the peol of trained nunpower and their approach
to institution-buildmg did not cliectively strengthen the hinkages ol the assisted
organizations 1o leadership, suppost and the political environment. Finally, the
assisted institutions never developed i strong rescarch capacity (Edwards. 1972),

AID evaluators argucd that more innovative programs and approaches to
technical assistance were needed in developing countries, that the assistance had
to be focused more directly on operational problems, and that training had to he
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.

Others nioted that the administrative tools and coneepts transferred to developing
countries were not, in fuct, merely neutral instruments. They were methods of
administration that grew out of the unique American political experience and Western
democratic values (Siftin, 1976 Ingle. 1979). Their application often produced
unanticipated effects, or had no impact at all on improving administrative procedures,
in developing countries. In some cases the techniques were detrimental to those
societies to which they were transferred. Siftin (1976 63) notes that the transfer
ol American adiinistrative techniques and procedures *largely ignored the human
side of administration and the real problems of incentives. It afforded no foundation
for the study of policymaking and administrative politics. And it simply did not fit
the realities of most of the developing countries of the world."

B, Toe COMMUNITY DEVELOPMENT MOVEMENT

Another approach that was used extensively during the 1950s and 1960s to
promote social change, inculcate the spirit of democracy, attempt to create conditions
that would establish a base for political stability and promote social welfare for the
masses of the poor in developing nations was community development. AlD defined
cemmunity development as a program that “*a) involves people on a community
basis in the solution of their common problems: by teaches and insists upon the use
ol democratic processes in the jomt solution of community problems, and ¢) activates
or facilitates the transfer of technology 1o the peaple of o commuunity for more
elfective solution of their common problems™ (Holderoft, 1978: 10).
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Advocates of community development argued that the objective of economic
and social modernization was te improve the lives of people in developing countries
and that the movement was one of the most effective wiys of doing so for the
masses of the poor. They contended that the approach was also an cconomically
sound form of national development because it mobilized underused Tabor and
resources with minimum capital investment and extended the impact of scarce
government specialists in health, education. social services and agriculture through
the coordinated efforts of community development agents. Morcover, they argued
that community development was the most effective way of promoting and guiding
change among large numbers of people ina peaceful and stable way and of promoting
the spirit of self-help. participation and democratic decision-making. Through com-
munity development. local action could be linked with macro-cconomic development
at the national tevel (Sanders, 1958: Tumin, 1958).

In his retrospective assessment ol the movement for AID. Holderoft (1978)
correctly points out that the agencey adopted the community development process
because it was perceived to fit so well with the ideology underlying the Point Four
approach to development assistance and because it was ceen as an effective instrument
for promoting political stability from the **Cold War®® perspective.

Beginning in the carly 1950s, AID sent teams of technical assistance personnel
to those countries where govemments expressed an interest in establishing community
development programs both o act as pohey advisors and to assist with program
design. Most of the programs were selt-help efforts w assist villagers to establish
small-scale health. educational, sanitation., and social services. oblain agricultural
extension services, and construct small-scale infrastructure. such as roads, bridges.
dams. and irrigation ditches. AID also provided capital assistance for community
development projects in some countries.

By 1959, AID was assisting 25 countries with community development, and
was heavily involved. along with the Ford Foundation. in extensive pilot projects
in India. The Ageney had more than 100 advisors assigned to projects and programs
throughout the world. From the carly 19505 o the carly 1960s. AID provided more
than$ S0 million to more than 30 countries through bilateral assistance and indircctly
supported community development programs through contributions to United Nations
agencies that were funding the movement in nearly 30 other countries (Holderoft,
1978). Morcover, compamity development programs were used extensively o prevent
or counter insurgeney in South Korea. Taiwan. Malaysia. the Philippines. Thailand
and South Vietnam from the Lite 19308 until the carly 19704 (Rondinelli. 1971).

Hewever, as Holderoft (1978) points out, the community development movement
faded for a number of reasons. Advocates of community development promised to
achieve more than the movement could possibly deliver in promoting social stability
and improving local living conditions. and thus it generated expectations at Hoth
the Tocal and national levels that it could not fulfitl. Morcover. community development
was always pereeived of by AID and by many national leaders as a form of
Upacification,” aimed at promoting local democratic principles, casing the threats
of seeial instability and subversion, and guiding change in nonrevolutionary ways.
Yetoit did not direetly address- -and indeed wis often designed to divert attention
[rom—the political and social Torees that caused and maintained widespread poverty
and social dissatisfaction. Often community development programs strengthened
the position of local elites, landowners and government ofticials, and as a result it
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was difticult to clicit real participation by the diradvantaged. By emphasizing the
provision of social services rather than promoting productive and income-generating
activities, community development did not contribute to creating a sound economic
base for improving the living conditions of the poor. Resources for both the construction
of fucilities and for the recurrent costs of social services, therefore, often had to
come from central governments that were reluctant or upable to provide them on
a large scale throughout the country.

In addition. community development programs never solved the problem of

coordination, on which their suceess so heavily depended. The programs required
substantial inputs (rom 3 valiety ol government ministries and agencies that did not
work together effectively even at the national level, Few community development
programs could overcome the il efiects of the rivalries. contlicts and lack of co-
operation among government agencies, and thus required puts could not be co-
ordinated effectively at the local level. Advocates of comimunity development often
lailed to recognize and deal with the high degrec of heterogencity in communities
and the contlicts among ditferent income. social and cultural groups i developing
countries. They often dealt with communitics as groups of people who had common
interests and who would work together for the common good. In reality, there was
often a multiplicity of differing and conflicting interesls, espectally between the

elites und others, und among people who had always interacted on the basis of

family. tribal. cthnic, religious or other affiliations. Structural barriers were often
greater than the incentives oftered by community development for co-operation and
participation. “The “self-help approach 1o community development, alone, could
not mobilize sullicient resources to promote pervasive and meaning ful change and
was not an adequaie substitute for institutional development.

Morcover, the community development workers were usually recruited from
among the more educated and higher income groups. and they tended 1o support
more the values and goals of the rural elite than those of the rural poor. Thus. they
were not usually erfective as either Ieaders or advisors. Often the: community
development pilot programs were rephicated and expanded too rapidly. Community
development workers were recruited in large numbers and not given adequite
training. When the programs were expanded oo widely and too yuickly, they could
not be supported with the financial and physical resources needed to make them
work effectively on a large scale,

Thus, by the mid-1960s the support for community development within AID
had Targely faded and the movement was displaced by other, seemingly more
elfective, approaches.

C. Tui POLITICAL DEVELOPMENT AND INSTITUTION BUILDING APPROACHES

New approaches to development administration emerged auring the 1960s,
partially in reaction to the inadequacies of the technology transter and community
development processes. AID sponsored. through the Comparative Administration
Group (CAG). a series of theoretical studies on administrative ard political reform
in developing nations. The political modemizers believed that the ranster of Americin
administrative procedures and techniques was not sufticient. They viewed development
administrition as **social engineering™ and national governments—rather than local
communities —as the prime movers of social change. Landau (1970) defined devel-
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opment administration as a “directive and directional process which s intended to
make things happen in a certain way over intervals of time."" Others pereeived of
it as a means of improving the capacities of central governments to deal with
problems and opportunities created by moderization and change (Lee, 1970 Spengler,
1963). National development administration could be the instrument of transtorming
traditional societies, but unless the entire political systenm was reformed and modermized,
governments could not adequately direct and control social and cconomic progress.
“What is urgently necded in the study ol development adnunistration,”” Riggs
(1970: 108) argued, “is a new set of doctrines likely to prove helpful o countries
who seek 1o enhance these capacities inorder to be able o undertahe with success
progeams mtended o modily the characteristios ot their physical, human, and
cultural enviromments. ™

During the 1900s and carly 19705, the institation-butlding approuch emerged
[rom the work of the Comparative Adnumistration Group on theories of political
modermizaion and admmistrativ e etorni. The concepts and appioaches o institution-
building were Tormulated by Milton Esman and colleagues at schools participating
in the Midwest Universities Consortium for International Activities (MUCIA), The
Institution- Building approach was heavily funded by AID and tested through AHD-
sponsored ticld projects.

The low levels of administrative capacity in governments of developing countries
wits seen as an overriding obstacle or bottleneck to development. One of the leading
Anmierican development administration theorists, Donald Stone (1965 53), argued
that “*the primary obstacles to development are administrative rather than ecenomic,
and not deficiencies in natural resources.” He summitrized the argumients of many
other development theorists in noting that poor countries “generally lack the ad-
ministrative capabihity for implementing plans and programs,.” " and that in the United
States and cther economically advanced countries ““u great deai of untapped Knowledge
and experience is available in respect o the development ot effective organization
to plan und administer comprehensive development programs.™ But he insisted,
“most persons charged with planning and other development responsibilities in
individual countries, as well as persons made avatlable under technical assistinee
programs. do not have adequite knowledge or adaptability in designing and installing
organizations, institutions. and procedures suitable for o particular country ™

The institution-building approach was based on the assumption that development
was i process involving the introduction o change or innovations in socicties™
(Smart. 1970). In developing countries the most urgent need of governients was
for administrative procedures and methads that promoted change and not tor those
that simply strengthened routine operating procedures. Underlying this approach
wits the assumption that chinge was introduced and sustained primarily through
formal institutions and especially through government and educational organizations
(Esman. 1907: Blase, 1973y In order for changes to be adopted and have a long
term impact they had to be protected by tormal organizations. that is. change had
to be “tinstitutionalized.” The process of institutionalization involved a complex
set of interactions between the organization adopting or promoting change and the
envitonment in which it had to operate and obtain support.

According to Esiian (1960) the variables that attected the ability of organizations
to institutionalize change included: 1) leadership-—a group ol persons who engage
actively in formulating an organization’s doctrine and pregrams and who direet its
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operations and interactions with the environment; 2) doctrine—the organization’s
vilues, objectives and operational methods that rationalize its actions: 3) program—
the functions and services that constitute the organization’s output: 4) resources—
the organization’s physical. human and technological inputs: and, 5) structure—
the processes established for the operation and maintenance of the organization,

Each of these aspects of an institution had to be strengthened if it was 1o he
effective in introducing. protecting and sustaining change. Morcover. an effective
change-in-'ucing institution had to engage successfully in transactions with other
organizations in its environment in order to obtain authority, resources and support
and 1o make the impact of change telt throughout society, Those transactions
occurred through an institution's linkages. Four types of imKages had to be strengthened
it institutions were to become effective change-inducing organizations™) enublin,.
linkages with organizations controlling resources and authority needed by the institution
to function: 2 functional linkages with organizations performing complementary
functions and services or which are competitive with the institution: 3y normative
linkages through which other organizations place constraints on or legitimize the
institutions™ norms and values as expressed inits doctrine or programs: and, 4)
diffused linkages through which the institution has an impact on other organizations
in the envi, mment.

The transactions allow the institution to gain support and overcome resistance,
exchange resources. structure the environment and transfer norms and values (Esman,
1960). An organization became an institution when the changes that it advocated
and protected were aceepted. valued. and became functional in the environment
(Smart, 1970,

The AID-sponsored activities included a massive rescarch program into wiys
of building institutional capability for development and technical assistance to in-
stitutions in several developing countrics, The research produced detailed and extensive
studies of organizational characteristics and administrative behavionr in developing
nations (Eaton, 1072),

The results of the techn’cal assistance, however, were somewhat disappointing.
Drawing en four specilic cases (Siftin, 1967 Birkhead. 1967: Hanson. 1968 and
Blase and Rodrigues. 1968) that were typical of many others in which the MUCTA
network attempted to apply insttution-buildine theory. Blise (197.3: 8-91 notes that
nearly all the technical and came from the teulty of American universities who
were only able o introduce models of change and were *unable to carry their local
counterpirts with them o significant issues.” Studies of the cases in Nigeria,
Fevador, Thailand and Turkey indicated that the local counterparts tended o support
only i few of the institutional changes that were recommended by foreten assistisnee
personnel. “Local stafl members frequently attached higher priority o protecting
existing relationships than to the changes proposed by technical assistance personnel,”
Blase concluded. “although they frequently agreed with technical personnel about
proposed goals,™

fronically. during the 1970s the administrative-political reform and the institution-
building approaches came under heavy attack boih by administrative theorists. who
considered them unsystematic and insufficiently theoretical to add much to knowledge
about comparative administration (Loveman, 1976: Sigelman, 1976: Bendor, 1976)
and by practitioners who considered them too abstract and theoretical to be operational
tngle, 1979). AID, for example, reassessed its support of CAG and MUCIA al
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the end of the 19605 and decided at the beginning of the 19705 to cut back both
its funding fer public administration training and for rescarch and technical assistance
i administrative reform and inslitulion—huilding.

Il CONTROL-ORIENTED MANAGEMENT SYSTEMS APPROACHES

In reaction to the widespread criticism of bilateral and multilateral foreign
aid programs that were reflected in the findings of several international evaluation
commissions (Pearson, 196Y: Jackson, 1969). and because of increased scrutiny
and oversight of the AID program by Congress, the Agency began in the late 19605
and carly 19705 10 adopt new management systems for its own lending and grant
activities,

The system of controls and fmagement procedures adopted by AID wag
influcnced iy part by the need 1o integrate project development activities and doc-
umentation with the Ageney's budgeting process and with s annual Congressional
Presentation. Adoption of 4 more systematic approach to loan and grant management
was also influenced by the prevailing beliet at the end of the 19605 in the efficacy
of “systems management.” Many wdministrative theorists argued that implementation
could be preatly mmproved by the application of project manigement systems that
had been used in carporations to manage large scale construction projects and in
the Defense Department and NASA 1o manage defense systems and space projects.,
Indeed, a number of other federal agencies had also adopted planning, budgeting
ind programming systems (PPBS). of which AIDs planning, budgeting, and review
(PBAR) process was but a variation,

PI.ANNING-PR()(;R,\M-Bl'n(;la'nN(; SYSTEMS WITHIN AID

The management science appraach, strongly advocated by technical experts,
project engineers. and management consultants was one. as Esman and Montgomery
(1969) pointed out, **which anplies mathemanical logic to aptimizing the performunee
ol an organization., usually i cost-effectiveness terms.... These methods include
the following clements : detailed identification of the mterrelated factors in g complex
System ol 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, CPM-PERT scheduling and control techniques and management information
sSystems,

AID'S PBAR process described a detailed system of procedures and reporting
for its entire project cvele, concentrating on the stages from project klentification
to appreval and on logistics of implcmcnlulinn———c.spcciully budgeting, contracting
and procurement—ang eviduation. The PBAR process was expected (o integrate
and unity the systems v sed for grant and loan projects, resulting in improved project
design and development; integrate AID's project planning and budgeting procedures,
thereby reducing the growing divergence between the Agency's Congressional Pres-
entations and the programs for which it requested appropriations: and allow the
Ageney o make more systematic and coordinated decisions about the selection of
projects,



222 CANADIAN JOURNAL OF DEVELOPMENT STUDIES

USAID Missions would be required to submit a series of detailed plans,
proposals and justitications for projects. A Project Identification Document (PID)
had to describe how the project related to the Mission's overall development program
for the country and the country's national and sectoral development plans; identify
the primary beneficiaries of the project; provide preliminary information on the
activities of other donors in the sector for which the project was being proposed:
describe more detailed analyses and studies that would have to be done 1o develop
the propesaland provide a rough estimate of total cost and time for implementation,
along with estimates of the amount of inputs that could be expected from the host
country government and other donors.

Project Papers (PPs) would have to provide detailed information on the amounts
of loans cr grants needed from ALD, total program or project costs and resources
that would be provided by the sponsoring or implementing agencies within the
developing country. The PPs would also include a detailed Justification for the
project and the preparation of a **log-frame*” design. The *log-frame,” or Logical
Framework, was a device designed for AID by & management consulting tirm,
Practical Concepts Incorporated (PCI, to formulate projects in a consistent, com-
prehensive and “rational ™ way. 1t required USAID Missions to describe the projects
by their goals, purposes, outputs and inputs, providing for ca~h “*objectively verifiable
indicators™ by which progress could be measured and eva'ated.

The part of the project paper that was considered most critical to Agency
officials was the project analysis—cconomic analysis of the cffects of the project
on intended beneticiaries, on other groups and on the national cconomy; technical
feasibility analysis of the project design; **social soundness ™ analysis of the project's
impact on the socio-cultural traditions and values of the groups that would be aftected
by it; and analysis of host country government pelicies (tax system, credit rates,
pricing and regulatory structures) that might affect the success of the project. In
addition, the analyses would include an assessment of the financial ability of the
government to implement the project successtu'ly and cost-benelit or internal rate
of return analyses of the project itself. Finally. the Project Paper was to include an
administrative assessment of the ability of the implementing institutions o carry
out the tasks described in the prospectus.

Moreover, the PP was 1o include a detailed implementation plan—providing
a programming schedule for all tasks and activitics, **milestone” indicators of
progress, a schedule for disbursement of AID funds and procurement of needed
inputs, and a plan for monitoring, reporting and evaluation.

Guidelines, procedures, required forms, and controls for cach stage ol the
PBAR cycle were included in a detailed set of Manual Orders and in ALD’s Project
Assistance Handbook and are still being used by AID.

In the carly 1970s. AID also began to develop training programs Tor those
who manage projects in developing countries, borrowing heavily from concepts,
methods and approaches that characterized its own planning-programming-budgeting
control systems. Given the complexity ol the project management cycles used by
international funding institutions, Solomon (1974 2) pointed out the need to develop
administrative capacity within developing countries o manage projects as an integrated
system ol activities. The project cycle was considered 1o he an important trar ework
for effective management because the various elements were inextricably related.
Trining materials were developed Tor ATD by several universities that Tocused on

vl
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implementation within the framework of a generic “project cyele,' that is, the
actions required from the initial stages of identifving potential projects for funding
by AID or by national governments through their design, appraisal, approval,
arganization, management., completion and cvaluation.

However, the project management learning packages developed by the uni-
versities simply reflected the **Point Four approach™ of transferring American
business management methods and technigues to developing countries. The training
packages included alinost entirely material on project management procedures used
in the United Staes by private corporations and by the defense industry that had
little to de with the problems ol project management in developing countries (USAID,
1975). AID's evaluaiions noted that the iraining materials did make conceptual
advances analyzing the elements of the project cycles that were used by international
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 counirics,
project organizers, beneficiaries and lending institutions. They highlighted the need
for multidisciplinary analysis of projects, and introduced new skills for project
management, including creative problem solving, environmental assessment and
technology evaluation. But. in the end. they had limited direct applicability in
developing nations.

Among the weaknesses of the training packages were thal they simply were
not practical for building the skills of managers in less developed countries because
they were too theoretical. They drew primarily on American corporate experience;
there was little emphasis on the cconomic and financial aspects of project lcasibility:
and the approach 1o project mmgenient was too general and did not relate to the
problems and opportunities in specific sectors. As aresult., they could only be used
as general resource materials that would require a great deal of revision for training
programs in developing countries (USAID, 1975 3-32).

The uiversities” work, however, did tead 1o g streaum of research carried on
by individual Faculty that came 1o guestion miny ol the assumptions underlying
AID™S systems approaches (o project management and the uselvlness of many of
the technigues described in the trining materials. Rondinelli (1976a: 314y for
example, argued that the fornal design and analysis requirements reflected in the
project eyeles of international agencies including A PBAR system - had become
so complex that their application *is heyond the admimstrative capabilities of mosl
developing nations, thus intensifyving their dependence on foreign experts and coi;
sultants for project planning. Foceign standards and procedures are imposed on
Lovernments, often without sensitivity to local needs and constraints, * Rondinelli
(1976, 1977, 1979, 1983) argued that the project eveles., although they provided
reasonable iterative models for planning and analyzing the actions that had 1o be
taken in order for projects to he implemented suceessfully, had Fecome 0o rigid,
nflexible and comples to he managed by governments in developing countries.

Even attempts to make financial management less rigid, by using fixed amount
reimbursements, for example. often resulted in overtaking local financial management
cupacities. Indeed, one recurring criticism of the management contiol approaches,
ironically, was that they often eroded focal management capacities by imposing
multiple. complex. donor management systems onorganizations ill-cquipped to
cope with them (Rondineli. 1983: Honadle and Van Sant, 1985).
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At the sume time, more comprehensive studies of agricultural and rural devel-
opment projects in Africa and Latin America carried out by Development Alternatives
Incorporated (DAI), under contract with AID, were also uestioning the effectiveness
of the Agency’s project planning procedures. Referring 1o AID's standardized and
somewhat rigid project design procedures as a “blueprint™ approach, they noted
that the large gap between design and implementation, referred 1o frequently in
AID’s own evaluations, was due to the fact that effective rural development projects
simply could not be designed in detail in advance and be siandardized for all
developing countries, or even tor different arcas ol the same country. “Unfortunately,
itis impossible 1o specity precisely what is needed. when it should be provided,
and by whom without a detatled Anowledge of local conditions,” Morss and his
assoctates argued (1975: 319),

Instead of atlempting o design a project in detail at the outset. DAI analysts
suggested. AID should use o process approach. Our study suggests that the most
suceesstul projects are those which have attempted w gain a knowledge of the local
arca prior to project initiation or have structured the project in such a way as (o
start wath a simple idea and to develop this required knowledge base during the
initial project stages,” Morss and his associates reported. The process should oceur
mainly by collecting adequate information during the caily stages of the project,
involving beneficiaries in design and implementation and redesigning the project
as il proceeds.

In sum. sulficient data about local conditions were needed o define better
the behavioral changes required by small farmers and to design the project to bring
those changes about. More important, however, DAI's studies underlined the need
for flexibility w2 maodifying the project design during implementation rather than
viewing deviations from original plans (**blueprints™) as managerial problems or
as indicators of poor performance or failure. * Few projects can survive a rigid
bluepriat which fixes at the time of implementation the development approaches,
prioritics and mechanisms for achieving stiecess.” DAL analysts (Morss ¢ al.,
1975: 329-330) argued. **Most projects scoring high on success experienced at
least one major revision after the project [managers| determined that the original
plan was not working. This flexibility s critical, particularly if the technology s
uncertam and if the local constraints facing the small farmers are not well known, ™
The study concluded that revisions of project designs during their implementation
should be viewed as desirable, if assistance aimed at improving the conditions of
the rural poor was to be more successiul. The Ublueprint™ versus process®
distinetion was to become a basis for much of the luter thinking about development
management,

. LEARNING PROCESS AND LOCAL
CAPACITY BUILDING APPROACKL:S

By the mid-1970s. AID's development management activities were being
shaped by a dramatic change in its mandate from Congress. The increasing criticism
of the economic growth theory that had been the basis ol American foreign assistance
policy since the Marshall Plan. mounting evidenee that poverty in developing nations
was becoming more widespread and serious, and the growing realization that problems
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in developing countries differed drasticatly from those faced by industrialized countries
during their periods of cconomic development. brought about a fundamental rethinking
of development policy in the carly 1970s that was clearly reflected in the Foreign
Assistance Act ol 1973, Congress instructed ATD 1o give highest priority to activities
in developing nations that “direetly improve the lives of the poorest of their people
and their capacity to participate in the development of their countries.

In the Foreign Assistance Act of 1973, Congress declared that the conditions
under which American forcign aid had been provided in the past had changed and
that in the future aid policy would have 1o reflect the “new realities.”" Although
Ameican aid had generally been suceesstul in stimulating economic growth and
industrial output in many countries, the House Committee on Foreign Affairs limented
that the gains **have not been adequately or equitably distributed to the poor majority
in those countries.™ and that massive social and ceonomic problems prevented the
large majority of people from breaking out of the “*vicious cyele of poverty which
plagues most developing countries. ™

The Act asserted that, henceforth, American aid would depend less on large-
scale capital transfers for physical infrastructure and industrial expansion. as it had
in the reconstruction of Furope during the Marshall Plan. and more on transferring
technical expertise. modest financial assistance and agricultural and industrial goods
to solve *critical development problems.™ It would focus on providing assistance
in those sectors that most direcetly affected the lives of the majority of the poor in
developing countries: food production. rural development, nutrition, population
planning. health, education. and human resources development.

For the first time. AID's primary beneficiaries were ¢l sarly identified. Congress
declared it the purpose of American foreign assistance to alleviate the problems of
the **poor majority* in developing nations. The new aid program would give less
emphasis to maximizing national output and pursue what the Hotise Foreign Affairs
Committee called a **people-oriented problem solving form of assistance.”" In its
report accompanying the Foreign Assistance . .ct of 1973, the Forcign Affairs
Committee argued that *we are learning that it the poorest majority can participate
in development by having productive work and aceess o basic cducation, health
care and adequate diets, then increased economic growth and social justice can go
hand in hand.™

In response to the **New Directions™ mandate. AID Tocused s progrims
and projects primarily on rural arcas. where s udies had shown that the vast majority
of the poorest groups in developing societies lived. It defined the prinmiry targel
groups™ of American assistance to be subsistence farm families. small-scale commercial
Larmers, landless farm laborers., pastoradists. unemployed laborers in market towns,
and small-scale nonfarn entreprencurs. The AID program would help the rural poor
lo increase thcir productivity and income. It would extend aceess to services and
facilities o raral families that had previously been excluded from participation in
productive economic activities (USAID, 1975h).

AL THE LOCAL ACTION AND CAPACITY-BUILDING APPROACH

As aresult of the **New Directions' mandate. AID began, in 1973, to explore
the factors affecting successtul planning and implementation of projects that were
aimed at helping small-scale farmers. A contract was signed with Development
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Alternatives Incorporated (DAI) to carry out the applicd rescarch project, the purpose
of which was **10 assist AID in understanding how more successfully to work with
the rural poor™ and to conform more effectively with AID’s new Congressional
directives (Morton, 1979),

The study included field visits to 36 technical assistance projects in African
and Latin American countries. The results, published in a two-volume report,
Strategies for Small Farmer Development: An Empirical Study of Rural Development
Projects (Morss, Hateh, Mickelwait and Sweet, 1975), indicated that of the 25 major
factors that Jistinguished relatively successful from less suceesstul rural development
projects. two accounted for about 49 percent of the variation. These were: 1) the
degree of involvement of small farmers themselves in the process of decision-
making during the implementation 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.

Analysts defined the combination of these two Tactors as focal action, and
argued that it was necessary, but not sufticient, for the success of rural development
projects. They found, moreover, that three variables were positively associated with
the level of local action: 1) the speciticity of the agricultural information offered
by extension services to smallholders; 2) the existence of effective local organizations;
and 3) the creation of an effective two-wity communications flow between the praject
staff"and the farmers participating in the project.

While these conditions were essential for projects to have an impact on small-
scale farmers, others were also important. Either the project had to provide—or
other institutions had to offer-—an adequate technological package for agricultural
improvements, timely delivery of needed agricultural inputs and effective extension
services. In addidon. there had to be favorable markets for agricultural produce
and the means for farmers to get their goods to market. This combination of factors,
rzsearchers found, constituted @ set of conditions that would allow AID projects
more successfully to meet the needs off poor farmers in developing countrics,

Indeed, their case studies indicated that projects were most relevant and
elicited the greatest participation when they were designed and managed in such a
way that (Morss ¢r al., 1975: Y5-96) their geographical boundarics were well-
defined and the client population was casily identifiable; the project staff actively
sought the participation of local leaders and farmers, or delegated to them control
over decisions concerning project design and implementation: and farmers were
involved jointly with the staft in testing technological packages and organizational
arrangements to be used in the project. In the more successful projects participants
were generally homogencous in terms of social group and cconomic class: the
project staft developed an effective communications process with and ?unong local
participants: and organizational arrangements were created o give farmers a voice
in decisions concerning project management.

Morcover, high priority was placed on technical training of the participants
and many were used as paraprofessionals o teach others technical skills. Participation
was elicited initially to promote single purpose activities, such as credit provision
or crop promation, and later broadened. Systems of accountability were established
to permit chaages in leadership among local participants and to ensure that services
were provided efficiently and opportunities were offered initially for local organizations
to participate in income-gencrating activities.

\\
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The studies concluded that when projects were designed in this way they
would not only deliver services more effectively, but also build the capacity of
farmers to help themselves and sustain the henefits after the projects were completed.

The strong influence of the “*New Directions™ mandate in focusing the Ageney's
attention on the problems of the poor, and especially ol the marginal and subsisteoce
groups in rural areas, also led AID in 1978 1o sponsor a farge rescarch and technical
assistance project on the administration and organization of integrated rural development
projects. The objective was “to increase the effectiveness 0! Hn-going Integrated
Rural Development (IRD) projects and to improve the design and management of
future rural development efforts which combine social services. income production,
and production-support functious in a single project”™ (USAID, 1978).

In addition to providing technical assistance to two dozen AID-sponsored
integrated rural development projects, the contractors-—again DAT—also produced
a study of the management and organization of multisectoral rural development
activities (Honadle. Morss, VanSant and Gow., 198(0). The studies revealed the
importance of proper organizational structure in the successful implementation of
integrated rural development projects and. indeed. in any multi-sectoral development
program. Proper organizational design, analysts found, included choosing the most
effective organizational fevel at which to locate the project to ensure integration of
decisions and resources, the appropriate instiuzion o manage the projeets, and the
best contiguration of internal organizational divisions. Four major organizational
arrangements were being used tor integrated rural development projects—national
line agencies. subnational units of government. integrated development authoritics.
and project management units—cach of which had advantages and disadvantages.,
and cach ol which required the existence of specific conditions to allow them to
operate cffectively,

DAL studied rural development projects that were organized both at the central
government level and at regional and local levels of administration, but found no
universally applicable Iessons about the potential advantages of centralization over
decentralization. Both had benelits and limitations in specilic situations.

Integrated rural development projects could be more effectively managed if
they were designed, not in the conventional *"blueprint™™ fashion, but through a1
feaming process aimed at building local and sustainable administrative and institutional
capacity. in which the design is done in discrete phases rather than in great detail
prior to the project’s approval: a large amount of short-term technical assistance is
provided to help the staft deal with particular technical problems as they arise:
emphasis is placed on action-oriented. problem-related. ficld training of both staff
and benefictaries: rewards and incentives are provided to stalf to carry out project
activities effectively: applied rescarch is made a part of the project so that stalf can
testand learn from new ideas: stimple, field-level information svstems are used 1o
collect new information after an inventory has been made of existing data: and
provisions are made [or redesign of the project as managers Iearn more about its
operation and cllectiveness during implementation.

The study Tound that the limited impact of the projects was olten due to the
fact that the intended beneliciaries had not participated in their design and imple-
mentation: that the designers had ignored or underestimated the **target group's™
pereeption of risk in participating: that the projects were administratively and technically
complex: and. that often the results that the projects were designed to achieve were
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those that were more important to the international assistance agencies than to local
groups. Conclusions about the efficacy of popular participation in project management
were later confirmed by studies of participation by Cohen and Uphoff (1977) and
by Leonard and his associates (Leonard and Marshall, 1982).

The studies concluded that integrated rural development projects should be
kept small-scale, they should focus on overcoming critical constraints (o rural
development in the arcas in which they are located, and that the projects should be
designed 1o build up gradually the organization capacity of beneficiary groups so
that they could participate in or eventually control, project activities.

B, UGROUNDED™ AND FLENIBLE ADMINIS TRATION

Throughout the Tate 19705, AID had also been funding rescarch on applied
methods of project planning and implementation through a contract with PASITAM-—
the Program of Advanced Studies in Institution-Building and Technical Assistance
Methodology—at Indiana University. The most widely noted result of the PASITAM
work was the pubiication of Jon Moris' (19°1), Managing Induced Rural Development,
which also made the case for a local capacuy-building approach to institutional and
managerial development.

Moris suggested again that many of the features of AID's project cycle were
too complex and rigid to be applied effectively in rural areas ol developing countries,
The local environments in which AID projects had to be designed and implemented
were far different than those assumed in AID's procedures. He noted that administrative
structures in developing countries have characteristics that can create serious problems
for project planners and managers. The control chain from the field to the ultimate
sources of linance and support tends to be long, and within that chain decisions
are frequently altered or rejected for no apparent reason; comnutments to projects
and programs by ofticials in developing countries are often conditional, and quickly
modified for political reasons; und the timing of events is frequently not subject to
planned control. Thus, no matter how detailed the programming and scheduling,
postponements and delays must be expected.

Moris also argued that the fiekd units that are usually responsible for implensenting
projects are contained within extremely hierarchical administrative structures and
decisions affecting development activitics are usually made or must be approved
at the top. In many developing countries, however, there are strong differences in

perspectives and interests between national and local administrators., and local staff

are olten cut-off from or in conflict with ofticials 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 most flagrant offenses: thus, many development projects are only half-heartedly
supported from the center and poorly managed at the local level.

Within this kind of administrative environment, AID's design and implementation
requirements were often unrealistic or perverse. To be effective, the studies found,
project planning and management must be g “grounded™ activity in which field
conditions are well understood and planners and managers are heavily engaged in
day-to-day operations.

Finally. Moris (1981 124-125) derived a number of lessons from the applied
rescarch and cases on how 1o manage rural development projects more effectively.
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They included recruiting experienced and dedicated people to lead the projects:
keeping supervision simple and the chain of command short: building the project
or progrant into the local administrative structure: and securing long term lunding.
Morcover, he found it essential to put the project under the control of a single
agency that can supply the necessary external inputs and to make choices of contractors
based on records of past performance. He cemphasized the importance of treating
political constraints as real and of using staff who have already had some experience
in the area where the project is 10 be carried out. Successiul projects concentrated
on one or two innovations at a time and carelully trained. supervised, motivated
and supported the staft who would work direetly with beneficiaries.

Moris concluded that. realistically. development projects and programs could
not be designed comprehensively and i detnl - that is. in the conventionad **blueprint™
fashion. Many of the lessons of past experience conld provide caidelines for those
engaged in project planning and management, but the real challenge 1o both 1D
and governments in developing countries was 1o create i process of project management
bascd on continuous learning.

Thus, the capacity-building and local action approaches moved development
management theory beyond a concern only with the process of projeet implementation
to focus as well on the Usustainability ™ of benetits alter donors” contributions o
projects ceased (Honadle, 1981: Bremer. 1984). This emphisis on post-project
sustainability distinguished development nanagement from insttution-building by
emphasizing functional rather than tormal orgamzational impact, and it distinguished

development management tfrom general management by stressing the creation of

social and organizational capacity for sustained development rather than merely the
efliciency of service delivery or physical construction,

C.  ORGANIZATIONAL DEVELOPMINT AND BEHAVIORAT CHANGE TRAINING

During the Late 1970s and carly 1980s. ATD was also applying a number of

organizational development and behavioral chinge approaches to development man-
agement in both its technical assistance and waning progriams,

The primary applicant ol these approacies was the Development Project
Managenient Center (DPMC) in the Oftice of International Cooperation and Devel-
opment in the U.S. Department of Agriculture, which was working with AID's
Oftice of Development: Admmistration. DPMC devoted much of its attention 1o
developing interventions for improving project and progrim management performance.
The staft” of DPMC relied heavily on the use of “*process intervention™ strategies
and behavioral change methodologies. based in part on the “organizational devel-
opment,” or OD, approach to nEnagement improvement,

Organizational development is detined in the management lierature as
process which attempts to increase organizational effectiveness by integrating individual
destzes for growth and development with organizational goals. Typically, this process
ts & planned change effort which involves the ol system over a period of time,
and these change cefforts are related 1o the organizition’s mission”" (Burke and
Schmidt, 1971).

Usually . OD theorists use various Torms of intervention 1o change group
attitudes and values, modify individual behavior and induce internal changes in
structure and policy (Golembicwshi, 1969). Among the miethods used are (Golem-
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biewski, Prochl and Sink, 1981): 1) process analysis activities that attempt to
increase understanding about complex and dynamic situations within organizations;
2) skill-building activities that promote behavior consistent with organizational
development principles: 3) diagnostic activities that help members prescribe and
carry out changes within the organization; 4) coaching or counselling activities that
attempt to reduce or resolve conflicts within the organization; 5} ream-building
activities that seek to increase the effectiveness of task groups within the organizations:
0) intergroup activities that create or strengthen linkages among task groups within
the organization: 7y technostructural activities that seek to build “*need satisfying"
roles, jobs and structures: and svstem-building or svstem-renewing activities that
seek to promote comprehensive changes in an organization’s larger **climate and
values.™

The process of organizational development is usually initiated and guided by
external “*facilitators™ who induce members of the organization to identify orga-
nizational or managerial problems, to analyze the problems and the forces within
and outside of the organization that inhibit or promote change: to identify alternative
managerial strategies, methods and techniques for overcoming their problems; to
identify and diagnose the factors limiting change: to seleet the most appropriate
strategies for improving organizational and managerial effectiveness: and then to
develop processes for implementing the strategy (Gibson, Ivancevich and Donnelly,
1973). Heavy reliance is placed on job-related training in which groups from various
levels in the organizational hierarchy participate in tasks that are designed to bring
about behavioral changes.

DPMC, however, attempted to improve upon and go beyond conventional
OD approaches. It rejected the notion that there are generic management techniques
that could be used by all organizations in developing countries to inprove project
and program implementation. But it did accept the idea that almost all organizations
have common or generic functions. It asserted that improvements in ninagement
performance could be brought about by identifying common management functions
and establishing processes through which appropriate management techniques could
be applied 10 improve an organization's ability to achieve its goals.

The generic management functions identilicd by the DPMC stoff included:
1) having cleariy stated and shared objectives; 2) having a consensus on the strategies
and means for carrying out objectives: 3) having a consensus on roles and respon-
sibilities: 4) having realistic implementation planning and support systems: and. 5)
having operational guidance and adaptive mechanisms for policy and program
modification and redestgn. The DPMC approach used a process of intervention that
would lead the statf to identify appropriste management technologies and apply
them to the generic management functions in order to improve organizational
performance.

In a background study for AID's Strategy Paper for Management Development,
Ingle and Rizzo (1981: 2) defined **performance improvement™ as a process
whereby people in an organized activity seek to increase its effectiveness and
efficiency.”” The **action training”* approach, as it was sometimes called, grew oul
of experience with management development training, behavioral psychology and
organizational development in the United States. Specific principles were derived
by Rizzo, Davidson and Snyder (1980) from their studies for AID during the late
1970s of health services delivery projects in Latin America. They suggested that

\
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the most effective means that AHD could use to help improve project and program
management would be o assistin the Tunding and delivery of appropriate management
training. But. they insisted that conventional approaches to training would not be
appropriate and suggested instead the creation of training programs based on different
principles. They argued that management training must be closely hinked to orga-
nizational needs in specitic developing countries: that training objectives should be
determined by the tvpes of performance required to bring about changes in the
organization: and that therefore training should not be a one-time oceurrenee., but
acontinuing process over a long period of time to help develop, maintain, correct
and reinforee desired behavior and performance within the organization. Instead of
concentrating on individuals. they argued. training should involve i *critical mass™’
of people so that new management techniques and procedures could be applied
throughout the organization. The contents of and participants in the training programs
should be chosen by the implementing organization and not by the trainers or
advisors, so that the needs ol the organization hecome the locus of the training
programs. Al training nuaderials  tends. cises., readings - -must be drawn rom or
adapted 1o the culture, the sector in which the organization is working and the
organization’s needs, The training methods should be applicd and practiced. and
“reflect the fact that management is a performing art and notan intellectual discipline.”
Finally, the training program should also include or mike pravision lor rescarch
and development toadapt knowledge o local conditions. consultation and exper-
imentation to test new methods and technigues under focal conditions. and means
of disseminating the results.

The basic concepts underlying *performance improvement™ or performance
managenient. as it was variously called. tngle and Rizzo. 1981 Solomon. Keltering,
Countryman and Ingle. 1981) also reflected these principles. Much of DPM("s
work also went into the training of trainers and consultants in the processes of
performance improvement intersention and methods of action training. DPMC stalt
and consultants participated in more than fifty short-term assistance projects and
four Tong-term projects by 1982, The tong-term projects included helping the gov-
crnment of Linci improve s sastems ol proiect design and implementation:
providing assistance with improving financial management systems in the Sahel:
assisting with: Portugal '~ Program for Agncultural Production; and helping the
government of Thailand design a project management information system In the
program in the Sahel. DPMC stafl developed o set of aperational requirements (or
selecting and trainmg trainers and consultants in its Taction-tzainig T methodology.

Although the effectiveness ol these approaches and then impact in countries
where they have been applied have not vet been fully assessed. AIDs internal
evaluation tound that individual assistance activities were senerally well regarded
by the organizations 1o which belp was provided. The Development Project Man-
agement Center itselt. however, needed a more effective long-range plan for its
work so that its activities added up to more than i series of unrelated interventions
in developing countries. The processes of organizational development and behavioral
change were applied in very different situations and their impact on organizational
change could not be casily determined (USAID. 19824).

Clearly. however, the coneept of behavioral change used by AID has been
rather narrowly defined 1o include only administrative and technical behavior. The
OD approach tended 1o focus on the small group and 1o ignore policy. interorgan-
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izational relations and client group fastors or o deal with them only from the
perspective ol the work group. The Agency generally ignored in its technicul
assistance and training 4 whole set of informal inter-organizational and political
interactions that vitally affect the ability of institutions and managers to plan and
implement development projects and programs. Rondinelli (1983) has criticized
these approaches for giving little attention to the processes of social and political
interaction——persuasion, mediation of rewards and punishments, tacit coordination,
informal bargaining. political negotiation, coalition-building, cooptation, and others
that Lindblom (1965) has called methods of **partisan mutual adjustment.” Nor
hive the organizational development and behavioral chunge approaches addressed
the questions of how policies and decisions are actually made in developing countries
and attempted o tam managers mothose processes. Too olten they have assumed
that rationalistic patterns ol decision-making apply —or should apply - -and have
trained managers i administrats e and planning practices that have lidy 1o do with
the ways in which decisions are actually made in their countries (Rondinelli. 1982).

Learning Process and Burcaucratic Reorientation Approaches

The most recent aniculation of development management theories 1o be applied
in AID are those developed through its contracts with the National Association of
Sehaols of Public Affairs and Administration (NASPAA) and the work of David
Korten, into social development management, bureaucratic reorientation and the
social-learning process.

The basic tenet of these perspectives is that the attempts by AID, other
international assistance agencies, and most governments in developing countries to
design projects and programs in detail in advance of implementation, using standardized
and inllexible procedures (the **blueprint’ approach), are ineffective in helping the
poor. The project cycles used by international agencies are preplanned interventions
that de. not allow designers and implementors 1o analyze or understand the needs
of henclictaries, or allow beneficiaries to participate actively in the design and im-
plementation ol the projects. Thus, the projects and programs usually end up being
ill-suited o the needs of the poor. AID cannot build capacity for sustained action
using the ““blueprint approach:™ and even when projects are temporarily beneficial,
the impacts rarely last long afier the projects are completed. Indeed, Korten (1980)
challenges the vidue of projects themselves., as tlemperary activities, in creating the
Kind of leaming environment and flexible action needed to match Upproprizite resources
to the needs of poor communities and ir building the long-term cooperative ar-
rangements through which people can solve their own problems.

This approach 1o development management is based in part on the principles
ol community development, in part on theories of social learning, and in part on
fiekd assessments of successtul local programs that were planned and managed in
ways tar difterent from AID'S projects. However, Korten takes the concepls beyond
those underiying conventional community development in recognizing the weaknesses
in “top-down™ centralized planning, the need for burcaucrazies to be more responsive
and the necessity of planning and managing developmentactivities through a process
of social interaction, experimentation, learning and adjustment. Morcover, Korten
focuses on the need to develop *institutional capacites™ 1o manage and learn at
the same time. In additici, e sees projects as obsticles 1o learning because of their
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time-bound characteristics and emphasizes the need to develop sustained capacity
within organizations to engage in development activities over a long period of time.
This. he arpues, requires **bureaucratic reorientation, ™
At the heart of his approach (Korten, 1980: 497) is the concept of learning
process, i which programs are not planned in detail at the outset but only the
strategy for mobilizing. using and sustaining local arganizational capacity to solve
problems is preplanned. Observations of projects carried out by the National Trigation
Administration in the Philippines and similar “people-centered” projects in Sri
Lanka. Bangladesh. Thailand and India led Korten to conclude that they were
sueeessful because they
weie not designed and iiplemented - rather they emerged out of a learning process in whiop
villagers and program personnel shared! their hnowledge and resources to create a program whic
achicved a fit between needs and capacities of the heneficiaries and those ol vutsiders who were
providing assistance. Leadership and weam work, rather than blueprnints, were the ke clements,
Olten the indiaduals who emerged as central frguees were ainvolved m the mitial stage in this
village exprenience. fearnimg at st and the nature of the beneticnrs needs and what was required
W address them clteconvels

IUis exactly this learning process that is lacking in the project and program
planning and manageraent procedures of most governments and international agencies,
Korten argues. and for this reason they rarely fit the needs and desires of the intended
beneticiaries. Where the poor do benefit from such activitics they often become
more dependent on the donors rather than developing their own capacity to solve
their problems through independent action.

Advocates of the Tearning process approach assert that only  development
program’s goals and objectives should be cenirally determined by those organizations
providing technical or financial resources. Operational planning and management
should be Ieft 1o the beneticiaries and the fickd representatives (change agents) who
worked in the places witere the activities would be carried out.

An essemial part of the Iearning process for nanaging social development.
Korten contends (1983 110) 18 coalition-huilding. Change can he stimulated and
ststained only when a coalition - which cuts across formai lines of organizationil
authority and is composed of individuals and groups who are directly affected by
the project or progrim or who have the resources to plan and implement it - can
he formed to take responsibility for initiating and cuiding action in innovative HIE
Korten argues that

the Tormation of such a couliion w10 the learmng process approch what te prepanstion of 4

profect paper s tocthe bluepong approach In e Laer a tomal prece of paper doves the project

process amd encapsulates the entical proeet concepts. I the fonmer these same lunctions are
peddormed by loosely detined socrd network. I Bluepnnt progects the project plan is central
and the coalion i incudental Planning ellors are toctised onplan preparation. and uplementation
onats aealization. By contiast, o leaming process the energres of the project Lacilitators are

directed 1o the tormation and mamienance of thes coalitem, while project documentittion is g

relativels imenlental tormabiy o legitmmating by -product o the coalition-formanon Progess

The result of coalition-building s empowerment. the enabling process that
allows the intended beneticiaries of development programs and projects o exert a
more positive influence on activities that will influence the direction of their lives,

Korten (1981) contends that such a learning process approach to program and
project management would contain three basic elements: 1) 1 srning {o be effective

(\;‘7
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in assisting intended beneticiaries to improve teir living conditions or to attain
other development goals; 2) learning to be efficient in climinating ineffective,
unnecessary, overly costly or adverse activities and in identifying methods that
might be appropriate tor larger-scale applications; and 3) learning (o expand the
applications of effective methods by creating appropriate and responsive organizations
to carry out development tiasks.

In order to adopt o fearning process approich, government agencies and
intermational assistance organizations nust undergo burcanceratic reorientation (Korten
and Uphoff, 1981: 6). "This requires changes in burcaucratic structure o allow
organizations to manage development programs through soctal learning and o
increase their capacity for people-centered planning and innovation. This means
more than changing idividual attitades and behavior, ““the more important part
involves changes in job detinitions, performance criterii, caieer meentives, burcaucratic
procedures, organizational responsibilities wnd the hike ™

More specitically, the clements of burcaacratic reorientation include use of:
1) stratepic management, by which orgamzational Ieaders concentrate on o few
crucial aspects of managerial performance rather than attempting o plan and control
all phases of operations; 2) a responsive reward structure to provide incentives for
those stalt who are most ellective in mecting the needs ol benehiciaries and clients;

3) tlexible and simphtied planning systems, which e attuned to the needs of

beneticiaries and facilitate their participation: 4) restlts-oriented monitoring and
evaluation procedures that measure and assess the degree o which bencelits reach
and are eficctively used by heneliciary groups: S) revised personnel policies that
offer more stable and longer termy assignments of stalt; 6) tlexible inancial management
procedures that provide fairly predictable and stable funding fevels over a long
enough period of time to facilitate the learning process: 7) ditferentiated structure
in which specialized units or services can be established for distinet client groups:
and 8) well-detined doctrine that promotes a widely shared understanding ol the
organization’s mission in helping intended beneliciaries,

Again, neither the theary nor the applications of these approaches have been
systematically assessed. ALD s evaluation of NASPAA™s waork notes that signilicant
progress has been made in developing the conceepts and ideas associated with
“people-centered™ planning and management, but that “*progress has been slower
[on] defining o methodology ., identitying management techniques, determining a
strategy of burcaucratic reorientation, and developing training programs to prepare
peaple for social development management”™ (HSAID, 1982b: 49),

Critics within AID point out that both the organizational development and
social learning approaches shift the emphasis from the technical content of programs
and projects, in which they have expertise. to i process of organizational intervention
and community organizing in which most AID stalt have little read capacity. Moreover,
such an approach is difticult o operationalize in intemational assistance bureaucracies
because they are accountable to Congress and the Chiel Exceutive, who are usually
unwilling 1o provide funds tor activities that they cannou describe or Tor processes
that are likely to produce results that they cannot anticipate or control. Some AID
officials argue that the Agency might not be able to obtain funds il it claims only
10 be experimenting. Unless it can show specitically what must be done and what
the impacts will be, it cannot compete elfectively Tor budgetary resources with
organizations that do claim i high degeee of certainty Tor their projects.

\
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Morcover, 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 may not lead to positive results. The
blueprint approach may not achieve the intended results. but it presents an image
of careful analysis. design and programming that is necessary to obtain the funds
required to initiate and pursue technical solutions to development problems.,

Inastudy for NASPAA that strongly advocated i people-centered, learning
process approach to social development management, Thomas (1983: 16-17) never-
theless noted other constraints to adopting it in developing countries. **The generation
of power by commumities and citizens™ groups is frightening to political and ad-
ministrative leaders. The idea of “empowering’ communitics., regardless of the
inteations or the anticipated development consequences., is received with skepticism
or fear.” he pointed ont. Ruling clites in many developing countries simply do not
have the political will v empower local communities to pursue development activities
over which political leaders do not hive control. Morcover, there is deeply embedded
in burcaucracies in developing countries *a sell-pereeived and socially reinforeed
need for certainy among planners and managers. ... Thomas contends that “many
government agents are unable to tolerate the absence of direet control, ol clear
measures of eflicieney and of rationally planned omcomes. ™ In addition, the people-
centered approaches are difficult w each: the pedagogical style of universities and
training institutes is (o tanster objective knowledge. Finallv. there are cultural
constraints. In many socicties that are hicrarchical in structure. in which there are
distinet social and bureaucratic classes and strongly enforeed rules of behavior and
interaction, and in which participatory practices are not highly valued. it is difficult
o intioduce people-centered management approaches.

CONCLUSIONS AND IMPLICATIONS

In brict. AID has experimented with, tested and applicd a wide variety of
management development theories in its technical assistance and training programs
over the past three decades in scarch of the most elfective means ol iner sising the
mstitutional and managerial capacity of organizations responsible for implementing
development projects and programs.

The trends in theory over the past decade have been awity from the technology
transter approach used dering the 19508 and 1960~ in which American public
administration principles and techniques were simply transferred (o developing
nations with little or no adaptation. [t now prescribes a process of examining the
needs and conditions in Third World countries and tailoring administrative and
organizational solutions to them, in collaboration with host country officials.

Theory has also advanced beyond attempting to bring about sweeping political
and administrative reforms, such as those reflected in the political development,
community development and institution-building movements. It now cmphasizes
specific organizational interventions that can improve management and administration
incrementally. The trends have also been away from attempting to build only the
capacity of central government ministries and toward increasing the managerial and
institutional capacity of local administratve anits. private and nongovernmental
organizations,

~n et
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Finally, theory has moved from atempting to create and install centridized.,
contral-oriented, comprehensive management systems toward more flexible, adaptive,
imovative, responsive and collaborative methods of administration in which the
beneliciaries have a more participative and responsible role in both planning and
implementation. Coneepts of development nunagement have recogmzed clearly
that the systems approaches tha miy have been appropriate for capital intrastruciure
projects iy be neither effective nor cfticient in soctland human resouree development
projects. Social development requires i more strategic, adaptive. experimental.,
learning-hased, and responsive people-centered approach 1o administration tRondinelh,
IDHRYS

However, ATD continues 1o use in s own management procedures a control.
oriented process that attempts toanticipate and plan tfor all aspects of a project prior
toits epproval and implementation. 1t continues torely on methods and procedures
of project desien, selection and implementaton that asstme o high degree of knowledge
about what needs o be done and of ceramnty o world e which the correet”
solitions are not alwans clear, and in which the only certaimty s a high degree of
uncertanty . It makes use of methods developed promanily tor capital investment
projects, even though the Largest portion of its investment porttolio is in agriculiure,
population, education and human development projects. T stull relies heavily on
technology transter for many social development problems that are not amenable
lo technological solugons.

The major shift in theories of development management has been away from
the technology transter and management control approaches toward learning process,
local mobilization and enhancement of indigenous adiinistrative capacity. But this
shift has not always been clearly reflected in AID management practice. Although
the theory of institutional and managerial development has advanced over the pitst
30 years, nearly all of the approuaches described carlier are still used-—aund have
some degree of currencey - - within AID.

There has always been and continues to be awide gap hetween the theories —
many developed in part through AID sponsorcd rescarch and technical assistance
experience——about how projects and programs should be managed. and the procedures
that A1D actually uses 1o design and manage the vast nigjorty of the projects and
progriams that it funds.,

But experience suggests that no one theory or approach 1o developnient man-
agement is likely o he universally applicable or umversadly elfective m the wide
variety of cultures to which AlD provides assistance. Indeed. different approaches
to development managenient nay be necessary or approprizte a different stages in
the same project. Experience does not provide much evidence that development
mamagement is or can quickly become a “science™ in the traditton of the physical
sciences. Development management is more an art than a science and. perhaps,
more a cralt than an art.
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