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I. 	 INTRODUCTION
 

The central thene 
of this paper is that planning and
evaluating development management

thorough 	 in Africa requires more
and coherent disagrreyation than 
is usually found 
in the
writings of academics 
or the formulations 
of practitioners.
Saharan Africa 	 Subitself is a. highly diverse region, culturally,
ge.ographically, economically, socially, politically. 
There is an
a priori case that 
standard administrative organization and prac
tices would be inappropriate in many, perhaps 
most 	places.
 

But 	 beyond this, once one begins analyzing the variety oflevels, 
sectors, functions and 
objectives of 6evelopment
stration, it 	 adminibecomes evident that 
standard administrative organization and practices will be 
inanpropriate for 
most 	development
 
purposes as well.
 

In the literature on 
development administration 
and management, as well as 
in consultant r~ports and expert conferences,
there 
have 	been repeated 
calls for "decentralization,, of 
government 	operations, 
to provide more -differentiated and 
more 	responsive 	services to 
the public, especially 
where* central capacities

to 
provide many services nre weak.
 

But this prescription de-tives 
from social and political

contexts 
quite different from 
most of sub-Saharan
constituent aspects 	 Africa. The
of decentralization 
-- deconcentration anddevolution -- do not fit the African circumstances as 
aptly as
they 	 apply elsewhere. Central governments often have littlecapacity to 
provide services beyond the 
main 	urban centers and
little authority to remit 
or share. On the other hand, 
there are
latent managerial capacitieg outside government that 
can be mobilized 
to support developmental activities 
in rural areas.
 

We are searching for 
more suitable terms to
development management. The 	
guide African
overall concept we propose is that of
"disaggregated, development management. 
We proceed empirically,
invoking relatively 
little "theory," seeking rather 
to identify


managerial capacities 
and 	potential wherever
Such 	an they can be found.
effort requires disciplined analysis, using concepts that
are rigorous and categories that are 
mutually exclusive.

Anything 
less 	will muddle an 
already cunfusing task.
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Jur basic approach is to distinguish between "state" and'"societal" sectors, on the one hand, and between "national" and'!local" levels, on the other. In Africa, mst efforts at improv
ing development management have 	 been focused on the statenational ends 	 andof the two continuua. 
 In fact, for development
management to 
become 
more broadly effective, there needs to be
more focus on the societal and local ends 
of each spectrum.
 

Apart from the 
central institutions of 
government, which
have 	a role in 
any 	decentralized or disaggregated program

development management, 	

of
 
one c:n deal with:
 

1. 	 Administrative 
structures which reach 
'down' through

bureaucratic hierarchies 
on behalf of the 
center to the
district or sut,-district level, responsive primarily
 
to the directives of 
the government.
 

2. 	 Local structures which 
can reach 
'up' from the indivi
dual and household level to 
undertake collective action
in response to local needs.
 

Pn elaboration and 
 meshing of these two sets
as discussed in Part III, 	 of structures,

holds the key to 
improved development
management. For this 
to be done effectively requires 
a systematic
understanding of 
the variations uithin the administrative and the
local realms, so 
that 	tasks-nd capabilities can be
gated 	 disaggreand matched. This 
analysis we 
offer cursorily in Part
to be followed by an exploration of -problem's of 

II,
 
disaggregated


management that 
are 
particularly relevant in contemporary Africa.
 

II. 	 FRAMEWORK FOR DISAGGREGATING DEVELOPMENT MANAGEMENT
 

Development management can 
and should be disaggregated in at
 
least five 
 ways 	-- according to the:
 

(a) 	 levels at which the 
management activities occur;
 

(b) 	channels through which the 
management is undertaken;
 

(c) 	 sectors were management is 
to be accomplished;
 

(d) 	inputj.s which 
can be utilized by managers; and
 

(d) functions which 
are performed by managers.
 

In our analysis 
we will suggest how 
each 	of these presents particular problems and opportunities 
for improving development
management in Africa by taking a disaggregated perspective 
on the
 
tasks of management.
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:A L-V7 VZ:L OFOF " .. i".. . " 
Ana~vt+iallv ...,- . one can .erti'y.. . . - lca . zer le,,e2-a &t whici± 

6 eveiopven-t manaclnent, res n f. .ibili. ma.c. aszig. Tran-e frorm the internatJoial (sura-rat4 on&!) I ve I to Thelevel of' the individual decisic,n-LLker. 

1. I-ternat i-al Level of Management (Donor .Agencies) 

2. Notional Level of .,anagement (Central Government) 

3. Regional Level of .Mi.nageent (State/Provincial Government) 

4. District Leve2 of Managevent (District Administration) 
I

5. Sub-D-i trict Level of VManagement (Sub-District Offices) 

~I> 
6. 

_ 

Locality Level of Management (Market Town Area)
 

7. 
 Community Level of Management-(Village Residential Area)
 

8. 
 Group Level of Management (Hamlet, Occupational or
Other Grouping of-Households and Individuals)
 

9. Household Level of Management
 

10. Individual Level of 
Management
 

The first two levels (international and national) are 
highly

aggregated levels for development mana&Entr.. Eelow them we come
to three "disaggregated" 2a;lT- r'-- .:o , Ulsiict and sub- c. whic'"re "adPin-eitrat>ve structures," as discussed in.section I. Not every country has all these stru'ctures. Some
countries with little management capacity very
(or small size)
have only the national and district levels 
of administration.
 

What is colloquiallv called "the local level" in practicehas th:e de sagjr eKated levels -locbLity. community .and group 

The locality is a set of communities 
that have established
patterns of communication, economic exchange socialand cooperation, usually corresponding to what is 
cal'. d in regional science
"markettowns." (Johnson, 1970; Mosher , "_o). not veryIn large
countries, the sub-district and locality -may cover-essentiallythe same area and population, in which .- there is one less 
level to be considered. On :he cth=-
 . , we also find very 
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often in Afri can countrics that the administrative bourndar-c(sub-district or district) do not coincide with the Inatual"Isocial boundaries set by patterns of kinship, intermarriage, o.trad itional authority, as di scu- sed in section III. Thus therecar. be problems arising from the incongruence of social an'dadutinistrative units of action. 

The term "implies a fairly col-esive and bounded
social unit, having 
common interests and capability of collectiVe
action. In fact, this is not always the case. In Africa, what are called "villages"
to 

were in fact often administratively define dsuit bureaucratic convenience, for tax or census purpose4.
One should not assume that the "community" level exists in an&more than a nomina sense (as shown to be the case in parts ofBotswana by Roe anr Forzmann, 1982). 
 But where it is operativd,
it presents substantial opportunities for 
devolving development

Lanagement responsibilities.
 

The Eroup level is a familiar and very flexible oie, nolt 
necessarily defined territoriallyGroups as are the levels abive it.are made up of members (though residence, as in a! neighi
borhood, 
age, 

can be a criterio:. of membership). Economic interest,sex, and especially kinship can provide the basis fo.r groupidentification action. If groupsand get large enough, theyreach the locality, district can or even national level, b't once
beyond the elementary group level they acquire a territorial

definition, and 7,he- level is no longer that of a simple "Ikroup."' 

When it comes 
to develo- ent management, the activi.ties o
the household and individual are not seen as part of the systemso much as being the objective of management. The activilties ofhigher levels of organization should assist individudls an!dhouseholds to become more prod.uctive, more healthy, ibetteir
educated, more secure, 
more in control of their lives, etq.
 

The tasks of disaggregated development managementshared among these ar to 0six levels (3 through 8), so that'the!burde,
of planning and supervising agricultural 
 and rural deve Jopmenpcan be shared by repreentatives of rural society as well as by

agencies responsible 
to the state. The assignment of tasks among
levels would depend 
on the sector and function to be served, and.
 on 1-he social and organizational capacities existing or 
potential

in the country.
 

The levels described represent options for developmen 
management but they should not 
be regarded as mutually exclusive
-alternatives. Agencies are not likely to be successful if theiy
try to build capacity and handle operations at a single lve.1 in
isolation from others. Rather, strategies should seek to
strengthen ccmplementary capacities at
effective vertical linkage among them. 

several levels, supporting

Special efforts should


made to identify and draw on 
be
 

the neglected manageria-l
capabilities of the societal sectors, 6 through 8, and to linkthem with regional, district and sub-district agencies ogovernment, voluntary organizations and private enterprises.
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B CHANNE.L OF DEVELOPME11T 1.:A1AGZ MENT 
The channels through which 
development managemrren activitycan take vlce are o' different kinds. They range on 
a continuum
fro. public sector organizations oneat end to private enterprises at the other. 


which have 
In the middle are membership institutions,ome characteristics of 
both the public and private


sectors, seeking 
collective rather
through g-oup action, but acting in 
than purely private benefits
 
a voluntary way rather than


relying on the authority of the 
state (Esman and Uphoff, 1984).

The channels are of three basic 
types:
 

(a) governenta; -over----ntal
.. organizations that
 

rely on the su-hority and other 
resources 
of the state;
in addition !,o line departments, this may include agencies operating somewhat independently of thegovernment
 
ernment of the day, 
e.g. public corporations, still
 
accountable to the "public" directly 
or indirectly;
 

(b) membership or self-help: 
organizations set 
up by
persons to advance th3ir 
interests through collective
 
action; including cooperatives 
as well as functional
and interest groups accountable 
to their members like
water user associations or women's clubs;
 

(-c) private or ouasi-private: organizations 
that operate
 
on 
a for-profit basis, accountable to owners rather
than 
to customers or employees (except through price 
or
 
collective bargaining mechanisms), or on a charitable
basis, such 
as Red Cross societies or religious organi
zations, accountable to.-patrons or conributors rather
than to beneficiaries.
 

These channels 
represent a different 
way of viewing the

options for development management and should be 
-seen as complementary (Uphoff and 
Esman, 1974). Planners should seek to

capitalize on the respective strengths of 
each possibility, tocompensate for 
the weaknesses of other 
channels. For example, the
amount of resources that 
can be drawn on through public channels
is usually greater than through voluntary or private channels,but the flexibility ofL throughresource 
use 
 -he latter is greater. 

It is unlikely that development programs 
can succeed working through just one 
of these channels, since they are mutually
Supportive even 
more 
than they are competitive. Even co-ops and

small businesses in 
a community may contribute to the more efficient functioning 
of each other. Disaggregated management
involves not 
putting all one's development "eggs" in any' one
basket but rather distributing them appropriately by channel 

well as level. 

as
 

The analytical categories 
of level and channel togeth'er

encompass the organizational variety sketched in 
the workshop proposal. Its 17 examples are shown in 
the table on page 6. Numbers

in parentheses refer 
to the proposals's numbering of 
examples.
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L.LTERNA21VE 
 :ANEGMENT CHANNELS 

LEVELS 


Interna-

tional 


National 


legional/ 

State/

?rovincial 


District 


Sub-district 


Locality 


Community 


Group 


Household/
Individual 


(17) 


Governmental/ 

RwAsi-Govt. 


Bilateral & 

intl. donor 


agencies 


National 

ministries/ 


parastatals/ 

autononous 

authorities 


(1/5/6)
 

State govts/ 

decentralized 

units of natl. 


administration/ 

regl. parastatals 


and authorities
 
(2/3/5/6)
 

District admini-


stration/distr. 

local government/ 


bank bran(hes

(4/8) 


Sub-distr. admin. 

offices/possibly

sub-distr. local 

govt./bank branches 


(4/8) 


Extension service/ 


schools/clinics 

(4/7) 


Extension agent/

teacher/visiting 


nurse/ village

self-government 


(4/16) 


Neighborhood 


or ward 

councils 


(16) 


C~tizen/voter/ 


taxpayer 


Membership/ 

VOluntZZ 

Society for 

Internftl. 


Development 


National 

cooperative 


federation 

(14) 


Regional 

cooperative

federation 


(14) 


District 


supply

cooperative 


(14) 


Sub-district 

marketing 

cooperative 


(in) 


Wholesale 


cooperative 

society 


(14) 


Community 

cooperative/ 


health com-

committees 


(14/15)
 

Water user 

associations/ 

pastoralist 


groups (15) 


Member 


Private/
 
uasi-Pvt. 

Multi-natl.
 
corporations/
 

external PVOs
 
(9/12)
 

National
 
corporations/
 

national
 
PVos
 

(10/13)
 

Regional
 
companies/

regional
 

PVOs
 
(10/13)
 

District
 

companies/

charitable
 

org's.
 
(11/13)
 

Rural ent
erprises/
 
charitable
 
or'S.
 
(1i113)
 

Small busi

nesses/
 
service orgs.
 

(11/13)
 

Small busi
nesses/
 

service orgs.

(11/13)
 

Informal
 

sector
 
businesses
 

(11)
 

Customer/
 

beneficiary
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C.. SECTORS OF L, LC!0:I:' MANAGENv'E.N-

There is sometie a prsuwptio that "management" is 


generic a process 
that ii is essentially the same for any and allactivities. As discussed in section D below, there aregeneric functions which somecan be as crib ed abstractly tomanagement. But the profile of management activities should 
all 
bevaried for the different concrete requirements of the various 

sectors.
 

Since the projects to evaluated under this program arechcsen from among agri-ultural and rural development activi :, ies,with an emphasis on agricultural research, extension, supply andmar'keting, we will ta:e this sector for our examnles. .Tne kindof development manageLent required for agriculture is 
not what is
needed for primary health care or 
for rural public works, to

refer to contrasting
of degree than of kind,

sectors. The differences may often be iorebut they are significant nonethelesschoosing among forthe different channels and levels 
when searching

for the best mix to 
implement development projects.
 

Let us 
start with consideration of 
personnel management and'
getting 
the best performance from 
staff, the focus for our work.shop's second working group. In 
development management., relations
with the "client" are very important, to get the best technicalresult intended and to 
encourage the behavioral changes 
implied

in 
that particular aspect of development.
 

-In agriculture, the "cli--nt" is usually a household or individual -producer, not a patient as in health or a userrural road. The as with.ainstitutions. of government, self-help and privatebusiness 
are effective in 
promoting agricultural development
the extent they can prompt tothous ands, even millions of microenterprises faced with resource constraints, risk factors,
limited knowledge, 
etc. to make entrepreneurial decisions which
result in increased output 
 stability of production. The whole
environment 
or 

must be taken into account -- weather, prices,storage facilities, interest rates, 
etc. Appropriate inputs must
be available 
in a timely way,at convenient locations and accept
able prices for higher levels 
of technology to be 
used.
 

Consider how 
this differs 
from health care. When 
it comes
to giving immunizations or suturing wounds, patients need enoughtrust in the professional or paraprofessional serving them to
come forward 
for treatment. 
 But most treatments 
once given
more likely to work on are
their own than agricultural advice and
inputs, which need to be used and tended by-thelong period. This is farmer over anot to underestimate the iruportance ofpatients' responsibility for their own health care,-for all its but the bodymarvelous complexity operates more 
autonomously than
a small farm enterprise. The 
staff and organization for development management in agriculture needs to be far-flung, accessible,
coordinated, knowledgeable, responsive
ir to a degree greater thanhealth, where patients more often have urgent symptoms and
incentives for seeking 
care when needed.
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thrli~h. a.mon~~; o2. 0ubli c 
-

wo 1,hrs eng in,6e w it hpe 6peu&-I c on cerig c Ursr~ U. ono cge tis di f rent 
tht f tch ifgrcutu~a -!,-ngv~ -can". itc o oI'of a br washes ceou erlaterhemay lose fa c.e, w ith p- o e'ssi'r;E.1 Co I.e agCu es, but the n act o, i 

rm.unitis n o Ithe. same as iaricultura advi e leads to cropS filureand households, are thretennd With, starv -at'ion. Thefactor-s that can cauae'! crop faiurle are more numerous and 
unre
dctbl.han thoe vihic-h threaten a bridge. C! q
. echnocratic 
approach to 
staffing and deployment maybe moe.e
appropriate, foag publio works han agriulture. Orienting staff
to seek status wiofhneir marofessionalcole.gesmaaeans -, 


for realizing better performance from engineers 
in way th
would not work fo tcncas since*tr~lura a crop failure-, 
can' be explained awy more asil y than 
a bridge failure. Getting
maintenance 
of public works may require astill dif'ferent 
set of
managerial incentives. 

In the area of fina-ncial management.; we find that all threesectors, to diff ering extents, are Iliely to diverge from themodal- pattern of expenditure flow which is set by the budge'1c orcalendar year rather than by seasons, though agr.iculture is
generalythemo.s.. 
 seasonal of activities, 
and health the
least-*ofers theby the sectors..1/-fa~rm but three extension, suplyThe pace of workmarketing and nototheronly by :
staff 
 !
 
associated with' agriculture is dictated by 
the seasons, the,timing of rains, the ripening ofthe crop, the 
onset of disease-s,

etc. Movement in rural areas is also greatly qaffected by -the 

. weridgesather.s .etc.,:To is. constrairre-d byb... *a lesser extent, 'constructise on i Rura'of hea- +: :ason alitv:and repair i-6ads-, " -th:follow. s. seas6nal cycles, but many of the d'iseaseg-and ailiments.
people have, and the need for nutrition and -family plannin'g
advice, are year-round. 
 -

For government, private 
or 'membership organization-s to be

useful in supporting agricultural development, they need 'tobe
attuned 
to the cycle of the seasons. Government budgetary prac
tices"are commonly paced by a cycle- of their own, quite 
different
from the ebb and ffow of agricultural activity. 
The budget year
has .h" : of "peak labor 
deand" usually 
at variance thciu-,.h in
 

Fcof 1-odig-with teequivalent
* . agricuiure. Efforts constraint into have uniform rates 
of financial disbusementlead L.o quarterly allocations for expenditure which may have
little relationshill 
to the needs of organizations serving agriculture. 
 (This applies certainly to. rural wor
ks, where 75% ofits funding 
may be needed during 3-4 months of the year.)-

To the extent that government organizations have inflexible
 
personnel rules compounding financial rigidities, they "-m
Unsuited for be
promoting agriculturala n
ddvelopmentand
private or 
membership organizationsmmybe more efficient if they can expand
and contract staff as 
need~d and make available the supplies and
 

j7-,h T; is7 a7cmparative statemen;.has substantial' and serious In fact, rurail healthseasonal variation, as documented -in
 
Chambers Longhurst 
andPacey (1981:163-214).
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needcd to w tch 	 the cycles o Iork in; agriculture.on membership 	 A liimitationorganizations comes because of theFarmers have the 	 crop cycle.least financial resourcesthem 	 at the time theyost, at planting time and 	 ne'ed even more at the end ofseason. 	 Unless farmers associationls or cooperatives 
the 

credit froz government can getor private barking sources, their utilityin agriculture is lirited. 

D. INPUTS OF DEVELOPT, MANAGMENT
 

The things which development managers
any channel can 	 at any level acting inmanipulate 
are limited. 
 Some are 
very tangible
and concrete, others are almost ineffablefocus 	 but important.here on the 	 We willlr...st tangible ones, though mention -will beof others harder to 	 madequantif,- and 
control.
 

The inputs of administration are commonly rdenominated interms of money, but one of

in Africa, as 

major problems of development management 	 in part III, isdiscussed that moneyalways convertible 	 is notinto the specific inputsOne way of taking this into 	
needed and wanted.account is to refer 	 to inputs interms of the 3 Ms -- men, money and 	materia-ls.denominated 	 Thoughin money 	 terms, all can bethe distinction already points outthe difference 
between 	having just
wherewithal 	 money and having theof management, such as spare parts. To these threemust certainly 
be ad'ded 	information, 
technical
which may or may not 	 or -more general,be attainable with money. These aremain four "inputs" one is conc-erned with most 

th.e 
of the time. 

Complicating the management task is the fact that use ofthese inputs requires an additional resource 	 calledOne can have 	 authority.budget allocations, personnel on 
hand, even vehicles
and stocks of supplies but not the authorityconversely, 	 to use them. Orone can have a.uthority to do something but not thewherewithal 
to accomplish 
one's objectives. S.o, 
 authority
be treated as *a complementary resource, 	 should
 
in 

almost a super-resource,
development management, something that
as specifically 	 can be allocatedas funds, in terms 	 justof the legal right to take
certain kinds 
of actions.2/
 

The resources 
of special concern 
in development management,
 
then are:
 

(a) financial resources (funds, budget, revenue, credit)) 

(b) 
material resources (equipment, supplies, vehicles)
 

(c) personnel (staff, manpower)
 

(d) 	 information (expertise, baseline data, management

information, etc.)
 

27This concept of authority as 
a resource 
has been 	elaborated in Ilchman and 
Uphoff (1969) 
and Uphoff and Ilchman (1972).
 

9
 



(e) authorJit (eg._ r"ght to nahe deci oions concerning
 
aI b cI d Fonther natlers)
 

In the spccialized topics for this 
workshop, the wo:'hing groupson financia! management and on enharcementdeal respectively with (a) and (b) 
of management will

and with (c) and (d) while thegroup on administrative processes and structure focuses on (e). 
Having authority may also entitle one to disposition over anadditicnal resource in development management -- coercion.this is often not Buta very productive resource for achieving

developmental change. Behavior may be
direction by the use of modified in a desired
coercion, but maintaining the change then
usually requires continued expenditure of coercion, whichitself a scarce isand often ccotly resource 
to use.3/
 

The other "softer" resources can which development managementhave are status and legitimacy (Ilchman and Uphoff, 1969).These are in effect "produced" by members of theaccorded public andto persons in positions of authority or to privateactors like businessmen or professionals.persons undertaking development 
To the extent thatmanagement tasks enjoy status andlegitimacy, they will get more compliance with their decisions 

than otherwise.
 

We do not want to emphasize these resources, thoughlegitimacy in particular 
is crucial forwhi6n "institution building,"is the concern particul..rly of the fourth working group in
this workshop (Esman, 1972). It would bedevelopment management a mistake to think thatinvolves only men, money and materials, oralso information and authority-- and maybe coercion.effectiveness Theof any institution in carrying out tasks ofdevelopment management will be conditioned by the extent toits actions whichand values correspond 
theto the needs and norms ofpopulation being served, so that these soft resources of status

and legitimacy are 
generated.
 

F. FUNCTIONS OF DEVELOP.lITT MANAGEMENT
 

-. :: :- ition to ccnsideri p levels, ch-annels, sectors andinputs, one 
should analyze the 
various functions which cut 
across
all sectors, utilizing inputs at each level and within eachchannel. 
 We are not going into 
these in any detail but will just
 
37--n 


V ----------VonVorys earlier put the problem very aptly when he wrotethat "the resources of coercion in Asia, Africa and Latin America
are in short supply. They are too scarce to be effectively
dispersed throughout the countryside. 
 They
easily extended are too scarce to beinto the villages where most of the populationresides." As important, "coercion is primarilyins-trument...suitable a negativefor the prevention or suppression ofdeviant behavior. Force is 
much less useful and
dysfunctional may even be
as an incentive 
for positive, constructive
 
activity." (1967 '54) 
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~~124un~io~iR ren~a ze d~ to -be_ El n~&. 
e n t of devel opm ent. iT e s rE 
nd Mnnae~' 

.g-, ........ tr uind ")"" :.. kC
rn " Ot h e r - h' t n t e t FP-tinM nca Oan intea f.aI' ! particularly owtrdwrngrgcep;" on adinistrative 'proces;ses and Elt 7uc tur . 

Son e 0 f the MiaOr fctions deal v ith the izipiiit Sjudiscussed.
 

~nagemn
(a nanis2 tisa function all organizations,
public or3 private, need to 
discharge by disbursing

and accoti~tingfrtefud... .. ...... .. a ctivitie . .. .... """ - go~ h fnsinvolved in their, 
 -' 

(b) Equally ubiqouitous is . 1 anagem ent.,ersonnelt h -- -h .. h ... : " ea -- .. andling ...

the staff', of the organiz :t, .on, 
 maintaining discipline
and moraa. upgrading skills, deploying talents, 
etc.
 

Other functions deal more 
with processthan with inputs:
 

(c) Planning of some sort is required for all organiza
tions andfor all projects and programs.
 

(d) .- unica-_ion within the 
organization and with
 
rel~vant sectors 


.in 
of the p.ublic must be attended to
all organizations.
 

(e) Monatoring and evaluation represent 
a generic' activity

S "
.ogan.fedback, 
-ore or less fo'rmally, to guide the
perfo.rmande of the organization. It may or imay not.be
 
undertaken in a systematic way, but 
should be regarded
s basi ' function. 
 .
 

Still others 
 eal with both. processes and inputs:
 

(f) Resdurce mobilization is 'done d'ifferently in 
public,

"priVate.aEd membership organizations, and the range and
amount ofIresources needed can 
vary greatly, but good
performance of 
this functions is essential.
 

(g) a~innnce of cc 
 "zent 
- cil ties, one of the
 
most neglected act hirdW management,

perhaps because it 
is not regarded as "developmental."

Project bzeakdowins' and waste 
of capital commonly:result
 
from maintenance failures, many *of 'hi can b&attri
buted to failure of the donor.agencies to provide 
for
 
this mana0ein functions.
 

(h) Estaiblishment and maintenance of linkajt 
is a generic

Tunc!'ionr, not entirelty separable from the 
others listed

butdeserving special attention. 
 It includes relation's


"with th~e 
public and 'with other publicand private'.
 
-: organizatpns that provide inputs and support. 
 This
-function iis: critical for institutional developmen."


' '"""V - ,V -SI. . .. - .. . , ... : ...
 

9.',. 


:: ' : t . , L: , .F
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: 
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This istirng of funct,ions cCuld be .a.oried. :ts pu:'poseis to inicate v further disaggregcoion ofsnalysi -. development mana-eni,-t.Any effort to evaluate deveIop :ent r anage:ent needs tohave such a listing of functions to be assessed in the field,pinpoint to 

c.t 
areas of 1'trength and %yeakE:rn's -- for any organization,any love!, in any rector. Evaluation should establish howsat sfactoriiy the organization is performing these variousfunctions, and 
should identify reasons 
for superior or inferior 

performance. 

III. 
 PROBLEMS OF DISACGREGATED DEVELOPMENT MANAGEMENT,
 
OF SPECIL:L SIliU-FICANCE IN AFRICA 

Here we will probe some of the practical problems that are
likely to emerge in the design and management of agriculturalrural development projects andin the Africn context. We shall

indicate how the disagregated approach should help 
in identifying problems, strengthening management 
capabilities both 
in the
state and in the societal s(.ctors, and in working out effective
 
management strategies and 
practices.
 

A. DIFFERENCES BETWEEN SEDENTARY AND PASTORAL SOCIETIES
 

The literature 
on agricultural development is usually preoccupied with growing and marketing crops, and this is no 
less true
for the literature on 
agricultural development administration.

When animals are noted, they tend to be treated 
as ancillary to.
the 
main task of crop production. -Development 'administration has
invariably assumed that the publics to be served are
fixed, in more spatially
or less permanent-.residences 
and associated with
 
working 
on specific landholdings.
 

This may be a 
reasonable approximation 
for project planning

and management in many parts of 
the world, but in Africa there
are 
large and significant populations which are not sedentary.
These include not only the declining communities tha::ractice
shifting cultivation 
but more importantly, the 
pas-. - -.
comprise as 
much as 20 percent of the rural labor icrcEin
Saharan Africa. tuo-
We expect that Michael Horowitz's paper for this
workshop will 
give more background on this subject than we can or
should try to offer, since he 
has much more expertise than
Our comments here 

we.
 
are intended 
to tie that subject into the


consideration of 
management issues.
 

Governments and foreign donors tend 
to understand better and

thus to 
orient their services to the circumstances of settled,
Crop-growing societies. 
They have more difficulty relating to
the social structures and mobile economic activities of 
pastoralists in part because they do 
not know how to 
reach them. These
societies are underserved also because 
reaching them
costly per person. is very
It is also often true that governments would

prefer that pastoralists 
settle down and become sedentary farmers.
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J-1 some cou tries also, Iastoralist are polit icaL.y cutsi "e,
even- far outside the "core combination" o.f sectors that rule,whereas .sedentary interesTs are at least within the "ideological
bias" of the regime. Such consideratior:s may bE elaborated irh 
the paper for this workshop by David Leonard.
 

Since we are not expert- on pastor,list societies, thefollowing comments should be taken only as observations of
persons who have studied field adminstration cross-culturally.Michael Horowitz and oth.rs can elaborate on or qualify these
views in the workshop. There is also, for-unately, an excellentbook-length treatment of this subject now available (Sandford,
1983). 

If governments intend to reach pastoralist communities,
which constitute a significant share of their public and whichoften cover a large 
share of national territory, they and the
foreign donors assisting 0hem 
must:
 

(1) take account of the details of 
their migratory cycles;
 
even semi-nomadc populations present very complex anL
poorly understood patterns 
of economic and social acti
vity as our colleagues Roe and Fortmann (1982) 
showed
 

case of Botswana;
in the 


(2) establish effective 
communication with their social
 
organizations in 
order to 
gain more accurate appreci-.
 
ation of their needs 
and of the timing'and methods by
 
which these needs can.be attended to;
 

(3) 
 employ and train persons from pastoralist communities
 
to provide services in -he vernacular language; 
and
 

(4) increase the ability of'pastoral people to provide a
wide range of services through their 
own social organi
zations, by their 
own management practices and through
persons who remain in and move with their communities, 
e.g. by training, equipping and 
supporting paraveterinary personnel and community health workers 
(Esman et
 
al., 1980; Esman, 1983).
 

Relations between governments dominated" by sedentary sectors 
and the pastoralists become exercises in cross-cultural diplomacy-
There is a marked reluctance among many African governments tomodify their 
standard management practices in dealing with the
pastoralists, yet the 
pastoralists are 
too important economically

to be 
ignored, and national security questions may also 
come into
play. As a practical matter, it is necessary to draw heavily onthe management capabilities within pastoralist 
societies and to
use persons with pastoral 
backgrounds as intermediaries between
the state bureaucracies and pastoral communities.
 

It makes sense to capitalize on the flexible capacities of
private sector suppliers and traders 
to overcome the rigidities
of public bureaucracies 
in relating 
to mobile societies.
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Also, although formal menbersh- p organizations of herders 
not -been very successful in Africa, 

have 
this is largely bccause ofthe waty they have been introduced from outside.L/ R nri7e userorganizations appropriately conceived, introduced and structuredremain an important part of any di,aggregated developmentmanagement "mix." (Sandford, 1983). We would note alsc that
USAID has now a particularly promising experiment going on now in 

Niger (see Wall, 1983). 

B. INCONGRUENCE BET10.EIN' ADMINISTRATIVE AND NATURAL BOUNDARIES 

This is a common Problem in field administration, by nome&ns unique 
to Africa. Administrative boundaries 
are generally
delimited in territorial terms and determine the areaparticular administrators for whichand technicians 
are responsible.
Frequently these 
boundaries have beer, arbitrarily defined and
have little relationship mayto the so-called "natural" boundaries,either physical/geographic 
or social/cultural. 
Areas that have a
common water source or that are inhabited by a single community
may be divided for administrative purposes among two or more 
districts for extension, credit 
or public works.
 

The same tribal chief or cooperative society
transact with may have totwo or more district officers and two or more

public works engineers, each having 
 an impact on the same set ofpeople. The distinterest 
of bureaucrats 
to communicate

horizontally in the interest of their -common clientsinefficiency can produceand inconvenis-;ce at a minimum and stalemated,
failed programs when boundary problems become extreme. Theburden of integrating services gets placed of necessity on localcommunities which are in 
most Af-rican contexts 
ill-equipped to
 
accomplish this.
 

Some divergence between administrative and "natural" bounda
"ries is found in every 
country. 
But in Africa the problem isdemonstrably greater. When administrative boundaries weredemarcated by colonial officers decades ago, little of the areahad been surveyed. Much was common property., and officials were
not f:i-iar with signif'icant local landarks. For the 
 sake ofclearly drawing boundaries, roads or rivers were often chosen,
thereby dividing communities down the middle or putting users ofa common water source in two differnt districts. No better wasthe drawing of abstract straight lines onto maps which were likelycleave communities, tribes 
or kinship groups. 
 Such lines put
into the same district then persons with different languageethnic backgrounds. orSuch characteristics 
are more often
 
salient in African countries than elsewhere.
 

Bureaucracies 
are predictably reluctant 
to change
administrative boundaries, 
even in order to accomodate natural or
social realities. Rather than adjust bureaucratic lines, 

477 o examples of inappropriate approaches, see Odelland Odell (198(', on Botswana, and Gooch (1979) on Upper Volta. 



0oVeCrents and 
donors zcr- frequently decide to 
establish
0-cia
or project author-ties 
with ad hoc 
jurisdiction for
particular activiy aout s
operations. the framew ork of normal departmentalThese special sgencies can concentrate on a singleset of tasks, are often 
el;empt from normal financialprocurement regulations, and.nc thus are better funded, bettersupDlied and able to pay better salaries thanagencies. In solving one 

normal governmentset of prob2 ems, however, the specialauthorities 
breed ervy 

create more serious, lon;.-raige difficulties. Theynd animosity with the line departments, erode thelatter's capaicity 
and morale, ulcipl.y the prcb
policy coordination, ems of program andand frecuently-collapse when outside aid isterminated 
or when political patrons leave office.
 
Though categorical statements 
on this subject should be
avoided, experiernce indicates that the 
burden of
alwa.ys be on proof should
those who would create 
special authorities. 
What
should tske 
precedence


managerial capacities 
is the gradual improvement of the
of' the normal agencies of government,
especially 
at the operating level
the managerial capacities of 

in the field. Concomitantly,

the localities, 
communities and
groups which speak and act 


strengthened. 
on behalf of their members should be
To the extent that responsibilities 
are devolved
to localities, communities 
and groups, 
which are more "natural"
in their scope and membership than 
most higher-level 
administrative entities, the 
problems of incongruence of boundaries will be
mitigated.
 

C. THE VULNERABILITIES OF FIELD ADMINISTRATION
 

A closely related 
set of problems is
functioning of the weakness in
government bureaucracie's outside large cities.
This is a particularly difficult problem in
governments Africa where central
lack. the financial moans, the 
trained manpower, the
physical infrastructure, and 
 manage
over large territories 
the experience to operations
with 
great natural variations 
and ethnic
 

heterogeneity.
 

The conventional prescription 
-- to decentralize so as to
overcome the 
obstacles of poor communication and inflexible rules
and procedures 
-- is usually resisted by central 8taff who fear
the loss of control 
and 
have little confidence
capabilities and often the integrity of field personnel. 
in the
 

reluctance 
is not overridden by 
This
 

"?olitical leaders 
who fear
centrifugal political forces 
that
 

may alter the government structure.
 
Bereft of the means 
to perform their
respond to tasks, unable to
local needs, and lacking in self-confidence, field
staff fall back on 


regulations. 
formal routines and strict conformity to
Quite possibly, they may pursue their 
own business
interests, 
not frequently misapplying government r3sources
their own 
benefit or that of their kinsmen. 

for
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tu.re of .tr olitan, ci nter uo e ntra 
 h"s'i
sD e .a 1''1specai... . in'pir'ed 'by 
td, 

w mea' ing a-onorS vh so k :e.eko 
*replicato internationally recognized 11tn~rs1 in the Afric nenvironment,
 

Frequently 
suc specialization has 
perverse effects, In the
 
Lgricultural sector, govern :ents 
which are capable of only'superficial coverage of -,ura'l areas.
- provide services that ar.e
unsuitable or available 
only to a small proportion of the better
end owed farmersepcal those producing export crops.. 4An 0anaeo'gy is the ultra-nudern national hospital in the 
capital city
.. ,-where government obfici'.2." and the urban middle class have' 
access
 
to sophiSticated medica-l care -while the great
.. rur al areas,', 'r co o l ' majority

especially 'n r .
 

rudimentary health 


care.
 

.When gov ernments can to
afford extend services to rural
areas, staff generally operate in water-tight compartments. The
extension officer, the 
veterinary offic'er, 
and.the markatig
agent seldom coordinate their advice and 
their schedules because
 
each is' responsible to an- official 
his 

at 'a highe.r level w~ho manages
sp'ecialized program independently of others according to

rules established by hi's own .professional hierarchy.. 

2!:necessarHowyhen, can 
 he horizontal coordination be .. a'ch4-'eved?.By informal adjustments among, field,,staff? This ispossible' only theif' all a-n'ie's agree or are compelled -to'deconcentrate 
their staffs and devolve decision-making td field
p,e rs.on nel. By formal councils.under a senior off-icial, such as

the district 'officer? 
This may 'tself create new formalistic
 
rigidities, but in any case, it
" is be.tter. suited to one-time 
construction jobs than 
to on-going operations. By vesting
mmultiple functions in-a single 
'field officer? 
This !may create
 
integration at 
the cost of technical eypertisQ. By.pressure from
"', 'local groups
- of farmers or local councillors, who can demand that'
government technicians integrate their services -for the 
benefit 'of the public they are 
supposed to aid? Less concerned,, withbureaucratic ",turf," 
local renresentatives may be able Yiivesome impact on service delivery if they can have influence watinhigher political and administrative levels. Local businessmen if
brought into negotiations, always concern 
ed with he health of
their enterprises, :'
 

may be able 
to work out 'informal relationships

that result in more 
effective coordination of.services.
 

-5Suhspecializtio, 
 a 'tot
iaizo wscarried oisabsurd extreme inGhana during the imid-l96o s when there 
were separate :ministries
 
franimal hus'bandry,'and 
for animal health. The ani mal scientistsand then veterina 
 who were locked in a professional fe ud,
thus each 
had their 'own bureaucracy and
4 

could -operate'without 
""'" regard4 to what the' ohrwas doing. "'Urban bias" W' evident in~

p'osting of the 11 government.n ieeiai service; 'Fseveri 
'' in 'Accra or 

cats.and (race) :horges.' Reported in.'Uphoff '(1970).
 

wre Kumas~i, spending mosat of the-ir tieon dogs) 

....... Y'4 4'
" 

1;6'', - 7 .":';J :
 

: i,tr: ,wr . r: 


http:a'ch4-'eved?.By


;:eee:2. iuah~ !7:L 1. rr ~e~ orh~~ Tct sor .nee. anc nore can be pressribeds'pc.rio- 'h:'v - e as :h~r c ntK1'nre-pre-crnt " tern',t v available to p o r -

d' .'c -' and ma a ersTo'.-per r- nce eve,r of who'e::ist zustn- fin5 ways to cou *nter~ct"chemrIae ,,ent ste ms esoecia]y
those dealing wVth cu r2rl vlaa C.ideve1opeDz..atu 

D.THE TWO CU!,LTUPrE T": RURWAL ADI"" ATOI 

Most agracuura7collaborati-n and - rral.development programs recuiresrir! of management responsibility between
 

the bureaucratic agencie cJf %he
r. state and organized representacuaity of this 
contact between 
h
(this 
 es how effectively their joint
 
resources are used. It is n inherentlyvreIatDonsh, because ever diffi cult and probleaaticif The same language is spoken on both 

"cultures" uneasyis it b'- r.. t..o . -aent d into contact. 6/ 

The culiures of African easantry and of African bureaucrats 
inte rsec; only at the margin s. Each has its unique "calendar,.yneither being the calendar year one usually thinks of. For thefarer, tne relevant cycle f activity follows the andoomingthe 
ending of the rains, while the official is preoccupied wbith adifferent "cropping cycle" known as the "budget year.." The pace
of activity and "peak labor demand" are thus divergent, or ifthey overlap still greater prblemscan arise between the two. 
The armer regards money as solething scarce and valuable, for wacr he or she has to labo-ong and hard, with no certainty of 
successo The official gets money, in effect, o e iHis money comes from a flow of paper rather than a flow of sweat. 

The bureaucraticforal rules and hierarchiculture is.governedcal patterns of by specialized roles,authority diferent 
from, but "no different in their "traditionalism" from theinherited roles, informal rules and evolved patterns of authority
 
found among the rural population. Officials have formal 
educa

tioalcredentials,
western steady pensionable jobs,
life style. Many are from and aspire to a
the urban areas swkt 
.
 h-.... auge l upo "backr>3b
-a peasants aid oeasan,
life with ill-concealed condescension. Conseauently they 
spend
 

as little time in 
the field as possible. '
 

The career
fig their advancement of officials depends
bureaucratic superiors than their more on satisfypeasant clients. The
 
rigid rules to which they are 
subject in matters of finance,
 
procurement of supplies and availability of transport distance
them even further from the publics they 
are expected to serve.
 
-i-e/thill-concept of contrasting "cultures" in 
the delivery of
 
rural 
services was proposed in an analytical paper prepared for
the 1973 USAID Spring Review on Small Farmer Credit by Cynthia
 
Gillette and Norman Uphoff,. "The 
Credit Connection: Cultural and
Social sactors Affecting Small Farmer Participation in Formal
 

Credit Programs."
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Of thy hr:e too little in the way of resorcoes to he-.;thn azhaznful of rural households, and often 
0 'r,

the in_',_- cuIonthey have io purvey is not relevant to the sDeific Y edrLn6caabii:ties of srall farmers. Relatively little agriculturalresearch has been do:e in and ofAfrica, most this has focused onexporT crops, not or, the crops and practices ofresource-constrained small farmers 
most concern to

(let alone pastoralists).
 

The burden of adjustment whenever cultures conflict falls onthe weaker party, on the peasant, ff they wish to 
deriv- any,
benefits from 
the services of 
the state. 
 If these are irrelevant
or unreliable, there 
is no incentive even to 
make allowancer.
The long-run objective is 
to 
increase the compatibility of these
 
two cultures, so that 
the resources of government, including
those provided by foreign assistance, 
can really contribute to
 
rural development.
 

The solution cannot be 
found simply in rapid expansioy. of
the agencies serving rural publics, 
or in the creation of l:ew
agencies and programs. The severe 
budget constraints facin,
African governments, further 
all
 

constrained by
which will not their urban b~a:s
be quickly redressed, mean that 
the growth of
capacity within the rural arms 
of government administration will
be slow and at 
most incremental. 
 In addition to improving their

.performance by internal 
reform -- which will be discussed in
last section -- program designers should- address 

the 
themselves
bridging methods to


which can 
reduce the gap between the two
 
cul re s.
 

One method is by empowerment of local communities, by making
it possible 
for them exert more influence or
control over 
to even direct
t'he field staffs of government agencies. 
To the
extent that they 
contribute 
to salaries, or 
influence promotions,
or 
determine work priorities,'local communities 
or groups can
compel field staffs 
to be more respons.ve to 
their concerns.
.Though administrators 
(and most foreign aid agencies) abhor
political interference, local 
politicians 
can sometimes be useful
in directing civil servants to 
the needs of their constituents
and in 
prodding officials to make adjustments to the priorities


and convenience of 
the public.
 

Another 
method is to increase the number, 
training and
support of paraprofessionals who are
who, in part of the community and'
addition to 
providing simple but needed services, 
can
help to interpret the needs 
of the public to government
officials. Conversely, 
they can convey more effectively to the
public the conditions of government assistance 
(Esman et al,.,
1980; Esman, 1983). 
 Methods for bridging the gap between the. 
two
cultures 
should be an explicit

management structures 

concern of those who design
for agrlcultura. 
and rural development in
Africa. Putting into 
place the management capabilities
encompassing 
the levels and channels sketched on 
page 6 would

supersede the "gap" with 
a "matrix" for development management.
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E- DIFFICULTIES I,, C' 1;vEr:TL'; ''ITO 'CUTPUTS 

To turn to a problem of "proceZs: more than "structure," wewould take up a difficult., r,.ferred to in part II. As noted,
African governments even more than other LDC governL:ents arefacing sever.. fiscal crises in the l9aOs. Much attention is now

focused on how to get for governments the needed financialresources to operate exis-u.ing programs, let alone make progresswith new initiatives in agricultural and rural development.
 

There is a 
danger t.at preoccupation with aggregate levels

of financial inputs will mask the major management problem ofconverting money into what is actually needed to make development 
programs run. This problem once stated is obvious,, but it iscommonly neglected, because in Drinciple, with funds (and
authority), work should proceed. In fact, in African circumstances the equation of 
money with capacity to accomplish results

is ouite mistaken. 

The first problem arises when funds and authority are not 
matched. 
 It is quite common for a manager in uTfe public orquasi-public 
se6tor, and possibly in a cooperative, to 
have money

available but not the authority to spend it, or conversely, tohave autho.ity to spend money on a certain activity but no budget
allocation. Money 
must be matched with authority to be made
 
useful.
 

* Second, it is often difficult to get the personnel needed 
even if budge.t for them is in-hand. Persons with the particular
skills needed may not be available, either because they are not
willing to work in the position tb_at is cpen, or because they maynot be willing to accept the salary which is authorized,
because there or 

are simply not such. persons in the country.
 

For personnel -to be productive, they must be able and
willing to work at the assigned tasks. Personnel are often toopoorly trained or too poorly motivated to accomplish what is 
wanted. Civil service rules 
and regulations frequently 
make the
life of a manager almost iipos-ble by denying hi r or her the 
needed hands 
and minds. A 
principal advantage of private sector
channels is the flexibility they have 
on personnel matters. 
Also

their managers usually have 
authority to spend whatever money is

available as long 
as they can produce results (profits) from it.
 

Third, money does 
not necessarily translate 
into the
.required material 
supp.ort. Even 
if one has the funds and staff,

for example, one may not be able to get results from them becauseneeded equipment is missing, or one cannot get spare parts for itif broken.7/ Or there may not be 
enough vehicles, or they may be
broken down or have 
no fuel. We know 
foi' certain that rural
 
development management requires mobility of 
staff.
 
-'_77We know about how tho work of one animal research station
 
in West Africa was impeded for several years by the lackscale to weigh newborn calves part 

of a
 
as 
 of its breeding program.
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re ans of r ationipnot~ar veryco~sty interm's of aaiiert eff ectiveness.8/ 

Fifth, effectli.1 manag'onent requires _vein"format"infrquntr ad o coc_' and this iseven w-ath money. Some information'takes t-e (as well as prsonnel, equipmentto acquire. suc and foreign exchange)
asan adequate napping 
of soils. Other inrformation 'may not be t.inblc, such as a 50-year recod of rainfall
or of flood-Ing fr !cusncyno and level.s for a riverguaran.tee one .i Ha vin q money 'sbe able to know how to use it productively. 

- ixth, even if one nows what would be good to do asmanager, and ahas the funds andc other wherewithal,assurance there is nohe or she can get compliance with decisions judged
t-echnically correct 

to 
'4be and Politically advisable. S tate s inS Africa are not oriously unabl.e to
publics. ,enfore decislons on their
Coercion as we havecooperation noted is a scarce resource, and
from the public 
seems to be getting more rather than,
less difficult t acquire.
 

^ '
All of these ,c.nsideration s of ' ho * m'ney doesnot
 
neces-arily-translate 
i.'nto the concret'e
operation 'point up needs- of program
the need to 'disaggregate resource 
consrants

when.assessing bottlenecks in African development management.
 

If reforms 
could be introdu ced. which gave managers-in'the
public and quas.-public sectors 
the .kind.of discretion (ideally)
.ound in the 
private sector, 
thi.s' would contribute 
to getting
more value 
from the very scarce financial resources* which. 
governments ad donors .can make available for agricu-lturalrural development. and"
 

nunh si 
 o which one
Ghana occurred .hen of the authors witnessed in , 

Region had 
the director of irrigation ,for the Northern
to forgo'!a whole construction 
season because he could.
not get both, the 'budget expendi t-re 
authorization
Treasury and the from the
foreign exchange approval from 
the Central Bank
at,the same time. 
He needed to import a'replacement for a broken
fa'h belt for 
the low loader wh ich transported his construction
equipment from one damn locati-on to another. He had funds ;in
-''budget, but they were r'eleased on a quarterly 

his 
time basis, and by the'he could ge Central Bank approval, his Treasury,

authorizati~on had- lapsed. Several -milli'onequipment consequ'eitly lay idle, during the 

dollas, 'worth, of 
non-rainy, months "when-
they could have been'used. " 

The staff were drawing-their
sala'ries: 'but no 
work was accomplished. 
The director had-made 
al, trips to *Accra (600 miles) to 'try to expedite,.thistransaction but with no 
success (Uphoff, 1970). ,
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There, are tw o s*"-nd ard ~rds of r es cr pTiA1 f nr ~r"a' vi: 
' m : . Da 8.e me nt in bureicrCati-c structUrds.

efucaeerettner Y.)II-)turs r e**-orr s,
.nt:nra omnunicator., and moreeI'I'cien procdure; arid inpoVe d Staff Pei.fo~ne. rmrl'by ehacing techn.ct1 an uman elto ns skils hrough 

trinriti envin. ronmTheseent . , nu t h . .. St:v are irnrortant needs> i:nl... L 
tU n in the Africanr adjinisLtssof- Structural changes andskill development 
-ends on "suitable motivation persons to"'
behave in ways tphat,.re :inastrumental 

for 

to desired program- outcomes.
In Affrican agricultural) adminictration, 
this implies a coomtmes.
to serving rural PUblic' 
even 


to accomodating their+lnes and 
under difficult Working. conditions,


convenience, 
and to-working with
and through 
local ccnmurity ,institutions.(Korten 
an Uphoff,

1981). Kre.adUhf 

How to accomp1-s this f.rm of 
behavioral change? 
 By combi
inations Of icentive 
and sanctions, by systems of rewards for
desire d behavior and -
p-cnalti es 
 or failure to 
 er-for.


Government employeos can emerge fromenthusiasm training experience's full offor the service ethic, onlY 
to find that in the
administrative environment to
not rewardd and 
which tney return, such behavior is
may indeed be penali zed. 
Or they'may be overvhelmed by the 
impedences described in the'preceding section.
* either case, In
they elapse into 
familiar behavior 
that is accepted
 

, ....according 
to. .conventional burea-ucratic- norms. .. ' . 
.Training may heolp to 
d-velop more appr'opriate, skill~s
understandingslbut applying-

and
 
these on the
*compatible regi'me job requir-es a
of rewards and sanctions. Tangible 
and
intangible rewards 
 in 'the form-of recognition, praise, ""salary

increases and promotions -- be allocated according tocan
ent criteria within the differbureaucracy, and 
they can be affected
the organ zed publics by
with. which members 
of the bureaucracy
interact. 
 This suggests 
that local organizations
participate be invitFd to' .
On a continuing bass 
in influencing rewards 
and
penalties. In this vay, civil

On public good will 

. .. r.come dependent tb 
a
 ... e evaluations of their
 
oIF- vK
upe r or s 

The criteria of bureaucratic evaludtion need to change, from
 
strict conformity to rules and routines i toward service to thepublic. Promotion needs to shiftdemonstrated performance. 

from from 'pure seniority' toThe greater the influence of organized
pubic.s. the more likely that standards applied within
bureaucracy will reflect these 

the 
new criteria.,
 

Reporting systems 
and inspections which enforce bureaucratic
discipline should 
be oriented to developmental achievements 

*i
that fie.'ld 'staff~get the message, that they 

so 
will be 'rewar-ded f'orbending, the rules and taking initiative that meqets the needs.'of 

pu -te 'terna'uively, 'theylc Ari:idrutnsand formal will be faulted' for adherdng t 0.rules if' these ,t antew~o 
ca~~~ stounthewnaeo4,meetig reasonable demands from the 
public.
 

a,,1 



------------------

This does not 1c,,nn th.:.t ru n- routin, Es are to 'lEI 114. , 

' but-upedec d., "hr-t they ould b. :i:nter re-cd Enc . . ' ':a,'s ".et enhance tihe use o scarce. :'esourceE for dc',e]coi:entrather thn be t:'eated as cr.ds in t).emselve-. P ersor, i.o hou:.derstand this dIfference and behave accordingly shor.5, beencouraged and rew arded. Donor agcnc.-,s could in turn enou a;eand revard bureaucrat-ic leadership that promotes such a reorien
tation. 

Managem ent performance in non-governmental organizations: isnot inherently immurc. to corruption, repotism or incompetence,"populist" ideology notwithstanding (Montgomery, 1979). In theseorganizations, Vhere face-to-face relations more directlyinf2uence behavior. the more participatory the procedures, themore likely that corruption and nepotism -can be contained.when government funds are Andinvolved, inspections and auditsgovernment agencic.s byprovide another form of accountability. 

Managers of local-level institutions need to be doubly
accountable, downward to their constituentsgovernment and and upward tothe law.9/ In the disaggregated approach todevelopment management, project designers should provide forskills training for managers from local organizatins and also
training for the lay leaders of these organizations in how tocontrol their managers, since local managers are no less vulnerable to 
temptations than higher-level bureaucrats.
 

G. CONCLUSIor: DISAGGREGATED JUDGMENTS
 

By definition, disaggregated systems of management defy the
kind of broad generalizations whiah have dominated the literature
 
on development administration. Indeed, overall assessments ofwhether a project 
 or a managem.ent system is "good" or "bad,"a "success" or a "failure," make little sense.always has to be asked: good 

The question
for what? successful in what?
Of particular relevance for this workshop is the realizationevaluation of disaggregated management that

requires dier.aggregated 
judgments.
 

Succes:'ful development management requires putting togethermany comnonerits of organization and technology. Some mayStronger than beothers (ceteris paribus), and some combinations maybe more robust 
than others. But attributing the will-o-the-wisp
called "success" to any particular element is risky, as we seldomfind conditions that qualify as 
either necessary or sufficient
things -which must alwavs be present for "success" to occur,
or which in and of themselves will cause "success." 

9/We have 
di.cussed methods for improving the performance of
local-level organizations in Chapter 7 of EsmanThese suggestions have been 
and Uphoff (19.84).

incorporated in the A.I.D. Policy 
Paper on Local Organizations in Development, Bureau for Programand Policy Coordination, March 1984.
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An appreciti on for- the C oMp2.e iv c, c, cnrc.e E:
 
should lea*d to a wil1ingnes tc hi . mc-e instru erta-v, taidntif objectv1s,to ho thesi e what wil most likel. .r~dmost economically contribu-,o to their &chievetnent, and to assesscontinually whether the presuned means are promoting the proxi
mate desired ends. This is the essence of a "learning process"
approach (Korten, 1980).
 

Given tho difficulties that we know confront agricultural

and rural development in Africa, we should 
 look for those practical combinations of inpu.ts and approaches which produce results
 
(or more realistically, v'hich move in the right 
direction).
"Progress" is a more 
tenable criterion than "success," because
 
we .know there 
are no pc:rmanent 
 successes in development work,

and we hope there. are no permanent setbacks.
 

How many previous "success 
stories" became discredited with
a change in government, an 
outbreak of ethnic turmoil, a shift in
 
export prices, a breakdown in the transportation system?
this reason, projects which move 

For
 
in the right direction and have


sustained nomentum are to 
be valued and studied. How do they
develop human capabilities 
as they go, and acquire the kind of

linkages, respect and 

"institutionaliz-ation,,?)

legitimacy associated with the process of
 

Such disaggregated considerations 
will get evaluators into
 
more 
complicated considerations than conventional.approaches.
But the task before us has many 
"bottom lines," not just one.
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