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Series Foreword

Webster defines management as “the judicious use of mean: to ac-
complish ar end.” Applying management concepts to economic
and social development programs in the Third World is a complex
and multifaceted task because the manager must deal with elusive
goals, changing environments, and uncertain means, and because
optimal directions for organizing donor programs to assist the man-
agement of Third World programs have been ambiguous. The com-
paratively new field of economic and social development manage-
ment is challenged to create more useful intellectual resources for
both developing country management and donor cooperators.

Specialists in the field—managers, analysts, consultants,
educators, and trainers—have found that to trace the academic
base of development management is to draw a broad and interdis-
ciplinary framework. Memkbers of the development fraternity con-
tinually call attention to the diversity of the subject areas that are
critical to the judicious management of social and economic
change.

The need to develop a better understanding of deveiopment pro-
gram management both in theory and practice has prompted the
preparation o. the current NASPAA/DPMC series. The Rondinelli
book, analyzing the development management work that has been
funded over the past fifteen years by the Agency for International
Development (AID), examines some of the major researcli contribu-
tions to the development management field. The White, Hage-
Finsterbusch, and Kerrigan-Luke volumes synthesize, probe, and
order the academic bases for practice aimed at strengthening de-
velopment management. Their subjects--development program

vii
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management, organizational change strategies for more effective
program management, and management training strategies for
promoting improved program manugement—are purposely inter-
related. The focus is on development programs in the Third World.

These books order and organize complex subjects. They thereby
invite collateral analytic work by specialists in related concentra-
tions and with related perspectives. In particular, we seek stronger
links with work by Third World specialists, for although the au-
thors have sought a Third World perspective, they have relied heavily
on literature available in the United States.

The fifth book in the series presents the development manage-
ment writing of one person. The Performance Management Project
has valued the work of David Korten, chiefly in Asia, throughout
his close t» five years of work under the Project. His writings grow-
ing out of this work have found a wide and appreciative audience
among those concerned with management for greater development
strength at the grass roots. The Performance Management Project
and NASPAA arc pleased to include a compendium of his writings
in this series and to have the opportunity to emphasize this aspect
of development management.

The impetus and subsequent funding for the research dis-
cussed in this series came from the Performance Management Pro-
Ject in the Office of Rural and Institutional Development of AID’s
Bureau for Science and Technology. The research should be useful
to both practitioners and educators interested in international de-
velopment and related fields. A major purpose of the books, from
the funder’s peint of view, is to make more explicit the links be-
tween the assiniilated knowledge and skills of the development
management practitioner and the literature base that supports de-
velopment practice. This required creative, developmental work.
We are grateful to the authors for their considerable investment in
time and thought that have brought these results.

The organizations that have implemented tne Performance
Management Project—the National Association of Schools of Pub-
lic Affairs and Administration, the Development Program Manage-
ment Center and its cooperator, the International Developnient
Management Center of the University of Maryland—have for a
number of years undertaken a variety of practical and analytical
work with developing country organizations for improved manage-
ment. The NASPAA/DPMC Studies in Development Management
series reflects an interaction between the individual authors and
the experienced practitioners associated with the two implement-
ing organizations.
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I would like to express my appreciation to an extraordinary
group of people connected with the Performance Management Pro-
Ject who have contributed to this series. These books build on the
work of many practitioners and academics who have been as-
sociated with the Perfarmance Management Project over the past
seven years. Particular thanks go to Wendell Schaeffer, Louise
White, and Merlyn Kettering. Project coordinators for the manage-
ment training, organizational change, and program management
books respectively; to the series editor, Louis Picard; and to the
editorial comniittee who, fron. its inception, provided this venture
with important direction and analytic support strengthened by
practical experience. They and I, in turn,are grateful to the
specialists outside the Project who have contributed substantially
through their critiques of the manuscripts. We want to make ap-
preciative note of the understanding, leadership, and support that
the books in this series have received from Kenneth L, Kornher,
chief of the USAID division which is responsible for institutional
development and management research. Christopher Russell,
Jerry French, Eric Chetwynd, John O'Donnell, and Robert
McClusky also have provided valuable agency support to this pro-
Ject’s research activities.

Jeanne Foote North

Project Officer

The Performance Management Project

Oflice of Rural and Institutional D¢-velopment
Bureau for Science and Technology

Agency for International Development
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1

Development Administration in
U.S. Foreign Aid Programs

Born of a revolution in which foreign governments sent help that was
strategically important in winning the country’s independence, the
United States has been generous throughout its history in returning
aid to friendly governments in time of war, crisis, or disaster. For
more than a century, the United States sent money and supplies
abroad as military assistance. But beginning in the 1940s, with the
initiation of the “Good Neighbor Policy” with Lalin America, the
United States embarked on a deliberate, atbeit cautious, policy of pro-
viding financial and technical assistance for promoting economic and
social progress in foreign countries.

A far-reaching experiment in foreign aid began in the wake of
World War 1. Through the Marshall Plan, which became the founda-
tion for the American foreign assistance program, the United States
helped European countries to recover from the widespread destruc-
tion of one of the most devastating human conflicts in history by mak-
ing available resources to feed millions of their displaced people and
to rebuild their productive economies. From the successful experience
with the Marshall Plan, the American government extended aid to
the poor countries of the world where pervasive poverty posed a seri-
ous threat to political and economic stability in the postwar era. From
those cautious beginnings in the 1940s, foreign aid grew to become an
important instrument of U.S. foreign policy. The Economic Coopera-
tion Administration (ECA), which carried out the Marshall Plan in
Europe, was succeeded in 1951 by the Mutual Security Agency (MSA),
which extended assistance to Asia and South America. MSA was, in
turn, replaced in 1953 by the Foreign Operations Administration
(FOA)and, in 1955, by the Interrational Cooperation Administration
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(ICA) and the Development Loan Fund. These crzanizations not only
channeled security assistance to U.S. allies and potential friends in
the developing world, but offered poor countries help in increasing
their food production, educating their citizens, and industrializing
their economies. By 1961, the US, foreign assistance program had
diversified into a wide range of social, economic, and humanitarian
activities and was reorganized into the Agency for International De-
velopment (AID). AID was directed by Congress te help create condi-
tions that would allow poor countries to emerge from poverty.

Since 1960, the United States has been the largest contributor to
multilateral organizations such as the World Bank and the United Na-
tions, which provide money and technical expertise to poor countries
throughout the world. In addition, since 1970, the United States has
provided on average more than $3 billion a year in official bilateral
assistance directly to poor countries (Selim, 1983). Moreover, the food
~id program, Public Law 480, enacted by Congress in 1954, sends U.S.
surplus agricultural commodities to governments and voluntary or-
ganizations in developing countries to supplement food supplies and
to overcome famine rollowing natural or man-made disasters.

AID now provides financial and technjcal assistance to about
eighty countries in Asia, Africa, Latin America, the Middle East, and
the Caribbean. Through a staff in Washington, and through USAIL
missicns working with American cmbassies in developing countries,
AID contracts with private {irms, universities, and voluntary and
charitable organizations to assist governments and private organiza-
tions in developing nations.

Although it accounts for a relatively small portion of the national
budget and a smal percentage of the United States’ gross national
output, foreign aid has always been controversial. It is regularly con-
demmned by its enemies as a “giveaway program to ungrateful recipi-
ents.” It is praised by its friends as a humanitarian effort reflecting
U.S. willingness to help less fortunate neighbors in time of need. Aid
is also viewed skeptically by many foreign and U.S. scholars as a politi-
cally motivated peogram for satisfying the United States’ own foreign
policy interests. The foreign aid program has always held a politically
precarious position; it lacks a strong domestic political constituency
despite the fact that each year more than 60 percent of foreign aid ex-
penditures purchase American goods and services.

The results of those expenditures—to promote agricultural de-
velopment, to improve education, health, population planning, and to
support a wide variety of social, economic and technical activities—
have been equally controversial. Even its critics recognize, however,
that the U.S. foreign assistance program “over the years has de-
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veloped from a {-m:porary postwar measure into an extremely sophis-
ticated and permanent instrument of U.S. foreign policy” (Abbott,
1973).

How much and how directly the U.S. foreign aid program has con-
tributed to economic and social progress in poor countries remain con-
troversial questions. But one of the most important lessons from the
U.S. experience with foreign aid is that success in promoting eco-
nomic ind social progress not only depends on the ability of develop-
ing countries to define appropriate macroeconomic policies and to
mobilize financial, human, and technological resources, it also de-
pends heavily on their ability to manage those resources effectively.
The impact of development assistance projects and programs is
weakened substantially if foreign aid is mismanaged by organiza-
tions in either donor or recipient couniries.

Thus, for more than thirty years, AID has been providing techni-
cal and financial assistance to developing countries to improve their
administrative and managerial capabilities and to strengthen in-
stitutions that are responsible for implementing AID-funded develop-
ment projects and progranis. Since the beginning of the U.S. foreign
aid program. institutional development has been an integral part and
a primary instrument of aid. Indeed, in recent years both the prob-
lems of and emphasis on improving development administration have
increased. More than 25 percent of all AID field projects now aim
wholly or in part to improve the managerial performance of public
and private institutions in developing countries. Hundreds of mil-
lions of dollars have been obligated by AID for projects of applied re-
search on institutional development, project management, and de-
velopment administration, for technical assistance to government
agencies < nd private organizations to improve their management per-
formance, and for training thousands of officials from developing na-
tions in public administration and management in their own coun-
tries and in the United States. Governments in developing countries
have also been struggling with the prohlems of managing foreign as-
sistance and the development programs that that assistance is in-
tended to support.

Despite the fact that the U.S. foreign aid program has devoted a
large portion of its financial, administrative, and technical resources
to improving organizational and management capacities in develop-
ing countries, administrative problems still undermine the capacity
of AID and of public and private organizations in developing countries
to implement development programs and projects effectively. For
these reasons, the question of how to improve develop.ment adminis-
tration is now receiving greaier attention by most international as-
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sistance organizations and by many governments in developing coun-
tries. AID’s strategic plan, Blueprint for Development (1985 17), sees
institutional development as a key to promoting sustainable eco-
nomic growth and social progress in poor countries. It points out that
“training to help build an indigenous analytical capacity to conceive,
plan, and implement development strategies and programs is a very
important component of institution building. The principal objectives
of these efforts is to dcvelop human resources and use them effectively
in sustainable institutions."

The impact of these activities remains uncertain, Few systematic
evaluations have been made of the results of these investments on ad-
ministrative performance in developing countries, and observers of
the approaches that AID has used over the years disagree on their ef-
fectiveness. Some argue that, in many developing countries, public
administration is more effective and efficieat than in the past and bet-
ter than it would have been in the absence of aid. Others contend that
some of the approaches to institutional development and manage-
ment improvement used by AID have either had no impact or have
exacerbated administrative problems.

Because of'its importance in the U.S. foreign aid program, experi-
ence with development administration deserves more careful atten-
tion. This book examines the role of and approaches to development
administration in U.S, foreign aid since the early 1950s. It does not
provide answers to the controversial questions about how and to what
extent U.S. foreign aid has contributed to economic and social prog-
ress in poor countries. Nor does it resolve the issue of whether the ac-
tivities of AID and its predecessors have significantly strengthened
the administrative and institutional capacity of organizations in poor
countries to pursue economic growth and social progress more inde-
pendently and efficiently. Instead, this book sets out the framework
for understanding better what AID has been trying to accomplish in
development administration, and how. Only after we understand bet-
ter what AID has been trying todo can a larger community of scholars
and practitioners of American foreign assistance hope to tuckle the
infinitely more complex task of assessing its effectiveness.

Importance of Development Administration
in the U.S. Foreign Aid Program

Expanding the capacity of public and private organizations in de-
veloping countries to conceive, plan, and carry out development pro-
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grams and projects has always been an important goal of U.S. foreign
assistance, although its importance has often gone unrecognized by
many of those prof-ssionals engaged in international development—
especially by technical experts who specialize in one aspect of the de-
velopment process. Usually its priority as an objective has been dis-
placed by immediate political or military crises that focused attention
on other goals. But it is widely recognized in American foreign aid
doctrine that if economic and social progress is to be made and sus-
toined, public and private organizations in developing nations must
have the capacity to carry out  1eir own development programs. Help-
ing governments and private organizations in developing countries to
create the managerial and institutional capacity to formulate and im-
plement their own develop-ent strategics has been the explicit aim
of U.S. foreign aid policy siuce the time of the Marshall Plar.. Secre-
tary of State George C. Marshall, in announcing the aid plan for
Europe that would later bear his name, declared in 1947 that “it
would be neither fitting nor efficacious for this government to under-
take to draw up unilaterally a program designed to place Europe on
its feet economically. This is the business of luropeans.”

A strong consensus has evolved in the U.S. foreig.i aid program
since 1947 that development assistance alone will have little impact
on bringing about greater economic self-sufficiency and suial prog-
ress unless public and private organizations in developing countries
take a stronger role in planning and managing their own develop-
ment. There is, however, an equally strong consensus that states that
weaknesses in administrative capacity in developing countries create
serions obstacles to faster economic and social progress and limit the
effectiveness of US. foreign aid in promoting development.

The magnitude and pervasiveness of managerial and organiza-
tional problems in developing countries ean be seen clearly by exam-
ining AID’s internal evaluations. The USAID mission in Costa Rica,
for example, has complained of “public sector inefficiency affecting
nearly all of our programs” (1980a: 46). The USAID mission in Kenya
has reported that “the insufficient quantity and inadequate quality
oftrained personnel and appropriate public and private sector institu-
tions limit the formulation and hamper the implementation of neces-
sary development programs, resulting in a suboptimal use of re-
sources” (1980: 10). In Bangladesh, the USAID staff has observed that
the government’s “management systems and procedures are exceed-
ingly cumbersome and hamper the expeditions release of funds, the
recruitment and assignment of qualified personnel and internal
agency realignments. There appears to be little com munication, coor-
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dination or cooperation among ministries and agencies” (1980b:27).

Even in countries such as the Philippines, where government ofti-
cials are well-trained, severe managerial and organizatioual prob-
lems continue to limit their ability to vse foreign aid, to mobilize
domestic resources, and to plan and manage development projects
and programs effectively. The USAID mission in the Philippines con-
tends that “in addition to the limitations on absorbing a much higher
level of resources. there exist a number of institutional constraints to
more effective use of resources that are received” (1980¢: 36-37). The
USAID staff points out that “the proliferation of implementing agen-
cies, which results in rivairies, duplication of effort, and added costs,
tends to handicap program implementation, especially in the absence
of adequate management, monitoring and evaluation systems to cope
with the added coordination requirements.” Administrative capacity
remains uneven among Philippine government institutions and this
adversely affects the rate and effectiveness of implementation, espe-
cially in the health, education, population planning, and natural re-
source sectors. “Overly centralized decision making and administra-
tive control severely limit the effectiveness of government prigrams,”
the mission’s analyscs note, and they inhibit the participation of local
and regional governments in development planning and project im-
plementation.

It has become clear over the past decade that bureaucracies i
much of the Third Worid have limited capacity to plan and impiement
developrment projects effectively. A study by the Sudan’s Management
Development and Productivity Center, for example, concludes that
development planning in the country is a confusing process in which
the plans and programs of various agencies and ministries are often
inconsistent or conflicting. Coordination and integration of plans
among sovernment agencies and public corporations are weak, and
nowhere in the government structure is careful analysisdone of policy
alternatives. The ability ~« public organizations to implement plans
and projects is eyually weak. Most public organizations have long
chains of command; managers have large spans of control that
weaken fheir capacity to supervise subordinates; and there is often
little relationship between thege organizations’ activities and their
formal objectives and missions. Both government offices and public
corporations are overstaffed and inefficient. High levels of personnel
turnover in sorue organizations create instability, while in others
middle- and Jower-level managers can neither be fired nor disciplined
effectively. Leadership within government organizationsis weak, and
public managers are given few incentives to perform their duties cre-
atively or responsively (Weaver, 1979).
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Similar deficiencies were seen in an assessment of Egyptian ad-
ministration. Aynubi (1982: 295) concluded that:

In general, the public bureaucracy is extremely large and complex.
It is top-heavy, loosely coordinated, and very inactive at the lower
levels. Overlapping and duplication are also widespread, and a large
gap exists between formal and informal arrangements, while the ex-
cessive frequeney of changes in laws, structures and leadership
nakes “organizational instability” a real problem. For example, the
average period of tenure for an Egvptian minister is a year and a
half, barely sufficient to enable him to familiarize himself with the
tasks of the post.

Administrative performance is so riddled with a number of re-
lated pathologies, such as the “idolization™ of papers and documents,
signatures and seals, routine and red tape, and the complexities and
repetitiveness of a large number of formalities and procedures, all of
which inevitably lead to bottlenecks and delays. Serious careless-
ness and negligence are also among the most dangerous of Egyptian
bureaupathologies, recognized by a large number of experts, critics
and politicians, as is the rapidly growing phenomenon of corruption
in all shapes and forms,

Moreover, government agencies in most African countries have
little ability to provide services eflectively to peripheral regions or
rural areas. Local administrative units have little authority, few skilled
personnel, and inadequate financial resources to serve their con-
stituencies or to implement development projects (Rondinelli, 1981,
1982; Cheema and Rondinelli, 1983). In Kenya, for example, adminis-
trative capacity to carry out the central government’s developmer*
policies at the local level is quite constrained. Trapman (1974: 34)
notes that the inability of central ministries to coordinate with each
other leads to ambiguities in decisions in Nairobi and confusion in the
provinces and districts. Often, he observes, “decisions have been made
in isolation by heads of technical divisions and circulated as direc-
tives to the provincial offices without consultation either of the plan-
ners or of the field staff themselves.” Either field staff attempt to
apply irrelevant or inappropriate policies at the local level, or ignore
the directives entively.

In many African gevernments the entire administrative system
“has a characteristic weakness in managing large-scale or complex
activities beyond the capacity of one top executive to control directly,”
resulting in management by reaction to daily crises (Moris, 1977: 90).
There is little capacity within government to guide or direct develop-
ment projects toward larger gouls.
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The Impact of Administrative Problems on Foreign Aid

There has been a growing awareress in international assistance or-
ganizations that the most carefully planned and systemati sally
analyzed foreign aid projects are worthless unless they can be im-
plemented eftectively (World Bank, 1983). After examining a large
number of AID projects, the U.S. General Accounting Office, which
monitors and evaluates the agency’s performance, recently reported
‘o Congress that “the management and effectiveness of AID projects
in health care, water development, agricultural assistance, as well as
projects to strengthen governmental institutions, ultimately depend
upon the abilility of host countries to absorb U.S. aid and implement
the projects.” GAO officials argued that without this implementation
capacity “the results are either large obligations of unspent assis-
tance funds or expenditure of funds for projects with limited life after
U.S. assistance is terininated” (Conahan, 1983: 341).

These findings were confirmed by AID’s inspector general, who
testificd before Congress that “we find in our reviews continuing im-
plementation problems arising often, in my judgment, from some of
the practical weaknesses of the host country implementution capac-
ity.” He argued that the inspector general’s reviews of AID-funded ac-
tivities “have shown delayed projects, increased costs flowing from
these delays, frequent poor logistical support by host governments, a
general lack of audits of contract and grant costs by the host govern-
ments, procurement inefficiencies in the acquisition of both goods and
services, and administrative difficulties on the part of host govern-
ments in executing bid procedures, preparing contracts, and adminis-
tering contracts” (Beckington, 1983: 372).

In a special study of West African countries, the inspector general
found “project after project undergoing serious delays and shortfalls
in reaching planned objectives. Host countries were experiencing
grave difficulties in executing many of the projects. Lack of host coun-
try funds, trained personnel, delayed procurements, overoptimistic
assessments of host country capabilities were contributing condi-
tions.” As a result, the inspector general questioned the viahility of
many of these AID projects once U.S. financial and technicsl support
ended. Because of the low levels of management capacity in many de-
veloping countries, the ir.spector general concluded, “the AID invest-
ment of many millions of dollars could have been placed at serious
risk” (Beckington, 1983: 372).

Moreover, the General Accounting Office’s review of AID’s Sahel
Development Program found that, despite the fact that international
donors have spent more than $13 billion in this part of Africa over the
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past ten years, most of the countries are no better off economically.
The GAO recognized that the lack of progress was due to many eco-
nomic, political, and physical problems in the area, but noted that a
major problem contributing to slow rates of economic growth in the
Sahel “is the weak capabilities of the Sahelian governments to plan
and manage economic development and to coordinate donor ac-
tivities” (USGAO, 1985).

AID has learned that expanding organizational capacity and
management skills within developing countries is a prerequisite to
eliciting the participation needed to ensure that governments are
responding effectively te people’s economic and social needs. “The de-
velopment experience of the past two decades indicates that the im-
pact and sustainability of public sector investments can be signifi-
cantly improved if local citizens assume a role in needs assessment,
project design and implementation,” AID’s strategic plan em-
phasizes. “Too often governmental organizations and programs are
out of touch with the reality of development needs, and the problems
and perspectives of low income groups. Local participation (in both
urban and rural areas) is essential in adapting development
priorities, designs and implementation strategies to particular con-
texts, and in communicating to planners local needs, constraints, and
prioritics.” Participation is easier when nongovernmental organiza-
tions, as well as public agencies and private enterprises, have strong
management skills and abilities.

Administrative Problems Within AID

To the extent that improving development administration involves
close interaction between organizations in developing countries that
are responsible for implementing foreign aid projects and donor or-
ganizations that provide financial and technical assistance, the abil-
ity of aid agencies to manage their own activities strongly influences
the performance of host country governments and the outcome of de-
velopment projects. AID’s procedures for project planning, design and
implementation, as will be seen later, directly affect the performance
of organizations that manage projects in developing countries. They
create an environment within which project and program managers
in developing countries must operate, and often the procedures
adopted by AID are prescribed as efficient man:gement procedures
for organizations in developing countries.

For nearly three decades, increasing evidence has been indicating
that many of the problems with the implementation of foreign aid
projects in developing countries come from ineffective management
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within AID. The agency's inspector general considers management to
be the crucial variable influencing the outcome of foreign assistance
projects and has recently concluded that “the management and ad-
ministration of the foreign aid program pose severe challenges to
managers and administrators at all levels of the AID organization”
(Beckington, 1983: 369). Officials of the General Accounting Office
concur, pointing out tha: “we have made quite a few recommendations
on ways AID could improve its lown] program planning, project im-
plementation and menitoring and evaluation. We have seen recent
progress toward improved project planning and implementation, but
quite frankly we believe much needs to be done” (Conal.an, 1983:
338).

The inspector general argues that, despite the fact that many of
these administrative problems have been reported repeatedly, AID’s
own management procedures are still weak. He has pointed out that
cash management in many AID projects is inept or inadequate;
monitoring and supervision of contractor peiformance are weak; pro-
curement systems are inefficient; and commodity delivery systems
are unreliable (USAID, 1983a). Thus the agency’s problems exacer-
bate those of developing country governments in managing aid proj-
ects effectively.

Criticisms are made frequently of AID’s project planning and
programming and management cycle for being too rigid, overly con-
trolled, and ineffective. Many projects take two to three years to be
identified, designed, reviewed, and approved before assistance is
ready to flow to a developing country. Although the complexity of the
projects that AID supports may in some cases justify the time and re-
sources invested in design, many of AID’s own field staff believe that
the procedures are not only cumbersome, but also ineffective
(USGAQ, 1983). Often, project design procedures and congressionally
mandated adniinistrative requirements become ends in themselves,
complicating the process of development management and burdening
organizations in developing countries. AID field staff must spend
much of their time meeting these requirements or monitoring the
compliance of host country governments, and little time can be de-
voted to interacting with intended beneficiaries or local project man-
agers on substantive matters. In its review of AID projects in the
Sahel, the General Accounting Office pointed out that the “provision
of development assistance by the large number of <ionors and their ad-
minisurative requirements plaees a considerable burden on recipient
governments and strains their already weak administrative
capabilities” (USGAO, 1985).

According to GAQ studies, the large amount of time and resources
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spent by AID on project design hasled to neither more effective project
planning nor significant reductions in delays and cost overruns. Many
projects end up being “judged on eriteria unrealistic in terms of im-
plementation and are approved as long as they are well articulated
and presented in the proper form” (USGAO, 1983: 13). Because of the
two- to three-year lag times between design and implementation,
most projects are planned ‘ong before the host country project man-
agers and technical assistance personnel have been selected. AID’s in-
spector general points out that, for this reason, “we find the host coun-
try experiencing difficulties in carrying forward the project as it has
agreed to do” (Beckington, 1983 291).

Moreover, AID’s inspector general contends that the agency’s
management and review procedures do not allow its administrators
to discover implementation problems and to correct them quickly.
“Responsibility for results is sometimes diffused organizationally be-
tween field and headquarters managers and over a succession of indi-
viduals. The result can be drift and indecision,” the inspector general
complains. “Clear warning signs of developing problems are not
picked up and acted upon.” As a result, projects fall behind schedule
or are ineffectively implemented “without firm corrective action
being taken at any level” (Beckington, 1983: 2992).

One reason for the recurrence of development management prob-
lems is the strong internal pressures on AID staff to deal with current
financial and administrative requirements. Some AID staff describe
their jobs as a constant cyele of “money pushing” and “fire fighting.”
These pressures often wipe oui the time to think, assess, and learn.
There are strong pressures on AID field staff to expedite the approval
of projects so that appropriations for each budget year can be obli-
gated. Once a project is approved, USAID mission personnel must
look toward the next set of projects rather than back to the lessons
learned about those underway or completed. Thus little attention is
given to recording the lessons of their own experience in order to im-
prove their development management capacity and that of host coun-
try organizations (USGAO, 1982). GAO investigators have found that
rather than being seen as useful means of helping their successors
avoid mistakes or of avoiding those of their predecessors, the require-
ment of recording lessons learned is viewed by AID field staffas one to
be complied with minimally or avoided altogether. This limits the ca-
pacity of AID to improve its own and host country government mana-
gerial practices and to strengthen development institutions in LDCs.

Thus, despite AID’s success over the past three decades in sponsor-
ing applied research on institutional development and management
improvement, in training thousands of people from developing coun-
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tries in administration and management, and in providing technical
assistance for project and program management improvement, to
Third World governments, less developed nations—and AID itself—
still face enormous problems with managing development activities
efficiently and effectively.

A Historical Perspective on Development
Administration in Foreign Aid Programs

After three decades of attempting to improve administrative
capabilities in developing countries and to manage its own foreign as-
sistaace responsibilities more effectively, it is importan{ to determine
what AID has done and what has been learned from the experience.

Such a review is needed because AID's strategies and approaches
to development have changed since the 1960s. Its mission has been re-
directed and its activities have been refocused several times. The
rapid growth in knowledge about development administration and
aid management in recent years has led to reassessments of the most
effective approaches and interventions. Indeed, changes in thinking
about development management have generated many new—and
sometimes conflicting—strategies. Much of that knowledge and some
of the strategies have resulted directly from applied research and pilot
projects sponsored by AID. Thus a review of that experience and of the
lessons learned from it can provide a “baseline” for identifying the
kinds of applied research that must still be done on issues of develop-
ment management, allow those providing training and technical as-
sistance to distill important principles and guidelines for action, and
consolidate knowledge that can be disseminated to institutions in de-
veloping countries,

This hook secks, first, to describe the evolution of AID's develop-
ment management strategies over the past thirty years, especially
those concerned with planning and implementing development proj-
ects and programs; second, to identify the approaches used by AID to
improve development project and program management perfor-
mance; third, to examine the reasons for the adoption of those
strategies and approaches: fourth, to identify the assumptions or prin-
ciples underlying them: and finally, to summarize important lessons
learned from them and their implications for foreign aid policy in the
future.

Because the concepts and definitions of development administra-
tion have changed over time, no single definition of the term is used
here. General ly, the term “development administration” is used inter-
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changeably with “development management” and “administrative
development.” It is also used to refer to three sets of activities within
the U.S. foreign aid program: first, activities aimed at expanding the
capacity of governments and private organizations in developing
countries to conceive, plan, and implement economic and social proj-
ects funded with U.S. assistance; second, activities aimed at improv-
ing the effectiveness and efficiency of AlD-funded and contractor-run
development projects in developing countries; and third, activities
aimed at improving AIDs own internal operations. As will be seen,
all three sets of activities are related to each other in the implementa-
tion of the foreign aid program.

A book such as this could be organized in many ways, but this one
offers a chrenological and historical perspective on AID’s experience.
Such a framework is useful for a number of reasons. first, the
strategies and approaches used by AID have changed over time, and
the evolution of thinking underlying those changes can only be seen
clearly in historical perspective; second, a historical perspective
shows that the changes were not merely random or arbitrary fads.
Most of the changes in AID strategies for improving development ad-
ministration resulted from the lessons learned from previous suc-
cesses and failures. In some cases, they evolved from dissatisfaction
within the agency. or from its constituencies, with previous ap-
proaches to development adniinistration; in other cases, they were
brought about by evidence that interventions seemed to be effective
in promoting change. In still others, the new knowledge that came
from AID’s own evaluations or from the applied research that it had
sponsored was the source of change. It is important to keep in mind
that all international assistance agencies have, over the past three
decades, been engaged essentially in a “learning precess.”

Third, a chronological examination indicates that AID's ae-
tivities in improving development administration have been strongly
shaped and directed by changes in U.S. foreign policy. Changes in
ageney prioritics have largely determined how development adminis-
tration interventions could be defined in AID, the sectors and prob-
lems to which they could be addressed. the kinds of requests that were
made for assistance hy USALID missions, and the types of projects that
AID could reasonably expect to have approved and funded.

Fourth, the historical examination of changes in AID's develop-
ment administration activities nlustrates, implicitly at least. that
they were shaped as well by a large number of constituencies. The
political and technical prioritics of the agency are influenced by Con-
gress, the White House, the governments to which aid is provided, the
State Department's interpretation of U.S. foreign poliey, and to some
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degree by the fact that economic and military assistance are often
closely linked. Moreover, technical offices within AID are influenced
directly or indirectly by the thinking and methods of their contractors
and consultants, by academic research and the changing theories of
economic and social development that result from it, by the interac-
tion between USAID mission staff and counterpart officials in de-
veloping countries, and by the experience and perspectives of the
individual staff’ members working in those offices. Many of these in-
fluences are seen clearly in the cxamination of AID experience that
follows.

The contention that AID’s strategies to improve development
management have been largely evolutionary and based on a long pro-
cess of learning does not imply that there has always been agreement
within the agency on those strategies or on the lessons that have been
learned from previous experience. Nor does it imply that the lessons
have always been applied within the agency. AID staff, contractors,
consultants, mission personnel, and counterparts in developing coun-
tries often have very different perspectives on management needs and
on the value of different techniques of intervention and training.

The fields of development administration and management
theory are replete with contending schools of thought, and the think-
ing within AID has reflected that diversity. Crawley (1965: 169)
pointed out nearly two decades ago that debates in AID over proper
management approaches included arguments over the following
schools of theory:

L. The management process school. Management is the process
through which people who operate in organized groups get
things done. Therefore, to build a theory of management it is
first nceessary to analyze the process, establish a conceptual
framework and try to identify the principles behind the
process,

2. The empirical school. Management is conceived as a study of
experience, sometimes with the intent to draw generalizations
but often only as a means of transferring this experience to
practitioners and students.

3. The human behavior school. Since managing involves getting
things done with and through people, the study of manage-
ment must be centered on interpersonal celations.

4. The social system school. Management is in reality a kind of
social system—that is, a system of cultural interrelationships
which is sometimes limited to formal organizations but may
encompass any kind of system of human relationships.
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5. The decision theory school. This approach concentrates on ra-
tionai approaches to decision-making, emphasizing the selec-
tiori of a course of action or of an idea from various possible al-
ternatives,

6. The mathematical school. Munagerent is perceived as a kind
of system of mathematical models and processes based on the
assumption that management or decision-making is a logical
process which can be expressed and understood in terms of
mathematical symbols and relationships.

Differences remain between those who believe that management
is a science and those who are convinced that it is an art.

The tensions are often exacerbated by the fact that AID is a com-
plex organization in which many objectives are pursued simultane-
ously. Many of AID’s career staff see their primary objective as sup-
porting U.S. foreign policy. Others consider it the primary objective of
foreign assistance to help the poor in developing countries to become
more independent and self-sufficient. Jn theory, AID considers the
two objectives to be consistent; in practice, they often are not.

In the chapters that follow, the strategies of development adminis-
tration and management that have been used in AID are traced his-
torically. Chapter 2 describes the approaches to development adminis-
tration that emerged during the 1950s and 1960s when the “Point
Four” technology transfer approaches were dominant and when AID
adopted administrative reform and institution-building approaches.
Chapter 3 examines AID experience in the carly 1970s when the
agency concentrated on sectoral systems and internal project manage-
ment improvement. Chapter 4 explores the period from the mid- to
late 1970s when the “New Directions” mandate refocused AID's con-
cern on “people-centered” approaches to designing and managing pro-
grams and projects to reach the “poor majority.” AID’s experience in
the early 1980s with organizational development strategices, decen-
tralization, and learning processes is examined in Chapter 5. Chapter
6 reviews the results of an assessment of the role of management in
effecti-ely implementing AID projects in Afvica. The assessment pro-
vides . n empirical perspective on the validity of the theoretical con-
clusions of AID% research on development administration. The last
chapter explores the prospects for improving development adminis-
tration through the U.S. forcign aid program, and the implications for
AID strategies in the future.



2

Development Administration as
Technology Transfer

U.S. technical assistance for development administration during the
1950s and early 1960s was heavily influenced by previous experience
with foreign aid and by the prevailing concepts and theories of eco-
nomic development. Prior to and during World War II, U.S. foreign
aid went to allies primarily as military assistance. Immediately after
the war, the U.S. contribution for emergency relief was channeled
through the United Nations Relief and Rehabilitation Adininistra-
tion (UNRRA) and the International Bank for Reconstruction and
Development. Modest amounts of bilateral aid were provided to Euro-
pean countries and to the Philippines for “government and rel. ef in
occupied areas” beginning in 1946, and more substantial ameunts
were provided directly to Greece and Turkey in 1947 as part cf the
Truman Doctrine to assist those countries in resisting Soviet subju-
gation,

Nearly all efforts to assist Western European covutries were jus-
tified by the U.S. government’s concern for preventing wne spread of
communism and Soviet influence. The Truman administration’s dis-
satisfaction with UNRRA’s distribution of assistance to Eastern Euro-
pean bloc countries and with the lack of U.S. control over its contribu-
tions to United Nations relief programs created the demand for bilat-
eral aid. U.S. economic and military aid was given to Greece and Turkey
to strengthen their ability to resist Soviet aggression, and Secretary
of State George C. Marshall initiated a broad policy review of U.S,
foreign aid in 1947 that led to proposals for a program of economic as-
sistance for all of Western Europe. In his address at Harvard Univer-
sity in June 1947, Marshall announced a U.S. assistance policy that
would provide “a cure rather than a mere palliative” to European eco-
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nomic problems resulting from the ravages of World War 11 (Arkes,
1972).

When the United States began seriously to provide assistance for
economic development through the Marshall Plan in 1948, U.S. ef-
forts were focused almost entirely on rebuilding the physical and in-
dustrial structure of those European countries that had attained high
levels of productive capacity prior to World War 1L Although Marshall
proclaimed that “our policy is directed not against any country or
doctrine, but against hunger, poverty, desperation and chaos,” the
underlying goal was clearly to strengthen the economies of European
countries for security purposes and against the possibility of Soviet
domination. The Economic Cooperation Administration (ECA) was
created as a semiautonomous agency under the supervision of the
Secretary of State to assist sixteen European countries to formulate
long-range plans for restoring production and trade to prewar or
higher levels. U.S. aid was aimed primarily at rehabilitating physical
infrastructure and industrial plants, temporarily feeding large num-
bers of people whose source.: of income had been destroyed during the
war, and reestablishing the economies of industrial societies,

The principles of the Marshall Plan had a gtrong influence on the
U.S. foreign aid program for more than a decade. Clearly, the Mar-
shall Plan was seen by both the administration and Congress as a
temporary instrument of U.S. foreign policy. The European Recovery
Progi m (ERP) was defined as a joint effort based on self-help for a
four-year period after which, if the program were successful, it would
no longer be necded. The program encouraged cooperation between
the United States and Buropean couatries. European governments
were to share authority with the United States in deciding how U.S.
aid would be used. ECA cereated overseas missions in the countries re-
ceiving aid so that U.S. representatives could participate in the plan-
ning and allocation of aid funds. In addition to strengthening the ca-
pacity of European countries to defend themselves, the ERP was seen
as a means of promoting U.S. trade and business. Provisions were
made in the legislation establishing the European Recovery Program
for procurement of surplus U.S. agricultural and industrial goods, for
the promotion of trade between the United States and the recovering
European cconomies, and for assuring access of U.S. industries to
scarce production materials (Arkes, 1972).

With the rehabilitation of European econemies underway, U.S.
foreign assistance was extended to poorer countries, and similar
methods of technology transfer and infrastructure construction were
used in an attempt to promote high levels of economie growth. In 1948,
congressiunal interests supporting the governments of China and the
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Republic of Korea pushed for an ECA program in Asia. Although the
Truman administration explained that ECA rehabilitation programs
were not necessarily applicable in those countries because of different
ecanomic and political circumstances, Congress initiated aid pro-
grams for China in 1948 and Korea in 1949. The fall of mainland
China to the Communists in 1949, despite large amounts of U.S. mili-
tary assistance to Kuomintang forces, led many in Congress and the
State Department to believe that military aid to poor countries was
not sufficient and that the only way to bolster their resistance to Com-
munist aggression was through a combination of military and eco-
nomic assistance (Wolf, 1960).

The belief that economic assistance was essential to supplement
military support for poor countries was reflected in President Tru-
man’s inaugural address in January 1949. The fourth point in the pol-
icy agenda for his new administration called for “a bold new program
for making the benefits of our scientific advances and industrial prog-
ress available for the improvement and growth of the underdeveloped
areas.” He requested from a reluctant Congress funds for technical as-
sistance, capital investment, and private investment guarantees for
developing nations, especially for those threatened by Communist in-
surrections or invasions—a program that was to become known as
“Point Four.”

U.S. fears of Communist aggression and the lessons of experience
in China were to influence the State Department’s approach to foreign
aid until late into the 1960s. In 1950, Secretary of State Dean Acheson
saw “the susceptibility of many countries in the Pacific area to subver-
sion and penetration . . . that cannot be stopped by nailitary means.”
He argued that the security of developing countries in Asia required
assistance “to develop a soundness of administration of | the| new gov-
ernments and to develop their resources and their skills so that they
are not subject to penetration either through ignorance, or because
they believe false promises or because there is real distress in their
areas. If we can help chat development,” he insisted, “then we have
brought about the best way that anyone knows of stopping this spread
of communism” (Wolf, 1960).

With the fall of mainland China in 1942 and increasing hostilities
in Korea, the administration requested the consolidation of scattered
and sporadic aid programs. In 1950, Congress passed the Act for Inter-
national Development, which declared the policy of the Tnited States
to be “to aid the efforts of the peoples of economi ally underdeveloped
areas todevelop their resources and improve their working and living
conditions by encouraging the exchange of technical knewledge and
skills and the flow of investment capital to countries which provide
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conditions under which such technical and capital can effectively and
constructively contribute to raising the standards of living, creating
new sources of wealth, increasing productivity and expanding pur-
chasing power.”

During the 1960s, officials in the U.S. foreign aid program be-
lieved that technical assistance could help develop the “soundness of
administration” that Acheson had referred to, and that U.S. capital
assistance and investment could help stimulate economic growth.
Economic growth would raise the living standards of the population
and create a stable political environment in which people would he
less susceptible to subversion and better able to defend themselves
against a Communist takeover.

Economic development was measured primarily by increases in
gross national product (GNP). Gross national product, it was believed,
could be increased most rapidly by raising the level of industrial out-
put. Developing nations were urged to seek large amounts of foreign
capital, to build on their comparative advantages in low-wage manu-
facturing or in raw m.terials exporting, and to apply capital-
intensive technology in their production processes. Export-oriented
or import substitution industries were usually favored. Agriculture
would be modernized v the application of zommercial fertilizers,
modern machinery, and the technology used in Western countries.
Strong emphasis was placed as well on political modernization and
adniinistrative reform to create conditions that development
theorists thought were essential to promote rapid economic growth
and social change.

The U.S. foreign aid program was imbued with a strong belief'that
poor countries could be developed quickly by accelerating their prog-
ress through the same stages of development that Western industrial
countries had presumably gone through. It was widely assumed that
developing countries would follow three stages of economic develop-
ment that Rostow (195?) insisted had taken place in Western coun-
tries: first, a long period when the preconditions for economic
“takeofl” are established; second, the takeoff period itself; and third, a
long period when economic growth would be normal and automatic.
According to the stage theory of economic growth, the preconditions
for the takeoff' would be established when the economic motives for
growth began to converge with noneconomic motives. The precondi-
tions included the spread of education, the emergence of an entrepre-
neurial group willing to mobilize savings and take risks in invest-
ment, the grewth of commercial markets for agricultural products,
rising demand for manufactured consumer goods, the creation or ex-
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pansion of institutions for mebilizing capital, and the extension of
transport and communications to serve commerce and industry.

When these conditions appeared, Rostow contended, additional
stimuli would be needed to bring the economy to the takeoff stage In
this stage, the forces of economic development would become reinfore-
ing and lead to higher rates of innovation ard investment.New indus-
tries would expand rapidly, and the profits would be reinvested in new
production capacity. Institutions for mobiliing capital would also ex-
pand significantly, new techniques would be applied in agriculture
and industry that would increase their productivity, new possibilities
for export and new import requirements would emerze, and the econ-
omy would exploit previously unused backlogs ¢ .;atural resources
and technology to reach still higher levels of production.

Altnough Rostow’s stage theory of development was controver-
sial, the major debates among econon:ists concerned the hest means
of achieving the takeoff. Some argued that the best way of attaining
high levels of economic growth was through heavy investment in in-
dustry or economic infrastructure as the “leading sector.” Growth of
the leading sector would spur and stimulate the economy and create
“ripple effects” that would create demand for increased output in
other sectors (Hirschman, 1959). Other economists argued that a “big
push” was needed in all sectors at the same time to increase output
and generate demand for industrial goods.

Most economists accepted Kuznets’ (1966) theory that, although
in the initial stages of economic growth the largest share of income
would accrue to higher income groups, eventually through “crickle
down” and ripple effects of economic growth the benefits would spread
throughout the economy and the relative share of income of the poor
would increase. The rising level of income would create greater de-
mand for agriculturai goods and the application of new technology
would make agriculture more productive and less labor-intensive.
Surplus agricultural labor would be absorbed in the expanding indus-
trial sector (Lewis, 1955). As agricultural production increased, prof-
its would be reinvested in more efficient technology, better seed vari-
eties, irrigation, and other manufactured inputs that would generate
higher yields with less labor and land. Rostow and others believed
that the exploitation of land and natural resources would stimulate
the growth of a self-sustaining industrial sector because the export of
natural resources would generat: for poor countries the capital
needed to finance industrial expansion and to service foreign debt.
After the economy reached the takeoff stage, the poor would begin to
benefit and the growth cycle would continue to generate higher levels
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of output, create incentives for diversification, and allow more techno-
logically advanced industries to succeed low-wage industries and
natural resource exporting activities.

Thus the early period of U.S. foreign assistance was based on two
strongly prevailing paradigms: the economic growth model just de-
scribed, and the political modernization model. Technical assistance
would help modernize both the economic and the political systems of
developing countries, and capital assistance would help developing
countries mobilize the funds needed for investment. Therefore, U.S.
economic aid was allocated primarily for projects in agriculture, in-
dustry, and transportation, although substantial amounts of money
were also provided for health, public administration, education, and
community development.

These two compatible paradigms of economic growth and political
modernization converged to form the intellectual basis for US.
foreign aid and justified technical assistance for development admin-
istration during the 1950s and 1960s. " he major assumptions of these
1odels, as Esman (1980) points out, were that: (1) all societies could
n 2dernize and grow economically in a sequence of historically veri-
fied stages that had occurred in Western nations over the previous two
centuries; (2) this modernization and growth could be accelerated in
poor countries through the transfer of resources and technologies
from industrialized nations; (3) the state, primarily through the cen-
tral governnient, would be the principal instrument of promoting eco-
nomic growth and of guiding modernization; (4) central governments,
through comprehensive and effective planning and management,
could guide or control the economic, social, and political forces
generating growth and modernization; (5) well-trained technical and
professional personnel in central government bureaucracies, using
modern administrative procedures and suppo:ted by benevolent and
development-oriented political leaders, would serve as the catalysts
for modernization and development; (6) leaders of develuping coun-
tries, eager for growth and modernization, would sacrifice other
values and-—with the help of Western advisors—would provide the
political and moral support necessary te achieve these goals; (7) the
transformation of underdeveloped societies from poverty would be
rapid and the benefits of growth would be widely sh.ared; and (8) de-
velopment would create the preconditions for political stability that
eventually would lead to democratic participation in economic and
politiciit activities.

These principles shaped the approaches to foreign aid and de-
velopment administration that were applied throughout the 1950s,
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The Technology Transfer Approach

During the 1950s and 1960s, technical assistance in both leading eco-
nomic sectors and in public administration took the form of what
Esman and Montgomery (1969: 509) called the “Point Four Model.”
This consisted of transferring U.S. administrative technology and
“know-how” to less developed ccuntries, much in the same way that
industrial and agricultural technology and economic know-how were
transferred through the Marshall Plan. This approach assumed that
successful methods, techniques, and ways of solving problems and de-
livering services in the United States or other economically advanced
countries would prove eqqually successful in developing nations. Many
of those involved in technical assistance in the early years of the
foreign aid program believed that improving administrative
capacities in developing countries was crucial to all other develop-
ment activities. Brown (1964: 69-70) later quoted a health specialist
providing technical assistance in one developing nation as saying that
“the conduct of a DDT program . . . is 90 percent administration and
10 percent how to spray.”

ECA and its successor, the International Cooperation Agency
(ICA), as well as other international assistance agencies, spent large
amounts of inoney on establishing institutes of public administration
in developing countries, bringing people from developing nations to
the United States to study public administration, and providing in-
service training programs in developing countries. The United Na-
tions, AID, and the rford Foundation together spent mure than $250
million during the 1850s alone on institution building «nd public ad-
ministration training. AID helped establish institttes of pubtic ad-
ministration in many countries, including Brazil, Mexiro, Peru,
Ecuador, El Salvador, Korea, Pakistan, the Philippines. 1'hailand,
and Vietnam. More than 7,000 people from developing countries were
vrought to the United States to study public administration under the
auspices of international funding ageucies during the 1950s (Paul,
1983: 19).

Much of the knowledge transferred abroad, and most of the train-
ing given in the United States, was steeped in conventional adminis-
trative theory. It emphasized, in the Weberian tradition, the creation
of a politically neutral civil service in which modern methods of man-
agement, budgeting, personnel administration, contracting, procure-
ment, supervision, and auditing would be applied. Underlying the
trensfer of Western tools of administration was a prevailing belief
that unless the administrative and political systems of developing
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countries could be modernized there would be little chance of reaching
the “takeoff” to economic growth. Indeed, Ilchman (1971) compared
the prescriptions for administrative reform and the “takeoff into ra-
tional administration.” to the various stages of Rostow’s model for eco-
nomic growth. Traditional administrative systems were charac-
terized by centralization of decision making in a predominantly
decentralized system of enforcement; orientation toward law and
order, revenue collection, and a few major enterprises; slow and in-
frequent changes in procedures and methods of transacting aflairs;
and, failure to conceive of government in productivity terms. In tradi-
tional societies, the opportunities for government service were limited
to notables and the elite, and ascriptive criteria dominated in the re-
cruitment of officials. There was little occupational permanence or
functional specialization in administrative institutions.

The preconditions for rationalizing the administrative system in-
cluded the centralization of decision making and enforcement, the
separation of public and private functions, the use of budgets as
mechanisms of control, and the creation of a permanent group of gov-
ernment officials and civil servants. Preconditions would also include
growing pressure for using skill and talent as the criteria for appoint-
ment to the civil service and the adoption of a system of well-defined,
but limited, salaries for government officials. Other indicators of mod-
ernization included increasing functional specificity in organiza-
tions, the development and use of statistical services, the decline of
religious influence on recruitinent, and the emergence of the military
as a transforming organization.

The takeoff into rational administration would come about asthe
result of recruiting and promoting government administrators by
merit, the rise of a self-conscious administrative class, continued
functionalization of ministries, expansion of statistical services,
elaboration of the budget as a tool for control, an increasing concern
for efficiency, and an increasing emphasison government as producer
of goods and services. Rationalization would also result from ex-
perimentation with new institutional forms such as boards, commis-
sions, and inspectorates, and the emergence of the ministry of finance
and the planning commission as transforming organizations.

Typical of the U.S. foreign aid program’s public administration as-
sistance auring the 1950s and 1960s was a contract it gave in 1955 to
Michigan State University to strengthen the National Institute of Ad-
ministration (NIA) in Vietnam. The contract provided funds to place
in Vietnam an advisory group “to make the National Institute of Ad-
ministration an effective institution capable of developing the ad-
ministrative skills and effectiveness of the Vietnamese Civil Service,”
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as noted one participant in the project (Xuan, 1970: 373). “The long-
range purpose was to improve the administrative performance of the
government of Vietnam and thus contribute to its social and economic
development.” The Michigan State University Advisory Group
(MSUG) provided assistance in what became rather typical activities
for these types of projects: development of curricula and teaching
methods, an in-service training program for government officials, a
research program and reference library, training of the existing and
potential new NIA staff, and development of case studies and training
materials to be used in the NIA’s training programs.

On the advice of the U.S. advisors, the school was moved from the
old imperial capital of Dalzt io Saigon. The MSUG revamped the cur-
riculum of NIA to introduce more social science courses irto what had
been a legalistic orientation so that Vietnamese officials could be-
come “generalist” administrators. The U.S. advisors attempted to ex-
pand the teaching method from one of lectures only to discussions and
seminars requiring term papers and the analysis of case studies. The
MSUG team wrote complete sets of lectures for new courses that were
translated into Vietnamese, and chose texts and collateral readings
for the courses. With the assistance of tha MSUG, the NIA developed
a library of more than 16,000 social science books, 1,000 United
Nations documents, and 150 periodical subscriptions, nearly all in
English.

Although the curriculum went through several revisions, courses
were introduced in public administration, economics, finance, law,
statistics, drafling of administrative documents, and accounting,
Courses were also developed in civil service procedures, labor rela-
tions, economic planning, human relations, office management,
budget practice, and organizational methods. The content of the
courses was either adopted from U.S. textbooks or from lectures given
in English by MSUG advisors in the NIA.

MSUG trained NIA staff primarily by sending them to t+e United
States for four- to nine-month observation and study tours. seventeen
existing or potentially new staff were provided with Ph.D.-level train-
ingz in the United States.

The coct of *he project over a seven-year period included $5 mil-
lion for MSUG : . laries and operations in Vietnam, $5 million in local
currenc;’ for its Vietnamese staff and field activities, and $15 million
for equipment and materials, and totaled more than $25 million. At
the peak of the project’s activities, it had a staff of fifty-one Americans
and 151 Vietnamese. Nearly all of the resources were spent on improv-
ing programs in public administration and in police administration.

Although both the U.S. Foreign Operations Administration and
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the NIA considered the project successful, a number of problems
arose. Most of those trained in the United States and in Vietnam were
from the country’s political and social elite. Most of the materials de-
veloped or procured for the NIA were in English rather than in Viet-
namese or French, the dominant languages spoken by Vietnamese
government officials. Doctoral students were sent to the United States
for long periods of time, were slow in completing their studies, and
were sometimes reluctant to return to Vietnam after experiencing
better living conditions in the United States. Some of those who did
return did not want to work for NIA and chose positions in the govern-
ment, leaving the institute chronically short of staff. With the over-
throw of the Diem regime in 1963, the leadership of the NiA was
changed and many of the stafl'left or were replaced. Moreover, the NIA
was never able to meet the need for trained administrators in Viet-
nam; the annual output of NIA graduates was small compared to the
number of officials who needed training in order to carry out their
tasks effectively. Finally, a former staff member of NIA raised a basic
philosophical problem. “Some have agreed that an increase in bureau-
cracy tends to inhibit rather then encourage development. In such a
case the main function of NIA—training more and more civil servants
for the government—might be considered as having a negative effect
on development” (Xuan, 1970: 393).

In most of the foreign aid prograni’s publie administration assis-
tance projects, it was assumed that the transfer of Western techniques
to the developing world—what Siffin (1876) later called a “tool-
oriented” approach—would improve administrative performance. It
was assumed that administrative capacity for development could be
expanded simply by adopting the approaches that had been successful
in economically 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 organizational changes in government bureaucractes, which
were often considered to be irrational, politically influenced, ineffec-
tive, and co«rupt.

But the tool-oriented or technology transfer approach to develop-
ment administration came under severe criticism during the 1960s.
In a study prepared for AID, Esman and Montgomery (1969: 509)
pointled out that:

Much U.S. knowhow is ill-suiled Lo the needs of many less developed
countries. While Americans learned to economize on labor, these
countries have labor surpluses and acute scarcity of capital. Many of
our techniques, if they were to be useful, depend on other com-
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plementary skills and organizations which are assumed in America,
but do not exist in other ccuntries. Western technology has also en-
countered unexpected cultural barriers. For example, it presupposed
attitudes toward time, the manipulation of the physical world, and
the proper relationships a~ong men and between men and govern-
ment which simply do not prevail in many societies. Many innova-
tions which an U.S. considers purely technical were seen as threaten-
ing to men in other cultures. . . . Technological innovation sometimes
brings drastic changes in the social, political and personal behavior
of many individuals. In many instances, our overscas partners in
technical cooperation accepted U.S. practices in a literal or formal
way, but applied them with quite unexpected results.

Others noted that the administrative tools and concepts trans-
ferred to developing countries were not, in fact, merely neutral instru-
ments for increasing administrative capacity. They were methods of
administration that grew cut of the US. poliiical erperience and
Western democratic values. They placed strong emphasis on such con-
cepts as separation of powers and specialization of functions within
government, separation of politics and administration, and the belief
that administration was a technical, nonpolitical activity. U.S. public
administration theory was imbuec. with a hierarchical view of deci-
sion making and management. It emphasized decision making by
rule of law and impartiality in the administration of laws. It assumed
that merit and skill should be the basis for personnel selection and
promoti.n in the civil service system. It also assumed the desirability
of strong executive power, authority, and control in the administra-
tion of government activities. The major underlying assumption was
that the transfer of Western administrative tools would lead to a high
level of ¢ificiency and effectiveness—the most highly valued goals of
Western administrative theory—in developing nations (Siffin, 1976;
Ingle, 1979).

The application of the Western techniques often produced unan-
ticipated 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.
Siffin (1976: 63) notes that the transfer of American administrative
techniques and procedures “largely ignored the human side of admin-
istration and the real problems of incentives. It afforded no founda-
tion 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.”

Indeed, the whole ~oncept of technology transfer underlying the
Point Four program caine into question in the 1950s. Willard Thorp
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(1951), one of the early planners of the European Recovery Program
later pointed out that the most serious problems of technology trans-
fer lay in the fact that “we are woefully ignorant of contemporary so-
cial and economic institutions in most other countries. It is clear that
these other societies and cultures cannot and should not be made over
in the U.S. image, but our accumulated social science knowledge has
all too little to tell us about the possibilities and limitations of eco-
nomic development in the underdeveloped countries.”

Esman and Montgomery (1969: 514-515) later urged AID to aban-
don the trensfer of U.S. public administration techniques as the primary
means of providing technical assistance in development administra-
tion and, instead, to address more directly “the problems of fostering
developmental change through technical cooperation.” This alterna-
tive approach would:

1. Define projects in broad sectoral terms that link them directly
to major systems of action

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

3. Concentrate on experimental activities for w hich there are no
readily available standard solutions, in which the United
States and local participants can engage in solving important
developmental problems through a cooperative learning
process

4. Make full collegial use of local iiaman resources in jointly di-
rected experimental programming

5. Sustain our participation long encugh to build indigenous in-
stitutions that represent real additions to the capacity of the
host country to deal with increasingly complex problems

6. Make use of the most advanced management technologies in
selected projects for pilot and demonstration purposes

7. Select activities as targets of opportunity on pragmatic judg-
ments of their importance, the strength of domestic support,
and the capacity of the United States to deliver assistance
effectively

8. Make use of technical cooperation activities to improve the
quality of civic life of those affected

Some of these recommendations were reflected in changes in
AID’s approaches to project and program management during the
1970s, others were ignored, and some were “rediscovered” by those as-
sessing the impact of technical assistance in the early 1980s,
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The Community Developmnent Movement

Another means of promoting economic growth and political moderni-
zation used extensively during the 1950s and 1960s was community
development. This approach was adopted by ICA as a way to accelerate
social change, inculcate the spirit of democracy, create conditions that
would ensure political stability, and promote social welfare for the
masses of the poor in developing nations. In many ways, the commu-
nity developnient movement reflected all of the underlying assump-
tions of the Point Four approach. It fit Americans’ image of local de-
mocracy. it made heavy use of methods developed to assist with ag-
ricultural and rural development during the New Deal and to assist
the poor in American slums and ghettos during the previous half cen-
tury. Moreover, it relied heavily on American urban and rural commu-
nity development advisors and on agricultural and social services
technicians who could use American goods and technology to promote
local development abroad.

The movement was based on a set of coneepts and procedures that
had long been used to assist the poor in cities and rural areas of the
United States. Community development, as it was practiced in the
United States, has been described (Kramer and Specht, 1975: 6) as
“the interactional processes of working with an action system which
include identifying, recruiting, and working with members and de-
veloping organizational and interpersonal relations in formulating
plans, developing strategies and mobilizing the resources necess niy
to effect action.”

Community development followed a fairly standard pattern
nearly everywhere it was practiced: (1) working with the residents of
a community to identify their major problems and elicit their partici-
pation in programs designed to deal with them; (2) creating or
strengthening social relationships among members of the community
and building group cohesion so that they could pursue common action
to overcome local problems; (3) identifying goals and actions to rem-
edy or ameliorate community problems; (4) assisting individuals to
assume positions of leadership for organizational development and
local action; (5) developing organizational stiuctures that allow com-
munity residents to build an effective constituency or coalition for
taking actiun and pressing authorities for help and resources; (6) de-
veloping and extending linkages of communication and interaction
with other groups and organizations that have resources or authority;
(7) creating the capacity among local residents to plan, manage, and
implement a program to deal with current problems and future
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changes; (8) developing mechanisms and arrungements for participa-
tion and coordination; and (9) increasing the organizational capacity
of community residents to anticipate and adjust to social changes on
a continuing basis (Brager and Specht, 1973). The individuals and or-
ganizations that promoted community development were “change
agents” who facilitated the processes of local organizational develop-
ment and resource mobilization.

In his retrospective assessment of the movement for AID,
Holdcroft (1978: 10) correctly points out that the agency 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 seen from the Cold War perspective as
an effective instrument for promoting political stability. AID defined
community development as a program that “(a) involves people on a
community basis in the solution of their common problems; (b
teaches and insists upon the use of democratic processes in the jomnt
solution of community problems, and (¢) activates or facilitates the
transfer of technology to the people of a community for more effective
solution of their common problems.”

Beginning in the early 1950s, AID sent teams of technica! assis-
tance personnel, both to act as policy advisors and to assist with pro-
gram design, to those countries where governments expressed an
interest in establishing community development programs. Most of
the programs were self-help efforts to assist villagers to establish
small-scale health, education, sanitation, and social services, obtain
agricultural extension services, and construct small-scale infrastruc-
ture, such as roads, bridges, dams, and irrigation ditches. AIl) also
provided capital assistance for community development projects in
some countries.

A Community Development Division was established in AID in
1954 to coordinate the agency’s activities and to disseminate informa-
tion about what had become, by the mid-1950s, a worldwide move-
ment. Community development was supported not only by AID, but
by the Ford Foundation and other voluntary organizations, several
United Nations specialized agencies, and other bilateral donors. AID
produced a periodical, The Community Development Review, which
was distributed widely throughout the world until the early 1960s.
AID also sponsored six international conferences—in Iran, Libya,
Ceylon, Korea, and the United States—as forums for exchanging
experience and disseminating information about community
development.

Advocates of community development argued that the objective
of economic and social modernization was to improve the lives of
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people in developing countries and that the movement was one of the
most effective ways of doing so for the masses of the poor. They con-
tended that the approach was also an economically sound form of na-
tional development because it mobilized underused labor and re-
sources with minimum capital investment and extended the impact
of scarce government specialists in health, education, social services,
and agriculture through the coordinated efforts cf community de-
velopment agents. Furthermore, they argued that community de-
velopment was the most effective way of promoting and guiding
change among large numbers of people in a peaceful and stable way
and of promoting the spirit of self-help, participation, and democratic
decision making. Through community development, local action
could be linked with macroeconomic development at the national
level (Sanders, 1958; Tuinin, 1958).

By 1959, AID was assisting twenty-five countries with commu-
nity development, and was heavily involved, along with the Ford
Foundation, in extensive pilot projects in India. The agency had more
than 100 advisors assigned to projects and programs throughout the
world. From the early 1950s to the early 1960s, AID provided more
than $50 million to more than thirty countries through bilateral as-
sistance and indirectly supported community development programs
through contributions to United Nations agencies that were funding
the movement in nearly thirty other countries (Holderoft, 1978).
Moreover, community development programs were used extensively
as ways of preventing or countering insurgency in South Korea,
Taiwan, Malaysia, the Philippines, Thailand, and South Vietnam
from the late 1950s until the early 1970s.

Despite the widespread acceptance of the community develop-
ment approach, the programs came under increasing criticism during
the late 1950s, often from national planners and macroeconomists,
who argued that the prin.ary goal of development was to increase na-
tional economic output. and that community development was an
economically inefficient means of doing so. By concentrating invest-
ment on national production, they argued, “trickle down” and spread
effects would increase the incomes of the poor and create surpluses
through whicn government could later provide social services and in-
frastructure in rural arcas. They argued that attention should be fo-
cused or lowering population growth rates in developing countries,
without which it would be impossible to raise incomes and improve
living conditions in communities, no matter how much effort was de-
voted to local action. Others argued that social change was volatile
and unpredictable; once expectations were raised through commu-
nity development, social dissatisfaction would be difficult to control.
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In addition, critics argued that most underdeveloped eountries did not
have sufficient numbers of “achievement-oriented” leaders or change
agents to mobilize and direct community development and, without
thermn, the movement could not succeed (Sanders, 1958).

Both the arguments of the critics and the increasing numbers of
disappointing evaluations of the impzct of community development
led AID in the early 1960s to reduce dramatically its support for such
projects. Although it continued to be used as an instrument of coun-
terinsurgency and “pacification” in Vietnam and other countries in
Indochina threatened with social unrest until the early 1970s, it was
ne longer seriously promoted by AID as an instrument of economic
development by the mid-1960s,

Indeed, the experience with community development for “pacifi-
cation” and for building “local democratic institutions” in Vietnam
during the late 1960s and early 1970s illustrated many of the prob-
lems that had arisen earlier with community development programs
in other countries. The Vietnam experience raised long-standing sus-
picions about the motivations and intentions of the U.S. economiic aid
program. Community development principles were applied in Viet-
nam primarily through the Village Self-De velopment (VSD) program
administered jointly by AID and the U.S. nilitary advisory command.
Village Self-Development was designed to make small loans and
grants to villages in order to generate sufficient local resources to
undertake public infrastructure construction and income-generating
projects on a self-help basis (Rondinelli, 1971).

The community development brogram had several major goals.
The primary objective was “political development.” The loans were in-
tended to hring the benefits of U.S. and Vietnamese government aid
to villagers in order to win “the hearts and minds of the people,” and
allow them to participate in making decisions about the development
of their communities. This, according to community development
theory, would increase the people’s stake in their local and national
political systems and strengthen their ability toresist Communist in-
filtration and insurgency. The loans and grants were made to People’s
Common Activity Groups (PCAGs), associations of hamlet and village
residents created by the community development program. The
PCAGs were to be compi,sed of villagers who shared a common percep-
«ion of their problems and who desired to pursue similar income-
generafing activities. Only when people learned to work together for
common objectives in groups larger than the family unit, U.S. commu-
nity development and military advisors argued, would they be able to
work together in resisting threats and subversion by North Viet-
namese guerillas,
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Through the PCAGs, villagers were to meet together to choose
projects and transmit their selections to village officials for considera-
tion and approval. When all proposals were submitted, priorities
would be determined at the annual village general assembly meeting
at which all PCAG representatives, as well as other interasted resi-
dents, would meet with village leaders, to vote on the allocation of
VSD funds. Village Self-Development would also increase the respon-
siveness of local officials—village chiefs, hamlet leaders, and village
council chairmen—to the needs of the people and strengthen the peas-
ants’ allegiance to the South Vietnamese regime. The program was
carried out through the Ministry of Rural Development (MORD) in
Saigon.

But Rondiielli (1971), a depuiy director of A'D’s Village Self-
Development office from 1970 to 1971, pointed out thai the program
was ill-fated from the beginning. Progress on community develop-
ment was slow initially because village, district, and province offi-
cials had to be trained, information about the rrogram had to be dis-
seminated to hundreds of villages, groups had to be formed to select
and sponsor projects, and hundreds of applications for grants had to
be processed. Decentralization of the program required the expansion
and improvement of the entire administrative system of local govern-
ment. Even after projects were chosen, delays in delivering funds were
caused by the lack of support for local projects from national and pro-
vincial technical services, and by a hierarchy of bureaucrats uncon-
vinced that decentralization and community development were truly
the policies of what had been an authoritarian national government.

Continued prodding by MORD and U.S. advisors overcame to
some extent the procrastination of technical agencies as the program
matured, but technical delays were only outward manifestations of la-
tent political opposition. District and province chiefs in some areas of
the country delayed transmitting funds to villages and PCAGs (or di-
verted them to other uses), ignored information dissemination and
training requirements, and procrastinated on approving projects.
Even more serious problems resulted from the ingrained distrust of
the central government by the rural population. Remnants of the
Diem regime’s repression of village government authority during the
1950s and the studied disregard for local problems by its military sue-
cessors reduced the credibility of the central governnient to its nadir
by the late 1960s.

In addition, many of the community development program’s re-
quirements were incompatible with Vietnamese customs and tradi-
tions. Decisions concerning the future of the village were tradition-
ally the prerogative of the elders and notables and not the responsibility
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of all residents or of alien organizations such as PCAGs. Village offi-
cials balked at the requirement that they canvass each family to de-
termine its desires and aspirations, claiming that they already knew
their constituents’ needs, even if U.S. advisors and officials in Saigon
did not. In some cases, village leaders simply submitted false reports
and chose the projects themselves. Formation of the PCAGs proceeded
slowly in most villages and not at all in others. One village council-
man explained to an AID official that “the villagers here do not under-
stand economic groups and cooperatives. The spirit here is family-
oriented, not group-oriented. Therefore, the VSD program disrupts
the community by bringing on interfamily bickering. The results are
not very good” (Ingle, 1970: 59).

Rondinelli (1971) found that, from the outset, the community de-
velopment progiam was plagued by corruption. Diversion of VSD
funds and building materials was widespread, the techniques rang-
ing from favoritism in the approval of projects to outright embezzle-
ment. Experience with VSD highlighted the difference between
Asian and American notions of honesty. Vietnamese ethics, being fo-
cused on care of the family, did not define as corrupt many activities
considered to be abusive by Americans. Most Vietnamese did nnt con-
sider it a crime to divert funds from an unpopular government or a
foreign aid program to better the living conditions of their own
families. This attitude was prevalent especially among civil servants
and military officers who were paid wages insufficient to maintain a
respectable standard of living within their communities, Moreover,
the Oriental tradition of the “squeeze”—the diversion of from 5to 10
percent of project funds as a charge for facilitating action—was legiti-
mate in the minds of many officials. The only sanction was the “loss of
face” in being caught. With the delegation of VSD management by
many provincial officials to the lower-ranking military officers who
served as district officials in raost areas, and the necessity of kicking
back a portion of the diverted funds to province and ministry officials,
the divsersion of funds and materials in 1969 and 1970 was estimated
to have reached 25 to 30 percent of project costs.

In the Montagnard villages in the Central Highlands, Viet-
namese district and province officials controlled the selection of proj-
ects and the distribution of funds, claiming that the Montagnards
were too primitive and ignorant to manage their own affairs. Few
Montagnard villages ever received the full amount of money that had
been approved for their projects. Abuse was prevalent in animal-
raising projects where district chiefs acted as middlemen, purchasing
animals for the villages at exorbitant prices and taking kickbacks
from the sellers. Contracting for the construction of village projects,
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although forbidden by MORD precisely because of the high potential
for corruption, was rampant. Inflated costs, faulty construction,
favoritism in granting contracts, and kickbacks were all associated
with the bidding and contracting procedures.

The experience with AID’s community development program in
Vietnam also questicned seriously its contribution to political de-
velopment and counterinsurgency. Rondinelli (1971: 173) found that
rather than strengthening villages’ resistence to insurgency, commu-
nity development could succeed only where a substantial amount of
security from external threats already existed:

The most successful community development projects in Vietnam
were found in those villages where officials were free from threats of
kidnapping and assassination, where village business could be car-
ried on without harassment from insurgent raids and sniper attacks,
and where village residents could participate without fear of re-
prisal and the risks of defending completed projects. An effective sys-
tem of counterinsurgeney seems to be a prerequesite to pacification
and development rather than vice versa.

Although AID's community development activities were scine-
what more successful in other countries, Holderoft (1978) points out
that the community development movement faded for many of the
same reasons that accounted for its demise in Vietnam.

1. 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 both the local and national levels
that it could not fulfill.

2. Community development was perceived of by many in the U.S.
Congress ard by inany national leaders as a form of “pacifica-
tion,” aimed at promoting local democratic principles, easing
the threats of social instability and subversion, and guiding
change in nonrevolutionary ways. Yet, it did not directly ad-
dress—and indeed, was often designed to divert attention
from—the political and social forces that caused and main-
tained widespread poverty and social dissatisfaction. Often,
community development programs strengthened the position
of local elites, landowners, and government officials and, as a
result, it was difficult to elicit real participation by the disad-
vantaged.

3. By emphasizing the provision of social services rather than
promoting productive and income-generating activities, com-



36

DEVELOPMENT ADMINISTRATION & U.S. FOREIGN AR POLICY

munity development did not contribute to creating a sound
economic base for improving the living conditions of the poor,
Resources for both the construction of facilities and for the re-
current costs of social services, therefore, often had to come
from central governments that were reluctant or unable to pro-
vide them on a large scale throughout the country.

. Community development programs never solved the problem

of coordination, on which their sticcess so heavily depended.
The programs required substantial inputs from a variety of
government ministries and agencies that did not work to-
gether cffectively even at the national level. Few community
development programs could overcome the ill effects uf the
rivalries, conflicts, and lack of cooperation among government
agencies, and thus activities necessary to the success of com-
munity development often could not be coordinated effectively
at the local level.

. Advocates of community development often failed to recognize

and to deal with the social heterogeneity in communities and
the conflicts among different income, social, and cultural
groups in developing countries. They often dealt with com-
munities 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 inter-
ests, especially between the elites and others, and among
people who had always interacted on the basis of family, tribal,
ethnic, religious, or other affiliations. Structural barriers were
often greater than the incentives offered by community d.-
velopment for cooperation and participation.

. The “self-help” approach to community development, alone,

could not mobilize sufficient resources to promote pervasive
and meaningful change and was not an adequate substitute
for institutional development.

. Community developiment workers were usually recruited from

among the more educated and higher income groups, and they
tended to support the values and goals of the rural elite more
than those of the rural poor. Thus they were not usually effec-
tive as leaders or advisors.

. Often the community development pilot programs were repli-

cated and expanded too rapidly. Community development
workers were recruited in large numbers and not given
adequate training. When the programs were expanded too
widely and too quickly, they could not be supported with the
fin>ncial and physical resources needed to make them work ef-
fectively on a large scale.
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Thus, by the late 1960s, the support for community development
within AID had largely faded and the movement was displaced by
other approaches.

Joint Administration of Development Assistarce

Ironically, one of the most successful U.S, foreign aid programs during
the 1950s was managed through a process that largely bypassed the
usual aid program structure and was adininistered Jjointly by the
donor and recipient governments through an autoromous agency in
the recipient country. The joint adiainistration of development assis-
tance was authorized for U.S. aid to China in 1948 and, with the fall of
the mainland to Communist forces in 1949, was transferred to
Taiwan. U.S. economic aid for rural and agricultural development to
the Republic of China, from 1949 until the late 1960s, was adminis-
tered by the Sino-American Joint Comnission on Kural Reconstruc-
tion (JCRR), an autonomous organization consisting of five commis-
sioners, two of whom were appointed by the president of the United
States and three by the president of the Republic of China. The JCRR
was responsible for administering U.S. loans, grants, and technical
assistance for training; crop, forestry, fishery, and livestock produc-
tion; land and water development, farmers’ organizations, agricul-
tural extension, farm credit, farm management, rural health, and re-
lated projects (Montgomery, et al., 1964).

The large amount of U.S. aid thot went to Taiwan during the
1950s contributed to an annual increase in agricultural productivity
of'over 6 percent from 1949 to 1961, 4 47 percent increase in per capita
income during a period of population growth from 1951 and 1960, an
increase in fishery production of 250 percent between 1952 and 1960,
and a reduction in the crude death rate from 18.2 per 1,000 in 1947 to
about 6.7 in 1961. Moreover, with U.S. aid, the JCRR played the cen-
tral role in strengthening a network of farmers’ organizations and pro-
viding them with extension services, information, and credit; in
carrying out an extensive and successful lund reform program that
preceeded the “agricultural revolution” in Taiwan; in sending nearly
300 agricultural technicians to the United States for training; and in
providing in-service training for more than 55,000 agricultural and
health technicians, nearly 12,000 administrators, and inore than half
a million farmers. The JCRR helped to create a nationwide network
of rural health stations in the townships and to support health ser-
vices in the cities. It also supported a successful family planning pro-
gram. JCRR commissioners were influential in changing agricultural
legislation in Taiwan and in shaping agricultural policy.
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Much of the JCRR’s success has been attributed to its organiza-
tion as an autonomous commission, which enabled its leaders to re-
spond quickly to the needs of rural people by providing grants to local
“sponsoring agencies.” The JCRR staff explored innovative ap-
proaches to dealing with developinent problems, provided technical
and administrative assistance to local organizations, and monitored
the progress of projects it funded through more than ', 30 national and
local public and private organizations. As Montgomery and his as-
sociates {1964: 5) later found, inuch of the JCRR's effectiveness was
due to its joir.t character, “which enabled it to develop procedures
suited to its own operational requirements (and thus to act much
more promptly in approving projects, disbursing funds, issuing trave!
orders, and selecting, hiring, and discharging personnel than either
the Chinese government or the AID mission).” [Furthermore, as ajoint
commission, the JCRR was “relatively impervious to political influ-
ence and thus able to make decisions on technical and economic
grounds and to apply great selectivity in the use of its funds.” At the
same time, however, its special and prestigious status gave its com-
missioners and directors direct access to government and private
agencies. This political influence helped the JCRR to get resources
and cvoperation in carvying out its program,

The JCRR's success is also attributed to its strategy of using aid
to build the capacity of loeal organizations to plan and carry out de-
velopment projects on their own. Unlike the usual process of manag-
ing foreign aid in which a central government agency proposes or so-
licits and then sereens and selects projects to be submitted to the AID
missions for approval, JCRR obtained project proposals directly from
a wide variety of public and private organizations, including commu-
nity and farmers’ organizations. The JCRR staff carefully selected
projects that met its overall development objectives and provided tech-
nical assistance when it was necessary, but left the implementation
entirely to the sponsoring agencies. JCRR audited the funds carefully
and made technical inspections, but left project management and con-
trol to the sponsors. As a result, Montgomery and his associates (1964:
23) found that:

Local agencies and organizations of all kiads have benefited from
funds and technieal advice issuing from the JCRR. In general, how-
ever, priority was given in granting technical and financial assis-
tance to development agencies and organizations showing substan-
tial initiative in secking assistance and possessing the capacity to
design and operate appropriate projects. Thus the institutions that
already displayed an innovative capability were strengthened.
Others lacking only adequate orgamzation were induced to improve
their administrative effectiveness, while those lacking initiative
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and administrative capability were passed over. . . . By using exist-

ing agencies wherever possible in its development activities, JCRR

has strengthened their capacity to implement rural development

projects and to anticipate the needs of their local constituents.

JCRR only financed projects, which were screened by technical
criteria. Among the criteria used for selecting proposals submitted
were that, first, the project satisfied a felt need on the part of rural
people for JCRR's assistance; second, there was a satisfactory ar-
rangement for distributing accrued benefits; third, there was a spon-
soring or implementing agency qualified to use JCRR assistance ef-
fectively; fourth. the project was financially and technically feasible;
and finally, the project was open to frequent inspections by JCRR
specialists during implementation. The JCRR required all sponsor-
ing agencies to make contributions of cash and voluntary labor to the
projects in accordance with their ability. Project funds had to be segre-
gated in sepurate accounts and JCRR applied simple but stringent fi-
nancial procedures and auditing controls to assure their proper allo-
cation and use.

Joint administration of development assistance in Taiwan had
many advantages. It gave the JCRR the independence and flexibility
to take action quickly and to plan programs that were uniquely tai-
lored to local and national needs. The cooperative arrangement al-
lowed Chinese and U.S. officials to compromise on conflicting political
interests and to make joint decisions with a minimum of ill feeling.
JCRR's independence also allowed it to make decisions by technical
criteria and to avoid the “pork barrel” approach of selecting projects
and distributing funds on the basis of political pressure. Moreover, its
flexibility and independence allowed the JCRR to work directly with
“grass roots” organizations, therehy strengthening their capacity to
promote development at the local level. Its autonomy led to a high de-
greeof continuity in JCRR's policies and programs but also to continu-
ing experimentation and innovation. As an organization outside of
the regular government structure, JCRR was able to offer higher
salaries and benelfits to attract the most talented and skilled personnel.

Although the JCRR proved to be an extremely effective arrange-
ment for administering U.S. foreign aid and for promoting widespread
development in Taiwan, Montgomery and his associates (1964: 5)
found that “these immediate and long-term accomplishments were
not achieved without some sacrifice.” As they pointed out, there were
resentments from the AID Mission at JCRR’s free-wheeling capaciiy
to respond to requests for assistanc: oufside the usual program and
technical channels and, at times, from agencies of the Chinese Gov-
ernment at JCRR's apparently preferred position and public prestige.
The enthusiasm for and the degree of support enjoyed by JCRR fluc-
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tuated with the ebb and flow of American personnel assigned to the
AID Mission and with new policy directives from Washington. At
times JCRR felt its very life threatened by American indifterences,
for example, during an 18-month period when both American Com-
missioner positions were left vacant.

Pointing out that joint administration of U.S. foreign aid was suc-
cessful in Taiwan, Montgomeryv and his associates nevertheless
cautioned that this arrangement required many preconditions that
had existed or were developed in this particular country and that its
effective use in other developing countries depended on creating simi-
lar conditions. These conditions include strong political commitment
and support for development activities and for an autonomous agency
to fund them, the ability to stafl the autonomous agency with highly
competent technical and managerial staff, a willingness on the part
of national leaders to delegate substantial authority to the joint or-
manization, and the capacity to mobilize local support for its ac-
tivities. Moreover, the “sponsoring agency” approach used by JCRR
was crucial to its success in building local institutions and distribut-
ing the benefits of aid funds widely in rural areas. A network of local
organizations had to be created or strengthened to participate in the
development process. Finally, the joint arrangement seemed to work
best when both the donor and recipient countries appointed highly
competent, honest, and experienced leaders to the organization.

Perhaps JCRR's success was only really apparent in retrospect,
but little atternpt was made by ICA and its successors to replicate this
Jjoint arrangement for administering development assistance. “It is a
strange fact that JCRR seems to have engendered no important re-
sentments except among some AlD personnel,” Montgomery and his
colleagues (1964: 71) concluded. “Perhags future joint operations will
require change more in American practice than in that of the
cooperating country.” Thev noted that experiments in jeint operations
“will not provide a solution for all the technical and political problems
that plague American foreign aid. But they may yield important re-
sulisin selective areas, and their successes may point the way to more
general improvements in U.S. performance elsewhere.”

The Political Development and
Institution-building Approaches

By the early 1960s, U.S. foreign assistance began to expand, due in
part to the election of President John F. Kennedy and to his adminis-
tration’s strong interest in international affairs. Seeing the potential
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for foreign aid to achieve basic social and economic goals that were
compatible with foreign policy interests, Kennedy asked Congress in
1961 to replace the Mutual Security Act of 1951 with a foreign aid pro-
gram that would separate military from economic aid and to increase
technical and capital assistance to the poor countries of the world.
Kennedy told Congress that “there exists in the 1960s an historic op-
portunity for a major economic assistance effort by the free indus-
triaiized nations to move more than half the people of the less de-
veloped nations into self-sustained economic growth” (CQS, 1965:
186).

The Foreign Assistance Act of 1961 provided funds for develop-
ment loans, development grants, and investment surveys. It
abolished the International Cooperation Agency and the Develop-
ment Loan Fund and transferred their functions to a new semi autono-
mous organization under the supervision of the State Department—
the Agency for international Dovelopment (AID),

Congress declared in the Foreign Assistance Act of 1961 that “it is
not only expressive of our sense of freedom, Justice, and compassion
but also important to our national security that the United States,
through private as well as public efforts, assist the people of less de-
veloped countries in their efforts to acquire the knowledge and re-
sources essential f,r development and to build the cconomic, political
and social institwcions which will meet their aspirations for a better
life, with freedom and in peace.”

To achieve theoe objectives, Congress outlined specific guidelines
for foreign assistanc », many of which restated the principles inherent
in U.S. foreign aid since the time of the Marshall Plan. Congress de-
clared that:

First, development is primarily the responsibility of the people of
less developed countries themselves. Assistance from the United
States shall be used in supvort of, rather than in subsititution for,
the self-help efforts that are essential to successful development pro-
grams, and shall be concentrated in those countries that take posi-
tive steps to help themselves.

Sceond, the tasks of successful development in some instances
require the active involvement and cooperation of many countries on
a multilateral basis.

Third, assistance shall be utilized to encourage regional
cooperation by less developed countries in the solution of common
problems and the development of shared resources.

Fourth. the first objectives of assistance shall be to support the
efforts of less developed countries to meet the fundamental needs of
their peoples for sufficient food, good health, home ownership and
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decent housing, and the opportunity to gain the basic knowledge and
skills required to make their own way forward to a brighter future.
In supporting these objectives, particular emphasis shall be placed
on utilization of resources for food production and voluntary family
planning.

Fifth, assistance shall wherever practicable be constituted of
United States commodities and services furnished in a manner con-
sistent with other efforts of the United States to improve its balance
of payments position.

Sixth, assistance shall be furnished in such a manner as to pro-
mote efficiency and economy in operation so that the United States
obtains maximum possible effectiveness for each dollar spent.

In addition to loans and grants for industrial development, ag-
riculture, population, health, education, transportation, public ad-
ministration, and other sectors, the Foreign Assistance Act of 1961
also provided funds for housing guarantces to facilitate and increase
the participation of private enterprise in housing construction and for
11.S. schools, !ibraries, and hospitals abroad. Special provisions were
made for assisting family planning and population growth control
programs in developing countries.

After taking office, Kennedy also began to pursue a new relation-
ship with Latin American countries, and in 1961 the United States
participated in the ereation of the Alliance for Progress, the first coor-
dinated multinational effort to bring about social, economic and po-
litical development in Latin America. The charter signed by twenty
member governments of the Organization of American States called
for each country in Latin America to prepare a national plan within
eighteen months with consistent targets for expanding productive ca-
pacity in industry, agriculture, mining, transport, power, and com-
munications, and for improving urban and rural living conditions
through investments in housing, educaticn, and health over the next
decade. The Alliance sought to generate $100 billion of investment in
Latin America. Although there was some debate within the Kennedy
administration over how United States aid for the Alliance was Lo be
provided, Kennedy'’s advisors saw the opportunity to use the strong
political support in Congress for Latin American development to bol-
ster the entire foreign aid budget. They assigned the administration
of the Aliiance program to the Latin America Bureau of AID. In addi-
tion to receiving a larger budget, AID was authorized to hire a large
new staff to administer the program in Washington. It expanded its
missions in eighteen South American countries and created a new
subregional office in Central America and a special office to coordi-
nate its assistance for the development of the Brazilian northeast
(Levinson and deOnis, 1970).
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Political Modernization and Development Administration

New approaches to development administration emerged during the
1960s, partly in reaction to the inadequacies of the technology trans-
fer and ecommunity development processes, and partly in response to
challenges emerging from new concepts and theories. The Ford Foun-
dation sponsored, through the Comparative Administration Group
(CAG) of the American Society for Public Administration, a series of
theoretical studies on administrative and political reform in develop-
ing nations. The CAG consisted, as one of its founders (Riggs, 1971: 5)
pointed out, “largely of scholars who had served on technical coopera-
tion missions in many parts of the third world, under conditions
which showed the accepted administrative doctrines of American
practice to be severely limited in their applicability to different cul-
tural situations.”

The CAG participants believed that fundamental political and ad-
ministrative changes were necded in developing countries to prepare
them to deal with the political and social changes implied by develop-
ment. The political modernizers believed that the transfer of U.S. ad-
ministretive procedures and techniques was not sufficient. Simply
improving the efficiency of existing bureaucracies in developing coun-
tries was inadequate to create the preconditions for rapid economic
growth and social modernization (Gable, 1975). The scholars who par-
ticipated in CAG focused their attention on threce sebs of issues: the
political dimensions of development administration, the process of de-
velopment planning, and the performance of administrative systems
in developing countries (Esman, 1971). Summarizing the thinking of
many political and social scientists who were involved in development
studies during the 1960s, Huntington (1971) described nine major
characteristics of political modernization, It was a revolutionary pro-
cess involving a radical and total change in patterns of humnan life, a
complex process involving changes in virtually all areas of human be-
havior, a systematic process in which changes in one area are related
to and affected changes in other areas of' society, and a lengthy process
that could only be worked out over time. Also, political modernization
was seen as a global process in the sense that all societies were either
modern or in the process of becoming so. The process was phased—all
societies moved through the same basic stages. The process was
thought to be homogenizing in that it pushed societies toward the
samne basic political and social tendencies. It was also thought to be
irreversible: although rates of change varied and there were tempo-
rary breakdowns, the direction of change was inevitably toward mod-
ernization. Finally, political modernization was considered to be a pro-
gressive process—not only inevitable, but also desirable. Thus the
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task of development administration was to facilitate and accelerate
the process of political modernization.

Those scholars who participated in CAG saw development admin-
istration as a set of activities fundamentally different from routine
public administration. They viewed development administration as
“social engineering” and national governments-—rather than local
communities—as the prime movers of social change. A good deal of
effort, therefore, went into defining development administration and
into attempting to create a theoretical framework for studies of com-
parative politics and administration so that general principles and
niodels could be developed.

The problem of definition proved to be more difficult than ex-
pected and, although some consensus emerged about the nature of de-
velopment administration activities, no single definition was adopted
by the group. Underlying all of the definitions was the concept that
development administration was concerned with promoting change.
Landau (1970 defined development administration as a “directive
and directional process which is intended to make things happenina
certain way over intervals of time.” Others perceived it as a means of
improving the capacities of central governments to deal with prob-
lems and opportunities created by modernization and change (Lee,
1970; Spengler, 1963). For Gant (1966: 200) development administra-
tion was “that aspecet of public administration in which the focus of
attention is on organizing and administering publie agencies in such
away as tostimulate and facilitate defined programs of social and eco-
nomie progress.” Its central feature, Esman (1972: 1) contended, was
“the role of governmental administration in inducing, guiding and
managing the interrelated processes of nation building, economic
growth and societal change.”

National development administration would be the instrument of
transforming traditional societies. Weidner (1964: 200) argued that
development administration “is a process of guiding an organization
toward the achievement of development objectives. It is action-
oriented, and it places administration at the center in facilitating the
attainment of development objectives.” But, unless the entire politi-
cal system was reformed and modernized, governments of developing
nations could not adequately direct nnd control social and e~onomic
progress. Thompson (1964) insisted that the objectives of development
administration were to create in developing countries an innovative
and cosmopolitan atmasphere in which widely shared planned goals
could be made operational and in which action and planning could be
combined. He saw the goal of development administration as creating
a soctety in which influence could be diffused, toleration for interde-
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pendence could be created, and bureaupathology could be avoided.
“What is urgently needed in the study of development administra-
tion,” Riggs (1970: 108) argued, “is a new set of doctrines likely to
prove helpful to countries who seek to enhance these capacities in order
to be able to undertake with success prograins intended to modify the
characteristics of their physical, human, and cultural environments.”

Although the CAG’s work remained somewhat abstract and had
little real influence on AID projects and programs, it did create an
awareness of the importance of political development and administra-
tive modernization.

The Institution-building Approach

Perhaps of more direct significance to the AID program, was a new
approach to development administration that emerged during the
1960s and early 1970s, in part from the work of the Comparative Ad-
ministration Group on theories of political modernization and ad-
ministrative reform. This approach was called “institation building.”
The concepts of and approaches to institution building were formu-
lated 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
AlD and tested through AID-sporsored field projects.

The institution-building approach emerged at a time when many
of the conventional growth-maximization and industrialization
theories of development were coming uncer severe criticism. By the
early 1960s, it had become increasingly clear that foreign aid pro-
grams promoting rapid growth through capital intensive industriali-
zation simply were not workinginn developing countries. Growth
occurred in some Third World nations during the 1950s and early
1960s, but at rates well below those targeted in national development
plans. Studies found that foreign aid had little direct impact on in-
creasing the levels of GNP in most developing countries and, in some,
had simply reinforced polarizing tendencies in which a small mi-
nority of the elites got richer while the vast majority of the people re-
mained poor (Friedman, 1958; Griffin and Enos, 1970).

The problems, it was argued, arose from the vast numbers of ob-
stacles and bottlenecks to industrial and agricultural expansion in de-
veloping countries. The primary task of governments and interna-
tional assistance agencies, therefore, was to overcome these obstacles
and to break the bottlenecks so that economic, social, and political
changes could create conditions more conducive to development.
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Foreign assistance would have to be focused on the key sectors in
which the bottlenecks occurred and on key problems that created ob-
stacles to increasnd public and private investment. U.S. foreign assist-
ance programs concentrated on providing t .chnical and financial as-
sistance for research into new high-yield seed varieties, irrigation
system construction, improvements in agricultural training and ex-
tension programs, the creation of marketing systems, the organiza-
tion of cooperatives and farmers associations, and the initiation of ag-
ricultural credit schemes. Land reform and ownership redistribution
programs were strongly advocated. Large amounts of U.S. foreign aid
went to private and voluntary organizations promoting population
control and family planning in developing nations. Aid was also chan-
nelled into human resources development, primarily through pro-
grams to assist developing countries to strengthen their educational
institutions,

The low level of administrative apacity in governments of de-
veloping countries was seen as a serious obstacle or bottleneck to de-
velopment. One of the leading US. development administration
theorists, Donald Stone (1965: 53) argued, that “the primary obstacles
to development are administrative rather than economic, and not de-
ficiencies in natural vesources.” He summarized the arguments of
many other development theorists in noting that poor countries “gen-
erally lack the administrative :apability for implementing plans and
programs,” and that in the United States and other economically ad-
vanced countries “a great deal of untapped knowledge and experience
is available in respect to the development of effectjve organizations to
plan and administer comprehensive development programs.” But, he
insisted, “most persons charged with planning and other development
responsibilities in individual countries, as well as persons made avail-
able under technical assistance programs, do not have adequate
knowledge or adaptability in designing and installing organizations,
institutions, and procedures suitable for a particular country.”

The institution-building approach was based on the assumption
that the introduction of change was the primary purpose of develop-
ment administration. Indeed, development was defined as “a process
involving the introduction of change or innouvations in societins”
(Smart, 1970). In developing countries, the most urgent need of gov-
ernments was for administrative procedures and methods that pro-
moted change and not for those that simply strengthened its mainte-
nance functions. Underlying this approach was the assumption that
change was introduced and sustained primarily through formal in-
stitutions and especially through government and educational or-
ganizations (Esman, 1967; Blase, 1973). In order for changes to be
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adopted and have a long term impact, they had to be protected by for-
mal organizations—that is, change had to be “institutionalized.” The
process of institutionalizing change involved a complex set of interac-
tions between the organization adopting or promoting change and the
environment in which it had to operate und obtain support.

According to Esman (1967) the variables that affected the ability
of organizations to institutionalize c.~age included: (1) leadership—a
group of persons who engage actively in formulating an organiza-
tion’s doctrine and programs and who direct its operations and inter-
actions with the environment; (2) doctrine—-the organization’s val-
ues, objectives, and operational methods that rationalize its actions:
(3) program—the functions and services that constitute the organiza-
tion’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 to be effective in introducing, protecting, and sustaining change.
Also, an effective change-inducing institution had to engage success-
fully in transactions with other organizations in its environment in
order to obtain authority, resources, and support, and to make the im-
pact of change felt throughout society. Those transactions oceurred
through an institution’s linkages. Four types of linkeges had ta be
strengthened: (1) enabling linkages with organizations controlling
resources and authority needed by the institution to function effec-
tively; (2) functional linkages with organizations performing com-
plementary functions and services or which are competitive with the
institution; (3) normative linkages through which other organiza-
tions place constraints on or legitimate the institutions’ norms and
values as expressed in its doctrine or programs; and, (4) diffused link-
ages through which the institution has an impact on other organiza-
tions in the environment.

The transactions allow the institution to gain support and over-
come resistance, exchange resources, structure the environment, and
transfer norms and values (Esman, 1967). An organization became an
institution when the changes that it advocated and protected were ac-
cepted, valued, and became functional in the environment. Then in-
stitution building was accomplished (Smart, 1970).

The AID-sponsored activities included a massive research pro-
gram into ways of building institutional capability for development.
They also included technical assistance to institutions in several de-
veloping countries. The research produced detailed and extensive
studies of organizational characteristics and administrative behavior
in developing nations (Eaton, 1972).
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The results of the technical assistance, however, were somewhat
disappointing. Drawing on four specific cases (Siffin, 1967; Birkhead,
1967; Hanson, 1968: and Blase and Rodriguez, 1968) that were typical
of many others in which the universities attempted to apply institu-
tion building theory, Blase (1973: 8-9) notes that nearly all the techni-
cal aid came from the faculty of U.S. universities who were only able
to introduce models of change and were “unable to carry their local
counterparts with them on significant issues.” Studies of the cases in
Nigeria, Ecuador, Thailand, and Turkey indicated that the local cow q1-
terparts tended to support only a few of the institutional changes that
were recommended by foreign assistance person -el. “Local staff mem-
bers frequently attached higher priority to protecting existing re-
lationships than to the changes proposcd by technical assistance
personnel,” Blase concluded, “although they frequently agreed with
technical personnel about proposed goals.”

Reassessment of Public Administration Experience

Ironically, during the 1970s, the administrative-political reform and
the institution-building approaches came under heavy attack both by
administrative theorists, who ronsidered them unsystematic and in-
sufliciently theoretical to add much to knowledge about comparative
administration (Loveman, 1976; Sigelman, 1976; Bendor, 1976), and
by practitioniers, who considered them too abstract and theoretical to
be operational (Ingle, 1979), Although they generated a great deal of
intellectual stimulaiion among the participants in the CAG and
institution-building projects, the research never led to an academi-
cally acceptable theoretical framework for studies of comparative
pelities and comparative administration., Warren llchman (1971: 44),
a participant in CAG, concluded that the sroup never lived up to “the
promise of discovering through comparative analysis methods and ap-
proaches what would be useful in development situations.”

To some degree, AID officials’ thinking about the field of develop-
ment administration was influenced by the Ford Foundation’s reas-
sessment of its attempts to strengthen public administration in de-
veloping countries during the 1960s. In the early 1970s, the Ford
Foundation did a general evaluation of the institutes of public admin-
istration that it had helped to establish and an in-depth assessment
of its program in Nigeria, where it had provided more than $8 million
in financial assistance for a program aimed at assisting the Nigerians
to cope with the problems of “an expatriate infused bureaucracy, re-
quiring ‘localization’; a colonial-inherited bureaucratic structure
which was not change-oriented; inadequate output of university
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graduates with administrative and management skills; a complex
and now Federated governing system presenting unresolved problems
of coordination, resources allocation vis-a-vis the separate States,
budgeting and local government; and, inadequate capacity for social
science research” (Edwards, 1972: 2).

As AID had done inother countries, the Ford Foundation financed
in-service training programs in Nigeria through Stafl Development
Centers, provided preservice training through the Ife Institute of Ad-
ministration and offered technical assistance ir designing the Na-
tional Plan for 1962-1968. It supported public administration profes-
sional organizations and conferences, built up the capacity for social
and economic research in training institutes, provided assistance
with administration and management for many development proj-
ects, and helped create the Nigerian Institute of Management.

However, the evaluations concluded that conditions within the
Nigerian government had further deteriorated during the 1960s de-
spite massive aid for improving publie administration. The recom-
mendations for administrative reform went largely unheeded. Among
the preliminary findings were that “rapid ‘locatization’ tended to
stabilize the bureaucracy, fixing concerns for internal status and in-
fluence, which did not encourage change.” Policy making continued
to be dominated by a change-resistant bureaucracy, notwithstanding
the rise of the military to political power. Macroeconomie vlanning be-
came even less relevant than before because the planners and
economists had not linked plans to programs, budgets, projects, and
sound management practices. Problems of poor coordination and cen-
tralization had grown with federalism. Parastatal organizations,
especially marketing boards, had increased in number and had be-
come m~-~ difficult to manage. New opportunities for education and
trainir 7 produced an elitist attitude among university graduates and
enterprise leaders. The report (Edwards, 1972) pointed out that “grow-
ing financial resources—chiefly oil revenues—have eased financial
and resource constraints but conversely have multiplied demands
upon scarce and inadequately trained manpower for administration
and management, at all levels of government.”

Other evaluations later found that the training institutions,
created at high cost, were able to provide services only to a small per-
centage of the civil servants needing training and that few were able
to carry out research effectively or to provide consulting services to
the government. By the end of the 1960s, little evidence existed to
document their impact on improving administrative capacitiesor per-
formance in the governments of countries i.; which they were estab-
lished (Paul, 1983).
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AID officials’ discussions with Ford Foundation evaluators during
the early 1970s led them to examine U.S. bilateral assistance for pub-
lic administration training and institution building. They came to
similar conclusions. “Fairly conventional public administration
methods had been used, as conceived by U.S. university contractors,”
they observed. These methods offered “too academic an approach in
the context of conventional U.S.-oriented public administration.” The
universities had “spotty recruitment records in terms of continuity
and quality, relying chiefly on U.S. academics.” They usually created
a “separate U.S. contract ‘team’ presence, with excessive reliance
upon expatriate heads of assisted institutions.” Inadequate attention
was given to expanding the pool of trained manpower and their ap-
proach to institution building did not effectively strengthen the link-
ages of the assisted organizations to leadership, support, and the
political ervironment. Finally, the report concluded, the insitutions
that we-_ assisted never developed a strong research capacity (Ed-
wards, 1972).

Both the AID and the Ford Foundation evaluators agreed that
more innovative programs and approaches to technical assistance
were necded in developing countries. that the assistance had to be fo-
cused more directly on operational problems, and that training had to
be tailored more closely to the internal problems and needs of the de-
veloping countries rather than simply providing those programs in
which U.S. universities had developed expertise.

AID reassessed its support of public administration assistance at
the end of the 1960s and decided at the beginning of the 1970s to cut
back both its funding for public administration training and for re-
search and technical assistance in administrative reform and institu-
tion building.



3

Sectoral and Project
Systems Management

The U.S. foreign aid program was in serious political difficuity by the
mid-1960s. An increasing amount of economic and military aid was
being channeled to South Vietnam at a time when the war was be-
coming unpopular and when many congressmen and senators feared
that they were losing influence over foreign aftairs to the White
House. Charges of waste, inefficiency, and poor management were
leveled against many AID projects in Asia and Latin America. The
backlash against the Vietnam war led Congress, in 1967, to cut AID’s
budget to the lowest level since the United States began giving eco-
nomic aid to foreign governments in 1947. In an attempt to exercise
stronger supervision over the aid program, Congress refused to give
advance authorization for spending in fiscal year 1969, and withdrew
authorizaticiis previously enacted for development loan funds for the
Alliance for Progress. Congress placed increasing numbers of restric-
tions on foreign aid spending, and required the termination of aid to
countries that increased their defens= spending to levels that “mate-
rially interfered with economic growth.”

The cutbacks in foreign aid budgets during the late 1960s and
early 1970s were a reaction not only to the Vietnamese war, but also
to increasing criticism of the Alliance for Progress. Although by 1967,
more than $115 billion had been invested in Latin America, more
than 88 percent of which came from the Latin American countries
themselves, and less than 7 percent had come from the United States,
progress in meeting the Alliance’s economic and social objectives had
been disappointingly slow. Between 1961 and 1968, the U.S. aid pro-
gram had committed a total of nearly $10 billion in economic assist-
ance to the region. More than half of that assistance had been chan-



52 DEVELOPMENT ADMINISTRATION & U.S. FOREIGN AID POLICY

neled through AID in the form of repayable program loans to help
Brazil, Chile, and Colombia to import goods from the United States;
sector loans to other countries for dealing with problems of agricul-
ture, education, and health; and project loans that funded specific ac-
tivities such as road building, agricultural research, industrial de-
velopment, and energy production (CQS, 1969).

But managing aid to the Alliance for Progress turned out to be
more complicated and difficult than AID Latin America Bureau staff
had anticipated. In reality, few Latin American countries had projects
adequately prepared for borrowing, and feasibility analyses were
often done hastily in order to get AID loan funds committed. Usually,
project proposals were hurried to make the end of the fiscal year obli-
gation deadline, resulting in a “June bulge” in the number of projects
submitted. Levinson and deOnis (1970: 115), who had done an exten-
sive study of the Alliance, observed that each year,

by the end of June, the AID loan staff would produce a pile of loan
proposals for authorization. This task was more desperate and dif-
ficult than iv seemed. The perennially understaffed missions in the
various countries were dealing for the most part with underde-
veloped borrowers and Latin American law. For example, AID
rontinely required of borrowers a statement that they had the legal
authority to enter into a loan and carry out its terms and conditions,
But it often took months to get this statement from a ministry of fi-
nance that did not have a full-time legal staff. The AID standard loan
agreement had other clauses totally unfamiliar to lawyers in a differ-
ent legal system. Solving all of these problems took tirne. And be-
cause new programs did not get started until late in the fiscal year,
authorizations were late again the next year,

The rush to submit authorizations for loans at the end of each fis-
cal year made AID’s congressional oversight committees suspicious
that the agency was funding badly planned and financially unsound
projects and programs. “And in some cases these charges were well
founded,” Levinson and deOnis (1970: 115) discovered. “Congres-
sional cutbacks in funds and refusal to agree to a long-term commit-
ment made the AID administrators feel that Congress was not really
committed to the Alliance. AID’s late authorizations, on the other
hand, made Congress even more reluctant to authorize more funds.
Mistrust escalated on both sides.”

Although progress was made in meeting the educational and
health goals set out by the Alliance in 1961, economic and political
Improvements were more difficult to discern. The average increase in
per capita gross domestic product among Alliance countries between
1961 and 1967 was about 1.3 pereent, well below the target rate of 2.5
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percent. Increases in industrial output were negligible, and agricul-
tural output barely kept pace with population growth. Most land re-
form programs met strong political opposition and little change re-
sulted from efforts to redistribute income. Housing construction was
less than 10 percent of the level targeted by the Alliance. Moreover,
few countries adopted more democratic political systems; indeed,
military regimes strengthened their hold in Latin America during
the 1960s. Criticism of the Alliance became an issue in the 1968 presi-
dential election in which the Republican candidate, Richard M.
Nixon, called for a “sweeping re-cvaluation of its activities” (CQS,
1969).

Congressional distrust of the foreign aid program deepened when
the Administrator of A1D, William Gaud, who had been appointed in
1964, attempted to protect the rising levels of spending in Vietnam by
recommending to the Budget Bureau that cuts in the foreign assist-
ance program be taken from the spending authorizations for the Al-
liance for Progress. The Budget Bureau refused. Gaud told USAID
mission directors in Latin America that he thought the Alliance had
been overfunded by Congress. When congressional foreign aid com-
miitees learned of the speech, it raised their determination to cut Al-
liance funds (Levinson and deOnis, 1970). In 1968, Congress cut the
foreign aid budget to a new low, reducing by half the Johnson adminis-
tration’s $750 million request for development loans, and made deep
cuts in the Alliance for Progress budget.

Further, during the late 1960s, both multilateral and bilateral
foreign assistance programs came under increasing criticism by sev-
eral international commissions. The Pearson commission (1969) and
the Jackson committee (1969) took the assistance policies of AID, the
World Bank, and the United Nations to task for their complexity and
rigidity, and for not recognizing the great differences in needs among
developing countries. Among the Jacksen committee’s most severe
criticisms was that foreign aid was not tailored to local conditions.
Most international and bilateral assistance programs merely trans-
ferred Western practices and institutions to poor countries without
modifying or adapting them. “Instead of measuring and cutting the
cloth on the spot in accordance with individual circumstances and
wauts,” the committec claimed, “a ready-made garment is produced
and forced to fit afterwards™ (Jackson, 1969: 171). Moreover, foreign
assistance programs wei e focused almost entirely on promoting rapid
macroeconomic growth and had not taken into consideration the dis-
tributional effects of economic development policies. Thus they had
largely ignored the masses of people living in poverty whose condi-
ticns were worsening rather than improving.



r

54 DEVELOPMENT ADMINISTRATION & U1.S. FOREIGN AID POLICY

At the same time, a recurring complaint by officials in AID and
other international assistance organizations was that developing
countries still lacked the administrative capacity to plan and imple-
ment projects and programs in those sectors that presented the
strongest obstacles to development. In an influential book on national
development planning, World Bank official Albert Waterston (1965)
had argued that “there is generally a scarcity of well-prepared proj-
ects ready to go and it is hard to find coherent programs for basic eco-
nomic and social sectors. The lack of projects reduces the number of
productive investment opportunities.”

The Control-oriented Managemen Approach Within AID

In reaction to the widespread criticism of bilateral and multilateral
foreign aid programs that were reflected in the findings of the Pearson
and Jackson reports, and because of increased scrutiny and oversight
of the AID program by Congress, the agency began in the late 1960s
and early 1970s to adopt new management systems for its own lend-
ing and grant activities. The system of controls and management pro-
cedures adopted hy AID was influenced in part by the need to inte-
grate project development activities and documentation with the
agency’s budgeting process and with its annual congressional presen-
tation. Adeption of a more systematic approach to loan and grant
management was also influenced by the prevailing beliefat the end of
the 1960s in the efficacy of “systems management.” Many administra-
tive theorists argued that implementation could be greatly improved
by the application of project management systems that had been used
in private corporations to manage large-scale construction projects
and in the Defense Department and NASA to manage defense sys-
tems and space projects. Indeed, a number of other tederal agencies
had also adopted planning-budgeting-programming systems (PPBS),
of which AID’s planning-budgeting-and-review (PBAR) process was
but a variation.

The management science approach, strongly advocated by techni-
cal experts, project engineers, and management consultants was one,
as Esman and Montgomery (1969) pointed out, “which applies
mathematical logic to optimizing the performance of an organization,
usually in cost-effectiveness terms. . . . These methods include the fol-
lowing elements: detailed identification of the interrelated factorsin
a coniplex system of action; precise time phasing of related activities,
and control of operations through the use of modern high-speed com-
munication and reporting instruments.” Cost-benefit analyses, quan-
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titative analyses for decision making, CPM-PERT scheduling and
contrel techniques, and management information systems were also
prescribed. AID’s PBAR process described a detailed system of proce-
dures for its entire project cycle, concentrating on the stages from proj-
ect identification to approval and on logistics of implementation—
especially budgeting, contracting and procurement—and evaluation.
The PBAR process, depicted in Figure 3.1, was expected to integrate
and unify the systems used for grant and loan projects, resulting in
improved project design and development; integrate AID’s project
planning and budgeting procedures, thereby reducing the growing di-
vergence between the agency’s congressional presentations and the
programs for which it requested appropriations; and allow the agency
to make more systematic and coordinated decisions about the selec-
tion of projects.

USAID missions would be required to submit a brief Project Iden-
tification Document (PID) for each project proposal. The PID would
describe how the project related to the mission’s overall development
program for the country and the country’s national and sectoral de-
velopment plans. The PID would 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, and de-
scribe more detailed analyses and studies that would have to be done
to develop the proposal. The PID would also have to include a rough
estimate of total cost and the time period ior implementation, along
with estimates of the amount of inputs that could be expected from
the host country government and other donors.

The PIDs would be reviewed by relevant technical and regional
bureaus within the agency and by AID’s budget office. Those PIDs
that were approved, could be developed by the USAID missions into
Project Review Papers (PRPs). The project review papers would ex-
pand on and develop the information provided in the PIDs and provide
sufficiently detailed financial information and time schedules so that
AID officials could decide whether or not to include the proposed proj-
ect in the requested appropriations for the next fiscal year.

Those projects for which PRPs were approved could be further de-
veloped into full-scale proposals, or Project Papers (PPs). The project
papers would provide a definitive description, design and appraisal of
the project and describe plans for project implementation and
evaluation,

The project papers would have to provide detailed information on
the amounts of loans or grants needed from AID, total program or
project «rts, and resources that would be provided by the sponsoring
or impleinenting agencies in the developing country. The PPs would
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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 a management consulting firm, Practical Concepts Incorpo-
rated (PCI). to formulate projects in a consistent, comprehensive, and
“rational” way. It required USAID missions to describe the projects
by their goals, purposes, outputs, and inputs, providing for each “ob-
Jectively verifiable indicators™ by which progress could be measured
and evaluated. In addition, the project designers would have to de-
scribe the important assumptions they were making about each as-
pect of the project that might affect implementation. All of this infor-
mation would be summarized in a matrix format that would allow
reviewers and evaluators to assess the “logical framework” of each
project. The log-frame would require USAID missions to design each
project comprehensively and in detail prior to final approval of funds.

In addition, the project papers had to contain an analysis of the
project’s background- the history and development of the proposal, a
description of how the proposed project related to other projects being
implemented by the mission and host country government, an
analysis of policies and programs in the secior, and a summary of the
findings of studies done of the problem that the project would attempt
to solve. The part of the project paper that was considered most impor-
tant to agency officials was the project analysis, which would include
an economic analysis of the effects of the project on intended bene-
ficiaries, on other groups, and on the national economy; technical
feasibilty analysis of the project design; “social soundness” analysis
of the project’s impact on the sociocultural traditions and valuesof the
groups that would be affected by it; and analysis of host country gov-
ernment policies (tax system, credit rates, pricing, and regulatory
sfructures) that might affect the success of the project. In addition, the
analyses would include an assessment of the govern.nent’s financial
capacity to implement the project successfully, and cost-benefit or
internal rate of return analyses of project tasks. The project paper was
to include an assessment of the administrative ability of the imple-
menting institutions to carry out the tasks deseribed in the prospectus.

Morcover, the project paper had to include a detailed implementa-
tion plan providing a programming schedule for all tasks and ac-
tivities, “milestone” indicators of progress, a schedule for disburse-
ment of AID funds and proeurement of needed inputs, and a plan for
monitoring, reporting, and evaluation.

In those areas where the USAID mission thought there were
weaknesses in the host country government'’s ‘apacity to carry out the
project, or where policies might adversely affect the successful com-
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pletion of it, the staff could recommend conditions and covenants pre-
scribing changes that the government would have to make before re-
ceiving an AID loan or gre

Guidelines, procedures, required forms, and controls for each
stage of the PBAR cycle were included in a detailed set of Manual Or-
ders and in AID’s Project Assistance Handbook.

The “Key Problems™ Focus of Management Assistance

Also in response to criticisms of foreign assistance and in reaction to
the growing dissatisfaction among AID's own administrative experts,
the agency’s Office of Development Administration undertook abroad
survey of AID’s experience during the 1950s and 1960s to identify the
“key problems of development administration” that it should address
during the 1970s. The report noted that “two decades of assistance to
developing nations have provided significant improvements in their
administrative systems. Yet deficiencies in managerial capacity are
greater than ever. It has become increasingly apparent that national
development programs, whether in family planning, education, or
business, too often fall short of expectations, for reasons of manage-
rial weakness” (Koteen et al., 1970: 1).

The report suggested that AID redirect its development adminis-
tration activitics to provide a strategic orientation that would focus
on pragmatic problems of administration. Assistance would be aimed
at decision makers in key development programs—and not just at ad-
ministrative specialists—in order to increase their ‘apacity for man-
aging change and dc relopment rather than simply for achieving econ-
omy and efficiency. It would also attempt to promote more effectively
the distribution of appropriate technology for public purposes; de-
velop institutions that were “closer to the people,” that is, those that
facilitate devolution of decision making and control of administrat;on
from the center; and, harness and disseminate appropriate manage-
ment and related behavioral technologies. In addition, AID would
seck to strengthen the government’s ability to cooperate more closely
with private organizations.

The report noted a number of serious adininistrative problenis in
developing countries that AID would have to address. One of the most
serious was the shortage of qualified managerial personnel to cope
with the demands of change and modernization. AID’s survey led its
staff to conclude that the content of overseas publie administration
and management training programs were inappropriate and obso-
lete. In addition, there were “few programs for senior executives, lack
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of managerial (as opposed to professional and technical) training, and
lack of continuous staff training in management that blends formal
and informal education.” These problems were aggravated by the
shortage of adequate numbers of trained teachers and trainers, and
the lack of appropriate research and teaching materials. In addition,
most developing countries lacked institutional capacity for manage-
ment education and training, especially in the form of professional
schools and “intermediate training institutions.”

Another serious problem identified by AID’s survey was the need
for improvement in “the relevance, effectiveness, and performance of
key development institutions” (I{oteen et al., 1970: 24). These were
manifested in the reluctance of government institutions in developing
countries to promote and sustain change, their slow adaptation to
change, the lack of cooperation among them, and inadequate aware-
ness and application of institution-building methods.

Moreover, a crucial problem for AID was the inability of govern-
ments in developing countries to plan and manage projects effectively.
This weakness was due to lack of high-level administrative and politi-
:al support for many projects, the failure to enact appropriate support-
ing pelicies, and the inability to use modern management techniques
to design and implement development programs.

The staff of AID’s Office of Development Administration saw an
urgent need for creating an institutionalized project management
process in developing countries that linked planning, budgeting, and
financial activities, and that promoted cooperation among the techni-
cal offices that were vesponsible for project implementation. They saw
a need to go beyond the economic and financial techniques that had
been used most frequently to design and appraise income-producing
projects during the Point Four era, and to include in the project-
planning framework new organizational and managerial techniques,
manpower planning methods, behavioral analyses, and problem-
solving procedures that were more appropriate in the social develop-
ment projects that AID was now funding. Furthermore, AID and other
international agencies had, in the past, concentrated almost entirely
on assisting developing countries with project preparation and ap-
praisal, but a growing ne»d in many developing countries was for as-
sistance with project implementation.

Finally, a most serious develupment problem was the inadequacy
of local government and the field services of central ministries to de-
liver services and new technology to the people. In most developing
countries, AID’ survey found, the strengthening of local government
had low priority and national institutions had little capacity to assist
local governments. T.ocal administrative uniis lacked both the finan-
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ial resources to provide services and the managerial capacity to
maintain and expand existing ones. The survey found little evidence
of cooperation between local and national governnients in promoting
development, of effective planning or managerial capacity at the re-
gional level, or of popular participation in development activities.
The “Key Problems in Development Administration” report pro-
vided the guiding principles for AID’s development management as-
sistance during the first half of the 1970s. Priorities included: (1)
improving sector-oriented management capability in developing
countries through technical aid and training; (2) improving the con-
cepts and methods of project management within a systematic frame-
work by developing appropriate training materials and programs; (3)
assessing and improving the capacity of local and national govern-
ments to deliver services to people in developing countries; and (4)
finding ways of promoting popular participation in project and pro-
gram implementation, especially for those groups that AID came to
define as the primary targets for its assistance.

The Sectoral Systems Managment Approach

Thus, in the carly 1970s, AID began to concentrate its resources on
improving management in “key development sectors.” The agency
had begun to focus U.S. foreign assistanee on four high-priority fields:
agriculture and food production, nutrition and health, population and
family planning, and education and human resource development.
The new sector orientation, as officials of the Office of Development
Administration pointed out, “represents a major shift away from at-
tempts to improve public bureaucracy in general with better stafl
services, organization and administrative technique. It features a
sharper, more limited and actionable focus on the management re-
quirements of substantive programs to solve specific development
problems” (USAID, 1973: 3).

The new approach would be concerned with brot ¢ administra-
tive problems only to the extent that they presented direct obstacles
to improving sectoral management. AID’s technical and financial as-
sistance would focus on: (1) using simplified systems approaches and
behavioral analyses for improving the design, creation or control of
systems of action; (2) lowering the cost of delivering appropriate
technology and supporting services in the agricultural and health sec-
tors; (3) helping “clientele groups” to mobilize their own resources
and use external resources to obtain needed services; (4) promoting
collaboration between public and private institutions in achieving
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sectoral development goals; and (5) improving the management of
AID’s own sector and project loans.

The “key problems” on which AID would focus its assistance were
to be selected by the following criteria: those that were considered to
be the most significant by governments in developing countries; those
that were the most widespread among low-income countries; those
that could be improved by assistanc > from external donors: those most
relevant to AII)’s own policy objectives; and those considered relevant
by a large number of USAID missions.

AlD’s efforts in development administration during the early
1970s concentrated on improving agricultural sector management,
improving health services delivery management, and improving proj-
ect planning and implementation systems.

Agricultural and Health Sector Management Systems

The agricultural management improvement projects were designed
to help overcome what the AID staff perceived to be low levels of abil-
ity in the ministries of agriculture in less developed countries and “to
provide the necessary kinds and amounts of essential inputs within
the required time and at reasonable costs and risks.” Thus, AID con-
tracted with the Harvard Business School to design and test the man-
agement of a “seeds-to-consumer” commodity system for selected ag-
ricultural products. Harvard would help design the system, develop
training materials and curricula and provide consulting and training
services. The ficld studies and training were to be done primarily in
Guatemala, Honduras, Nicaragua, and E' “alvador in collaboration
with the Central American Institute of Business Administration
(INCAE).

A second project attempted to help developing countries imple-
ment agricuitural plans and programs more effectively. Underlying
the project was an assumption that in most countries agricultural de-
velopment plans were too vague and abstract to be realistic or opera-
tional. A contract was signed with the Government Affairs Institute
(GAD in Washington to develop a conceptual framework and a process
for “reducing the implementation deficiencies in agricultural de-
velopment plans through designing such plans ‘from the bottom
up’. ... through district, regional and national levels” (USAID, 1973:
1).

Underlying the project was a set of assumptions about the nature
of the problem and the reasons why agricultural development plans
were not effectively implemented (Waterston, 1973). First, it had been
observed that in many developing countries agricultural develop-
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ment plans were inappropriate or unrealistic because capable plan-
ners were in shori supply. Second, the lack of well-trained managers
also accounted for the fact that plans, even if they had been realistic,
could not be implemented effectively. Third, even when the plans were
sound, they rarely indicated how they should be carried out, by whom,
and when action was needed. Fourth, the plans were often not im-
plernented because of inadequate communications and interaction
among planners, technical ministries, local governments, and farm-
ers. i'inally, the gap between plan and perfcrmance was attributed to
the lack of suitable administrative systems and organizationai struc-
tures for managing complex agricultura! and multisectoral rural de-
velopment programs.

GA’ would address these problems through five sets of activities
(Waterston, 1973). It would assemble basic information about how to
improve the formulation, implementation and management of plans,
programs, and projects for agricultural and rural development; it
would design a course of instruction to transfer the information to ag-
ricultural development managers in developing countries; and it
would conduct seminars for tiainers in selected institutions in de-
veloping countries. In addition, GAI would provide consultant ser-
viees in creating, conducting, and following upon the training courses
and disseminate the lessons of experience gained in carrying out the
project to training institutes in developing countries.

GAI produced a comprehensive manual, Managing Planned Ag-
ricultural Development, which provided detailed information on link-
ing agricultural and overall development planning, methods of pre-
paring agricultural development plans, and potential objectives for
an agricultural development program (Waterston, Weiss and Wilson,
1976). It offered instruction on “stocktaking and diagnostic surveys,”
on setting targets and allocating resources, on selecting agricultural
strategies, and on choosing policy instruments. Moreover, it discussed
methods of financing agricultural plans, designing 7.nd organizing de-
velopment projects, providing extension, research, education, train-
ing, and consultant services. Finally, it covered methods of project and
program control, monitoring, and evaluation.

The manual was a detailed reference book for those engaged in
agricultural development project planning and program manage-
ment, and a text that could be used in the training courses designed
by GAI Waterston and his associates prescribed new approaches to
applied research and training. The research and training method was
bused on four principles. 1t prescribed an inductive rather than a de-
ductive method of developing theory—that is, it drew together the les-
sons of experience in developing nations and then formulated theories
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to explain them. It compared theory and practice “to see what light
practice throws on theory.” It advocated learning from success—that
is, it drew lessons primarily from projects and programs that seemed
to have worked well rather than from those that had failed. Finally, it
sought to explain how to achieve more successful projects, not merely
to identify what must be done.

The training courses that emerged and that were tested initially
in Washington, Nepal, and Egypt, and later in Ghana, Indonesia, and
Jamaica used a “task-oriented” approach in which participants were
asked to perform various tasks outlined in the manual—with the help
of or coaching from the trainers—rather than a lecture or formal
teaching approach. A crucial element of the training program was the
“Coverdale Method,” developed in England by the Coverdale manage-
ment consulting group. The skill-building process involved: (1) set-
ting group objectives; (2) using a systematic way of getting things
done; (3) improving observation; (4) recognizing the strengths and
skills of those involved in joint activities; (5) planning cooperation for
mutual benefit; (6) learning to listen actively; and (7) recognizing how
to apply management authority effectively.

Thus the training courses were designed not only to familiarize
the participants with substantive knowledge about agricultural de-
velopment pl=nning, but also to teach ther, through simulation ex-
periences, aoout general managerial and organizational processes. In
retrospect, the GAI trainers (Waterston, Weiss and Wilson, 1976;
Annex G-6) found that

while the task approach proved to be very successful for teaching pur-
poses, what participants learned largely depended on how they viewed
the opportunities presented by the tasks. At one extreme, a group
would deal with a task as though it related to problems which might
be encountered in the country of the group’s participants. At the
other extreme, another group used the same task to describe and jus-
tify the way its country dealt with problems raised in the task, with-
out going beyond this to suggest improvements in the way problems
were actually handled. One indication of the efficacy of the task as a
learning device was the incidence of participant activity. There was
an unusually low absence rate from PTC sessions. Failure to partici-
pate was rare,

Evaluations by participants indicated that the training did not
provide them with the amount of management theory that they h: 4
anticipated. They complained that the issues dealt with during the
course were limited to those raised in the training groups, and that
the training programs were sometimes initially disorienting and dis-
couraging. The training materials did not include issues pertaining
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to management in large organizations, and the courses did not pro-
vide the amount of technical training they expected. Others noted,
however, that the Coverdale training techniques allowed them to
learn by doing, to develop team-building and team-managing skills,
to experiment with different personal and team roles, and to develop
through repeated practice skills that could be applied to their work
back at home.

Another set of projects initiated by AID’s Office of Development
Administration addressed the problems of improving the implemen-
tation of health plans and programs. An analysis was to be done of the
factors contributing to what AID considered to be the inadequate
execution of plans and possible remedies. The analysis was to be fol-
lowed by a series of workshops with appropriate regional institutions,
the preparation of case studies to determine the causes of poor im-
plementation, and the development of methods for assessing the
managerial capacity of health agencies. Because of delays in obtain-
ing funding and in organizing the project, however, it did not get
underway until the mid-1970s and was not completed until 1980.

Sector-oriented Project Management Systems

Finally, AID began to address the question of how to improve project
planning and management capacity for specific sectors. In 1973, AID
contracted with The Graduate School of Management at Vanderbilt
University to develop training materials on project management for
developing countries. The training materials were to focus on im-
plementation within the framework of a generic “project cycle,” that
is, the actions required from the initial stages of identifying potential
projects for funding by AID or by national governments through their
design, appraisal, approval, organization, management, completion,
and evaluation. The Vanderbilt contract yielded seven sets of training
materials on various aspects of the project cycle: project organization
and organizing, planning processes for project management, manag-
ing the project. environment, problem solving, management informa-
tion systems, control and evaluation processes for project manage-
ment, and choice and adaptation of technology in development
projects.

Some rescarch was also done on the differences in the project cycles
of various international assistance organizations and on the problems
encountered by aid agencies and developing country governments in
planning and managing various phases of the cycle. Rondinelli and
Radosevich (1974) derived from the management, practices of AID, the
World Bank, and the United Nations Development Program (UNDP)
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a generic project cycle through which nearly all proposals for interna-
tional funding had to proceed. Rondinelli (1976, 1976a, 1977) found
that when the formal requirements of each international funding in-
stitution were combined, they created a formidable set of planning
and management requirements for developing countries that were
seeking assistance from AID and other international agencies.

Moreover, the research indicated that serious managerial prob-
lems arose for both developing countries and the aid agencies in try-
ing to meet these project planning and implementation requirements
(Rondinelli, 1976b). Given the complexity of the project management
¢y des used by international funding institutions, Solomon (1974)
pointed out the need to develop administrative capacity within de-
veloping countries to mana«~: projects as an integrated system of
activities. The project cycle was considered to be an important frame-
work for effective management because the various elements were in-
extricably related. “A defect in any of the phases of the project can
make the project unsuccessful,” Solomon (1974: 2) noted. “Thus,
decision-makers have to be intevested in all aspects of the project
cycle.” Also, elements of the eycle had to he carefully coordinated be-
cause of the large number of people and organizations making deci-
sions affecting the project. “One person or group may conceive the
idea, perhaps in a sector study, another may investigate it and give it
a rough formulation, a third may give it a more detailed study, a
fourth may approve it, a fifth may give it more detailed forni.” he
noted, " and finally, another group or person may taxe responsibility
for carrying out the plans.”

Moreover, there came from the research undertaken by the Van-
derbilt team a strong consensus that project planning and implemen-
tation must be more closely integrated. Examination of the activities
at various stages of tne project cycle irdicated that those who de-
signed the projects often did so without an understanding or apprecia-
tion of the managerial implications, and that those who were ulti-
mately responsible for managing the project often had not been
involved in its design. Solomon (1974: 3) argued that “training for
project management thus must cover the whole project cycle, even
though for any given group, concentration on a particular phase may
be justified.”

Unfortunately, however, the Vanderbilt group’s research on proj-
ect management in the aid agencies and developing countries—which
would have allowed it to adapt the training materials to needs and
conditions in developing countries—remained separate from the de-
velopment of the “learning packages.” As a result, the training pack-
ages included, almost exclusively, material on project managemeant
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procedures used in the United States by private corporations and by
the defense industry that had little to do with the problems of project
management in developing countries (USAID, 1975).

In a sense, the project management learning packages developed
by the Vanderbilt project simply reflected the application of what
Esman and Montgomery had earlier referred to as the “Point Four ap-
proach” of transferring U.S. business management methods and
techniques to developing countries. AID’s evaluations noted that the
training materials did make conceptual advances in describing im-
portant elements of the project cycle 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 prob-
lems among developing countries, project organizers, beuneficiaries,
and lending institutions. They highlighted the need for a mult:disci-
plinary analysis of projects, and introduced new skills for project man-
agement, including creative problem solving, environrental assess-
ment, and technology evaluation. But, when they were completed,
their applicability in developing nations was limited.

Among the weaknesses of the training packages were that they
simply were not, practical for building the skills of managers in less
developed countries because they were too theoretical. They drew
primarily on U.S. corporate experience, there was little emphasis on
the economic and financial aspects of project feasibility, a: 4 the ap-
proach to project management was too general and did no relate to
the problems and opportunities in specific sectors. As a result, 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: 31-32).

The research commissioned by AID, however, raised serious ques-
tions about the efficacy of its own project planning and management
procedures and about their applicability in developing countries. Ron-
dinelli (1976a: 314) argued, for example, that the formal design and
analysis requirements reflected in the project cycles of international
agencies—including AID’s PBAR system—had become so complex
that their application “is beyond the administrative capabilities of
most developing nations, thus intensifying their dependence on
foreign experts and consultants for project planning. Foreign stan-
dards and procedures are imposed on governments, often without sen-
sitivity to local needs and constraints.” Rondinelli (1976, 1977, 1979,
1983) found that the project cycles—although they provided reason-
able iterative models for planning and analyzing the actions that had
to be taken in order for projects to be implemented—had become too
rigid, inflexible, and complex to be managed by governments in de-
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veloping countries. He called for the formulation of simpler, and more
relevant and flexible procedures that could be used indigenously with
the limited administrative capacity available in developing nations.

Many AID staff also found the systems management procedures
stifling and inappropriate for the tasks of development. Judith Tend-
ler, who had worked in USAID missions in Latin Ainerica, found that
AID’s technical procedures often discouraged or suppressed the
creativity, innovativeness, and experimentation that weie essential
parts of promoting development. She argued that “the special charac-
ter of the foreign aid agency's task requires that the organization have
the proper atmosphere for groping without too much idea of what will
result, for straying from tried and i rue solutions, and for struggling to
escape from customary ways of thinking about things” (Tendler, 1975:
10). If AID was to be successful in tailoring projects to the conditions
and needs of developing countries, the agency would need “a number
of bureaucrats with a penchant for vhis type of behavior; and an or-
ganizational environment will have to exist to which such types are
attracted, in which they can make cohesive and informal groups, and
inwhich they are able to gain power.” Instead, she found that the plan-
ning and management procedures in AID required standardization,
compliance with rules and constraints, and detailed design of projects
and programs without much concern for their appropriateness, or for
the degree to whiehi governments in developing countries were willing
to support them. In short, the procedures created an atmosphere that
was almost the opposite of that needed for AID staff to carry out their
development tasks effectively.

Rondinelli (1974, 1976, 1979) suggested an approach to project de-
sign and implementation that would allow the agency to learn while
doing, a concept that would later be reemphasized heavily in AID-
sponsored research on development managerient. He suggested that
AID projects be designed and implemented in such a way that plan-
ners and managers could learn more effectively about the conditions,
nceds, obstacles, and opportunities in the places where projects were
to be carvied out by proceeding incrementally through a series of
smaller-scale activities. Where knowledge was weak and uncertainty
was high, projects could be initially designed as small-scale experi-
mental activities. When better information was availakle and innova-
tive approaches to solving problems were devised, the projects could
proceed to a piloi ztage in which they would be tried under a wider
variety of conditions. \Vhen pilot projects were proven successful, the
results could be furthe: tested and disseminated through demonstra-
tion projects. When the value and validity of the demonstrations were
shown, AID could then proceed to the stage of replication or full-scale
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production and implementation. This incremental learning process
for project planning and management would obviate the need to de-
sign projects comprehensively at the outset and would overcome
many of the problems inherent. in the complex and rigid management
procedures that AID and other international assistance agencies had
adopted.

To follow on from the work done by Vanderbilt and GAL AN ini-
tiated in 1975 a set of technical assistance activitios aimed at, improv-
ing project management by building the apacity of four regional and
four national training centers to offer project management training,
consulting, “action research,” and technical cooperation. The funds
were 1o be used to help regional centers to adapt project management
training materials developed by Vanderbilt and GAT to tocal necds
and to test them under local conditions. Grants were also used to
adapt the materials to particular sectors, such as health and agricul-
ture. Among the regional centers that received grants were the Inter-
American Institute for Development (BIAP), the Pan-Afvican Institute
for Development (PAID), the Inter-American Institute for Agricul-
tural Sciences (1ICA), and the Asian Institute of Management (AIM).
The grants were used to develop training programs that covered the
entire projeet cycle, as well as specific elements of project planning
and management.

The project management systems and control procedures adopted
by AID during the early 1970s, and prescribed for developing coun-
tries as a way of improving their administrative apacity, remained
controversial for more than a decade and a half, Recurring eriticism
of their rigidity, inflexibility, and inappropriateness arose again dur-
ing the late 1970s and early 1980s.



4

“New Directions”
in Foreign Aid

Congressional criticism of the foreign assistance program continued
throughout the early 1970s. The Nixon administration, realizing
that foreign aid budgets would be cut in Congress, submitted in 1969
the lowest request for appropriations in the program’s history, and
complied with a Congressional requirement written into the 1968
foreign aid bill te undertake an extensive study “to reorganize and
revitalize” U.S. economic assistance to developing countries. In the
meantime, the Administration proposed that Congress create an
Overseas Private Investment Corporation (OPIC) to take over the in-
vestment survey and promotion activities that had been carried out
by AID. The administration also proposed that the foreign aid pro-
gram give more emphasis to technical assistance programs providing
training, research, institution building, and advisory services, and
that provisions be made for the appointment of an AID auditor to
monitor the use of foreign aid funds.

After taking office in 1969, Nixon appointed a task force headed
by Rudolph A. Peterson, a former president of the Bank of America, to
assess foreign aid programs and to suggest new directions for the
1970s. The Peterson committee recommended in 1970 a thorough revi-
sion of foreign aid, a proposal Nixon called “fresh and exciting” (CQS,
1969). Among the recommendations were that military and economic
aid be separated administratively, with the Defense Department re-
sponsible for the former and the State Department responsible for the
latter. The committee also suggested that two new organizations—a
U.S. International Development Bank to administer the development
loan program, and a US. International Development Institute to
manage technical assistance programs—be created as independent

69
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government agencies to take over the functions performed by AID. An
International Development Council composed of high-level govern-
ment officials dealing with international economic policy would be es-
tablished to coordinate aid activities and to formulate strategies. The
Peterson committee suggested that the bulk of U.S. foreign assistance
funds be channeled through international lending institutions such
as the World Bank, the International Development Association, and
the Inter-American Development Bank, all of which should receive
higher contributions from the United States. The task force made a
strong plea to Congress to increase U.S. economic assistance to de-
veloping countries.

In his foreign aid message to Congress in 1970, Nixon proposed
most of the changes suggested by the Peterson committee. But, be-
cause of disputes over arms sales provisions of the military aid budget
and debates over restrictions on aid to Vietnam and Cambodia, Con-
gress did not take action on regular appropriations for foreign aid
until the end of 1970, and little attention was given to organizational
reforms,

By 1971, foreign aid programs were caught up in a bitter battle in
the Senate over ending the Vietnam war, and Congress failed to com-
plete action on the foreign aid budget. When abill finally came before
the Senate, both economic and military aid were rejected by a vote of
41-27. Both conservative and liberal senators criticized the program.
Conservatives charged that the biltions of dollars poured into develop-
ing countries by the United States failed to generate international
support for U.S. foreign policies. Liberals argued that foreign aid had
become dominated by military priorities and that it was no longer
meeting its humanitarian purposes. Conservative Senator John L.
McClellan of Arkansas charged that for too long the United States
“has attempted to export democracy abroad to unwilling and unready
recipients, while neglecting the obvious needs of our people and demo-
cratic institutions at home.” He concluded that “foreign aid as an in-
strument of international diplomacy has been a flop and we should
stop it.” Liberal Senator Frank Church of Idiho told his colleagues
that the foreign aid program had been “twisted into a parody and a
farce.” Church concluded that “the experience of twenty years of aid
shows that we can neither bring about fundamental reform in tradition-
encrusted societies nor prevent revolution in those countries where
the tide of change runs deep and strong. . . . All we can do is to service
the status quo in countries where it is not strongly challenged any-
how” (CQS, 1973: 877).

Unable to reconcile differences between Senate and House ver-
sions of the foreign assistance bills, congressional supporters of the
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aid program kept it alive only by “continuing resolutions” that al-
lowed the Agency for International Development to spend money at
previously approved budget levels. As the debates over foreign aid be-
came more entangled in foreign policy issues, Congress was unable to
agree on legislation extending the program in 1972, and AID’s budget
again was included in a continuing resolution that left funding at
1969 levels. Increasing demands were made by legislators in favor of
economic assistance for fundamental reforms in the foreign aid
program,

Political criticism of foreign aid was reinforced by increasing criti-
cism of the economic growth theory that had been the basis of U.S.
foreign assistance policy since the Marshall Plan. The criticism arose
from mounting evidence that poverty in developing nations was be-
coming more widespread and serious, and the growing realization
that problems in developing countries differed drastically from those
faced by industrialized countries during their periods of economic de-
velopment (Rondinelli, 1983). The debates over foreign aid brought
about a fundamental rethinking of development policy in the early
1970s.

In a book that influenced the thinking of many of the members of
AlID's congressional oversight committees, Edgar Owens, an AID offi-
cial, and Robert Shaw, a congressional stafl’ member, argued that de-
spite the outpouring of financial assistance over the previous ‘wenty
years and the rapid economic growth that occur:ed in many develop-
ing countries, the number of people living in poverty in the Third
World was growing. “This expansion of poverty at the same time ‘he
countries are getting richer in GNP has created a nagging sense
among the people of the United States that our humanitarian im-
pulse has been misdirected. Not only has foreign aid appeared to be a
way of involving and then entangling our country in situations that
deteriorate into violence, but foreign aid dollars have also often
seemed to increase the gap between rich and poor” (Owens and Shaw,
1972: 2). They emphasized that “somehow our assistance does not
seem to have reached the heart of the problem—unemployment, the
exploding population, the growing wretchedness of the urban slums,
illiteracy, malnutrition, and disease. And if our foreign aid is
strengthenings policies that are destabilizing, then much of the criti-
cism is justified.”

Owens and Shaw concisely summarized the thinking of many
scholars and practitioners who were involved in development assis-
tance that the economic aid programs of the United States and of mul-
tilateral organizations had to be refocused on promoting social
change, as well as economic growth in developing countries. The pro-
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gram had to be redesigned to assure that aid funds went to the people
who really needed assistance rather than to reinforcing the power of
existing regimes, or simply to making life more comfortable for the
cconomic and political elite who ruled many developing countries.
They called for reforms that would create in developing countries “a
set of institutions which would give the underpriviliged person in the
poor countries an opportunity to participate in the decisions most im-
portant to his life and which, furthermore, would link him to the
mainstream of modern society.” They insisted that by mobilizing local
resources and energies, “the poor can be encouraged to invest more in
their own futures, to raise their incomes through higher production,
and have a greater ray in the distribution of that production.”

Heeding much of this advice, the House Ioreign Affairs Commit-
tee took an active role in redesigning the foreign aid program. The
Foreign Assistance Act of 1973 that emerged from the House and Sen-
ate foreign affairs committees was hailed as a new mandate for the
administration and for AID. Its congressional authors saw it as a set
of “new directions” for U.S. foreign assistance,

In the Foreign Assistance Act of 1973, Congress declared that the
conditions under which foreign aid had been provided in the past had
changed and that, in the future, aid policy would have to reflect the
“new realities.” Although U.S. aid had generally been suecessful in
stimulating economic growth and industrial output in many coun-
tries, the House Committee on Foreion Affairs lamented that the
gains “have not been adequately or equitably distributed to the poor
majority in those countries,” and that massive social and economic
problems prevented the large majority of people from breaking out of
the “vicious cycle of poverty which plagues most developing coun-
tries” (US. Code Congressional and Administrative News, 1973:
2811).

The Senate Foreign Relations Committee report on the bill em-
phasized that the new approach heing proposed recognized that “eco-
nomic growth alone does not necessarily lead to social advancement
by the poor. Thus our policies and programs must be aimed directly at
the poor majority’s most pervasive problems” (U.S. Congress, 1973: 8).
Congress instructed AID to give highest priority to activities in de-
veloping nations that “directly improve the lives of the poorest of their
people and their capacity to participate in the development of their
coantries.” The Foreign Assistance Act of 1973 set new guidelines for
economic development assistance. Congress insisted that:

L. Bileteral development aid should concentrate increasingly on

sharing American technical expertise, farm commaodities, and in-
dustrial goods to meet critical development problems, and less on
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large-seale capital transfers, which when made should be as-
sociated with contributions from other industrial countries work-
ing together in a multilateral framework.

2. United States assistance should coneentrate on the development
of lahor-intensive technologies suitable to the less developed
countries.

3. Future United States bilateral support for development should
focus on eritical problems in those functional sectors which affect
the lives of the majority of people in the developing countries: food
production, rural development and nutrition; population plan-
ning and health; edueation, public administeation, and buman
resource development.,

4. United States cooperation in development should be carried out
to the maximum extent possible through the private seetor; in-
cluding those public service institutions which already have ties
in the developing countries, such as educational institutions,
cooperatives, eredit unions, and voluntary agrencies.

5. Development planning must be the vesponsibility of each
sovereign country. United States assistanee should be adminis-
tered in a collaborative style to support the development goals
chosen by cach country receiving assistance.

6. United States hilateral development assistanee should give the
highest priority to undertakings submitted by host governments
which directly improve the lives of the poorest of their people and
their capacity to participate in the development of their countrivs

Congress rejected the reorganization recommendations of the
Peterson committee. Under the policy guidance of the secretary of
state, the Agency for International Development was assigned the re-
sponsibility for coordinating all U.S. development assistance.

Not all erities of the foreign aid program were swayed from their
opposition by the “new directions” mandate. The Foreign Assistance
Act of 1973 was reported out of the Senate Foreign Relations Commit-
tee, for example, over the opposition of the committee chairman, Sena-
tor d. William FFulbright of Arkansas. In additional views attached to
the Senate committee report on the bill, Fulbright called the bill “a
face-lifting job for a badly sagging bilateral foreign aid program.” He
insisted that the claims of the bill's authors that they had set the
foreign aid program in new direetions were “hoth deceptive and defec-
tive.” Fulbright argued that “the aid program will not be changed by
this bill; even the authorization labels are the same as those in the
AID congressional presentation book. The people who will administer
the program will be the same as now. And they will be dispensing $1.2
billion for the same projects and programs AID has supported in the
past. This is hardly the vigorous new initiative elaimed for this mea-
sure by its prineipal sponsor”™ (U.S. Congress, 1973: 63).
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But for the first time, Congress clearly identified AID’s primary
beneficiaries. Congress declared it the purpose of U.S. foreign assis-
tance to alleviate the problems of the “poor majority” in developing
nations. The new aid program would give less er >hasis to maximiz-
ing national output and pursue what the House Foreign Affairs Com-
mittee called a “people-oriented problem-solving form of assistance.”
In its report accompanying the Foreign Assistance Act of 1973, the
Foreign Affairs Committee argued that “we are learning that if the
poorest majority can participate in develooment by having productive
work and access to basic education, 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 focused its pro-
grams and projects primarily on rural areas, where studies had shown
that the vast majority of the poorest people in developing societies
lived. It defined the primary “target groups” of U.S. assistance to be
subsistence farm families, small-scale commercial farmers, landless
farm laborers, pastoralists, unemployed laborers in market towns,
and small-scale nonfarm entrepreneurs. The AID program would help
the rural poor to increase their productivity and incom.. It would ex-
tend access to services and facilities to rural families that had previ-
ously been excluded from participation in productive economic ac-
tivities (USAID, 1975b).

The “new directions” legislation also explicitly recognized that
“the degree to which human talent, capital, and technology are suc-
cessfully combined to achieve development goals and improve people’s
lives depends on management skills,” and that these skills were weak
in nearly all in developing countries (U.S. Congress, 1973: 13). Thus,
the Foreign Assistance Act of 1973 reaffirmed that, help “will be pro-
vided through the foreign aid program in the general field of public
admistration.”

The Local Action Approach to
Development Administration

From the early years of the US. foreign aid program, and perhaps
manifested most clearly in the community development movement,
many aid professionals believed that local organizations and local
governments played a erucial role in economic and social develop-
ment. Although community development as an administrative ap-
proach had been largely abandoned by AID in the 1960s, the interest
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in working through local groups was still strong among many develop-
ment professionals.

In the early 1970s, AID’s Asia Bureau commissioned a series of
studies by Cornell University's Rural Development Committee of the
role of local organizations in rural development. Case studies in six-
teen countries indicated that local governmentsdid indeed play a cru-
cial role in the development process and in providing the possibility
for people te participate in it. Among the functions that local govern-
ments performed were planning for and administering some national
services and facilities at the loca! level; providing small-scale infra-
structure and services in rural areas; budgeting and allucating local
and national revenues for municipal operating expenses and small
capital investments; and collecting local taxes, levies, and other reve-
nues. In some countries, local governments pluyed an active role in
arbitrating local conflicts, processing claims, channeling the requests
and demands of local groups to higher levels of government, and man-
aging small local and provincial projects. Local governments in some
countries also provided a communications link between national and
provincial governments and private organizations and assisted local
communities with self-help projects.

Local organizations such as cooperatives, mutual benefit and so-
cial organizations, and political parties, it was found, also played im-
portant roles in rural development by assisting with the delivery of
productive and social services, mobilizing local resources, organizing
cooperative and self-help activities, and acting as intermediaries
between government officials and local residents (Uphoff and Esman,
1974).

Comparing experience in the sixteen countries that thr Cornell
group had studied, Uphoffand Esman (1974: xi) argued that the cases
showed “a strong, empirical basis for concluding that local organiza-
tion is a necessary il not sufficient condition for accelerated rural de-
velopment, esperially development which emphasizes improvement
in the productivity and welfare of the majority of rural people.”

A major finding of the studies was that if AID wanted to
strengthen local organizations as a means of’ implement‘ng develop-
ment projects or of promoting popular participation in them, it would
have to provide assistance to strengthen a system of local organiza-
tions in an area rather than simply building the capacity of a single
institution. UphofT and Esman (197:1) found no case in which a single
organization was responsible for rural development or where linkages
and interactions among local organizations were not crucial for de-
velopment. If rural insitutions were to play a strong role in develop-
ment, they had to be linked into a larger organizational network.
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They found that in both mixed economies and socialist societies in
Asia, rural programns were the responsibility of a mixture oflocal, pro-
vincial, and national governments and of political and private organi-
zations, The complementarities among them were as important tothe
success of rural development as the functions performed by any par-
ticular organization. “While there are isolated instances of local
organization taking the initiative, mobilizing resources and accom-
plishing certain development objectives, in most countries consid-
ered, the cumulative effect of such efforts has been negligible,” Uphoff
and Esman (1974: xi) reported. “What count are systems or networks
of organization, both vertically and horizontally, that make local de-
velopment more than an enclave phenomenon.” It was these networks
of local organizations that AID would have to help strengthen.

Local Action in Rural Development

AlD’s interest in local organizations was revitalized by the new orien-
tation of the Foreign Assistance Act of 1973 toward the poor and rural
areas. In 1974, as a result of the “new dircctions” mandate, AID began
to explore the factors affecting the successful planning and implemen-
tation of projects that were aimed at helping small-scale farmers. AID
contracted with a consulting firm, Development Alternatives Incorpo-
rated (DAI), to carry out the applied research. The purpose of the proj-
ect was “to assist AID in undsrstanding how more successfully to
work with the rural poor” and to conform more effectively to new con-
gresssional directives to AID (Morton, 1979).

The stuay included field visits to eighty-one technical assistance
projects in African and Latin American countries. The results, pub-
lished in a two-volume report, Strategies for Small Farmer Develop-
ment: An Empirical Study of Rural Development Projects (Morss,
Hatch, Mickelwait, and Sweet, 1975), indicated that of the twenty-five
major factors that distinguished relatively successful from less sue-
cessful rural development projects, two accounted for about 49 per-
cent of the variation. These were, first, the degree of involvement of
small farmers themselves in the process of decision making during
the implementation of the projects and, second, the degree to which
farmers were required and willingly agreed to commit their own re-
sources—usually labor and money—to completing the projects.

The combination of these two factors was defined as local action,
a necessary but not sufficient condition for the success of rural de-
velopment projects. The study found, moreover, that three variables
were positively associated with the level of local action: first, the
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specificity of the agricultural information offered by extension ser-
vices to smallholders; second, the existence of effective local organiza-
tions; and third, the creation of an effective two-way communications
flow between the project staff and participating farmers.

DAI’s studies strongly confirmed the conclusions of Cornell’s re-
search about the importance of local organizations. DAI's field evalua-
tions found that some of AID’s most successful agricultural develop-
ment projects in Africa and Latin America had been those that
worked through indigenous local organizations and practices. It was
found that indigenous social and economic institutions no matter
how inadequate they seemed to be for prcmoting modernization to
outside technical assistance experts, survived because they per-
formed necessary functions. They were often well adapted to local cul-
tural conditions and they satisified local needs. Fishing village proj-
ects in Ghana and vegetable production schemes in Gambia gradually
increased productivity and income, for instance, only by organizing com-
munal labor through traditional arrangements and by incorporating
the customary roles of women in agricultural decision making. Some
of AID’s agricultural projects in Bolivia succeeded by adapting a
variation of traditional sharecropping methods in which it was neces-
sarv for the patron to finance all eash costs and then share the crops
with tie farmers. Capital accurzulation was promoted through AID
projects for the Tiv tribes in Nigeria through the use of “bams,” farm-
ers’ associations that had been forivd to lend food and money to par-
ticipating families in emergencies. ‘f'he studies found that although
traditional borrowing practices would not generate sufficient savings
te purchase farm equipment and fertilizer, they could only introduce
more modern savings and lending functions by organizing them
around traditional foed-lending groups and transforming them, over
time, into more d'versified farmers’ associations.

Working through local organizations and arrangements was es-
sential for projects to have a beneficial impact on small-scale farmers,
but other factors were also important. Either the project had to pro-
vide—or otlier institutions had to offer—an adequate technological
package for agricultural improvements, timely delivery of needed ag-
ricultural inputs, and effective extension services. In addition, there
had to be iavorable markets for agricultural produce and the means
for farmers to get their goods to marlket. This combination of factors
created a set of conditions that would allow AID projects more success-
fully to meet the needs of poor farmers in developing countries. In-
deed, the case studies indicated that projects were most relevant and
elicited the greatest participation when they were designed and man-
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aged in such a way that the geographical boundaries of the projects
were well-defined and the client population was easily identifiable
(Morss et al., 1975: 95-96). In successful projects, the staff actively
sought the participation of local leaders and farmers, or delegated to
them control over decisions concerning project design and implemen-
tation. Farmers were usually involved jointly with the professional
staff in testing technological packages and organizational arrange-
ments to be used in the project.

Morcsver, projects were more successful when participants were
socially and economically homogeneous; when the project staff de-
veloped an effective communications process with and among local
participants; organizational arrangements were created to give farm-
ers a voice in decisions concern: g project management; and when
high priority was placed on technical training of participants, espe-
cially when farmers were used as paraprofessionals to teach others
technical skills. Effective projects were those in which f .*mers’ in-
volvement was related initially to single-purpose activities such as
credit provision or crop promotion, and later broadened. Systems of
accountability were usually established in the more successful proj-
ects to permit changes in leadership among local participants and to
ensure that services were provided efficiently. Finally, projects were
implemented more effectively when opportunities were offered for
local organizations to participate initially in income-generating
activities.

The studies concluded that if projects were designed by these prin-
ciples, they would not only deliver services more effectively, but also
build the capacity of farmers to help themselves and sustain the bene-
fits after the projects were completed.

Toward a Process Approach to Project Management

More broadly, the studies again questioned the effectiveness of the
PBAR project planning procedures that AID had adopted in the early
1970s and in which heavy emphasis was placed on detailed and
thorough design of the project prior to committing funds and signing
an agreement with the government. Referring to AID’s standardized
and somewhat rigid project design procedures as a “blueprint” ap-
proach, DAT’s analysts inoted that the large gap between design and
implementation, which was referred to frequently in AID’s own
evaluation reports, was due to the fact. that effective rural develop-
ment simply could not be designed in detail in advance and be stan-
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dardized for all developing countries, or even for different areas of the
same country. “Unfortunately, it is impossible to specify precisely
what is needed, when it should be provided, ard by whom without a
detailed knowledge of local conditions,” Morss and his associates ar-
gued (1975: 319).

The report concluded that instead of attempting to design a proj-
ect in detail at the outset, AID should use a process approach. “Our
study suggests that the most successful projects are those which have
attempted to gain a knowledge of the local area prior to project initia-
tion or have structured the project in such a way as to start with a
simple idea and to develop this required knowledge base during the
initial project stages,” Morss and his associates reported. The process
should occur mainly by collecting adequate information during the
early stages of the project, involving beneficiaries in design and im-
plementation, and redesigning the project when necessary during
implementation:.

The data collec: ad prior to designing the project was most crucial
andshould include i, tormation that would help in understanding and
overcoming constra 115 imposed on small farmers by the local envi-
ronment. AID had to ensure that project components were adequate,
and had to find ways of providing needed services and knowledge. A
great deal of attention had to be given to determining the proper focus
for the project and the organizational capabilities within the area so
that sinall-scale farmers would actually receive the benefits.

In sum, sufficient data about local conditions were needed to bet-
ter define the behavioral changes required by small farmers and to
design the project to bring those changes about. More important, how-
ever, DAT's studies underlined the need for flexibility in modifying
project designs during implementation rather than viewing devia-
tions from the original plans (“blueprints”) as managerial problems
or as indicators of poor performance. “Few projects can survive a rigid
blueprint which fixes at the time of implementation the development
approaches, priorities and mrchanisms for achieving success,” Morss
and his associates argued (1975: 329-330). “Most projects scoring high
on success experienced at least one major revision after the project
[man.agers] determined that the original plan was not working. This
flexibility is critical, particularly if the technology is uncertain and if
the local constraints facing the small farmers are not well known.”
The study concluded that revisions of project designs during their im-
plementation should be viewed as desirable if assistance aimed at im-
proving the conditions of the small-scale farmers and other groups of
the rural poor was to be more suceessful.
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The Hall Committee Report and Changes in
Development Management Strategy

AID’s activities in the field of project and ~rograni management were
influenced during the 1970s by an agency-wide assessrment of techni-
cal assistance for development management conducted in 1974 and
1975. The AID Work Group on Management and Development Admin-
istration, headed by Ambassador William O. Hall, reviewed the
agency's experience and made recommendations for improvement
(USAID, 1975a: 2-5). The committee reemphasized that AID’s man-
agement assistance activities should be focused on improving pro-
gram and project implementation in its high-priority sectors—food
production, rural development, nutrition, population planning,
health, and education and human resources. These sectors were
thought to provide the greatest benefits for the majority of people in
developing countries, and especially for the agency's new target
group—the poor. In each sector, management assistance should be fo-
cused on “results-" and “service-oriented” planning and management
in collaboration with host governments. The management assistance
provided by AID should emerge from the identification by govern-
ments in developing countries of their needs to improve management
capacity to deliver services. It should help to build the capacity of gov-
ernment and private organizations to deliver services that people
need and want.

The Hall task force insisted that the management assistance
methods used by AID in developing countries “must be applied flexi-
bly, with experimentation to learn whije doing, take advantage of op-
portunities, and move from pilot projects to large-scale efforts.” The
committee also recommended that procedures and criteria be de-
veloped to allow AID to appraise and assess the management capacity
of developing countries early in the project cycle—at the stagc when
projects were first identified and in their initial design. These criteria
would allow the agency to determine whether or not governments in
developing countries had the managerial capability to carry out a par-
ticular project and, if not, to identify the managerial assistance they
would nced to implement successfully high-priority projects that
were considered to be economically and technically feasible.

The Hall committee suggested that AID engage in more exten-
sive applied rescarch into the managerial problems and needs of de-
veloping countries in the agency’s high-priority sectors so that AID
could formulate and offer more appropriate and relevant manage-
ment assistance. The task force urged AID to induce i's contractors
and the research institutes in deveioping countries that it funded to
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concern themselves more directly with the management of service de-
livery, the use of services, and their distribution among beneficiaries,
as well as with technical and scientific problems. Sectoral manage-
ment training programs, the committee emphasized, should be of-
fered by AID to key institutions in the countries that had the greatest
capacity to adapt and disseminate them, and should focus on building
up the ability of institutions in developing countries to do their own
managerial analysis, training, and evaluation. Finally, the commit-
tec suggested that AID increase the resources for development admin-
istration assistance, applied research on sectoral management prob-
lems, experimentation and testing of new management techniques,
and consultative services to USAID missions and host country gov-
ernments. Most of these recommendations weve later incorporated
into AID’s official “Policy Determination on Development Adminis-
tration,” issued by the administrator, Daniel Parker, in 1977 (USAID,
1977). Parker noted that “it is AID policy to assure the existence or
development of competent management in the specific host-country
institutions responsible for carrying out AID-financed nrograms and
projects to assure with reasonable certainty their successful comple-
tion.” Management improvement, the administrator argued, “de-
serves attention equal with that afforded the economic, technical,
political and social dimensiens of development.”

Assessing Managerial Capacity

One immediate result of the Hall committees recommendations was
to set AID’s Office of Development Administration the task of for-
mulating guidelines for the appraisal of project management capac-
ity in developing nations. The guidelines defined appraisal of man-
agerial capacity as the assessment of “the managerial strengths and
weaknesses of recipient’s leading implementing organizations. Ap-
praisal results are then incorporated into project design and develop-
ment and proposed corrective action” (Rizzo and Koteen, 1976: 14).
Project management capacity was defined as the recipient organiza-
tions’ ability to implement projects, which was “greatly affected by
the way they are organized and led, by the way they plan and control
their work, by the way they mobilize and manage their resources
[money, manpower, supplies and facilities], and by the environment
in which they operate.”

The guidelines suggested that an assessment of managerial ca-
pacity take place at various stages of the project cycle. At the stage of
project identification, USAID missions should describe in the project
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identification document significant managerial problems that might
arise in implementing proposed activities and the range of responses
that AID could expect from the government in resolving them. The
PID should contain a brief discussion of administrative issues within
the country that might affect the success of the project.

The report recommended that at the stage of initial design and
review, USAID missions should include in their Project Review Pa-
pers (PRPs) a description of the agency in the developing country that
would implenient the project, an initial assessment of its capability,
and a description of major deficiencies and problems that would affect
the success of the project. At the stage of detailed design and appraisal,
the missions should include in their Project Papers (PPs) an assess-
ment of the implementing agency’s managerial apability with
regard to the following factors: (1) appropriateness of its role, (2) qual-
ity of leadership, (3) the degree to which the organizational setting
was supportive, (4) the soundness of the organizational structure, (5)
the effectiveness of planning and control, (6) the efficiency of resource
administration, (7) the degree to which organizational behavior was
constructive to the project’s success, and (8) capacity for effective ser-
vice delivery.

Perhaps the most important role of the repore was that it provided
AID staff with specific questions to ask and indicators to use in assess-
ing managerial capacity, as well as for assessing the implementing
agencies’ financial management capability and the degree of ad-
ministrative support the government was likely to provide during the
implementation of the project. When deficiencies or weaknesses were
found, the USAID missions were to recominend actions to increase
the implementing agencies’ managerial and administrative capacity.
These actions could cither be designed as part of the project itself, or
be included in the conditions that the government would have to meet
before receiving approval of funding, or as a condition for receiving
financial disbursements. These guidelines were later incorporated
into AID procedures for preparing PIDs and PPs.

Managing Participation in Development Projects

Inthe “new directions” mandate, Congress placed strng emphasison
the need for participation by loeal groups who would be influenced by,
or for whom henefits were intended from, AlD-sponsored development
projects and programs. From the late 1960s on, there had been a grow-
ing consensus in AID that popular participation in development ac-
tivities was a necessary condition frr success. Indeed, in the late
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1960s, Congress had added Title IX to the Foreign Assistance Act of
1961 that required AID to place emphasis “on assuring maximum par-
ticipation in the task of economic development on the part of the
people of developing countries, through the encouragement of demo-
cratic local government institutions.”

The “new directions” mandatz in the Foreign Assistance Act of
1973 focused even more strongly on the need for participation by the
poor in development projects and programs. Yet there was little con-
sensus within AID on what participation meant—different groups
within the agency defined it differently—or on the most effective
means of eliciting it. Thus, in 1977, AID commissioned a study from
Cornell University of ways of analyzing the potential for participation
in project design and implementation. It also entered into a coopera-
tive agreement with Cornell to provide technical assistance to “par-
ticipatory projects” in developing countrie: .

Cornell researchers undertook extensive studies of projects in
which the managers were attempting to elicit participation or where
participation was a crucial variable in successful development ac-
tivities. Field studies were done of AID projects and programs in Bo-
tswana, Jamaica, the Philippines, Nepal, Tanzania, Sri Lanka, India
and other countries.

In its applied research studies, the Cornell team attenipted to de-
velop a framework for analvzing participation and to define more
clearly its meaning and characteristics. In the team’s final report, Up-
hoff, Cohen and Goldsmith (1979: 4) argued that

asking “What is participation?” may be the wrong question, since it
implies that participation is a single phenomenon. It appears more
fruitful and proper to regard participation as a descriptive term de-
noting the involvement of a significant number of persons in situa-
tions or actions which enhance their well-being, e.g., their income, se-
curity or self-esteem, . .. We find it more instructive, however, to
think in terms of three dimensions of participation: (1) what kind of
participation is under consideration? (2) who is participating in it?
and (3) hiow is participation occurring?

The framework attempted to uddress these and other questions
that project designers and managers might ask in considering how to
increase participation. Four types of participation were identified:
participation in decision making, in implementation, in benefits, and
inevaluation. Also, four sets of potential participants in rural develop-
ment projects and programs were identified—local residents, local
leaders, government personnel, and foreign personnel—ecach often
having different perceptions, interests, and definitions of a project’s
benefits. Means of identifying how participation was occurring were
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also described—the types of initiatives that were used to elicit partici-
pation (mobilized from the center or autonomous); the types of induce-
ments for participation (voluntary or coercive); the structure and
channels of participation (individual or collective, formal or informal,
direct or representative); the duration (intermittent or continuous)
and scope (narrow or broad range of activities); and the results of par-
ticipation (whether or not it leads to “empowerment”—that is, in-
creases the capacity of people to satisfy their objectives and needs
through involvement).

The framework identified the contextual characteristics that de-
fine the ability of various groups to be involved in projects. These con-
textual characteristics included: technological complexity, resource
requirements, tangibility of benefits, probability of benefits occur-
ring, the immediacy of henefits, equity, program linkages, program
flexibility, administrative flexibility, and administrative cove rage.

Finally. the framework encompassed a set of environmental fac-
tors that create opportunities and constraints for participation—the
physical, biological, economic, political, social, cultural and historical
conditions of the area in which the project would be carried out.

The output of the research remained somewhat abstract, and a
later assessment pointed out that “ultimately, the Cornell project on
rural development may be less important for the specific program-
matic guidelines it has produced than for its positive role in
amiliarizing field practitioners with the importance of participation
and advocating it as a central aspect of any rural development project.
In s0 doing, the Cornell researchers have given the elusive concept of
participation a concrete and relevant definition for field practition-
ers” (Cohen, Grindle, and Thomas, 1983: 78-79).

Organization and Administration of
Integrated Rural Development Project

The strong influence of the “new directions” mandate in focusing the
agency's attention on the problems of the poor, and especially on those
of the marginal and subsistence groups in rural areas, also led AID in
19783 to sponsor a large research and technical assistance project on
the administration and organization of integrated rural development
projects. The objective was “to inerease the effectiveness of on-going
Integrated Rural Development (IRD) projects and to improve the de-
sign and management of future rural development efforts which com-
bine social services, income production, and production-support func-
tions in a single project” (USAID, 1978).
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In addition to providing technical assistance to more than a dozen
AlID-sponsored integrated rural development projects, tie contrac-
tors—Development Alternatives Incorporated (I’AI)—also produced
a study of the management and organization of multisectoral rural
development activities (Honadle, Morss, Van Sant and Gow, 1980).
The study found a number of common and frequently recurring prob-
lems in the management of such projects, including difficulties in in-
tegrating and coordinating the activities of the many participating
government agencies required to provide agricultural, social and pro-
ductive services; difficulties in managing and supervising teams of
multidisciplinary technical and administrative staff needed to carry
out the projects; inadequate information needed to make effective
managerial decisions; and the lack of incentives for project staff or
personnel from cooperating organizations to act in ways that effee-
tively support the objectives of integrated rural development projects.
Other problems included frequent difficulties in procuring supplies,
equipment, and personnel in a timely manner to carry out the project
on schedule, resulting in delays and cost overruns and the diversion of
resources intended for integrated rural development projects to other
purposes and uses. Inappropriate use of technical assistanee, ineffec-
tive use of project outputs by intended beneficiaries, and the failure to
sustain project activities or outputs when foreign assistance or domas-
tic aid for the project ended also undermined its implementation.

The studies revealed the importance of proper organizational
structure in the successful implementation of integrated rural de-
velopment projects and, indeed, in any multisectoral development
program. Proper organizational design, DAl analysts found, included
choosing the most effective organizational level at which to locate the
project to assure the integration of decisions and resources, the appro-
priate institution to manage the projects, and the best configuration
of internal organizational divisions. Four major organizational ar-
rangements were being used for integrated rural development proj-
ects: national line ageneies. subnational units of government, inte-
grated development autheri . s, and project management units—each
of which had advantages and disadvantages, and each of which re-
quired the existence of specific conditions to allow them to operate ef-
fectively (DAI, 1980).

National line agencies, such as ministries of agriculture, provided
projects with a base in a permanent institution, could involve top-
level decision makers in project activities, were sometimes appropri-
ate for projects that were not focused on a particular geographical
area of the country, and often simplified initial project preparation
processes and strengthened the flow of resources to the project. How-
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ever, national line agencies usually perceived the project from their
own sectoral focus, and were often preoccupied with national rather
than local problems. They were usually unwilling to delegate opera-
tional authority to project managers or to local organizations, and
were often involved in conflicts with other national agencies. All of
these weaknesses could undermine the effectiveness of project im-
plementation. In order for national line agencies to manage projects
effectively they had to have a high level of management capacity,
strong political commitment, and good relations with the intended
beneficiaries. They were most appropriate for managing projects that
required a strong institutional base in order to survive.

Implementation by a subnational government organization such
as a regional, provincial, or district unit had the advantage of provid-
ing a local perspective and reacting quickly to local problems. They
allowed authority over project activities to be concentrated at the
level of implementation, and their administrative and planning
capabilities could be strengthened through the experience of carrying
out IRD projects. However, subnational government organizations
often had few financial resources or highly skilled administrators.
They were usually weak institutions with little influence with the
line ministries that provided resources or whose activities affected
local projects. Implementation by subnz‘isnal units of government
was most often appropriate when a project had to be decentralized in
order to meet its goals or when the area in which the project was to be
carried out had unique characteristics that required local manage-
ment. Subnational organizations that had unusually high levels of
management capability or strong relationships with the beneficiary
group were more successful in implementing (RD projects.

National integrated development agencies that were responsible
for a wide variety of functions rather than just for particular sectoral
activities such as transportation, public works, or agriculture had the
advantage of being free from some of the rigid audit and control proce-
dures impused on regular line agencics. They could provide local
interest groups with access to national agencies, and they could pro-
vide a more comprehiensive perspective on how the project could be
implemented. However, many such agencies competed with line min-
istries for resources and power, and their conflicts could cripple a proj-
ect’s implementation. Moreover, in order to obtain resources, coordi-
nate their activities, and sustain political support, all of which were
difficult to do in developing countrics, integrated development agen-
cies had to maintain complex lines of communication. These au-
thorities were most appropriate for implementing projects that de-
pended on technologies that would fail unless complementary inputs
were provided expeditiously.
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Finally. autonomous project management units established tem-
porarily to implement IRD projects were found to be strong in concen-
trating authority within a single organization to carry out the project
and in avoiding many of the stringent financial, personnel, and pro-
curement constraints on regular line agencies. But it was found that
almost everywhere they were used, their temporary nature created
serious personnel managment problems and difficulties in sustaining
the outputs of the project after international funding ended. They
were most appropriate for projectsthat used highly uncertain technol-
ogy, that had the task of providing relatively simple infrastructure, or
that would be adversely affected by the cumbersome administrative
procedures usually found in governments in developing countries.

DATI’s consultants studied IRD projects that were organized both
at the central government level and at regional and local levels of ad-
ministration. But they found no universally applicable lessons about
the potential advantages of centralization over decentralization.
They determined that each had strengths and weaknesses that must
be a~.:essed carefully in each country before organizational choices
were made.

The difficulties of managing and supervising the staff of inte-
grated rural development projects were due to the fact that those who
were assigned as managers of IRD projects were usually successful
technicians—engineers, agronomists, or extension agents—who had
little or no general munagement experience or training.

The researchers found that IRD projects could be more effectively
managed if they were designed, not in AID's conventional “blueprint”
fashion, but through a learning process in which:

1. The design is done in discrete phases rather than in great de-
tail prior to the project’s approval.

2. A large amount of short-term technical assistance is provided
to help the staff' deal with particular technical problems as
they arise.

3. Emphasis is placed on action-oriented, problem-related, ficld
training of both staff and beneficiaries,

4. Rewards and incentives are provided to the staff to carry out
project activities effectively and that are consistent with a
learning and performance orientation.

5. Applied research is made a part of the project so that staff can
test and learn from new ideas.

6. Simple, field-level information systems are used that collect
new information only after an inventory has been made of
existing data, identify the information that decision makers
are currently using, determine how the ir.formation will be
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used, and assess the costs of information collection and
analysis.

7. Provisions are made for red-sign of the project—its ohjectives,
organization, procedures, and staffing neceds—as managers
learn more about its operation and effectiveness during
implementation.

The studies noted that the impact of IRD projects was often limited
because the intended beneficiaries had not participated in their de-
sign and implementation. Planners often ignored or underestimated
the target group’s perception of risk in participating in rural develop-
ment projects that were uncertain or untried. Unsuccessful projects
were also found to be administratively and technically complex.
Often, the results that the projects were designed to achieve were
those more important to the international assistance agencies than
to local groups.

A number of organizational and managerial aitributes were
found to be essential to assuring better results for intended benefi-
ciaries. These included openness to participation by a broad range of
community groups, ability to adapi activities to culturally accepted
practices, capacity to perform multiple functions, the ability to estab-
lish and maintain strong linkages with other organizations on which
resources and political support depended, and the willingness and
ability to distribute benefits equitably.

Local participation could be enhanced, these studies indicated, if
ovganizations responsible for integrated development projects
adapted new ideas to local circumstances and conditions, devised
ways of gaining acceptance for new ideas among the intenced bene-
ficiaries, obtained a commitment of resources from the beneficiaries,
limited or reduced exploitation of the groups they were working with,
and designed projects in such a way that they could be handed over to
the beneficiary groups for implemientation when foreign assistance
ended.

Moreover, the response of local groups to integrated rural develop-
ment projects could be improved if the projects were organized and
managed to be responsive to the needs of intended beneficiaries, de-
veloped and used a local base of social support, and developed local
ieadership and control.

The studies suggested that integrated rural development projects
should be kept small in size. They should focus on overcoming critical
constraints to rural development in the areas in which they are lo-
cated, and should be designed to build up gradually the organiza-
tional capacity of beneficiary groups so that they could participate in,
and eventually zontrol, project activities.
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Managiny Benefits Through Targetted Projects

Both the “new directions” mandate and the concern expressed in the
Hall committee report for assuring that AID’ programs and projects
were designed and managed in a way that would allow benefits to flow
to the poor majority, led the agency in 1979 to commission a study of
the management of “aid-targeting.” In the study, Managing Benefits
for the Poor, Ingle, Rondinelli, and Riley (1981) noted the difficulty
that both the agency’s technical offices in Washington and the USAID
missions often hac in designing and managing projects to assure that
the poor actually received the benefits of development activities, and
that the aid program in each country was adequately addressed to the
needs of the poor majority.

In response to a Congressional inquiry in 1975 about AID’s prog-
ress in carrying out the “new directions™ mandate, agency officials
frankly acknowledged the difficulties of defining poverty end distin-
guishing among different groups of the poor in developing countries.
AID staff (USAID, 1975b: 5) told Congress that “fcw officials in de-
veloped or developing countries have spent time on that question,
perhaps feeling that ‘you know the poor when you see them,’ and that
attention could more usefully go to designing and implementing pro-
grams for people who are obviously poor by any reasonable standards.”

In its agency-wide programming, AID chose to define the poor in
developing countries by a rough set of “benchmarks,” consisting of
data on per capita income, dietary and nutritional levels, and social
indicators such as life expectancy, infant mortality, birth rates, and
access Lo basic health services. By these criteria, A1 estimated that
about 75 pereent of the population—ar about 800 million people—in
AlD-assisted developing - santries were living in poverty in 1975,

Although these benchmarks provided some indication of the mag-
nitude of poverty, AID officials recognized that relatively little could
be done with the resources available to the agencey to bring the major-
ity of the poor close to or above the benchmark levels. AID officials
pointed out in their report to Congzicae that “while AID-financed pro-
grams must attempt to reach targe numbers of poor people, AID's pri-
mary target group will often be a limited portion of the majority i
each country depending on its economie and social conditions, its
capabilities and desires, and other considerations which determine
the programs yielding the most impressive benefits at the least cost”
(USAID, 1975b: 6.

USAID missions continued to express frustration throughout the
late 1970s about the difficulty of targeting aid effectively for the poor.
The Philippines mission, for example, which had developed one of the
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most comprehensive analyses of poverty, still complained that “pov-
erly is an elusive concept. Many definitions and measures have been
advanced. All have linitations in methodology and applicubility to
specific country conditions” (USAID, 1980: 1). Officials in AID’
Pakistan mission pointed out that “virtually no conceptual frame-
work exists to develop an operational poverty definitisn rooted iu es-
tablished social values” (USAID. 1979: 4). The difficultie: of defining
and distiryguishing amor.g groups of the poor were reflected in the fact
that many AID project proposals simply begged the question; they
were justified by language that seemed to address the needs of the
poor in general without specifving exactly which groups would bene-
fit from proposed projects and programs,

Thus, AIDS Office of Development  Administration sought
through a review of mission strategies, projeet proposals, and evalua-
tions to identify more clearly the constituent groups of the poor for
whom projects were designed. 1t wanted to determine which ap-
proaches that missions were using to channel benefits to the poor
could be used by others haviag diffieulties with aid-targeting, the
management factors affeeting aid-tmrgeting, and implications for im-
proving targeting in AID policies, programs, and projeets.

ingle, Rondinelli, and Riley (1981) found that a fow USAID mis-
sions had been more sucees: ful than others in identifying constituent
groups of the poor, in defiring the benefits that projccts would provide
to them. and in developing mechanism.. for delivering benefits effee-
tively. Among the constituent groups most often identified were: (1)
poor rural smallholders, subsistence farmenrs, pastoralisis, and minor-
ity groups with low levels of social welfare: (2) lew-income urban resi-
dents and recent rural migrants to cities; (3) landless laborers; (4)
women with lovs levels of literacy, nutrition, and health; (5) people liv-
ing in rural arcas and regions with particularly underdeveloped
cconomies; and (6) groups of ethnic minorities that had previously
been excluded from programs of economic and social development.

A number of USAID missions had also attempted to identify the
auses of poverty. Ameng the major ones identified were national eco-
nomic policies that were adverse to widespread economic growth orto
the equitable distribution of benefits, inadequate agricultural vesourees
or tack of cecess for the poor to productive assets, and poor natural
resource bases in some areas of the cou ntry. Moreover, other missions
fourd instances where social und political practices diseriminated
against large groups of people or against particular areas of the coun-
try, where the national government was simply not committed to
equitable distribution of the benefits of development, or where weak
administrative and institutional structures prevented benefits from
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being distributed widely. Still others identified the characteristics of
areas or groups themselves that seemed to account for their poverty
such as lack of access to transportation and infrastructure, lack of ac-
cess to appropriate technology, iimited management capabilities,
lack of access tu jobs, capital, or sncial services, inability to participate
in development activities, and lack of education and skills,.
Finally, Ingle, Rondinelli, and Riley (1981) identified the major
mechanisms that some USATD missions were able to devise, and that
others might be ablie to adapt, for distributing the benefits of develop-
ment more equitably to AID's target groups. These included ten major
sets of mechanisms:
1. Policies to redistribute resources by taxation and investment
allocation policies, the creation of government enterprises to
promote redistribution of goods and services, and land reform
Policies to make income distribution more equitable through
appropriate pricing policies, selective interventions in rural
areas to raise income, and growth generating policies that
made more income evailable to poorer househoids
3. Programs to influence short-term demand for productive as-
sets or opportunities for poverty groups—including programs
that lower the costs of providing services to the voor, dissemi-
nate information to poor households about eriployment op-
portunities, simplify methods of service delivery, help small-
scale farmers better maintain infrastructure and equipment,
and promote labor-intensive agricuitural production pro-
cesses to employ more of the rural poor

4. Programs for influencing leng-term demand for productive
assets or opportunities by poverty groups, such as prometing
self-help activities that reduce the poor’s dependence on the
government for services and productive inputs

5. Projects to expand or extend the supply of existing opportu-
nities to specific groups of the poor, e.g., market town develop-
ment activities, provision of community health clinics and
physicians, extensiorn: of rural works and infrastructure, and
concentrating serviees and facilities in settlements that are
easily accessible for the rural poor

6. Projects to increase the appropriateness of existing oppor-
tunities and to extend them to poor households, such as de-
veloping appropriate technology for production, increasing
the nunibers of rural extension workers, introducing produc-
tion expanding technologies to low-yield agricultural areas
and encouraging the location of labor-ahsorbing industries in
poor communities or regions

o
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Arrangements that involve the poor in decision making at
various stages of the project cycle, such as eliciting the in-
volvement of poor beneficiaries in project selection, stimulat-
ing local self-help activities, and involving the poor in project
implementation to assure that the needs of the poor are met
more effectively

Arrangements that better coordinate or integrate services
for specific groups of the poor, for instance, integrated service
delivery programs for particular communities or ethnic
groups, and decentralization of program administration to
assure that the needs of the poor are met by government
agencies

Means of supplementing or increasing the administrative ca-
pacity of beneficiary groups to plan, assess, and manage their
own development activities

Experiments on new approaches to extending the benefits of
projects to constituent groups of the poor, such as funding re-
gional demonstration projects, developing pilot and demon-
stration projects that can be replicated or extended by private
and voluntary organizations, and providing more resources
for experiments that seek to assist the poor

However, the study found that only a few USAID missions gave
serious attention to trying to identify constituent groups of the poor
effectively and to designing and managing projects in ways that

would

increase the probability that benefits would actually reach

them. Moreover, even among the few missions that had given the prob-
lem serious attention, there were large gaps between their capacity
toidentify target groups, the causes of poverty, and means of distribut-
ing benefits on the one hand, and their ability to translate these
analyses into effective project proposals on the other.

The study identified seven project management practices that
would help Missions to target aid more effectively:

1.

Specific poverty reduction objectives should be established and
clearly stated by AID and other major participants i1 the proj-
ect proposal.

Specific groups of the puor should be identified in the area
where the project will be carried out and their needs and
characteristics should be described in the project proposal.

. The causes of poverty should be described and analyzed for

each group of the poor whom the project is intended to benefit
prior to its detailed design.

. Intervention strategies should be identified to address the

major causes of poverty, and the proportion and sequencing of
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benefits from the project should be described in the project
proposal.

. The project proposal should describe the mechanisms or ar-
rangements through which its benefits would be distributed to
the intended beneficiarics.

6. The institutional arrangemer.ts through which the benefits
would be distributed to the poor shouid be identified and
analyvzed prior to project approval.

7. The project proposal should describe the means by which the
distribution of benefits to the poor would be monitored and
evaluated during iniplementation and after completion of the
project.

(1]

The study found that most USAID missions fell far short of apply-
ing these management practices in the design of development
strategies, in the implementation of projects, in activities to assure
the continuation of benefits when the projects were completed, and in
project monitoring and evaluation. The report concluded that “pro-
grem implementation is not yet a central feature of AID’s agenda.
Country Development Strategy Statements, project papers, and im-
pact studies are concerned primarily with resource inputs and fi-
riances. There is scant discussion of what occurs between inputs and
results. Implementation resembles a ‘black box’ known so well to psy-
chologists. The issue of how mutual objectives are defined and trans-
lated into processes of successful implementation remains unexplored.”
The report emphasized that part of the problein “is that development
administration in AID and elsewhere is a generation out of date. As
practiced in AID, it is concerned with training, consulting, and ad-
ministrative processes rather than with results-oriented
management.”

The study recommended a number of actions that AID technical
offices in Washington could take to assist missions to design and man-
age projects in ways that would distribute their benefits to intended
target gioups more effectively. These included:

1. Developing a collaborative project design process through
which major participants and intended beneficiaries could
clarify and agree on the primary objectives of AID programs
and projects

2. ldentifying and disseminating cost-effective methods for

gathering and analyzing socioeconomic data about specific
groups of beneficiaries

. Identifying and disseminating practical methods for specify-

ing the types of benefits that would be likely to alleviate pov-
erty among target groups

I
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4. Developing guidelines to help mission personnel identify and
use distribution mechanisms for channelling benefits to target
groups

5. Developing guidelines to help AiD staff identify and choose ap-
propriate institutional arrangements for distributing benefits
to selected target groups during project implementation

6. Assembling and disseminating information about monitoring
and evaluation procedures that would help AID to determine
the impacts of projects on heneficiaries

7. Identifying, testing, and disseminating information about the
best meansof distributing benefits during project implementa-
ticn

8. Identifying and disseminating information about processes
through which the distribution of benefits would continue or
decline following the completion of development projects, and
about ways in which AID can help ensure continued benefit
distribution after projects are completed

The report suggested that significant improvements in designing
and managing AID projects could be achieved thrrugh applied re-
search and information dissemination, without introducing costly
new management procedures.

Adapting Project Management to Loeal Conditions

Throughout the late 1979s, AID had been funding research on applied
methods of project planning and imnlementation through z contract
with PASITAM-—the Program of Advanced Studies in Institution
Building and Technical Assistance Methodology—at Indiana Univer-
sity. PASITAM staff did applied research and disseminated informa-
tion on alternative administrative arrangements for program im-
plementation, the etfects of training on work behavior, management
information systems for rural development projects, technology trans-
fer, the effects of uncertainty on decision making, and agricultural
management information systems. A number of case studies were
written to illustrate the effective use of management techniques in
development projects, and design notes were published to help prac-
titioners to apply them.

In a study for the AID-sponsored PASITAM project, Stout (1980)
again questioned the efficacy of the control-oriented project planning
and management procedures used by the agency and prescribed for
developing countries. Stout made a strong distinction between “man-
agement” and “control.” Control, he argued, involves the use of
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methods and techniques within organizations to structure events or
outcomes and to ensure that activities are in conformance with prede-
termined plans and decisions. Management, on the other hand, is the
mobilization of knowledge and resources to cope with uncertain and
dynamically complex problems, the consequences of which cannot
easily be predetermined. He contended that although all organiza-
tions have a need for both management and centrol, the essential role
of managers is to judge when each is appropriate and to maintain the
proper balance between them.

A good deal of evidence from AID’s own project evaluations
suggested that most of the problems with which the agency and gov-
ernments in developing countries dealt were complex, ris':y, and un-
certain. They were rarely amenable to control through more rigorous
or detailed management systeins. Stout (1980: 6) claimed that “there
is aninverse relationship between the ability to control and the neces-
sity to manage. A controlled situntion is a closed set: there 2 well-
defined objectives and the means to realize them. But management is
needed in an unregulated task environment that is risk-bearing and
problematical. Managers must seek solutions to problerns that
threaten organizational capacity. Management is an experimental
process. . ..”

Stout (1980: 151) previded some guidelines for distinguishing be-
tween situations in which control and management were rmost appro-
priate. He suggested that tasks be divided into those that were
primarily concerned with development—that were ill-structured,
1sky, uncertain, and in which knowledge was limited—and that must
be managed in a flexible, experimental, and adaptive way; and those
that were primarily concerned with production—that were routine,
well-structured, in which there was a high degree of consensus on val-
ues and goals, and in which knowledge was well developed—and that
could be cealt with through more effective controls. Applying the
wrong management approach not only increased ineffectiveness and
inefficiency, he argued, but could lead to adverse consequences for
both the organizations implementing AID projects and those people
who were affected by their decisions and actjons.

Perhaps the most widely noted result of the PASITAM work was
the publication of Jon Moris’s Managing Induced Lural Development
(1981). In that study, he integrated many of the findings of the
PASITAM studies with those of other researchers on project and pro-
gram management to derive lessons useful to AID and other interna-
tional agencics on planning and managing rural development projects.

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 of developing countries. The local environments in which AID



96 DEYELOPMENT ADMINISTRATION & 11.S. FOREIGN AID POLICY

projects had to be designed and implemented were far different from
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 con-
trol chain from the field to the ultimate sources of finance and support
tends to be long, and in that chain decisions are frequently altered or
rejected for no apparent reason. Commitinents to projects and pro-
grams by officials in developing countries are often conditional and
quickly modified for political reasons, and the the timing of events is
frequently not subject to planned control. Thus, no matter how de-
tailed the programming and scheduling, postponements and delays
must be expected.

Moris also argued that the field units usually responsible for im-
plementing projects are contained within extremely hierarchical ad-
ministrative structures, and decisions affc .ting development ac-
tivities are usually made or must be approved at the top. In many
developing countrie~, however, there are strong differences in perspec-
tives and interests between national and local administrators, and
local staff are often cut off from or in conflict with officials at the
center. Finally, Moris (1981) pointed out that supporting services from
the central government are usually unreliable and staff at any level
of administration cannot be dismissed except for the most flagrant of-
fenses. Thus many development projects are only halfheartedly sup-
ported from the center and poorly managed at the local level.

Within this kind of administrative environment, Moris insisted,
AID’s design and implementation requirements were often unrealis-
ticor perverse. To be effective, he noted, project planning and manage-
ment must be a “grounded” activity in which field conditions are well
understood and planners and managers are heavily engaged in day-
to-day nperations.

Moris pointed out that the following factors must be seriously con-
sidered in designing development projects tha' ...roduce new
methods and technologies aimed at helping poor farmers. The projects
must (1) offer low risks for participants; (2) provide visible and sub-
stantial benefits at the farm level; (3) offer participants regular access
to cash incomes; (4) assist peasant farmers with meeting recurrent
costs after the innovation is introduced: (5) avoid expanding welfare
services before there is a production base that can yield revenue to pay
for them; (6) use innovations that are not dependent for their adoption
on loan financing in the initial phases; (7) consider long-term effects
ol technology transfer because these may be quite different from the
immediate effects; (8) be implemented in a way that does not bypass
local officials, who will remain long after outside experts and techni-
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cians have left; and (9) build administrative capacity on small and in-
cremental, rather than on large-scale and complex, activities.

Finally, Moris (1981: 124-125) derived a number of lessons from
the applied research and cases on how to manage rural development
projects more effectively. Among them were the following:

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

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

3. Build your project or program into the local administrative
structure, even though this will scem initially to cause frictions
and delay.

4. 1f the program aims at achieving major impact, secure funding
and commitment for a ten-to-fifteen-year period.

5. Put the project under the control of'a single ageney and see that
the agency can supply the necessary external inputs,

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

7. Make choices about projects and contractors based on records of
past performance.

8. Treat political constraints as real if you wish to survive,

9. Recruit core staff from those who have already done at least one
tour of duty in an arca [where the project is to be located l.

10. Concentrute efforts on orly one or two innovations at a time.

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

12. Identify and use the folk management strategies which man-
agers rely upon within the local system to get things donv.,

13. Simplify scientific solutions to problems into decision vules that
an be applied routinely without special expertise.

14. Lonk for the larger effects of an item of technology on the entire
system before deciding upon its adoption.

15. Insure that experienced leaders have subordinates who do stand
in for themonoccasion and that thereisa pool from which future
leaders can be drawn.

Moris concluded that, realistically, development projects and pro-
grams could not be designed comprehensively and in detail—that is,
in the conventional “blueprint” fashion. Many of the lessons of past
experience could provide guidelines for tl1se engaged in project plan-
ning and management, but the real challenge to both AID and govern-
ments in developing countries was to create a process of project man-
agement based on continuous learning.






5

Development Management
as a Learning Process

In the early 1980s, AID’s applied research and technical assistance
were strongly influenced by the economic philosophy and foreign pol-
icy priorities of the Reagan administration and by the emphasis on
“performance management” that had emerged from work on improv-
ing development administration that AID commissioned during the
late 1970s.

In October 1981, Ronald Reagan made a foreign policy speech in
Philadelphia in which he outlined his administration’s guidelines for
foreign assistance. Reagan called for a reexemination of assistance ef-
forts to assure that they were not merely reinforcing the growth of the
public sector, but were actively promoting private enterprise. He de-
scribed five major principles that would guide his administration’s
international development programs. They included, first, stimulat-
ing international trade by opening up markets within and among
countries; second, tailoring development strategies to the specific
needs and potential of individual countries and regions; third, guid-
ing assistance toward the development of self-sustaining productive
capacities, particularly in food and energy; fourth, improving the cli-
mate for private investment and the transfer of technology accom-
panying such investment; and fifth, creating a poiitical atmosphere
in which practical solutions could be applied rather than “relying on
misguided policies that restrain and interfere with the international
marketplace or foster inflation” (USAID, 1982). The speech followed
quite closely inemoranda on foreign aid prepared for Reagan during
the 1980 presidential election by M. Peter McPherson, a campaign
advisor.

99
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In 1981, Reagan appointed McPherson to be AID administrator.
Shortly after taking office, McPherson directed the agency to pursue
four high-priority objectives: the promotion of “policy reform” in na-
tional economic and political strategies of governments in developing
countries, the promotion of private enterprise, transfer of U.S.
technology and skills to developing countries, and institutional de-
velopment. Noting that progress toward development depends in
large part on government policies that either hinder or facilitate pro-
gram and project implementation, McPherson encouraged USAID
missions to engage in “policy dialogues” with governments to influ-
ence or persuade them to adopt and carry out policies that would pro-
mote production and distribute more widely the benefits of economic
growth.

One of AID’s major objectives also was to foster open markets in
developing countries and to build the capacity of the private sector to
participate in development activities. AID would also focus its efforts
on identifying and transferring to developing countries appropriate
technologies that would increase production and provide the physical
and social services required to satisfy basic needs. Finally, AID would
continue Lo strengthen the capacities of indigenous institutions in de-
veloping countries to provide essential goods and services, and would
offer training to upgrade the technical skills and managerial ability
of personnel within those institutions (USAID, 1983).

Not surprisingly, AID’s Development Administration Strategy
Paper, issued in 1981, closely reflected the administrator’s four policy
priorities. It declared (USAID, 1982: 2-3) that AID’s development ad-
ministration strategy included the following:

L. Sector-specific institutional development—improving institu-
tional performance in policy formulation. techneclogy transfer
and program management and strengthening the capacity of
institutions in high-priority sectors to pruvide public services
and promote private investment in order to achieve “sustain-
able benefits for broad groups of people”

2. Strengthening local indtiative—improving the managerial per-
formance of local enterprises in developing countries and as-
sisting governments to strengthen local entrepreneurship,
group cooperation, local government and provincial develop-
ment “in ways that stimulate local initiative and self-help, but
avoid impnsing burdens on the poor”

3. Improving capacity in management service institutions—
strengthening the capacities nf selected institutions in de-
veloping countries to provide relevant and practical manage-
ment training, education, consulting, and applied research
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4. Policy reform—supporting selectively reforms of economic, fi-
nancial, and administrative policies and government struc-
tures through technical assistance and the application of new
management technologies

The strategy placed strong emphasis on improving managerial
performance in existing institutions in developing countries, and on
expanding administrative capacity at levels other than the central
government. It declared that

Limited administrative and institutional capabilities remain one of
the central roadblocks to effective and equitable development. The
need canno: be simply defined in terms of ereating new and enlarged
bureaucratic structures. One of the central problems is the rate at
which the size and scope of bureaucratic activity have increased.
Managerial skills and effective administration are not a funetion of
size. Furthermore, the provess has tended to shift an inercasing bur-
den of responsibility for addressing socioeconomic needs from indi-
vidual communities and groups to a poorly equipped central adinin-
istration. As a result, many developing countries are struggling to
support cumbersome, centralized public bureaucracies that are un-
able to carry out service delivery and investment programs at aceept-
able levels of effectiveness. (USAID, 1982: 8)

The strategy paper claimed to reflect many of the lessons learned
through A1D’s experience with development administration since the
early 1960s. Among the principles that were to guide the agency’s
technical assistance in development management during the 1980s
were the following:

1. A greater reliance on specific, ineremental improvements in ac-
tual program performance as a supplement to, or instead of, re-
forms of national administrative structures

2. Astronger focus on building administrative capacity and effec-
tive managerial performance at the middle and lower levels of
government in developing countries instead of simply provid-
ing assistance for development management to the central
government and expecting improvements to “trickle down”

3. Less emphasis to be given to central coordination of govern-
ment services in rural areas and more to ways of building de-
centralized organizational systems capable of delivering ser-
vices locatly, with A1D providing help in strengthening market
incentives for service provision, and developing local govern-
ment capability to coordinate central services 1in ways that re-
spond more eflectively to local needs
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4. Greater atizition to be given to increasing the capacity of vol -
untary and non-governmental organizations to provide services
and to assume a larger number of development functions
rather than relying on overburdened and weak public institu-
tions

5. More emphasis to be given to linking management training to
Job performance requirements in speetfic institutions in de-
veloping countries and to linking management training with
other forms of intervention to change organizational systems
and incentives instead of relying on general management
training as a sole solution to management problems

6. Greater atlention to be given to using Third World manage-
ment institutes for job training, consulting, research, and tech-
nical assistance in their own countries

The strategy paper pointed out the need to mobilize support from
within organizations in order to enhance their effectiveness. Creating
new ciganizations as a way of avoiding the obstacles of bureaucratic
inefficiency in existing institutions would not lead to better manage-
rial performance in developing countries. “Successful institutional
change results from engaging the organization more directly with the
people it serves and establishing a ‘learning process’ to design and im-
plement programs that identify and address their needs,” it declared
(USAID, 1982: 8). “Innovations and improvements in field operations
then provide the impetus for redesigning organizational structures
and procedures.”

The strategy paper noted that AID had been trying since 1973 to
promote decentralized public service delivery and investment that
would more directly benefit the poor. The results of its studies and ex-
perience with those aetivities emphasized the value of local participa-
tion, the need for decentralized resource mobilization and manage-
ment, the need for lower-cost service delivery arrangements, the
value of linkages between local and central governments and the diffi-
culty of achieving complex, multiple objectives in resource-poor coun-
tries. “The lessons of this experience should not be lost,” the strategy
paper declared. “Decentralized public cervices and investment must
continue but they must be directed to middle- and lower-level institu-
tional and management capabilities, in ways that foster production
and self-help.”

Within these guidelines, the strategy paper emphasized that
AlD’s development assistance programs must remain sensitive to the
issue of equity, both in terms of who is served by development institu-
tions and who works in then.
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Managing Decentralization

In the late 1970s and early 1980s, AID began extensive research on
ways of promoting administrative decentralization in developing
countries. In 1979, the agency initiated a project on managing decen-
tralization. The project proposal argued that the topic was of crucial
importance to AID’s development administration efforts because “de-
centralization is necessary to increase the scope of decisions, and thus
incentives, available to local participants, as well as to build institu-
tions and to encourage, structure, focus and stabilize such participa-
tion” (USAID, 1979: 25).

Research on decentralization was undertaken through coopera-
tive agreements on regional planning and area development with the
University of Wisconsin at Madison and on administrative decentrali-
zation for rural development with the University of California at
Berkeley.

In the work done through the University of Wisconsin, Rondinelli
(1980) began to develop a framework for defining decentralization and
assessing the conditions necessary for promoting it. Rondinelli’s re-
view of th> literature (1981: 137) and experience with decentraliza-
tion in ceveloping countries yielded a more precise definition than
had been used previously in AID projects. He defined decentralization
as “the transfer or delegation of legal and political authority to plan,
make decisions and manage public functions from the central govern-
ment and its agencies to field organizations of those agencies, subordi-
nate units of government, semi-autonomous public corporations,
areawide or regionai development authorities, functional authorities,
autonomous local governments or nongovernmental organizations.”
He argued that the degree of political or legal power that is trans-
ferred or delegated with the authority to plan, decide, or manage—
that is, the amount of power that the central government “gives up”to
subordinate or semiautonomous institutions—depends on the form of
decentralization that is used and the amount of support that the cen-
tral government provides to other organizations in carrying out de-
centralized functions.

The research identified four major types of decentralization that
were being tried—usually with support from AID or other interna-
tional assistance organizatons—in developing countries. The ap-
proach that was used most frequently in developing countries was de-
concentration, or the handing over of some administrative authority
or responsibility to lower levels within the central government—that
is, a shifting of workload from centrally located vfficials to staff or of-
fices outside of the national capital. This was usually done by creating
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field offices of national ministries at the state, provincial, or district
level. A second, more extersive form of decentralization, but one used
less frequently, was d-legation. This involved the transfer of manage-
rial responsibility for specific functions from the central government
to organizations outside the regular bureaucratic structure: usnally
to public corporations, regional development agencies, special func-
tion authorities, semiautonomous project implementation units, and
a variety of parastatal organizations. Although authority to manage
specific functions was usually trapsferred by delegation, the central
government maintained ultimate responsibility for those functions.
A third form of decentralization involved devolution—the creation or
strengthening of autonomous subnational units of government or the
transfer to thein of functior - that were implemented outside of the
direct control of the central povernment (the creation or strengthen-
g of local governments was even a rarer form of decentralization).
Finally, decentralization could involve privatization, in which govern-
ments divested themselves of some or all responsibility for functions
either by transferring them to nongovernment organizations or by al-
lowing them to be performed by private enterprises.

Reviewing the expcrience with decentralization in about twenty-
five conntries, Rondinelli (1981) found that it was encouraged by
international assistance agencies and some leaders in devel:ning
countries for a variety of reasons, not all of which were necessarily
consistent with each other. Decentralization was seer by some propo-
nents as a means of overcoming the severe limitations of centrally
controlled national planning that had become evident in most de-
ve;aping countries over the previous two decades. It was also ad-
vanced as a means of cutting thraugh the enormous amount of red
tape and the complex and rigid administrative procedures that were
characteristic of decision making and management in most develop-
ing countries. Advocates of decentralization believed that by devolv-
ing functions to local governments or reassigning central government
officials to local levels, government officials’ knowledge of and sen-
sitivity to local problems and needs would be increased. Some na-
tional leaders who promoted decentralization also thought that it
would allow greater political and administrative “penetraticn” of na-
tional government policies into areas remote from the national capi-
wal and where political support was weak. In countries beset with
political fragmentation, decentralization would allow greater rep-
resentation for various political, religious, ethnic, or tribal groups in
development decision making and thereby increase their “stake” in
maintaining political stability.

Other advocates of decentralization thought that it would lead to
the development of greater administrative capability among local
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governments and private institutions throughout a country. This
would increase their ability to generate development without central
government funding. Still others pointed cut that decentralization
could lead to greater efficiency in the central government by relieving
top-level managers of having to perform routine tasks, which caused
delays and bottlenecks in the decision-making process. Decentraliza-
tion, some proponents contended, would also facilitate greater partici-
pation in development planning and administration.

After examining in detail the experience with decentralization in
three East African countries—Sudan, Kenya, and Tanzania—Ron-
dinelli (1981) conclude 1, however, that few of these alleged benefits of
decentralization were being realized. More often, decentralization led
to a redistribution of power and responsibility within the central gov-
ernment and had been undertaken primarily for political reasons.
The transfer of power to the local level or to nongovernmental organi-
zations was usually negligible. In most countries, ever when formal
responsibilities were transferred, central governments failed to de-
centralize financial resources or provide the authority to raise reve-
nues. In some cases, decentralization failed to achieve the dusired ef-
fects or had adverse consequences for local administrative units and
private organizations.

The studies concluded that, although decentralization could con-
tribute to making development administration more effective and ci-
ficient and in increasing citizen participation in development plan-
ning and management, it was a complex process that had to be carried
cut carefuily. Rondinelli (1980, 1981) was able to identify from the ex-
perience in developing countries during the 1970s four sets of condi-
tions that contributed to the cuccessful decentralization of develoup-
ment planning and management functions.

L. Strong central government political and administrative sup-
port, including:

(a) Strong political commitment and support from national
leaders to the transfer of planning, decision making, and
managerial authority to field agencies and lower levels of
administration

(b) Acceptance by political leaders of participation in plan-
ning and management, by organizations that are outside
the direct control of the central government or the domi-
nant political party

(¢) Support of and commitment to decentralization by central
government administrators and a willingness and ability
to provide decentralized organizations with technical and
financial support
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(d)

The creation or strengthening of effective channels of
political participation or representation for citizens that
reinforce and support decentralized planning and admin-
istration and that allow citizens to express their needs and
demands and to press claims for national and local de-
velopment resources

2. Effective and appropriate organization of the decentralization
Jrocess, including:

(a)

(b)

(c)

(d

f—

(e)

Appropriate allocation of planning and administrative
functions among levels of government, with each set of
functions suited to the administrative and financial ca-
pacity of the organizations to perform them effectively
Concise and definitive decentralization laws, regulations,
and directives that clearly outline the relationships
among different levels of government and administration,
the allocation of functions among organizational units,
vhe roles and duties of officials at each level and their limi-
tations and contraints

Creation of flexible arrangements, based on performance
criteria, for reallocating functions as the resources and
capabilities of local governments change over time
Clearly defined and relatively uncomplicated planning
and managment procedures for eliciting participation of
local leaders and citizens, and for obtaining the coopera-
tion or consent of beneficiaries at various stages of project
implementation

Creation of communication linkages among local units of
administration or government and between them and
higher levels that facilitate reciprocal interaction, ex-
change of information, cooperative activity and conflict
resolution

3. Behavioral and psychological changes conducive to support-
ing decentralization, including:

(a)

(b)

Changes in the attitudes and behavior of central and
lower-level government officials away from those that are
centrist, control-oriented, and paternalistic, and toward
those that increase their willingness to share authority
with citizens in planning and managing development
activities

Creation of effective means of overcoming the resistance,
or getting the cooperation, of local elites and traditional
leaders ir decentralized processes of planning and admin-
istration
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(¢) Creation of a minimum level of trust and respect between
citizens and government officials, and a mutual recogni-
tion that each is capable of performing certain functions
and participating effectively in various aspects of develop-
ment planning and management

(d) Creation of strong leadership in local governments and or-
ganizations that will allow effective interaction between
local and central units of government

4. Adequate resources for local governments and private organi-
zations to carry out decentralized functions, including

(a) The transfer of sufficient authority for local units of ad-
ministration or government to raise, or to obtain,
adequate financial resources to acquire the equipment,
supplies, personnel, and facilities needed to perform their
duties in a decentralized system

(b) Provision of adequate physical infrastructure and trans-
portation and communication linkages among local ad-
ministrative units to mobilize resources and deliver pub-
lic services effectively

Thus the research carried out through the University of Wiscon-
sir project underlined the complexity of promoting decentralization
effectively, and emphasized that AID should view decentralization as
an instrument for attaining limited goals rather than as an end in it-
self,

Many of these findings were reinforced by the work on administra-
tive decentralization carried out for AID by the University of Califor-
nia at Berkeley. The Berkeley researchers came to the conclusion
early on that although decentralization could be an important means
of improving public participation in rural development, there were
many situations it which it neither increased the efficiency or raised
the effectiveness of development programs. Cohen and his associates
(1981) argued that decentralization is not an end-state, because no
government is completely decentralized, but a process that can be pur-
sued in many ways. In examining arrangements for decentralization,
Leonard (1982) found eight major types: (1) devolution, (2) functional
devolution, (3) interest arganizations, (4) prefectorial deconcentra-
tion, (5) ministerial deconcentration, (6) delegation to autonomous
agencies, (7) philanthropy, and (8) marketization.

The appropriate arrangement for decentralizing any particular
development project or program would depend, Leonard (1982) in-
sisted on four variables: first, the program’s vulnerability to inequal-
ity; second, the nature of local elites and their interests; third, the na-
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ture and variability of interests among national agencies, and finally,
the relative capabilities of national and local organizations to meet
the program’s technical and administrative requirements.

After examining a variety of rural development programs carried
out by organizations with decentralized functions, Ralston, Ander-
son, and Colson (1983: 113) concluded that decentralization worked
best where there were strong local organizations:

Regardless of the form <clected, decentralization in systems with
weakly organized loc::; umits usually leads to further penetration by
the central power, which more often than not results in the extrac-
tion of what few local resources remain, including the most able of
the local leaders. Despite legislation and administrative orders (as
in Tanzania and New Guinea), decentralization usually favors the
central government or the local elite. This has advantages in more
realistic planning of programs to fit the local situation, but it is in
conflict with the professed goal of improving the conditions of those
living in extreme poverty, and is not likely to help the poorest 40 per-
cent of the world's population.

Leonard (1982) emphasized that in any form of decentralization,
the creation and maintenance of complex and effective linkages be-
tween the central government and local organizations were crucial for
successful rural development. Decentralization does not imply that
central government simply abandons functions that it transfers, the
Berkeley researchers concluded. Indeed, decentralization usually
required the central government to play a strong supporting role by
providing financial assistance, monitoring and supervising decen-
tralized activities, making technical and personnel assistance avail-
able, providing services that local organizations could not provide,
and allowing representation for iocal and community groups in pro-
gram planning and implementation.

Organizational Development in the Third World

By the early 1980s, AID’s Office of Development Administration was
attemptirg to carry out the agency’s development administration
strategy through two large contracts under its perforn:ance manage-
ment project. One was with the Developrient Project Management
Center (DPMC) of the U.S. Department of Agriculture and the other
with the National Association of Schools of Public Affairs and Admin-
istration (NASPA A). The two organizations were to provide AID with
experts who could respond to requests for assistance with manage-
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ment improvement from USAID missions and technical offices in
Washington. They would also do applied research to refine their con-
cepts and methodologies of project management. and they would dis-
seminate the results of their applied research and technical assis-
tance within AID and to developing countries. Both organizations
had been working with the Office of Development Administration
since the late 1970s on these tasks.

The Development Project Management Center provided assis-
tance to AID primarily by adopting organizational development
methods to improve project management and management training
in developing countries. Both the “new directions” mandate and the
recommendations of the Hall conimittee had led AID’s Office of De-
velopment Administration to turn its attention again in the late
1970s to institution building and to improving public sector manage-
ment training. Experiments with organizational development began
in 1978, when the Gffice of Development Administration was re-
quested by AID's Office of Health to provide support and assistance
for health management improvement and especially with AID proj-
ectsin the fields of primary health care, water and sanitation, disease
control, and health planning.

The Office of Developmeat Administration commissioned a study
that reviewed health projects in developing countries and made an in-
depth assessment of health program management in Costa Rica,
where a wide range of problems and deficiencies tmpeding successful
service delivery were found. Rizzo. Davidson, and Snyder (1980) dis-
covered serious deficiencies in organizational structure: e.g., exces-
sive numbers of institutions attempting to provide health services
with little or no cooperation among them; overly centralized control
of authority, personnel, and resources with “a consequent isolation of
the periphery from planning involvement and responsibility”; and
fragmentation of responsibilities and lack of coordination.

In addition, they discovered weak planning, programming,
budgeting, and financial controls. Health programs and projects were
undermined by unrealistic plans, inadequate data collection, lack of
participation by lower level officials or bencficiaries, unclear program
objectives, weak relationships between health program planning and
annual budgeting, poor financial planning, and the lack of cost
accounting.

Moreover, the implementation of health programs and projects
suffered from inadequate information, supervision, and evaluation.
Health agencies lacked adequate information, or collected data that
were neither timely nor related to the needs of decision makers,
Supervision within central agencies was usually weak and evalua-
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tion of planning, budgeting, and programming was either lacking or
inadequate for managers to correct deficiencies and improve service
delivery. The health ministries had serious shortages of trained man-
agement personnel. Those that they did have tended to be inappro-
priately assigned or not used to full capacity. “The manpower system
is further a;ravated because of low salaries, low motivation for ser-
vice in public health, and difficulty in attracting highly competent
people to the services,” Rizzo and his associates (1980: 6-7) pointed
out. “There is usually a lack of career progression and of in-service
trainin,; facilites to upgrade the managerial capabilities of the stafl)”

All of these problems were exacerbated by weak supply and trans-
portation services and inadequate maintenance of supplies and
facilities, especially in rural health units. In addition, health projects
and programs were often poorly managed because of widespread resis-
tence to change within the bureaucracies, inflexible regulations and
procedures, and conflicts among professionals and nonprofessional
staff in the health services. Doctors of medicine often controlled
health service delivery agencies although most did not have adequate
managerial training or capability to perform these roles effectively.

Many of these deficiencies in health programs and project man-
agement were identified by the officials and managers in the health
agencies in developing countries. The study found that attempts to
provide U.S. technical assistance often did not solve or alleviate these
problems because U.S. experience with health program administra-
tion was different from that in less developed countries. Attempts sim-
ply to transfer health management techniques thus were inappro-
priate, and were only effective when serious efforts were made to
adapt them to local conditions and needs, Few U.S, organizations had
sufficient numbers of people who were experienced in developing
countries, who could speak foreign languages and who could adapt
health management procedures to other cultures,

Rizzo, Davidson, and Snyder suggested that the most effective
means that AID could use to help improve health project and program
management would be to assist in the funding and delivery of appro-
priate management training. But they insisted that conventional ap-
proaches to training would not be appropriate and suggested instead
the creation of training programs based on the following principles:

1. Management training must be closely linked to organiza-
tional needs in specific developing countries. This could be
done by explicitly identifying the changes that needed to be
made in the organization and then translating these changes
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into performance criteria for specific jobs. Changes then
could be made through new knowledge, skills, and attitudes.
Training objectives should be determined by the types of per-
formance required to bring about changes in the organiza-
tion. Therefore it would ke necessary, before training pro-
grams were designed, to distinguish between performance
changes that could be achieved through training and those
that required changes in policies, procedures, and incentives.
Training should not be a one-time occurrence, but a continu-
ing process over a long period of time to help develop, main-
tain. correct, and reinforee desired behavior and performance
within the organization. Much of the continuing training
should be on the job and accomplished through self-learning
activities,

Instead of concentrating on individuals, training should in-
volve a “critical mass™ of people so that that new manage-
ment techniques and procedures could be applied throughout
the organization. The training should be group- or team-
focused and involve people at various positions in the organi-
zation’s hierarchy. “Thus, the selection of trainees, the con-
tent of training, the critical mass, and the utilization of the
on-the-job training are all aligned for maximum pay-off to
health services.”

. The contents of and participants in the training programs

should be chosen by the health organization and not by the
trainers or advisors, so that the needs of the organization he-
come the focus of the training programs.

All training materials—texts, cases, readings—must be
drawn from or adapted to the culture, the health sector, and
the organization’s needs. Where such materials do not exist,
some investment should be made in developing them before
the training program is offered.

The training methods should be applied and practiced.
Traming courses should not be merely an intellectual exer-
cise or a transfer of knowledge. Methods should include such
techniques as role playing, case analyses, programmed in-
struction, simulation, field work, and others that require the
participants to practice what they ave learning. The methods
should, the authors insisted, “reflect the fact that manage-
ment is a performing art and not an intellectual discipline.”
Training programs of this kind are usually more effectively
tailored to organizational needs if they are managed in house
by the health agency or in collaboration with an external in-



112 DEVELOPMENT ADMINISTRATION & U.S. FOREIGN AID POLICY

stitution. It is much more difficult to develop an appropriate
training program if it is managed exclusively by external
consultants,

9. Ifexternal consultants are used, they should be able to adapt
the training program to local needs and to the culture in
which it will be offered.

10. The training program should also include or make provision
for research and development to adapt knowledge to local
conditions, consultation and experimentation to test new
inethods and techniques under local conditions, and means
of disseminating the results.

In the late 1970s and early 1980s, the Development Project Man-
agement Center (DPMC) devoted much of'its attention to developing
interventions for improving projeet and program management per-
formance along the lines suggested in the health management study.
The staff of DPMC relied heavily on the use of “process intervention”
strategies and behavioral change methodologies, based in parton the
“organizational development,” or OD, approach to management im-
provement. Organizational development is defined in the manage-
ment literature as “a process which attempts to increase organiza-
tional effectiveness by integrating individual desires for growth and
development with organizatior.al goals. Typically, this process is a
planned change effort which involves the total system over a period
of time, and these change efforts are related to the organization’s mis-
ston” (Burke and Schmidt, 1971).

Usually, OD theorists use various forms of intervention to change
group attitudes and values, modify individual behavior, and induce
internal changes in structure and policy (Golembiewski, 1969).
Among the methods used are (1) process analvsis activities that at-
tempt to increase understanding about complex and dynamie situa-
tions within organizations; (2) skill-building activities that promote
behavior consistent with organizational development principles; (3)
diagnostic activities that help members preseribe and carry out
changes within the organization; (4) coaching orcounseling activities
that attempt to reduce or resolve conflicts within the organization; (5)
team-building activities that seek to increase the effectiveness of task
groups within the organization; (6) iniergroup activities that create
or strengthen linkages among task groups within the organization;
(7) technostructural activities that seck to build “need-satisfying”
roles, jobs, and structures; and (&) svstem-building or svstem-
renciwing activities that seck to promote comprehensive changes in
an organization’s larger “climate and values” (Golembiewski, Proehl,
and Sink, 19811
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The process of organizational development is usually initiated
and guided by external “facilitators” who induce mermbers of the or-
ganization to identify organizational or managerial problems, to
analyze the problems and the forces within and outside of the organi-
zation that inhibit or promote change, and identify alternative man-
agerial strategies, methods, and techniques for overcoming problems.
The facilitators help the organization’s members to identify and diag-
nose the factors limiting change, select the most appropriate
strategies for improving organizational and managerial effective-
ness, and then to develop processes for implementing the strategy
(Gibson, Ivancevich, und Donnelly, 1973). Heavy reliance is placed on
Job-related training in which groups from various levels in the organi-
zational hierarchy participate in tasks designed to bring about be-
havioral chimges.

The DPMC approach to improving management performance,
however, attempted to improve upon and go heyond conventional OD
approaches. It rejected the notion that there are generie management
techniques that could he used by all organizations in developing coun-
tries to impreve the implementation of projects and programs. But it
did accept the idea that almost all organizations have common or
generic functions. It asserted that improvements in management
performance could be brought about by identifying common manage-
ment functions and establishing processes through which appropri-
ate management techniques could be applied to improve an organiza-
tion’s ability 1o achieve its goals.

The generie management functions identified by the DPMC staff
included having (1) clearly stated and shared objectives, (2) a consen-
sus on the strategies and means for carrying out objectives, (31 a con-
sensus on roles and responsibilities, 4 realistic implementation
planning and support systems, and (5) operational guidance and
adaptive mechanisms for policy and program modification and rede-
sign. The DPMC approach used a process of intervention that would
lead the staff to identify appropriate management technologies and
apply them to the generie management functions in order to improve
organizational performance.

In a background study for ANYs Strategy Paper for Management
Decelopment, Ingle and Rizzo (1981: 2) defined the “performance im-
provement approach™ as a “process wherchy people in an organized ac-
tivity seck to increase its effectiveness and efficiency.” Among the
means to attaining higher levels of efficiency and effectiveness they
prescribed training and organizational changes focused on goal set-
ting, planning, problem analysis, feasibility analysis, and decision
criteria; and on organizing activity networks, scheduling, budgeting,
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monitoring, and evaluation. Other tools frequently used in organiza-
tional development were also recommended, including management
team building, communication, conflict resolution, and group deci-
sion making. The methods were to be instrumental in stimulating
creativity, leadership, cooperation, participation, trust, willingness
to experiment, self-confidence and self-reliance. They were to be
applied through learning by doing, teaching by demonstration, trans-
ferring skills and values along with knowledge, coaching, group expe-
riential learning, job enlargement, and incentives.

The basic concepts underlying this “performance improvement
approach” or performance management process, as it was alterna-
tively called, included

L. Intervening at multiple levels in an organization and training
top exccutives, middle-level managers, and project staff’ in
order to develop a shared commitment throughout the organi-
zation to management improvement

2. Promoting self-initiated changes within existing organiza-
tions instead of trying to change organizational structures
through external forces

3. Attempting to encourage groups or teams within the organiza-
tion to define and bring about needed changes in administra-
tive behavior rather than trying to change individual behavior
independently of the social processes operating within the
organization

4. Emphasizing the importance of the preeess, as well as of out-
puts, through which managerial changes are made in the
organization

5. Developing individual capacities through “action training,”
that is, by having participants apply newly learned skills and
problem-solving meihods to tasks that are actually related to
their jobs

6. Training teams within an organization through a structured
and accelerated process of learning in which they must iden-
tify organizational objectives and managerial problems und
apply management technigues to increase organizational efli-
ciency and effectiveness (Ingle and Rizzo, 1981 ; Solomon, Ket-
tering, Countryman and Ingle, 1981)

Much of DPMC’s work also went into the training of trainers and
consultants in the processes of nerformance improvement and in
methods of action training. DPMC staff and consultants participated
in more than fifty short-term assistance projects and four long-term
projects by 1982. The long-term projects included helping the govern-
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ment of Jamaica improve its systems of project design and implemen-
tation, providing assistance with improving financial management
systems in the African Sahel, assisting with Portugal’s program for
agricultural production, and helping the government of Thailand de-
sign a project management information system.

In the program in the Sahel, DPMC staff developed a set of opera-
tional requirements for selecting and training trainers and consul-
tants in its “action-training”™ methodology. The requirerients in-
cluded (Solomon, 1983): (1) an ability to initiate a training event by
establishing and maintaining a supportive learning climate in which
participants are willing to take risk and demonstrate new skills: (2)
the ability to lead a discussion that draws lessons from the training
activities; (3) the ability to manage difficult eross-cultural situations
with sensitivity and tact while still accomplishing the goals of the as-
signment; (4) the ability to write training plans that have clear be-
havioral objectives and specifie methodologies for reaching those ob-
Jectives; (5) the abulity to respond in ways that keep teams focused on
their tasks and that will allow them to work together effectively; (6)
the ability to present training materials in the local language; (7) the
ability to give clear instructions to small task groups during simu-
lated training exercises; and (8) the ability to express appropriate at-
titudes toward the eificacy of training and organizational develop-
ment in promoting economic and social change.

The action-training approach was used extensivelv by DPMC
steff'in a four-year project in Jamaica to ereate a Jumaican Loam of
trainer-consultants in the ministry of finance. Kettering (1980) drew
from his experience in running the training programs for project man-
agement tin Jamaiea) general lessons about the conditions that con-
tributed to the success of the process intervention approach. He ar-
rued that the method was successfully applied when pressure for and
commitment to change was present at various levels within the or-
ganization and when openness and flexibility within the organization
was encouraged. In order to work well, a process of learning through
follow-up and review had to become part of the organization’s regular
procedures; resources had to be available to support this approach to
change; and there had to be benefits for those whose behavior was ex-
pected to change. as well as for those who committed resources to the
project. The approach worked well when job security and continuity
was assured for organizational staff and meaningful participation in
organizational decision making was developed. Finally, in order for
the process intervention approach to work effectively, at least a mini-
mum level of consensus on means and goals had to exist already or
had to evolve during the intervention.
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AID’s internal evaluation of DPMC’s activities in performance
improvement suggested that, although the individual assistance ac-
tivities were gencrally well regarded by the organizations to which
help was provided, the Development Project Management Center it-
self needed a more effective long-range plan for its work so that its
activities added up to more than a series of unrelated interventions in
developing countries. Moreover, AID noted that the processes used by
DPMC had been applied in very different situations and that it was
not yet a proven procedure for bringing about organizational change.
Therefore, DPMC would have to a nalyze its own experiences more sys-
tematically to learn what actual impacts the interventions were hay-
ing on organizations in developing countries (USAID, 1982a).

A Learning Process Approach to
Development Management

The other major means by which AID’s Office of Development Admin-
istration began to carry out the agency’s development management
strategy was through a contract with National Association of Schools
of Public Affairs and Administration. During the late 19705 and early
1980s, NASPA A provided short-term consultants from schools of pub-
licadministration in universities throughout the United States tor as-
signmenu in devcloping countries in Afvica and Central America.
NASPAA consultants also assessed training programs and the man-
agement capaeity of organizations in Sri Lanka, Pakistan, Tunisia,
and Haiti (USALD, 1982.).

Although NASPAA pursued applied research into a number of
topics. perhaps its most widely known work was that on the manage-
ment of social development programs carried out by David Korten, a
NASPAA field stafl member assigned first to the USAID mission in
the Philippines and later to the mission in Indonesia.

Much of Korten's work proved to be eritical of AID's procedures for
planning, designing, and managing projects aimed at promoting so-
cial change and meeting the needs of the poor. The basie tenet of Kor-
ten’s argument was that the attempts by AID, other international as-
sistance agencies, and most governments in developing countries to
design projects and programs in detail in advance of implementation,
using standardized and inflexible procedures (the “blueprint” ap-
proach), were ineffective in helping the poor. The project cyeles used
by international agencies were examples of preplanned interventions
that did not allow designers and implementers to analvze or under-
stand the needs of beneficiaries, or to allow beneficiaries to participate
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actively in the design and implementation of the projects. Thus the
projects and programs usually ended up being ill-suited to the needs
of the poor. AID could not build capacity for sustained action using
the “blueprint approach™; and, even when projects were temporarily
beneficial, the impacts rarely lasted long after the projects were com-
pleted. Indeed, Korten (1980} challenged the value of projects them-
selves, as temporary activities. in ereating the kind of learning envi-
ronment and flexible action needed to match the appropriate
resources to the needs of poor communities, and in building the long-
term cooperative arrangements through which people could solve
their own problems.

Korten's approach to development management was based in part
on the principles of community development, in part on theories of so-
cial learning, and in part on field assessments of successful local pro-
grams that were planned and managed in ways far different from
AID’s usual projects. However, Korten took the coneepts beyond those
underlying conventional community development in recognizing the
weaknesses in “top-down” centralized planning, the need for bureau-
cracies to be more responsive, and the necessity of planning and man-
aging development activities through a process of social interaction,
experimentation, learning, and adjustment. Morcover, Korten fo-
cused on the need to develop “institutional capacities” to manage and
learn at the same time. He saw projects as obstacles to learning be-
cause of their time-bound churacteristies, and emphasized the need
to develop sustained capacity within organizations to engage in de-
velopment activities over along period of time. This. he argued, would
require “bureaucratic reorientation.”

At the heart of Korten’s (1980: 497) work was the concept of the
learning process, in which programs are not planned in detail at the
outset, but only the strategy for mobilizing, using, and sustaining
local organizational capacity to solve problems is preplanned. His
work with the National Irrigation Administration in the Philippines
and his study of similar “people-centered” projects in Sri Lanka,
Bangladesh, Thailand, and India led him to conelude that they were
successful beeause they “were not designed und implemented—
rather they emerged out of a learning process in which viilagers and
program personnel shared their knowledge and resources to ereate a
program which achieved a fit between needs and capacities of the
beneficiaries and those of outsiders who were providing assistance.”
Korten insisted that “leadership and team work, rather than blue-
prints, were the key elements. Often the individuals who emerged as
central figures were involved in the initial stage in this village experi-
enee, learning at first hand the nature of the beneficiary needs and
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what was required to address them effectively.”

It was exactly this learning process that was lacking in the project
and program management procedures of most governmentsand inter-
national agencies, Korten argued, and for this reason they rarely fit-
ted the needs and desires of the intended beneficiaries. Where the
poor did benefit from such activities, they tended to become more de-
pendent on the donors rather than developing their own capacily to
solve their prublems through independent action.

Kerten asserted that only a development program’s goals and
objectives si.ould be centrally deterinined by those organizations pro-
viding technical or financial resources, Operational planning and
management should be left to the beneficiaries and the field represen-
tatives (change agents) who worked in the places where the activities
would be carried out.

An essential part of the learning process for managing social de-
velopment, Korten contended (1983: 14),is coalition building. Change
can be stimulated and sustained only when a coalition—which cuts
across formal lines of organizational authority and is composed of in-
dividuals and groups who are directly aftected by the project or pro-
gram, or who have the resources to plan and implement it—can be
formed to take responsibility for initiating and guiding action in in-
novative ways. Korten argued that

the formation of such  coalition is to the learning process approach
what the preparation of a project paper is to the blueprint approach.
In the latter a formal picce of paper drives the project process and
encapsulates the eritical project concepts. In the former these same
functions are verformed by a loosely defined social network. . . . In
blueprint projects the project plan is central and the coalition is inci-
dental. Planning efforts are focused on plan preparation, and im-
plementation on its realization. By contrast, in a learning process
the energies of the project facilitators are directed to the formation
and maintenance of this coal;*ion, while project documentation is a
relatively incidental formality, a legitinating by-product of the
coalition-formation process.

The result of coalition building is empowerment, the enabling pro-
cess that allows the intended beneficiaries of development programs
and projects to exert a more positive influence on activities that will
influence the direction of their lives,

Korten (1981) explained that such a iearning-process approach to
program and project management would contain three basic ele-
ments: (1) learning to be effective in assisting intended beneficiaries
to imprave their living conditions or to attain other development
goals; (2) learning to be efficient in eliminating ineffective, unneces-
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sary, overly costly or adverse activities, and in identifying methods
that might be appropriate for larger-scale applications; and (3) learn-
ing to expand the applications of effective methods by creating appro-
priate and responsive organizations to carry out development tasks.

fn order to adopt a learning-process approach, Korten and Uphoff
(1981: 6) argued, government agencies and interaational assistance
organizations would have to undergo bureaucratic reorientation. This
would require changes in bureaucratic structi<e to allow organiza-
tions to manage development programs through social learning and
to increase their capacity for people-centered planning and innova-
tion. This would mean more than changing individunl uttitudes and
behavior: “The more important part involves change~ i job defini-
tions, performance criteria, career incentives, bureaucratic proce-
dures, organizational responsibilities and the like.” They argued that,
just as governments must use a more participatory style of interaction
with their clients, they would have to adopt a participatory process for
achieving bureaucratic change.

More specifically, the elementr of burcaucratic reorientation
would include:

1. Strategic management through which an organization’s lead-
ers view its role from a strategic perspective, always reassess-
ing the organizations objectives in terms of the degree to
which it is meeting its responsibilities for maintaining
human well-being and initiating new learning processes to
bring about bureaucratic reoriontation and organizational
change

2. Responsive reward structure in which incentives such as sal-
ary increments, preference for posting, promotion, and the as-
signiment of new responsibilities are provided on the basis of
effectiveness in serving beneficiaries in ways that strengthen
their capacity for self-help

3. Flexible and simplified planning systems that are attuned to
the needs of beneficiaries, facilitate their participation, and
are designed to allow the evolution of appropriate small-
scale projects and programs through collaboration with the
beneficiaries

4. Results-oriented monitoring and evaluction in which proce-
dures are designed to measure and assess the degree to which
benefits reach, and are effectively used by, beneficiary groups
rather than the funds expended or activities completed, and
in which greater emphasis would be placed on continuous
self-evaluation by participants rather than periodic external
evaluations
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delivery, provide special training and technical assistance, promote
policy changes, and allow innovations to be tested in pilot projects.
“Careful documentation of the interactions of agency personnel with
farmers provided a good understanding of needs from the farmers’
point of view and allowed for the identification of conflicts between
farmer goals and agency policies and procedures ” Korten (1982: 10)
pointed out. “The goal was aud is to learn from field-level action and
te adjust policies and management systems to the needs so identified.”

Other research sponsored by NASPAA explored issus related to
the social learning approach to development management. Pyle’s
(1982) study of factors influencing the success of small-scale commu-
nity health projects in India indicated that they worked well because
they were characterized by (1) a “results” orientation in which objec-
tives were clearly specified, the turget groups were clearly identified,
indicators of success were stated in terms of specific outputs, work: was
performed through team activity, and training was task-oriented and
Jjo.- related; (2) a high degiee of dedicatior on the part of the staff that
wa: veinforced by personnel practices that rewarded them for actions
that .od to the program's objectives: (3) arrangements that held both
the staff and community accountable for achieving the projects’ in-
tended results: (4) a high degree of community participation in the
design and implementation of the projects; and (5) flexibility to eact
to and redirect the project as conditions and needs changed, and to
delegate authority in ways that would allow managers to achieve ob-
Jjectives effectively.

Pyle centended that when these successful pilot projects were ex-
panded or transferred to the government for replication, they often
failed because the government agencies did not have these sane
characteristics. The civil service attempted to implement them
through rigid, inflexible, and nonparticipative bureaucratic procedures.

Similarly, Gran (1983) attempted to identify the organizational
arrangements and management practices that were used in rela-
tively successful health and comraunity development projects in eigh-
teen countries. He assessed the cases in terms of management effec-
tiveness, mobilization of resources and delivery of services, spread
effects and equity, and capacity building. He found a number of fac-
tors that helped to explain their success; among the receuring themes
were that:

1. Committed people and their values mattered.

2. Social vision in the leadership was typical.

3. The organizations developed processes for continuous learning.

4. Organizations had respect for and learned from their elients and
from their environment.
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5. Decentralized structures and processes made such learning
practical.

6. Organizations were relatively or completely autonomous from
the larger environment.

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

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

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

10. Most of the cases started quite small and built organizational ca-

pacity layer by laycr or region by region.

11. Creativity in funding mechanisms to multiply actual resources

was common.

12. Group effort was more efficient and effective than social service

programs aimed at individual poor.

Gran suggested that if development projects and programs were
to be made more effective, they would have to be organized and man-
aged in ways that would promote these characteristies.

The conclusions of NASPAA’s research generated controversy
both within AID and among outside critics. AID’s evaluaticn of
NASPAA’s work notes that significant progress had been made in de-
veloping the concepts and ideas associated with “people-centered”
planning and management, but that “progress has been slower [in]
defining a methodology, identifying management techniques, deter-
mining a strategy of bureaucratic reorientation, and developing
training programs to prepare people for social development manage-
ment” (USAID, 1982b: 49).

An assessment by the Harvard Institute for International De-
velopment pointed out that NASPAA’s approach was bas:d on a
philosophy of development rather than on an empirical model (Cohen,
Grindle, and Thomas, 1983). The theories were derived from observa-
tions of development activities in a limited number of countries and
in situations where a few people wko strongly believe in the
phiiosophy worked closely with the agencics funding such activities.

Critics within AID and other international agencies, while often
sympathetic to the underlying philosophy, pointed out that both or-
ganizational development and social learning approaches shifted the
emphasis from the technical content of programs and projects, in
which they have expertise, to a process of organizational intervention
and community organizing in which most AID stafl have little real
capacity. Moreover, such an approach is difficult to make operational in
international assistance burcaucracies because they are accountable
to Congress, the chief executive, or their boards of governors, who are
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usually unwilling to provide funds for activities that they cannot de-
scribe or for processes that are likely to produce results that they can-
not anticipate or control.

Even when the staff of international assistance agencies agreed
that the ultimate results of aid should be to improve the lives of the
poor, political and administrative constraints prevented them from
simply turning over control of funds to those groups or to inter-
mediaries that could not specify in advance either what would be done
or what the results would be. Critics of the learning process approach
argued that a bilateral aid agency such as AID could not obtain funds
from Congress if it claimed only to be experimenting. Unless it can
show specifically what must be done and what the impacts will be, it
cannot compete effectively for budgetary resources with organiza-
tions that do claim a high degree of certainty for their projects.

Moreover, governments in developing countries are often reluc-
tant 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, critics of the learning process approach con-
tended, but procedures such as AID’s PBAR system present an image
of careful analysis, design, and programming that is necessary to ob-
tain the funds required to initiate and pursue technical solutions to
development problems.

In a study for NASPAA that strongly advocated a “people-
centered” learning process approach to sociai development manage-
ment, Thomas (1983: 16-17) nevertheless noted other constraints to
adopting it in developing countries. “The generation of power by com-
munities and citizens’ groups is frightening to political and adminis-
trative leaders. The idea of ‘empowering’ communitics, regardless of
the intentions or the anticipated development consequences, is re-
ceived with skepticism or fear,” he pointed out. Ruling elites in many
developing countries simply do not have the political will to empower
local communities to pursue development activities over which politi-
cal leaders do not have control. Moreover, there is deeply embedded in
bureaucracies in developing countries “a self-perceived and socially
reinforced need for certainty among planners and managers. . .."”
Thomas contends that “many government agents are unable to toler-
ate the absence of direct control, of clear measures of efficiency and of
rationally planned outcomes.” In addition, the people-centered ap-
proaches are difficult to teach; the pedagogical style of universities
and training institutes is to transfer objective knowledge. Finally,
there are cultural constraints. In many societies that are hierarchical
in structure, in which there are distinct social and bureaucratic
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classes and strongly enforced rules of behavior and interaction, and
in which participatory practices are not highly valued it is difficult to
introduce people-centered management approaches.

Many of the lessons learned from applied research and technical
assistance in development managenient were reflected in AID’s 1982
Development Administration Strategy Paper, and in the Office of De-
velopment Administration’s proposal (USAID, 1982b) for a six-year
Performance Management Proj- -, which was approved in 1983. The
objective of the project was to improve the management of AID-
supported development projects and programs. The DPMC and
NASPAA would consolidate knowledge about alternative ways of im-
proving project and program ianagement performance, disseminate
the information to USAID missions, and develop and test improved
management technologies for “people-centered” program implemen-
tation and transformation of project and program plans into results.
The two organizations would also do research on financial manage-
ment in AID-assisted organizations, use of microcomputers in pro-
gram planning and implementation, and integrating economic and
social soundness analyses in the design of projects and programs. Fi-
nally, they were asked to seek ways of improving the intervention
techniques of consultants engaged in promoting organizational
change.

In early 1984, both organizations began an extensive research
program. State-of-the-art studies were commissioned on appropriate
approaches and techniques for improving development program man-
agement, strategies of managing organizational change, training
strategies for increasing managerial effectiveness, and the roles of
training institutes in developing countries in improving manage-
ment performance. In addition, technical studies were commissioned
on alternative approaches to implementing programs of management
improvement; on ways of integrating social, economic and technical
factors in program and project design; and on the role of const. -ants
as “change agents” in developing countries. Work would continue on
assessing financial management improvement experiences in the
Sahel region of Africa, and on methods and techniques that have
proven succersful in managing “people-centered” development
progran.s.
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Deveiopment Management in
AID Projects in Africa

Problems of managing AID-funded development projects in less de-
veloped countries, especially in Africa, became more serious during
the late 1970s and early 1980s, and for this reason AID’s Center for
Development Information and Evaluation (CDIE) began an assess-
ment of development management performance in 1984 (Rondinelli,
1986). CDIE’s evaluations provided an empirical base for analyzing
problems frequently encountered in development management, and
yielded impertant insights into the impact of development manage-
ment on the implementation of AID-funded projects in Africa. A re-
view in this chapter of the findings of those evaluations also provide
an empirical perspective on the findings of other research that AID
had been funding on development administration and management
during the 1970s and 1980s.

The evaluations of the Center for Development Information and
Evaluation had three purposes: first, to identify the major factors that
influenced the implementation of aid projects; second, to identify
from the experience, with a sampling of projects, the practical lessons
for development management; and third, to draw from those lessons
implications for enhancing development manageinent capacity in de-
veloping countries. The evaluations began with a reconnaisance of
more than 1,000 projects undertaken by AID in African countries
since the mid-1970s. A content analysis of factors affecting their im-
plementation was done for a sample of 277, and an in-depth examina-
tion was made of six large-scale agricultural and rural development
projects.

Development management was defined broadly as a process
through which individuals and institutions in developing countries
organized and used the resources available to them to achieve specific
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development objectives. Development management capacity was as-
sessed by the effectiveness with which development projects were im-
plemented. The content analysis of the 277 projects sought to deter-
mine the influence of four sets of fuctors:

L. The impact of public poficy in developing countries on the for-
mulation and implementation of development projects

2. The impact of the process and content of a project’s design on
its implementation

3. The impact of the political, economic, social, and cultural en-
vironoment, that is, of contextual factors, on project design and
implementation

4. The impact of organizational and administrative factors on
project implementation

The content analysis revealed the frequency with which thesc fe-

tors affected the projects and the problems that managers encoun-
tered during their planning, design, and implementation (Tuthill,
1985),

CDIE used these sets of management factors to analyze project
implementation in intensive field studies of six agricultural and rural
development projects in Africa, Multidisciplinary teams carried out
in-depth field assessments of the following:

L. The North Shaba Rural Development Project (PNS) in Zaire.
This $451 million project included about $19 million in AID
loans and grants to the government of Zaire over a ten-year
period from the mid-1970s to the mid-1980s. The project sought
to increase food production in the North Shaba area {Rosen-
thal, Jackson, Mara, and McPherson, 1985).

2. The Egerton College Component of the Agricultural Systems
Suppori Project in Kenya. The aim of this project was to up-
grade the quality of faculty and physical facilities at the col-
lege to increase the supply of trained personnel able to provide
agricultural extension services to smail land holders, The pro-
Ject cost about $45 million, of which about $34 million was pro-
vided through AID grants and loans (Nicholson, Bowles,
Gathinji, and Ostrom, 1985),

3. The Bakel Small Irrigated Perimeters Project in Senegal. From
1977 to 1985, this project sought to improve dry land agricul-
ture in the Bakel River Basin by introducing irrigation sys-
tems and new culti -ation practices in twenty-five villages
(Seymour, McPherson and Harmon, 1985).

4. The Niamey Department Development Projeci (NDD) in Niger.
This $27 million project, funded ir vart by an $18 million grant
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from AID, was designed to increase rain-fed agricultural pro-

duction in the Niamey Department through improved farming

techniques (Painter et al., 1985).

The Agricultural Sector Analysis and Planning Project

(ASAP) in Liberia. A $3.2 million grant from AID sought to

develop within the ministry of agriculture a stronger capacity

to do sector analysis and planning so that the ministrv could
help traditional farmers to solve their production and market-

ing problems (Herman, Shaw, and Hannah, 1985).

6. The Land Conservation and Range Development Project
(LCRD)in Lesotho. The goals of this $16 million project, which
began in 1980 and was to run for seven years, were to stabilize
erosion of agricultural and range lands in the project zone and
thereby increase agricultural and livestock production (War-
ren, Honadle. Montsi, and Walter, 1985).

(971

Although each project was somewhat different in its characteris-
tics, the sample was representative of projects that AID was support-
ing in Africa. The cases identified and assessed the factors affecting
the implementation of each of the projects and analyzed the relation-
ships among the factors in shaping their outcomes. The case studies
provided information about how the four sets of factors—policy, de-
sign, contextual, and organizational and administrative—identified
as important by the content analysis of the sample of 277 projects, af-
fected the implementation of these six African projects. They also
yielded important conclusions about the nature of development man-
agement and about how governments in developing countries and
international assistance agencies could improve management prac-
tices in public and private seetor organizations working on develop-
ment projects.

Many of the lessons confirmed what was already known about
managing development projects in Africa. But, in confirming known
probleins, the cases provided some insight into their impact on AID
projects in Africa, and highlighted the need for AID to cope more effec-
tively with frequently recurring deficiencies. Other lessons from the
cases challenged conventional wi: dom.

Policy and Design Factors

‘The cases indicated quite strongly that the policies of national govern-
ments and international assistance agencies played an impertant role
in identifying problems and opportunities for intervention and in
shaping the design of development projects. National policies also had
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a direct impact on the implementation of projects in Kenya, Zaire,
Senegal, Niger, and Liberia, and strong indirect effects on project im-
plementation in Lesotho.

National policies played an important role in project design by in-
fluencing the definition of goals and purposes and the selection of in-
puts and outputs during the proposal stage. They reflected, and in
some cases helped shape, the environment in which the projects were
carried out and the amount of support host country governments gave
them. For example, the Land Conservation and Range Development
project in Lesotho resulted in part from, and was made possible by,
changing government policy toward land use during the late 1970s.
Although it took the government a long time to develop the capacity
to implement these policies, primarily because of opposition from
traditional tribal chiefs, the objectives of the LCRD project would
have been difficult to achieve without policy chunges and political
commitment from the government. Simiiarly, the success of the proj-
ect in Kenya to expand the capacity of Egerton College to produce
graduates who could help increase smallholder output ultimately de-
pended on changes in national agricultural pricing policies. No mat-
ter how successful the project was in expanding Egerton College, its
graduates would have little real impact if national pricing policies re-
mained adverse to small-scale farmers.

Furthermore, the evaluations clearly showed that project: ean, in
turn, have a strong influence on government policies and pro rams.
Two of the projects—in Zaire and Senegal-—influenced the ways in
which government officials ovganized rural development programs by
demonstrating the advantages of interacting more closely with bene-
ficiaries, even though the projects themselves were not entirely sue-
cessful in achieving their original goals.

Another frequent observation in the content analysis of the 277
African projeet evaluations, however, was that AID project designers
often guve too little attention to policy implications in planning de-
velopment activities. The failure of some of the project designers to
understand adequately policy and contextual factors later adversely
affected the management of the projects and, ultimately, the results.
The content analysis showed that project designs were often overly
ambitious and aimed at unrealistic targets m too short a period of
time, that projects were designed too quickly or in far too much detail,
and that the activities proposed often conflicted with traditicnal val-
ues or local conditions within the country where the project would be
implemented. These design deficiencies restricted the actions of man-
agers and organizations responsible for implementation.
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The evaluators emphasized that, to the extent possible, project
goals should be kept simple and discrete, as was done in Kenya and
Senegal. They recommended that AID staff and consultants should
attempt to design projeets as an ineremental series of tasks that could
be accomplished within existing or easily expandable management
apacity. But they found that in at least four of the projects—in Niger,
Liberia, Lesotho, and Zaire—problems were complex and multi-
faceted. Simple and discreet interventions could not be identified in
edvanee, and multiple interests could not easily be accommodated. In
such cases, they argued, goals must be defined broadly at the outset
and refined incrementally during implementation. In such eireum-
stances, development managers had to be skilled in coalition build-
ing. obtaining consensus from diverse interests, and providing a sense
of direction for the participants and beneficiaries during implementa-
tion. The evaluations uncovered evidence that even in complex proj-
eets, however, planners must at least be elear about overall objectives
if not about specific strategies, so that development managers can set
general directions to be supported and followed by those responsible
for carrying out the project’s many components.

Another recurring theme in all six cases was that project designs
must be flexible enough to allow for change and adaptation during im-
plementation. The agricultural and rural development projects were
found to require along periods of time to achieve their objectives; flexi-
bility to change direction as changes oceur in policy, the
sucioeconomic environment, and government support; and a secure
commitment of financial, technical, and human reseurces over a five-
to-ten-year period.

Most of the factors affecting implementation, particularly in the
more complex projects, could not be predicted accurately during the
design phase, especially if there was a long gap between the time the
project was designed and its implementation. Even exhaustive feasi-
bility analysis and comprehensive planning could not anticipate
changes in policy, contextual, and administrative conditions that af-
fected the outcome of the projects. Nor could planners always aceu-
rately identify potential problems and opportunities, or predict with
certainty the behavior of participants and beneficiavies. During the
implementation of the Agricultural Sector Analysis and Planning
project in Liberia, for c.ample, there was a coup d’état and the
priorities of the government in the agricultural sector changed rather
drastically. Moreover, the minister of agriculture was replaced five
times in as many years. After the coup, severe economic problems
created budgetary constraints that adversely affected the implemen-
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tation of the project. The evaluators concluded that designers should
only provide the overall objectives for the project, and leave the choice
of implementation strategies and tactics to the project’s managers
wha, in any case, would be held accountable for the results.

The evaluators concluded that planners must tailor the project as
closely as possible to local conditions and needs, even if this reduces
the potential for widespread replication. They also emphasized a
seemingly obvious but often neglected point: that sufficient and ap-
propriate inputs must be provided by AID and the host country gov-
ernments in order for projects to be imple nented effectively, and that
some discretionary funds should be prov.ded for project managers to
respond to changing neeus during implementation. AID should not
only provide resources that are directly related to the acheivement of
a project’s groals, but also those that indirectly affect implementation
by establishing the project organization’s legitimacy and by creating
support among potential participants and beneficiaries, Project =
should include resources that enable them to provide quick, visible
results in order to meet the immediate needs of participants and bene-
ficiaries, as well as inputs for achieving longer-term, more fundamen-
tal changes.

These findings implied that AID should give more careful atten-
tion in designing projeets to the potential impaets of policies on proj-
ect implementation and to the policy changes that may be needed in
order for the project’s objectives to be met, Provisions for pelicy
changes should be made during carly negotiations with host country
governments, in “conditions precedent” to loans, and in performance
criteria for the release of AID funds during project implementation.

Finally, the evaluations concluded that, although national
policies influence the outcome of projects, AID could neither predict
with certainty the impoets of pulicy changes nor always convince the
government to make the changes necessary to implement the project
effectively. in any casc, policy changes alone were not sufficient to
guarantee effective implementation. Successful implementation also
depended on appropriate design, a conducive environment, and effee-
tive organization and administration.

Environmental and Contextual Factors

Contextual and environmental faetors—the political, economic, so-
cial, and cultural conditions under which a project had to be carried
out—aflected implementation in more than 88 percent of the 277 Afri-
an project evaluations ineluded in the content analysis. For example,
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more than 17 percent of the evaluations claimed that AID’s project-
planning and management procedures were incompatible with or ad-
versely affected social, cultural, or economic conditions in the host
country. Nearly 26 percent indicated that environmental conditions
wern not conducive to implementing the: projects as they were designed.

Among the lessons drawn from the six case studies were two out-
standing ones. First, the social, cultural, and economic environment
in a country is a major factor influencing project implementation. For
example, traditional institutions and practices were seen as obstacles
to implementing the project as it was designed in Zaire, Niger,
Liberia, and Lesothio, but in Kenya and Senegal they were found to be
useful instruments through which the stafl’ and the local population
participated in development activities. In cases where traditional in-
stitutions and practices elashed with niodern management needs—as
they did in Niger, Lesotho, and Liberia—projeet planners and man-
agers had to make difficult choices about which of them they would
attempt to change.

Second, all of the evaluations found that the degree to which host
country governments supported projects also influenced their im-
plementation. Where political support was strong, as in Kenya and
Senegal, it contributed to more successful implementation. The lack
of support—or, more frequently, weak support—had deleterious ef-
feets in Liberia and Zaire. When government financial support for the
project was not forthcoming in Zaire, strong local leadership and effec-
tive internal management were needed to overcome the resulting
problems.

The evaluations indicated that contextual factors often could not
casily be changed, but that they at least had to b2 understood so that
projects could be managed effectively within existing constraints and
that appropriate strategies for coping with them could be developed.

Organizational and Administrative Factors

The evaluations identified a broad range of organizational, adminis-
trative, and procedural factors that affected the implementation of
the six African development projects.

Organizational Structure

Organizational problems arose in more than 91 percent of the 277 Af-
rican project evaluations subjected to content analysis. The most criti-
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cal v . inadequate support systems and ineffective organizational
relationships.

The lessons drawn from field evaluations of the six agrieultural
and rural development projects were as follows:

1.

)

The “organizational culture” in which all six of the projects
were carried out shaped the opportunities for and created con-

- straints on effective administration. The organizational cul-

ture in African countries rarely conformed to Western images
of efficient and rational procedures that were often called for
in the project designs, and rarely were technical advisors able
to change the local culture sufficiently to enable foreign
methods and techniques te vork as effectively os they thought
they should. Given this experience, the evaluators pointed out
that an appropriate organizational structure for a project is a
crucial variable in its suceess. but that there are no untversally
applicable arrangements. In some cases, strengthening exist-
ing organizations was most eflective; in other cases, new or-
ganizations had to be created to overcome constraints and
obstacles to change.

The cases shed some light on the most effective internal
organizational arrangements. Although a high degree of cen-
tralization and hierarchy characterized most of the institu-
tions that implemented the projects in these six African coun-
tries, the decentralized organizations that implemented the
projects in Zaire, Senegal, and Kenya scemed to be more e*ec-
tive 1n devolving responsibility and authority. They also
seemed to be more effective in strengthening administrative
apacity at middle levels of management, in keeping organiza-
tions more responsive to clients and beneficiaries, and in de-
veloping a sense of “ownership” among project staff and par-
ticipants. Managers in decentralized organizations could
discern changes in their environment more easily, provide
better feedback to top inanagement, and elicit more effectively
the participation of beneficiaries than those in centralized
bureaucracies.

The cases emphasized that organizational changes required to
achieve project goals must be deliberately planned and carried
out as part ef project design and implementation. Sufiicient re-
sources must also be provided for bringing about those
changes. It cannot be assumed that organizational reforms
will occur automatically as the result of policy changes or of
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technical activities pursued during the implementation of a
project. The Liberian and Zairian cases, especially, found that
trade-offs had 1o be made in the design phase between the
amount of time and resources that would be devoted to achiev-
ing technical objectives and those that would be committed to
achieving organizational reforms. When strategies were not
well developed for both sets of activities, the attention givento
one during implementation was usually at the expense of the
other.

One of the strongest conclusions to emerge from the cases was
that sufficient flexibility must be given to development man-
agers to make changes in organizational structures and in-
stitutional arrangements during a project’s implementation;
the impact of organizational structure could not be accurately
predicted during the design phase and changes in leadership,
resources, environment, and policies all affected the efficacy of
the project implementing unit. In Zaire, for example, the abil-
ity of the managers of the North Shaba project to abandon the
farmers cooperatives called for in the project design, when it
became clea that farmers were opposed to them, allowed the
project to proceed more effectively.

The case studies also came to strong conclusions about inter-
organizational relationships in project implementation. The
creation of strong supportive linlkages between organizations
implemeriting development projects and others performing
complementary tasks were found to be essential for successful
implementation. However, the project organizations in Kenya
and Senegal that had a high degree of autonomy and indepen-
dence in decision making, and control over resources and
operations, seemed to be more successful than those that were
under the close control of central burcaucracies.

The cases indicated that an appropriate balance between
independence and accountability must be struck in designing
organizations for project implementation. Projects that were
located in remote or isolated areas in Zaive, Senegal, and
Lesotho required a large amount of autonomy, independence,
and control over their own resources in order to respond effec-
tively to local needs and demands. However, they also needed
adequate financial, technical, and logistical support from ex-
ternal organizations or higher levels in the bureaucracy to op-
erate efficiently under hardship conditions. In all of the cases,
informal networks of cooperation and interaction with higher-
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level bureaucracies, supporting organizations, and beneficiary
groups were as important—and usually more so—than formal
organizational linkages.

6. Coordination among government agencies and private organi-
zations was critical in the implementation of all of the AID-
funded development projects. But the evaluators found that
coordination depended mere on the creation of incentives and
inducements than on formal requests or orders to cooperate.
Coordination and cooperation depended ultimately on the de-
gree to which various groups and organizations identified
favorably with the goals of the project, obtained benefits from
it, or saw their own interests enhanced by its success. Not sur-
prisingly, cooperation was easier to elicit in projects such as
the Bakel River Basin program in Senegal, in which managers
developed a sense of “ownership” among participants and
beneficiaries.

Also, the case studies found that sustaining the benefits of
development projects depended on building local and national
institutions capable of making decisions, allocating and using
resources, and managing their own development activities ef-
fectively after international funding ended. Planning for the
transition from temporary project organizations to sustain-
able institutions was an important management task in all six
cases, but government and AID officials did not give it careful
attention in any of the projects except the one in Kenya.

7. The evaluations found that, while supervisory functions of the
USAID missions could improve project implementation,
foreign assistance personnel should not attempt to intervene
too strongly in the ongoing operations of the implementing or-
ganization unless it so requests. A1D’s role should be to develop
asense of “ownership” and responsibility in the implementing
organization, and to help provide the resources necessary for it
to accomplish its tasks.

Administrative Procedures and Practices

The content analysis found that 87 percent of the 277 AID projects in
Africa encountered administrative problems. The evaluations of the
six agricultural and rural development projects suggested that the
lack of or weaknesses in formal administrative systems obstructed
the successful completion of some of the projects, but that formal man-
agement systems were not always essential preconditions for success.
Appropriate informal and indigenous administative procedures
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worked as well, if not better, than formal systems in Kenya, Zaire, and
Senegal, where projects had strong leadership and committed staff,
Relatively simple, informal, indigenous procedures were usually
more appropriate and effective in developing countries than complex,
formal, Western systems. Administrative procedures that delegated
responsibility and decentralized functions were the most direct and
effective way of developing the managerial capacity of middle-level
staff in project organizations.

Also, different types of administrative procedures—with different
skill requirements—were often needed for different components of a
project. In the projects in Zaire and Senegal, for example, it was found
that the more formal administrative systems used by the project-
implementing unit were usually too complex or sophisticated for
beneficiary groups or small-scale organizations operating in rural
areas. The evaluators concluded that administrative systems must be
tailored to the needs, capabilities, and resources of the groups who
will use them-—again a seemingly obvious lesson that was only
sporadically heeded in the African projects.

The evaluations pointed out that one implication of these findings
is that the administrative procedures of AID and of governments in
developing countries should provide sufficient latitude for project
managers and staff to be creative, innovative, and responsive to the
project’s beneficiaries. Administrative procedures should balance
flexibility for managers to respond to complex and uncertain condi-
tions with accountability for achieving developmant goals. AID’s ad-
ministrative procedures should support the host country’s develop-
ment institutions, and not constrain them as they did in several of the
African projects.

Management of Financial and Technical Resources

About 86 percent of the 277 projects included in the content analysis
had deficiencies in financial and commodity management. The case
studies indicated that, in those projects in which the distribution of’
large amounts of supplies and equipment was essential to achieving
project goals, appropriate commodity procurement, storage, inven-
tory, and distribution systems had to be established quickly if other
components of the project were to be implemented effectively. But the
case studies also found that an important element of effective com-
modity management was the procurement of equipment and supplies
that were appropriate to the needs of participants and beneficiaries
and to the conditions under which the project had to be carried out.
This principle was not applied in the projects in Niger, Senegal, and
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Kenya, where “tied aid” requirements led USAID missions to order -
U.S.-made equipment regardless of its appropriateness. The
evaluators recommended that, in cases where “tied aid” requirements
conflict with the needs of the project, AID should routinely approve
procurement waivers,

In the projects that depended heavily for their success on the pro-
vision of commodities, logistics management was most effective when
it was made the responsibility of'a full-time experienced staff member
or unit and when AID-provided adequate training and technical as-
sistance to support the logistics managers, as was done in Zaire.
Special attention had to be given to establishing a special, reliable
procurement and supply network for projects located in physically re-
mote or distant rural areas that were at the “tail end” of the govern-
ment’s regular supply channels.

The case studies concluded—somewhat in conflict with conven-
tional wisdom—that although formal financial management systems
could enhance the project organization’s implementation capacity,
the existence of claborate procedures or Western-style practices was
not usually a precondition for success. The projects in Kenya, Zaire,
and Senegal were quite successful using indigenous or rudimentary
procedures that were somatimes not considered adequate by AID. in-
deed, severe problems arose in projects in Senegal and Niger from the
attempt by AID to impose its own accounting and reporting standards.

The evaluators suggested that whenever possible AID should
allow project implementing organizations to use indigenous account-
Ing systems to obtain financial information, or assist them to arapt
indigenous procedures, before insisting on the use of new or separate
procedures that only produce financial reports for AID. They also rec-
ommended that aid agencies provide adequate training in financial
management to allow project-implementing organizations to meet
their financial reporting and accounting obligations, as well as to do
long-term financial and budgetary analysis of recurrent costs. In
brief, they argued that AID should not impose special requirements
on development organizations without providing the resources to as-
sist them in meeting those responsibilities.

The management of technology transfer was also Important be-
ause all of the AID-funded projects in Africa had a technological com-
ponent. However, other factors such ag leadership, commitment, and
a sense of ownership and participation by beneficiaries turned out to
be as important—if not more crucial—than the kind of technology
that was transferred. The cases showed that inappropriate tecknolo-
gies were introduced in some of the projects because of organizational
inertia or the failure to assess the feasibility of technology transfer
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before proceeding with testing or application. Problems arose because
of the unresponsiveness of some project designers and managers to
the desires and needs of beneficiaries, or because political criteria
took priority over local needs.

The evaluators reaffirmed a lesson learned in many other AID
projects: that serious attention must be given in project design and
implementation to selecting technology that is appropriate to local
conditions and that is simple, low-cost, and adequate to the needs of
its intended users. They argued that technologies transferred to de-
veloping coun.ries should be within the “management capacity” of
the organizations that will disseminate and use them. More sophisti-
cated technologics should be introduced incrementally only as the
need arises and as the management capacity of the implementing or-
ganization expands. And they urged AID to give more serious atten-
tion to ways of adapting indigenous technologies, or of supporting in-
digenous efforts to develop local technologies, before prescribing the
transfer of technologies from the United States. Adequate training
and support systems had to be provided for using and maintaining
equipment and supplies transferred to developing countries.

Human Resource Management

The content analysis of the sample of 277 projects found that over 88
percent encountered human resource management problems. The
lack of adequately skilled, competent, or experienced staff, high turn-
over rates among trained staff, and low levels of motivation or commit-
ment among personnel were the most frequently cited problems. In
addition, about 21 percent of the evaluations cited problems with
managing the participation of beneficiaries, creating interest in the
project among intended beneficiaries, and implementing manage-
ment improvement programs.

First, the predominant conelusion from all six field evaluations
was that strong leadership was a necessary condition for successful
project management, and that other factors generally could not com-
pensate for weak leadership. The Bakel project in Senegal, an irriga-
tion and crop production assistance program, provided the most
graphic example of the importance of administrative and political
leadership. During the project's early years, the implementing organi-
zation—SAED-—was in constant conflict with farmers in the Bakel
river basin. Irrigation supplies were not delivered to the project—or
to the farmers—on time. SAED gave farmers little or no guidance
about how to construct their irrigation canals and dikes. SAED paid
below-market prices for the commodities that farmers had previously
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contracted to sell to the project, and farmers were restricted to grow-
ing «r7ns that SAED, but not the farmers, considered to be of high
priorit, Not surprisingly, many dissatisfied farmers broke their con-
tracts with SAED and complained bitterly to local and national gov-
ernment officials.

After an investigation by the prefect of the Department of Bakel,
the director of SAED was replaced by a manager more sensitive to the
needs of farmers in the region and more willing to exert strong leader-
ship to achieve the project’s goals. Changes oceurred in the project al-
most immediately. SAED's organizational structure was decen-
tralized to make it more responsive to its clientele. The new director
allowed farmers to choose the crops that they would grow and to sell
portions of their crops on the open market. He encouraged them to ex-
periment with new ways of cultivating and harvesting their crops.
The new director traveled fregently during his first six months in of-
fice, listening to farmers’ grievances and discussing their problems
with them.

The change in leadership ir the project produced tangible results.
Rice production increased dramatically. Rapid advances were made
in constructing village storehouses. Local cooperatives began manag-
ing seed and fertilizer distribution on their own. And Jjoint decision-
making committecs were formed by SAED and the villagers to man-
age project activities and maintain equipment at the local level.

The other cases also showed that a project’s legitimacy, accep-
tance, and support depended heavily on the motivation, commitment,
and responsiveness of project leaders to the needs of beneficiaries,
project staff, and personnel in other participating organizations. And
the degree to which projects and programs were successful in promot-
ing institutional development depended in large measure on whether
or not project managers and staff toolk an active role in managing and
controlling the project—as in Kenya, Zaire. and Senegal—rather
than passively leaving its implementation to technical assistance ad-
visors and thc USAID mission.

Second, the evaluations confirmed that different leadership styles
were appropriate to different situations and phases of a development
project or program. In the Senegal project, for example, a charismatie,
visible, and dynamic leader was most effective. In the Kenya project,
on the other hand, a collegial, low-key, and participatory style of
leadership was most appropriate. The cases coneluded that adequate
means must be developed to assess leadership impacts on a project
during implementation, and to reorient « - replace managers who are
not providing appropriate leadership and direction.
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Third, the cases also showed that leadership must be developed
throughout a project organization and not only among top managers
or administrators. The motivation, commitment, and responsiveness
of staff in pursuing development goals in the six agricultural projects
depended, to a large degree, on the incentives offered to them to act
creatively in dealing with problems and exploiting opportunities.
One implication was that leadership training should be given to man-
agers at various levels of responsibility within implementing units.
Participatory management was found to be a valuable instrument of
human resource development and helped strengthen the planning,
decision-making, and administrative skills of those individuals and
groups that participated in the projects. Training was found to be one
of the most effective means of increasing managerial capacity in proj-
ect implementation and of sustaining benefits, but only if it was ap-
propriate to local needs and requirements.

Last, the evaluations emphasized that high turnover rates among
staff and leaders in all of the projects, save the one in Kenya,
weakened implementation. It was an especially serious problem in
Liberia and Senegal. Stability in personnel assignments among tech-
nical assistance advisors. project staff, and host country counterparts
was found to be essential for effective project nanagement. One sug-
gestion emerging from this observation was that financial, profes-
sional, and carecr mobility incentives must be designed for a project
to recruit and retain good staff. Innovations such as dual technical
and administrative promotion and pay tracks, and the provision of
special amenities such as housing and cducational allowances, are
often necessary to keep good technical and managerial staff in proj-
ects located in remote rural areas.

In summary, the evaluations showed that development manage-
ment is more than the application of a particular set of administrative
systems or of scheduling, procurement, and financial management
techniques. The evaluations confirmed that development manage-
ment is a process by which leaders organize and use effectively the
resources available to achieve specific development objectives. In the
African projects, it involved good judgment in interpreting how the
variety of factors influencing the achievement of project goals should
be dealt with, and how the proper organizational arrangements, ad-
ministrative procedures, and management techniques could be
applied in varied settings to achieve specific development objectives.
The evaluaticns concluded that much more attention needs to be
given by AID, and by governments in developing countries, to person-
nel selection for project management in order to ensure that man-
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agers have leadership and administrative experience, as well as tech-
nical capabilities.

The evaluations implied that lessons of experience cannot easily
be reduced to simple universal rules. The cases showed clearly that
development managers deal with complex problems, apportunities,
and environments. Managers worked in situations and with problems
that were fraught with uncertainty. Development managers had to
make complex trade-offs that reflected these uncertainties tHonadle,
1985). Attempts by AID agencies to impose uniform, universal, and
rigid administrative systems and procedures on project organizations
in developing countries were likely to lead to more rather than fewer
problems during implementation.

Finally, an important implication was that training programs to
enhance development management capacity must distinguish be-
tween the human element of management—congisting of leadersiip,
Judgment, expericenee, and creativity—ar.d the technical element—
management systems, regulations, and techniques through which
routine tasks are carried out—and which Leonard (1984) refers (o as
“bureaucratic hygiene.” Most training programs for project planning
and implementation concentrated almost entirely on the latter. Al-
though improvements in technical aspects of implementation were
necessary in AID'S prejects in Africa, they clearly were not sufficient.
Leadership, judgmer t, experience, and creativity were usually the
most critical variables in the successful implementation of AID-
sponsored development projects, and were most often neglected in
management training and improvement programs.
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Prospects for Improving
Development Management Through
Foreign Aid Programs

This review of AID’s experience in providing development adminis-
tration and management assistance indicates clearly that the
agency’s concepts of development administration and its approaches
to development management changed quite drastically from the late
1940s to the late 1980s. Much of the change was evolutionary. It was
based in part on changes in AID policies and priorities and in part on
the accumulation of knowledge. Evaluations found that some ap-
proaches te and methods of development management assistance
were not effective in developing countries; others seemed to contrib-
ute to greater managerial capacity and more successful projects.

It should be kept in mind that each of these approaches to develop-
ment administration evolved from perceptions of the needs and condi-
tions 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 each
also focused on different leveis of administration, and placed a differ-
en! emphasis on different administrative problems: organizational
structures, administrative processes, the management of financial
and technical resources, human resources and behavioral changes
among development administrators, or policy and environmental fac-
tors. Table 7.1 provides a profile of the major theories o »approaches of
development management used in AID over the past three decades
and categorizes them by their primary form of intervention.

141
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Table 7.1 Focus of Intervention in Development Management Assistance
Efforts

Focus of Intervention

Institutional Organization, Improvement Human Re-

and Managerinl  Structure, Changein  ofResource  sources and Change in
Development Institutional Administra- Input Behavioral  Contextual
Appronaches Change tive Process  Management Change Factors

Tool-oriented
Technology
Transfer X X

Community
Development
Movement X X

Political
Development
and Modernization X X X

Institution
Building X X X

Project
Management
Systems X X

Local Action
and Capacity
Building X X X

Organizational
Development X X X

Behavioral
Change X X

Learning
Process X X

Burcaucratic
Reorientation X X X X

Changing Trends in Development Administration

During the 1950s, U.S. development administration assistance was fo-
cused primarily on transferring managerial techniques and organiza-
tional structures that seemed to be successful in the United States to
developing countries. The aim was to create rational, politically im-
partial, and efficient national bureaucracies in the Weberian tradi-
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tion. U.S. foreign aid was invested heavily in establishing institutes
of public administration in developing countries that would teach
“modern” methods of management and through whicli the techniques
and tools of Western administration would be disseminated.

During the 1960s, the emphasis shifted from merely transferring
the tools of U.S. public admimstration to promoting fundamental
political modernization and administrative reform. Development ad-
ministration was viewed as a process of social engineering in which
national governments assumed the primary role of stimulating eco-
nomic growth, promoting social change, and transforming traditio:
societies. Much of AIDs assistance was focused on finding wavs of
overcoming obstacles and breaking bottlenecks to development, espe-
cially by improving the management of agricultural, population-
planning, small-scale industrial, and community development proj-
ects, and through educational reform, land redistribution and tenure
reform, and road aund infrastructure construction. A great deal of at-
tention was also given to institution building as a way of strengthen-
ing the administrative capacity of organizations in developing countries
to promote and institutionalize change. AID and other assistanee or-
ganizations spent large amounts of money to bring people from de-
veloping countries to the United States for professional education in
schools of public administration and political science, and to
strengthen the capability of foreign schools of public administration
for building institutions in their own countries.

Both the “"Point Four” technology transfer and the political mod-
ernization and administrative reform approaches to development ad-
ministration came under increasing criticism during the late 1960s
and early 19705 for being ethnocentric and for attempting to trans-
plant Western concepts of administration that were often irrelevant
or inappropriate in developing countries. The “tool-oriented” ap-
proaches had transferred techniques that merely attempted to in-
crease efficiency in carrying out routine maintenance tasks and did
little to help policy makers and administrators to cope with the com-
ple«< and uncertain problems of change in their own political and cul-
tural environments. The administrative reform and institution-
building approaches were often based on abstract theories that were
difficult and expensive to implement. Assessments of attempts to im-
plement them in a number of developing countries found that they
often had little impact on stimulating change or restructuring ad-
ministrative practices and behavior,

During the 1970s, AID's development administration assistance
was refocused on improving systems management in agriculture,
health and nutrition, population planning, and education and human
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resources development sectors. Attention was given to modeling sec-
toral systems and providing technical assistance and training to
improve management practices. AID's applied research, technical as-
sistance, and training also heavily emphasized the management of
projects as an integrated system or cycle of activities, and AID in-
vested heavily in adapting project management systems used in U.S,
organizations to the needs of developing countries.

With Congress’s “new directions” mandate to focus U.S, foreign
assistance on the needs of the poor majority in developing countries,
AID’s development maragement activities were again redirected.
They sought not only to expand the capacity of organizations to man-
age projects and programs efficiently, but also to bring about a more
equitable distribution of henefits. Greater attention was given to
ways in which governinents might alleviate the high levels of poverty
in rural areas, elicit participation of the poor in project planning and
management, and design projects to distribute benefits more effec-
tively to “target groups.” They attempted to organize projects to make
them more appropriate to local conditions in developing nations so
that the benefits could be sustained after projects were completed
(Rondinelli, 1984).

More emphasis was placed on improving the capacity of public
agencies to respond to the needs of the poor by providing basicservices
and facilities that would stimulate productivity and raise the incomes
of disadvantaged groups and by creating conditions in which commu-
nity, private, and voluntary organizations could take a stronger role
in “bottom-up” processes of development planning. Means were
sought to help development institutions cope more effectively with
the complexity and uncertainty of development activities. The focus
of training shifted from transferring “objective knowledge” to promot-
ing action-oriented, organizationally L..od skill building in which
ou-the-job instruction, problem solving, and behavioral changes were
emphasized.

During the carly 1980s, AID further focused its assistance on
promoting policy changes in developing countries, on transferring ap-
propriate technology to increase productivity and raise the incomes
of the poor, on promoting private enterprise as an alternative to direct
government provision of goods and services, and on institutional de-
velopment as a way of increasing the -apacity of a wide variety of pri-
vate, voluntary, and local organizations to participate in develop-
ment. It sought to increase the :apacity of central governments to
strengthen the managerial performance of subnational institutions
in program and project planning and implementation. Substantial in-
vestments were made in developing and applying process interven-
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tions for improving managerial performance and bringing about
long-term organizational development. Applied research and techni-
cal assistance we: e also focused on ways of reorienting bureaucracies
in developing countries to make them more innovative and responsive
to the needs of beneficiary groups. A learning process approach
emerged as a major strategy for managing social development pro-
grams and reorienting bureaucracies toward implementing “people-
centered” development activities more effectively.

The Emerging Challenges in Development Management

In brief, AID has experimented with, tested, and applied a wide vari-
ety of management development theories in its technical assistance
and training programs since the 1950s in search of the most effective
means of strengthening institutions involved in development and of
increasing the managerial capacity of people involved in implement-
ing development projects and programs. The trend in theory over the
past decade has been away from the Point Four approach used during
the 1950s and 1960s, in which U.S. public administration principles
and procedures were simply transferred to developing nations with
little or no adaptation. It has moved much more toward an approach
that examines the needs and conditions of beneficiaries of aid pro-
grams in developing countries, and tailors administrative and organi-
zational solutions to them with their participation and collaboration.
Theory has also advanced beyond attempting to bring about sweeping
political and administrative reforms such as those reflected in the
political modernization, community development, and institution-
building movements. It now emphasizes narrower organizational
interventions that can improve management and administration in-
crementally. The trend has also been away from attempting to expand
the managerial capacity of only central government ministries and
toward strengthening the managerial capabilities of local, private,
and nongovernmental organizations. Finally, theory has moved from
strategies that attempt strengthen centralized, control-oriented, com-
prehensive management systems toward those that try to ecreate more
flexible, adaptive, innovative, responsive, and collaborative methods
of administration in which the intended beneficiaries of development
programs can participate more effectively in planning and imple-
menting them.

Emerging concepts of development management recognize
clearly that the control-oriented systems approaches to project and
program management, which may have been appropriate for capital
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investment and physical infrastructure construction projects, may be
neither effective nor efficient in projects promoting social change and
human resource development. Projects aimed at promoting social and
behavioral changes require a more strategic, adaptive, experimental,
and learning-based process that is responsive to people’s needs and de-
sires (Rondinelli, 1983).

However, AID continues to use control-oriented management pro-
cesses that attempt to anticipate and plan for all aspeets of a project s
implementation prior to its approval. It continues to rely on methods
and procedures of project design, selection, and implementation that
assume a high degree of knowledge about what needs to be done and
of certainty in a world in which “the correct solutions” are not always
clear—in which the only certainty is that there will be a large degree
of uncertainty surrounding the most effective way of promoting eco-
nomic and social change in developing countries. It makes use of
methods developed primarily for apital investment projects even
though the Lugest portion of its investment portfolio is in human de-
velopment aetivities in agriculture, population, and educacion. It still
relies heavily on transferring U.S. technology to solve social develop-
ment problems that are not always amenable to technological solutions.

Thus the shifts in theories of development administration away
from control-oriented approaches toward adaptive learning, local ac-
tion, and assisted sclf-help have not been clearly reflected in AID
management practice. Although the theory of institutional and man-
agerial development has advaneced over the past thirty vears, nearly
all of the approaches deseribed earlier ave still used—and have some
degree of curreney—within AID.

There has ulways been and continues to be a wide gap between
the theories about how development projects and programs should be
managed—many of which evolved in part through AID-sponsored re-
search and technieal assistance experience—and the procedures that
ALD actually uses to design and manage the vast majority of the proj-
eets and programs that it funds,

Closing the Gap Betweeen Knowledse and Practice
s :

One of the important challenges fucing development adniinistration
theorists and practitioners is how to close the large gap that now
exists between what is known about effective development manage-
ment and current practice.

The degree to which AID ean refine and apply the findings of de-
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velopment administration studies will depend on the degree to which
the philosophies underlying them can be made more widely accept-
able within AID, Congress, and the executive branch. The findings
clearly conclude that the primary beneficiaries of assistance projects
and programs should be the people of developing countries, and that
AID’s own project management procedures should be aimed at ereat-
ing and sustaining the capacity of people to help themselves more
effectively.

However, projects and programs aimed at building local capacity
for self-sustaining development often require an approach to develop-
ment administration that is not easily promoted through AID’
“blueprint” procedures. Moreover, AID still operates in an environ-
ment in which foreign assistance is seen primarily as an instrument
of achieving the goals of U.S. foreign policy and of transferring U.S.-
made goods and technical expertise. Although strong and valid argu-
ments can be made for hoth perceptions of the role of foreign aid, these
two philosophies are not always compatible. Differences in philosophy
underlie much of the debate over control-oriented and learning pro-
cess approaches to development management.

Also, the perception that AID’s comparative advantage is in the
transfer of U.S. technology and expertise is still streng within the
agency. The belief that it is the application of new technologies that
lead to major cconomic and social changes, and that administrative
or managerial improvement is either incidental or something that
will come about through technologically led development, is still per-
vasive in AID. In many ways, more adaptive approaches to manage-
ment improvement contradict the assumption that technology trans-
fer will always solve development problems and that US. experts
always know what needs to be done to improve the living conditions,
increase the productivity, and raise the incomes of people in develop-
iny; countries. AID’s project cycle and its emphasis on detailed plan-
ning and design of projects prior to their approval clearly reflect the
“engineering” approach to development, which was characteristic of
the physical construction projects that AID sponsored through much
of its carly history.

This is not to say that the coneepts of foreign assistance have not
changed within AID since the Point Four period. They have. Nor is it
to imply that AID' procedures of project and program management
are so inflexible as to prevent the introduction and testing of new
ideas. As this study clearly attests, AID has been a leading sponsor of
research into new ideas in development management, and has pro-
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vided opportunities to test those ideas in its projects and programs.
Yet there is also a wide gap between the findings about how projects
and programs should be designed and managed in order to build the
capacity of peeple in developing countries to help themselves and the
procedures that AID actually uses to design and manage the vast
majority of the projects that it funds.

Criticisms of AID arise primarily from the dissatisfaction of advo-
cates of two competing concepts of effective management. There are
those who believe that foreign aid administration is a bureaucratic
function that must be closely supervised and controlled in order to as-
sure efficiency and effectiveness in the use of public funds to achieve
larger political ends. On the other side are those who think that
foreign aid’s primary purpose is to iinprove the living conditions of the
poor in developing countries, and therefore it must be managed in a
flexible, responsive, and adaptive way.

AID’s attempts to balance the mandates implied by these two per-
ceptions often leave advocates of both dissatisfied. One calls for in-
creased controls on AID' operations by Congress and the executive
branch, the other insists that bureaucratic management is inappro-
priate and ineffective for promoting development,

More flexible, adaptive, and responsive methods of development
management have been proposed increasingly over the past decade to
replace existing control-oriented managementl procedures, which
even AID's own evaluations find deficient. Yet, after more than a de-
cade of criticism, progress in adopting new approaches to aid adminis-
tration has been slow. Although the “performance gap”—which is
usually considered essential by organizational theorists for bureau-
cratic change—is well documented, other obstacles seem to inhihit
change in the A D bureaucracy. The difficulties of reconciling two
largely inco...patible perceptions of good managen.ent and the prob-
lems of adaptation and change in the AID bureaucracy are numerous.
The political vortex in which AID must operate often creates stronger
pressures to respond to demands for control in order to satisfy execu-
tive policy and congressional audit requirements, and in turn leads to
difficulties in reconciling its bureaucratic and developmental tasks.
The agency often applies what Simon (1960) terms “programmed deci-
sions” to satisfy demands for control to development situations that
require nonprogrammed responses. The high priority given to control-
ling operations often undermines or drives out the incentives for or-
ganizational learning about effective development management.

But a good deal of evidence from evaluations of AID operations
suggests that the control-oriented management systems now used in
the agency do not, in fact, give AID administrators effective control
over project and program implementation. Although AID often re-
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quires large amounts of information during project design and ap-
proval stages, and frequently contracts for extensive studies during
implementation, relatively little of that information is actually used
for decision making in project planning and approval. Nor is it widely
disseminated within the agency so that the AID staff can learn from
it. The U. S. General Accounting Office (1982: 15) notes that “our re-
view of AID procedures showed that AID did nct have an effective sys-
tem in place for collecting and disseminating information generated
in the process of its own development assistance efforts.”

In addition, studies by the General Accounting Office (1982) indi-
cate that AID’s management systems have not been effective in ex-
pediting the implementation or completion of projects. Only 345 proj-
ects begun after 1973 had been completed by 1981. Although AID had
about $11 billion in funds obligated for projects between 1973 and
1981, the ‘ost of the 345 completed projects totaled less than $1 bil-
lion. P_uween 1975 and 1981, delays in project completion increased
the number of the agency’s projects in the “pipeline” by more than 300
percent. By fiscal year 1982, AID had more than $3.1 billion in de-
velopment assistance and more than $3.6 billion in economic support
funds in its pipeline. Moreover, the GAO auditors found that “the
length of time that project funds have remained unspent has in-
creased significantly, going from an average of 16 months in 1975 to
over a 23-month average in 1981.”

Even if AID’s management procedures were more effective in con-
trolling the identification, design, implementation, and completion of
projects, many critics argue that the very attempt to design projects
in detail prior to their activation and to control stringently their im-
plementation are inappropriate for development activities. Such at-
tempts often have adverse impacts on intended beneficiaries. De-
velopment, they argue, is a process in which poor people and countries
learn to help themselves so that they can solve problems without de-
pending on external aid. But AID’s control-oriented management pro-
cedures have encouraged the design of projects for people in develop-
ing countries, and usually without the participation of intended
beneficiaries. As the representative of one private voluntary organi-
zation, which has served frequently as an AID contractor, emphasized
in congressional testimony: “A proposal initiated by one group in a
country usually is not ready for implementation until two years later
when the peop'e involved have changed.” He argued that the “strange
notion that planning of people-oriented proposals should be done by
someone other than the group who will carry out the program imposes
rigid and artificial designs which are usually not implementable and
plans have to be done over by whoever gets the contract” (Taylor, 1984:
455).
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Obstacles to Change in the AID Burea ucracy

As this review of AID’s experience has shown, substantial evidence
has been accumulating for more than a decade that AID’s control-
oriented approaches to project and program administration are
neither effective in controlling aid activities nor appropriate for
promoting economic and social change in developing countries. Alter-
natives have heen proposed for nearly as long. Why, then, has there
been so little change in the AID bureaucracy?

Some of the obstacles arise from the nature of the U.S. foreign as-
sistance program and others from inertia within a large bureaucracy
and from ineffective sanctions against poor performance. Obstacles to
change also come from the perception that flexibilility will under-
mine congressional oversight and the ability to hold AID accountable
for efficient use of funds, from insufficient demand by governments in
developing countries, and from alleged misperceptions in AID and
Congress about the nature of development, management,

A major obstacle to change is the need in bureaucracies for well-
defined operating procedures. Simon (1960) notcs that organizations
attempt to deal with routine, repetitive decisions through the applica-
tion of models, standard operating procedures, and regulations that
allow them to handle problems in a universal way and to maintain
control over them. However, organizations must also deal with non-
programmed decisions that are ill-structured, unique or uncertain
and that require judgment, creativity, “rules of thumb,” and heuristic
problem solving. Sometimes the types of problems that an organiza-
tion must deal with are misperceived to be programmable when, in
reality, they are not. To a large extent, the development problems that
AID must cope with are complex, uncertain, and unprogrammable.
Its project cycle and procedures for designing, ussessing, and imple-
menting projects, however, are often programmed responses.

Part of the explanation for the intense criticism of AID is also
found in different perceptions of the agency's functions. It was noted
earlier that those who argue for stringent control often see the agency
as an instrument of U.S. foreign and economic policy, while those who
argue for more flexible and responsive management of projects see it
primarily as an instrument for promoting social and economic de-
velopment in poor countries. Often, the agency must respond to de-
mands for greater control over its operations and its projects because
the pressures to perform its political functions are stronger than those
to perform its developmental ones.

The political nature of U.S. foreign aid isreflected in the fact that,
although development assistance and economic support funds go to
more than seventy countries, well over halfis given to only nine coun-



INMPROVING DEVELOPMENT MANAGEMENT 151

tries in which the United States has strategic, military, or political
interests. In 1984, for example, 62 percent of the nearly $4.5 billion
allocated for development and economic support went to Egypt, Is-
rael, Sudan, Pakistan, Turkey, Lebanon, Costa Rica, El Salvador, and
Honduras. In that year, Egypt, Israel, Pakistan, and El Salvador
alone received nearly half of the aid (McPherson, 1984).

Also, the belief that the transfer of technology and expertise is the
primary means of promoting economic and social change is still perva-
sive in AID. And even if it were not, AID is politically obliged to show
how foreign assistance benefits the U.S. economy. Thus about 70 per-
cent of U.S. development assistance and economic support funds is
now spent in the United States on purchases of U.S. goods and services.

Moreover, the argument that AID could not obtain funds from
Congress if it claimed only to be experimenting, and unless it could
show specifically what would be done and with what results, is a
strong one in support of control-oriented management. The belief that
AID must maintain an image of control and efficiency to obtain scarce
funds from politically sensitive legislators for an agency that has a
weak domestic constituency constrains the changes in procedures
that its leaders are willing to advocate.

Merton (1940) long ago pointed out that when organizations must
respond to strong demands for control, officials place strong emphasis
on reliability in their procedures. This often leads to rigidity in be-
havior. Under such circumstances, only clearly defensible actions are
taken within the organization even when more innovative, creative,
and risky approaches may be needed. AID, like other bureaucracies,
attempts to defend itself from eriticism by instituting stronger con-
trols over the allocation of funds, procurement, contracting, and man-
agement of projects.

Directions for Change in U.S. Foreign Aid

The review of experience with development administration presented
in this book shows strong evidence that, if the U.S. foreign assistance
program is truly concerned with improving the economic and social
conditions of the poor in developing countries, it must begin to move
toward more adaptive, responsive, and participatory approaches to
planning and managing aid projects and programs.

The argument that such approaches are not yet operational is be-
coming less convincing as studies of more projects that were planned
and managed in a participatory and collaborative manner with local
organizations become available (Esman and Upholf, 1984; Korten and
Alfonso, 1982; Uphoft, 1986). Local action and learning process ap-
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proaches have been used extensively and successfully for agricultural
and rural development projects in Central Ameri a and Asia, and
ironically, many were carried out by private or voluntary organiza-
tions funded by AID (Korten and Alfonso, 1982). Flexible and adap-
tive procedures have been used in carrying out rural water supply
programs in Malawi, irrigation projects in Sri Lanka and the Philip-
pines, and rural development projects in Bangladesh, Thailand,
India, and other countries (Hafner and Rosenweign, 1984). In Latin
America, a large number of projects have been implemented using
participative action-learning approaches, and have often succeeded
where large-scale government or international projects have had
questionable results (Gran, 1983).

Nor is it clear that these methods are unsuited to large bureau-
cracies. The United Nations Children’s Fund (UNICEF, 1982) has
been using participative action-learning approaches in its “Urban
Basic Services” projects in Sri Lanka, India, Peru, Indonesia, Mexico,
Malaysia, Ethiopia, Ecuador, and several Central American coun-
tries, often with strong support from their governments. These proj-
ects are usually identified, plannned, and formulated collaboratively
by commiunity groups, government officials, and UNICEF advisors.
Services are provided on a low-cost self-help basis, many project staff
are selected by the community in which they work, and the activities
are tailored to the conditisns and needs of beneficiaries. The pro-
grams are planned and implemented concurrently.

In addition, studies of the Philippines’ National Irrigation Admin-
istration showed that. with substantial training and bureaucratic
reorientation, large government agencies can use action-learning
and collaborative planning and management approaches effectively.
The NIA has taken a strong role in assisting community irrigation
groups to participate in planning and managing development ac-
tivities (Korten and Carner, 1984).

AID officials’ fear that Congress will not supgort such an ap-
proach to foreign assistance may also be overly pessimistic in light of
the fact that Congress established in 1969, and continues to provide
bipartisan support to, the Inter-American Foundation (1AF). This
semiautonomous organization makes small grants to local private
groups that help the poor improve their social and economic condi-
tions (Bell, 1984). The TAFs trademark is experimentation. It sup-
ports a wide variety of self-help programs and projects, bypassing
central governments and working directly with the poor. The bene-
ficiaries themselves take the primary responsibility for project iden-
tification and design and for management and control of the projects’
implementation. The IAF keeps its administrative costs low and
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works with a minimum of red tape—attempting to approve or reject
project proposals within ninety days. It follows up with supervision
and technical assistance in a low-key but effective way.

Clearly, the adoption of local action and learning process ap-
proaches to the administration of foreign assistance projects would re-
quire substantial adjustments within the AID bureaucracy. Korten
and UphofT (1981) point out that action learning requires changes in
bureaucratic structure and in the attitudes and hehavior of staff. But
it also implies changes in job definitions, performance criteria, career
incentives, planning and management procedures, and organiza-
tional responsibilities. The reorientation would result in the use of
strategic management, flexible and simplified planning processes, re-
sponsive reward structures, flexible but long-term funding arrange-
ments, and differentiated administrative units that give attention to
the needs of different groups of clientele.

Although these changes are unlikely to come about quickly in the
U.S. foreign aid program, one incremental means of moving in such a
direction might be for AID to distinguish among, and attempt to plan
and manage in different ways, projects and programs characterized
by different degrees of uncertainty. ignorance, and risk. AID could
also rely more heavily on nongovernmental and private voluntary or-
ganizations—which usually have a stronger record of using participa-
tive, collaborative, and flexible procedures successfully—to imple-
ment larger numbers of smaller assistance projects. The agency
would also have to decentralize decision making and control more ef-
fectively to its field missions, whose staff would spend more time
facilitating this process of interaction.

Real progress in reorienting the AID bureaucracy toward more
flexible, adaptive, and responsive approaches to administration
might also require giving less emphasis to projects as instruments of
development and giving more attention to sectoral and program sup-
port. The Swedish International Development Agency (SIDA), for
example, provides financial aid to a particular sector such as health,
education, or agriculture without specifying in advance the activities
or projects for which it will be used. This gives the recipients the op-
tions of allocating funds to those programs for which there is the
greatest need or that have the greatest support, and to adjust their
development activities quickly to changing needs and conditions.

Moreover, the successful adoption of more flexible and responsive
administrative procedures might also require that the management
of development and food assistance be completely separated from eco-
nomic support funds and security assistance. Since most of the coun-
tries that the United States is attempting to influence are receiving
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large amounts of assistance in the form of security and economic sup-
port funds anyway, this approach would not really weaken U.S. lever-
age. In any case, little evidence supports the contention that develop-
ment assistance, spread over a large number of countries inrelatively
small amounts as it now is, substantially influences whether or not
governments in developing countries support U.S. foreign policy.

With the complete separation of development and security assis-
tance, AID—as a development agency—could then be reorganized as
a semiautonomous public corporation along the lines suggested by
the Peterson committee in 1970 or along the lines of the Inter-
American Foundation. This would give AID greater freedom to do
what is necessary to promote economic and social improvements in
the living conditions of the poor without being constrained by short-
term foreign policy considerations. In this way, Congress could pro-
mote more flexible and responsive development assistance through
AID, and still provide security assistance and economie support funds
through a separate program to advance its foreign policy objectives
without making aid a political weapon.

An Agenda for Future Research
in Development Management

Whether or not AID accepts a “people-centered” philosophy of foreign
assistance and development management, the agency will have to
continue refining and retesting its current coneepts and techniques of
managment performance improvement and institutional develop-
ment. Nearly all of its applied research indicates that there are still
large gaps in knowledge about how to improve management perfor-
mance in developing countries.
Among the most important researeh tasks are the following:

1. Refining the definitions of management performance and im-
provement and of institutional development in the wide range
of cultural and political settings in which AID operates

2. Identifying the conditions under which management systems
and control techniques are effective in improving projeet and
program implementation and those under which local action,
learning process, and “adaptive” forms of administration are
more appropriate

3. Understanding better the role of nformal processes of social
interaction in development program and project implementa-
tion
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4. Developing and testing appropriate research and evaluation
methodologies and selecting appropriate “rules of evidence”
for assessing the effectiveness of management approaches

5. Finding means of making the “learning process” approaches
to management improvement more operational within the
constraints in which AID must work

6. Assessing the efleetiveness of institutional alternatives for im-
plementing projects and programs in AID's high-priority sec-
tors.

7. Applying more effectively the principles associated with “local
action” and determining how to strengthen decentralized ad-
ministrative arrangements in support of local action

8. Identifying and testing means of inereasing bureaucratic re-
sponsiveness in institutions implementing AID projects in de-
veloping countries and of' increasing AID's own capacity to re-
spond more effectively to the wide range of conditions within
which it must work in developing countries

Defining Management Improvement More Concisely

As the concept of development administration has changed in AID
over the past thirty years, views of what institutions in developing
countries should be doing to manage projects for economic and social
development. more effectively have also changed. The concept of man-
agement performance can be defined in many ways —as efficiency, ef-
fectiveness. responsiveness, or innovativeness—and can be measured
hy many different indicators. A danger often seen in the U.S. foreign
aid program is the assumption that Western, “rationalistic” manage-
ment techniques will improve performance in developing countries,
ignoring the fact that management improvement may well be per-
ceived, defined, and measured differently in other societies, cultures,
and political systems. Thus far, AID staff and research contractors
have used rather vague definitions of management performance im-
provement that may be so broad as to be meaningless, either for their
own research or for formulating strategies of intervention in other
societies and cultures.

More refined definitions of what management performance
means can be generated from empirical and induetive studies of the
countries in which AID is providing assistance and from among
groups with different interests and perceptions within those coun-
tries. After more refined meanings of the terms are identified, mea-
sures or indicators must be developed that will allow AID and the or-
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ganizations it assists to determine whether or not its interventions
are in fact improving management performance.

Appropriateness of Differcnt Approaches

to Management Improvement

Additional research on the conditions under which management sys-
tems and control techniques are effective is also necded for improving
project and program performance and those under which the learning
process, local action, and “adaptive” forms of administration are more
appropriate (Rondinelli, 1983).

The two strong streams of management intervention that are now
being explored and used by AID—one that tends to rely heavily on
improvement of management systems and controls, and the other
that attempts to apply learning process and “adaptive” methods of or-
ganizational change—are not necessarily mutually exclusive, but
they do differ in their underlying philosophies, basic assumptions,
methods, teechniques, and intended outcomes. AID’s own project man-
agement system, which is reflceted in the PBAR cycle and in AID%
administrative procedures, is oriented toward the management sys-
tems and control process. As Herr (1982) has pointed out in his study
of project management methodologies for DPMC, AID’s approach to
project management and those that it often preseribes in its training
and technieal assistance activities, tend to be top-down in orienta-
tion, focused primarily on the project as an instrument of develop-
ment administration, concerned with the internal operations of indi-
vidual projects, derived from “engineering” methods used primarily
in physical infrastructure construction, and aimed largely at achiev-
ing efficiency.

Yet those who prescribe the local action, participatory, and learn-
ing process approaches question whether these assumptiions and
methods are the most useful in implementing programs effectively to
achieve self-reliant and self-sustaining development. Montgomery
(1980) makes a useful distinetion between conditions under which
management systems and controls can improve the delivery of
routine services for the general public and those that require new and
unconventional approaches to reach “special publics” and groups of
the poor who are usually excluded from services needed to raise their
incomes and standards of living. In general, public service delivery
projects (those providing utilities, physical facilities, and infrastruc-
ture), management systems, and control techniques are more likely
to be useful in improving management performance. The methods of
analysis for decision making can be similar to those used for assess-
ing the feasibility of economic investments. Engineering, technical,
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and economic expertise can be useful. The primary tasks of manage-
ment are “to develop suit “le routines for continuing service and im-
pact.” The organizational structures most appropriate for providing
such services are government agencies and ministries, parastatal or-
ganizations, public corporations, and special authoritics. Manage-
ment performance can be evaluated by the organization's record in
providing services at acceptable costs-—that is, by efficiency criteria,

But projects aimed at providing social services such as health,
education, and family planning—and at helping special groups that
have been excluded from access to serviees beeause they live in
peripheral areas or lack sufficient income to pay for them—must be
managed by more flexible and adaptive meuns. Montgomery argues
that numerous small-scale projeets based on careful diagnoses of local
needs and conditions are likely to be more effective than large-scale,
general purpose projects. Implementing numerous small and care-
fully tailored programs and prajects requires new and different ap-
proaches to management. Decisions cannot be made by investment
criteria. They must be guided primarily by recurrent social analysis
and feedback—what Korten calls a “learning process” and what Ron-
dinelli (1983) terms “adaptive administration.” The expertise of the
social scienees is needed; the methods of diagnosis must he participa-
tive and interaetive. The primary implementation task in these proj-
eets, Montgomery argues, is to “develop procedures for maximizing
public use and responses.” Management performance is measured by
“progress in meeting changing special public needs.”

Although government agencies are still required to play an im-
portant role, dealing effectively with special publies or groups of the
poor with unique charactersities requires different procedures, at-
titudes, and behavior than is usually found in control-oriented
bureaucracies. Special incentives must be given to administrators
working in remote arcas or among the poorest. The “cognitive dis-
tance™ between government officials and the poor must be reduced
through caveful personnel recruitment and training. Morcover, para-
professional staff, voluntary agencies, and organized special publies
themselves may be more effective in reaching the poor than govern-
ment bureaucracies. The most valuable function that government
agencies can play in such situations is not to provide services directly,
Montgomery contends, but to offer administrative resources in sup-
port of the work of more appropriate and effective siganizations; that
is, of extending their reach through unconventional means. Much of
what AID has learned through its research into loeal action, inte-
grated rural development, and learning processes can be used effec-
tively to manage projects and programs of this kind.
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However, an essential condition for using both the management
control systems and the learning process methods that have already
been developed in AID will be to identify more systematically the
range of situations in which each can be effectively applied. Further
research and field testing are needed to determine their uses and
limitations in the wide variety of economic, social, and cultural set-
tings in which AID works.

Understanding the Role of Informal
Processes in Development Management

Much more research needs to be done on informal processes of social
interaction in the planning and implementation of development
programs,

Much of the attention of AID’s contractors has been focused, since
the mid-1970s. on building a case for learning process and local action
as the preferred methods of institutional development. But little at-
tention has been given to the processes and patterns of social interac-
tion through which groups and organizations form the coalitions that
allow action to be taken. Evaluations of development activities in a
large number of developing countries indicate that informal processes
of social and political interaction play a erucial role in the formulation
of development policies, programs, and projects. Indeed, they may
play a far greater role in influencing implementation than formal
planning and management systems (Cleaves, 1974; Caiden and Wil-
davsky, 1974: Gordenker, 1976).

These and other studies also seem to indieate that many of the
most successful administrators and institutions rely on various pro-
cesses of informal ard social interaction, either in place of or to supple-
ment formal management processes (Grindle, 1977, 1980; Rondinelli,
1981; Bromley, 1981). They often use quite subtle and sophisticated
methods of persuasion—information dissemination, public educa-
tion, public relations, training, psychological field manipulation, and
consultation and advisory processes—to influence other organiza-
tions in decision making. Studies have also shown the widespread use
of what Lindblom (1963) calls methods of “mutual adjustment” such
as tacit coordination, mediation of rewards and punishments, infor-
mul bargaining, negotiation, cooptation, coalition building, preemp-
tion, and authorititative prescription.

Lindblom (1965) suggests that processes of mutual adjustment
are used most frequently (and are perhaps most valuable) under con-
ditions in which ic is politically difficult to define policy and program
goals clearly, examine all alternatives exhaustively, identify socially
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optimal courses of action, and plan the implementation of policies and
programs in detail. They are used most frequently when groups and
organizations in a society have different goals, values, interests, or
perceptions of the proper courses of action and when these differences
cannot be reconciled simply through central control and coordination.

These are precisely the conditions that prevail in many countries
where AID is funding development projects. Yet virtually no attention
has been paid to these common forms of interaction through which
managers and institutions pursue their interests. Consequently,
little is known about how important these processes are in relation to
formal management techniques in influencing management perfor-
mance and institutional development or the degree to which they are
used in conjunction with formal methods of management to imple-
ment projects and programs in developing countries. Clearly, indige-
nous informal methods of management will become more important
if AID is successful in its goal of decentralizing decision making and
administration in developing countries.

Applied research on this issue should attempt to identify and de-
scribe the processes of organizational interaction that have most fre-
quently been used in AID project and program management, analyze
the impacts of such processes on the effectiveness of project and pro-
gram implementation, analyze the conditions under which social
interaction processes can be used effectively either as substitutes for
or as supplements to formal management techniques, and explore the
implications for training administrators in methods of mutual adjust-
ment in project management and program implementation.

Methods and Standards of Development Management Research

More attention must be given to developing appropriate applied re-
search methods for the development administration research that
AID sponsors and to identifying appropriate “rules of evidence” for de-
termining the impacts of management assistance activi+:

A debate has taken place within AID inrecent yea. . over the rigor
of the applied research it has commissioned and the rules of evidence
it has used to compare the outcomes of its development management
assistance projects. The debate has often centered on the question of
replicability—that is, whether the research and technical assistance
are sufliciently well-structured and scientific enough to stand the
scholarly test of replicability (two or more competent researchers
being able to come up with the same results when observing the same
phenomenon) on the one hand, and the pragmatic test of replicability
(yielding results that allow widespread application of the projeet’s re-
sults)on the other.
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At one extreme, some critics argue that AID’s applied research
and field tests should be based on scientific methods such as those
used in the physical sciences in which experimental and control
groups are established to determine definitively the eflects of man-
agement interventions. The objection to this argument is that AID
rarely, if ever, funds projects that can be designed (and controlled suffi-
ciently) to allow the impacts of interventions to be isolated and men-
sured precigely. Strong arguments have been made recently that such
research—or even rigorous social science variations of scientific
methods—usually yield results that have had little or no influence on
public policy making (Lindblom and Cohen, 1979; Wildavsky, 1979),
It is more often the long accumulation of hoth “scientific” and “ordi-
nary” knowledge, combined with the personal experience of those
who participate in public policy making, that leads to changes in pol-
icy and action.

At the other extreme. some crities contend that scholarly stan-
dards of research and evidence are irrelevant to AID's needs; AlD does
not usually sponsor pure or original research. It most often sponsors
“state-of-the-art™ studies that review the findings of original re-
search, and distill the implications for AID policy and technical assis-
tance programs. Others contend that, if the local action and learning
process approaches are indeed the most effective, each new develop-
ment activity would be planned to meet the unique requirements of’
the intended target groups. Thus AID should not be concerned with
replication in the conventional sense since it is unlikely that the con-
ditions under which a project was successf>] would ever again be
exactly the same. The objective of a learniny, process approach is not
replication, but discovering how to tailor projects to the specific needs
of different groups of people.

The methods of research and rules of evidenee that are most likely
to be useful te AID fall somewhiere between these two extremes. AlD
has never shown much interest in “pure research”—USAID missions
often complain that scholarly research is costly, time-consuming,
abstract, and usually fails to address issues of immediate importance
to themor to yield “action-oriented” policy and program implications.
At the same time, even AID's most pragmatic field staff are unlikely
to be convinced to adopt new methods and techniques of management
improvement without some evidence that they will work.

AID must seck methods of applied research that both . mini-
mum standards of academic aceeptability and provide guie. «nes for
action. The challenge will be to promote an acceptable level of rigor in
its applied rescarch without inducing psuedoscientific rigor mortis.

Warwick’s (1983) call for AlD to adopt quantitative social science
research methods comes close to those made during the 1960s for AID
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to adopt systems analysis for sector program research and project de-
sign. Attempts to apply systems analysis models or quantitative
statistical techniques for research and evaluation in AID during the
late 1960s met many difficulties and, a decade later, were strongly
criticized within the agency. Evaluations indicate that agricultural
and health sector analyses done by using systems models met severe
difficulties in obtaining adequate and reliable data, and analysts
often had to use inaccurate, unrealistic, or greatly simplified assump-
tions to (it the needs of the research designs; few of the USAID mis-
sion staffs or the policy makers in developing countries understeod
either the rescarch methods or the significance of the findings.
Moreover, the systems analyses were found to be costly and time-
consuming t'hey had little real impact, except in a few unique cases,
on influencing program and project management (Rice and Glaeser,
1972). If AID adopted the suggestions that it use rigorous social sci-
ence methods, research funds could be shifted to the kinds of modeling
and quantitative analyses that Lindblom and Cohen (1979) claim to
have not been very useful in other Federal agencies.

Montgomery (1983: 295) correctly insists that arguments over
“pure” and “applied” research are meaningless in AID. He suggests
that research contracted by AID should be structured with a “decision-
overlay” in which the following kinds of questions are asked: “Does a
given element of knowledge or new insight contribute to improved
policy? More precisely, what are the potential uses of a given research
output in a specitic context in which AID operates? How would the
knowledge produced by a research contract (1) change a preference or
style of operation of an individual or group whose behavior is relevant
to AID’s mission? or (2) reaffirm a doubtful or challenged preference
or style of operation for such decision makers?”

Montgomery recommends that research be structured so that it is
useful to the four major “actors” in AID activities: AID’s Washington
personnel, USAID mission staff, national government counterparts
who receive U.S. assistance and are responsible for allocating re-
sources to and supervising development programs, and project man-
agers and their staff who are responsible for operating decisions.

The research contracted by AlD for improving development man-
agement is most likely to be applied policy analysis. Although good
policy analysis shares some of the same characteristies of more rigor-
ous scientific rescarch, the two differ in significant ways. Wildavsky
(1979: 397-398) argues that the purpose of policy analysis is to help
people understand and cope more effectively with their own problems
through social interaction. As such, policy analysis is a craft and not
a science. “Craft is distinguished from technique by the use of con-
straints to direct rather than deflect inquiry,” he points out, “to liber-
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ate rather than imprison analysis within the confines of custom.”

Good policy analysis. according to Wildavsky, compares alterna-
tive programs or courses of action by both their resources and objec-
tives, and considers foregone opportunities. It focuses on outcomes
and asks, “What does the distribution of resources look like, how
should we evaluate it, and how should we change it tc comport with
our notions of efficiency and equity?” Good policy analysis, he con-
tends, is tentative: “It suggests hypotheses that allow us to make bet-
ter sense of our world.” It promotes learning by “making errors easier
to identify and by structuring incentives for their correction.” Policy
analysts must be skeptical and, therefore, use multiple and disaggre-
gated verifying processes. Good policy analysis also “hedges its rec-
ommendations with margins of sensitivity to changes in underlying
conditions.” Finally, Wildavsky argues that good policy analysis
examines problems in their historical contexts “so that error stands
out ready for correction.” Effective policy analysts remember people,
“the professionals in the bureaus who must implement the programs,
as well as the citizens whose participation in collective decision-
making can either be enlarged or reduced by changes in the historical
structure of social relationships.” Policy analysis is most powerful and
useful when it integrates the requirements of cognitive problem solv-
ing with those of social interaction. Thus this approach to policy
analysis seems riost appropriate for AID’s development management
research and evaluution activities.

Testing the Effectiveness of Alternative Organizations
for Development Management

The effectiveness of alternative organizations and institutions for im-
plementing development projects and programs in AID’s priority sec-
tors must ulso be analyzed and assessed. Research into organizational
and institutional alternatives to the implementation of development
activities by central government agencies also requires serious atten-
tion if AID is to implement successfully its management improve-
ment strategies. In many developing countries, central bureaucracies
are not the most effective organizations for implementing develop-
ment projects aimed at promoting social change or alleviating pov-
erty. Yet a large number of AID’s institution-building projects have fo-
cused exclusively on central bureaucracies. A review (Barnett and
Engel, 1982) of AID’s portfolio of 659 institution-building projects
that were implemented during the 19605 and 1970s found that 64 per-
cent involved national ministries or agencies, and that the large
majority of these provided assistance to national economic develop-
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ment and agriculture ministries and to central planning agencies.
Only about one-third of the projects in the portfolio attempted to buila
the capcity of subnational and nongovernmental 1nstitutions.

As Moris (1984) has noted in a working paper for AID, much more
must be known about the appropriateness of a wide variety of institu-
tional and organizational arrangements, especially for promoting
rural development. Many of AID’s projects and programs have de-
pended primarily on a national government ministry, a parastatal
corporation, or a central rural development committee for implemen-
tation, many of which were neither effective nor appropriate. He
suggests the need to explore a wide range of institutional alternatives
including public corporations, educational institutions, multina-
tional firms, indigenous enterprises, voluntary agencies, cooperative
organizations, local administrative units, and government field agen-
cies. Little systematic research has been done on determining the
advantages and disadvantages of these institutions under different
conditions and on developing criteria for making appropriate “institu-
tional choices.”

In order to apply effectively the principles of local action and re-
sponsive management, AID must also examine ways of decentraliz-
ing responsibility for the planning and implementation of develop-
ment projects.

AID must identify the conditions that are necessary to create
decentralized systems of administration that facilitate and support
local action if that approach is to be used to develop administrative
capacity. Research (Rondinelli, 1981, 1983; Cheema and Rondinelli,
1983; Rondinelli, Nellis and Cheema, 1983) indicates that developing
countries have experimented with a variety of decentralization pro-
grams—decoricentration, delegation, devolution, and privatization.—
with mixed results. But the research on decentralization indicates
that an essential factor in its success is the ability to create coopera-
tive arrangements between central and local institutions and to re-
orient central bureaucracies from their traditional tasks of controlling
and directing development programs to supporting and facilitating
local action (Leonard, 1983). More research needs to be done by AID
on ways of strengthening the “central-local interface” within the gov-
ernments of developing countries.

Finally, means must be found and tested for increasing bureau-
cractic responsiveness to the needs of citizens in generai, and the poor
in particular, in planning and implementing development projects.
AID’s own project planning and management procedures must be
made more flexible, and USAID missions must become more respon-
sive to the social, economic, and physical needs of the intended bene-
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ficiaries before the agency can convince the governments receiving
U.S. foreign aid that their bureaucracies should be more responsive to
their citizens.

Development Administration as a Craft

In summary, although much has been learned since the inception of
the U.S. foreign aid program in 1947 from research, technical assis-
tanc ard training about the effectiveness of alternative approaches
to development administration and managment, much still remains
to be learned. Economic and sociai development is still an uncertain,
complex, and risky venture. Tt.c task of improving development ad-
minivtration must be approached, therefore, with realism, flexibility,
and humility.

Perhaps the most important lesson that can be drawn from a review
of AID’s experience with trying to improve development administra-
tion is that, like Wildavsky’s concept of policy analysis, management
too may be neither a science nor an art, but a craft. Useful procedures,
tools, and techniques can be taught and applied, but alone they no
more allow a manager to achieve better administrative results than
they enable a sculptor to carve a more beautiful statue or a cobbler to
fashion a more comfortable pair of shoes. If management is really a
craft, then tools and techniques are only effective if they are combined
with skill, creativity, judgment, and experience. Although lessons of
past experience can be useful in guiding action in the future, they
must not be seen as universally applicable rules that invariably lead
to success. The manager, like the craftsman, must knows intimately
the materials with which he or she works. A good craftsman must
have access to the proper resources, operate in an environment in
which his or her work is valued and rewarded, have the skill and imagi-
nation to use known methods and techniques appropriately and cre-
atively, and have the experience and judgment to fashion new tools as
the need arises. Some aspects of a craft can be improved with expert
assistance and training. But lasting improvements in performance
depend ultimately on the commitment, motivation, and perseverence
of individual craftsmen.
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Afterword

Dennis Rondinelli has written an authoritative and well documented
book on development administration in the U.S. foreign aid program.
As an advisor to AID’s public administration programs during the
1960s and as a scholar with a continuing interest in comparative and
development administration, my reflections focus on the pclitical im-
plications of AID’s experience with development administration, and
on ways in which AID can improve its own capacity to menage de-
velopment assistance programs more effectively in the future.

Rondinelli concludes that although AID has sponsored a great
deal of research on development administration and tried many ap-
proaches to strengthening administration in developing countries,
there remains a large gap between the knowledge generated from re-
scarch and experience and the way the agency actually operates. It
seems that AID has not been able to bring about fundamental
administrative reforms either in developing countries or in its own
operations,

The gap between knowledge and action in AID’s development ad-
ministration activities can be fully explained only by examining
underlying political factors. In Chapter 1, Rondinelli identifies the
constituencies affecting AID policies and reveals one of the most im-
portant reasons for many of its failings: most of those constituencies
are domestic. Groups in the host countries who influence AID policies
are “counterpart officials,” and citizens and their representatives usu-
ally do not participate.

To the degree that public officials in many Third World countries
are a kind of “ruling class,” simply because of the absence or weak-
ness of representative institutions for self- government, they are free
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to manage public affairs in their own interests. No doubt they often
see foreign aid as a way of gaining fringe benefits for themselves, even
though few advantages “trickle down” to the genr.al public, and espe-
cially to the poor. Without changing the distribution of power in host
countries, of course, it is hard to see how things could be otherwise. It
is not normally in the interest of the publicofficials (military or civil)
who channel U.S. AID projects to bring about fundamental political
changes. Rondinelli states the facts plainly enough, but it would shed
some light on the reasons for AID’s difficulties to point out that the
political and technical priorities of AID have not, for structural
reasons, been influenced directly by the interests of non-
governmental constituencies in the recipient countries. By contrast,
the best administered domestic programs in U.S, public administra-
tion typically, 1 believe, involve rather direct accountability of offi-
cials to their public constituents.

Rondinelli points out correctly that AID was not influenced
strongly by the Commarative Administration Group’s work on politi-
cal development. But " disagree that it was because “CAG’s work re-
mained somewhat al-rract.” 1 think that AID could not accept the
political analysis offercd in many CAG papers. The reasons for this
become apparent when one understands more about the basic politi-
cal context of AID itself—being unaccountable to its ultimate clien.
tele, the people of the aided countries, and about the background of its
staff meinbers—most AID staff understood quite well how to be good
2dministrators in the U.S., but they were not prepared by experience
ortraining to understand the political requisites of administrative de-
velopment in Third World countries,

The basic weakness ol AID's approach to improving public admin-
istration has been, in my opinion, its fixation on economic growth as a
goal without any genuine understanding of the political prerequisites
of effective administration, to say nothing of having well defined po-
litical development goals. It remained for Congress to insert Title IX
into the Foreign Assistance Act. Juring the late 1960s. The goal of the
congressional liberals who sponsored this legislation was clearly to
promote “democratization.” But they were not able to win majority
support in Congress. Thus, they compromised by accepting a weak
and vague injunction to assure “maximum participation in the task
of economic development™ by the people of developing countries, espe-
cially through “demacratic local government institutions,” A Mitle IX
office was established in AID to work with all the program depart-
ments for implementation of the participation goal. My impression,
however, is that AID staff members largely ignored Title IX, viewing
it as a congressional whim rather than as a serious basis for action.
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The growing disparity between rich and poor, pointed to by Owens
and Shaw in the early 1970s, quite properly drew attention to one of
the main weaknesses of the economic growth orientation. The
rhetoric about “new directions” and “new realities” in the 1973 legis-
Jation seems to mask insensitivity to the political structures—inter-
national as well as domestic—that undergird the privileges of the rich
and the poverty of the oppressed. I cannot help but agree with Senator
Fulbright's criticisms, reported by Rondinelli in Chapter 4. So long as
AID’s programs are channeled through government bureaucracies,
they can scarcely avoid the kinds of manipulation that prevent seri-
ous challenge to the status quo.

To reinforce the dedication to public service of government offi-
cials it is necessary to strengthen extra-bnreaucratic political institu-
tions; otherwise bureaucratic accountability remains weak. Politics
and administration, despite the myth of separation, are in fact inex-
tricably intertwined, perhaps even more so in developing countries
than in the United States. Efforts to develop administration that fail
to take the political context of public bureaucracies into account will
surely fail.

If AID has failed to learn from its own evaluative studies, as Ron-
dinelli argues, we may conclude that there is a need to supplement
the overseas focus by taking a closer look at the dynamics of program
administration within AID. Resistance to learning from research
within AID cannot be overcome just hy giving more information and
preparing more reports by consultants. As Rondinelli emphasizes,
“the degree to which AID can refine and apply the findings of develop-
ment administration studies will depend on the degree to which the
philosophies underlying them can be made more widely acceptable
within AID, Congiess and the Executive Branch (146-147)."

When it prepares testimony for legislative hearings, AID could in-
volve some people who can speak from first-hand experience about
the impact of our foreign assistance programs on “target groups.” This
would serve AID’s objectives by making its work more credible to con-
gressmen. If they are persuaded of the validity of the “adaptive learn-
ing, local action, and assisted self-help” approaches, they would be
able at the political level to strengthen the efforts of those within AID
who are already committed to this philosophy.

AID could also make better use of external vesources— university
specialists with overseas experience, Third World scholars working in
the United States, the stafl of foundations funding development ac-
tivities, consultants, and the staff of overseas development institu-
tions—to give Congress a better understanding of the compiexities of
and opportunities for improving the management of AID programs.
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AID also needs to disseminate the findings of research under-
taken in the area studies programs of U.S. universities to its staff, My
impression is that over and over again we have reinvented the wheel,
we have rediscovered things that were once well known but sub-
sequently forgotten. Surely the development of institutional
memories, both in developing countries and in AID itself, is an impor-
tant facet of development administration. AID cannot develop appro-
priate technologies or really understand local conditions without
making good use of a mass of basic research already available in the
area studies literature, and in research done on coinparative adminis-
tration and comparative politics. A model migat be found in the State
Department, which for a long time has had a section for External Re-
search. It monitors the studies of university scholars that are Jjudged
to be relevant to the foreign relations concerns of the department.

Only by recognizing the inextricable relationships between poli-
tics and administration, and by closing the gap between knowledge
and action, can AID hope to improve its own management and to as-
sist public and private organizations in developing countries to
strengthen their administrative eapacity.

Fred W. Riggs
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