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THE ROLE OF PRIVATE VOLUNTARY DEVELOPMENT AGENCIES

by David C. Korten 1

Current development thinking stresses the need for policy reforms supportive
of more effective and Sustainable outcomes from both central and local develop-
ment initiative. To date donnr agencies have looked to themselves as the primary
actors in the promotion of such reforms--assuming thst financial leverage is the
key to the outcomes tiey seek. The idea that there might be a significant role
for develcpment oriented private voluntary organizations (FVOs) in advancing the
policy reform agenda has hardly been considered. This paper argues that this is
an important oversight and suggests how PVOs might substantially increase their
develcpment impact through positioning themselves as catalysts in support of
those policy reforms which depeud on development of new institutional capacities.
Appendix A suggests guidelines for use by PVCs in carrying out strategic
atsessments of tieir existing programs.

Macro~ versus Micro~Policy Refarm

The argument for giving greater attention to PVO roles in policy reform is
based on a seldom acknowledged distinction between what we might call macro-
policy reform and micro-policy reform.

Macro-Policy Reform

A macro-policy reform is one which can be accomplished through pre-emptive
central action--the stroke of an authoritative pen--with minimal requirement for
the development of new institutional capacities as a condition fopr implementation.
Usually it involves a fairly clearly defined and specific decision. Strong political
interests which oppcse the reform may make getting rhat decision extraordinarily
difficult. But once the decision is formally made Dy the competent political
authority, its implementation is a comperatively straightforward process. The
decision to remove a subsidy from fertilizer imports tends to be of this nature, or
a decision to move from subsidized to market level interest rates for agricultural
credit. In the latter r~ase ihe admiristrative mechanisms presumably are in place
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to administer agricultural loans. The primary change will be in the regulation
which specifies the interest rate to be ~harged.

Many policies relating to pricing decisions, subsidies, and trade policies are
of this nature. Two issues are normally prominent: What decision will obtain the
desired outcome? And how can the necessary political support be mobilized to
obtain that decision?

Micro-Policy Reform

In contrast, a micro-policy reform is one which depends for its implement-
ation on the accomplishment of sometimes highly complex and difficult instity~
tional changes--commenly invclving the development of significant new capacities
and norms, and a redefinition of institutional roles. Needed reorientation of
existing professional and managerial practice may depend on achieving changes in
deeply held personal and professional values.

The introduction of a credit program for small farmers where none has
before existed may be of this nature. Though credit institutions may already be
in* place, making their services accessible to small and often remote client popula-
tions will require capacities quite different from those involved in reaching larger,
often more urban, clients-~and very different values and instincts on the part of
the bank managers.2 Most complex of All are likely to be those micro-poiicy
reforms calling for a sharing of power between national and local levels, apd the
development of self-reliant beneficiary organizations.3 |In micro-policy reform
deciding on the what is often relatively simple compared to the job of creating
the institutional conditions the what requires.

Implications
“

The differing nature of macro- and micro-policy reforms has impartant
implications_. For example, macro~policy is the natural and appropriate realm of

outcome.4 |t is also a natural realm of large donors who can use their substant-
ial financial resources to buy the necessary political support.

In dealing with macro-policy the presence of g strong authoritarian leader
can offer significant advantage. Where such an individual has clear authority, the
problem for the donor is to make it worth his or her while to accept the political
costs of the decision. Here is where the substantjal financia)l leverage of large
donor organizations can be quite useful.

Micro-policy is quite a different matter. Here the policy analysts have
relatively little to say. The day belongs instead to what John Friedmann calls the
planners of the social learning school--who know scmething about facilitating the
processes by wtich complex institutiona] changes occur.5
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Performance in the micro-policy arena depends on the exercise of creative
initiative by many individuals. A dictatorial regime--or a control oriented
bureaucracy--is likely to stifle such initiative. Consequently both political leaders
and the larger donors commonly find their more obvious sources of leverage to be
of relatively little consequence in achieving micro-policy objects. While they can
demand formal compliance, pre-emptive action on thejr part carries little or no
real force unless backed by persistent action to achieve what must be essentially
bottom-up processes of rebuilding institutional structures and supporting norms.

The substantial financial resources of the large donors may actually place
them at a disadvantage in dealing with such matters. Demands to keep the money
moving divert their attention from the careful coalition building ard learning
processes through which micro-policy reforns are worked through and institu-
tionalized. For example:

. The conditions of a ma jor irrigation loan can demand a role for water
user associations, but unless the capacity to develop and support such
associations already exists there is seldom any action. Faced with
competing political interests within their own organizations, and having
little time for the details of internal management, even the top
administrators of the irrigation agency may face similar limitacions in
their ability to achieve desired changes--irrespective of the strength of
their personal commitments.

. Agricultural extension projects ran demand that the research extension
System be responsive to farmer realities and inputs. But if existing
Structures are geared to enforcing farmer compliance with centrally
mandated recommendations and there is no tradition of researchers
seeking feedback from extension agents, such response is unlikely.

. Community health projects can call for the development of self-
3ustaining, self~financing village health committees to assume the
leadership in loca] health matters. But if the health system is geared
to centrally funded physician care, formally established local committees
will be sustained only so long as central project funds are available.

The 1list could be extended to include most all people-oriented development
activities.

Catalyst Organizations and Micro-Policy Rxz{form

Though authoritative Support may be crucial, micro-policy refqrms are
achieved through the facilitation of social process more than through legal
proclamation. Organizations prepared to take the lead in facilitating the coalition
building and institutional learning through which these social processes are given
force and direction ean exert an influence far out of proportion to their financial
resources or political authority.
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The Ford Foundation as Catalyst in Southeas: Asia

An important demcnstration has been provided by the Southeast Asia Office
of the Ford Foundation in its support of community based management of
irrigation and forestry rescurcesé ipn Indonesia, the Philippines, and Thailand.
Wiiile each country and sector effort has its own distinctive features, they all use
the same basic aporoach.?

Ford stwaff begin by identifying those agencies which dominate the policy and
program environment with regard to the management of :ihe resource of interest:
irrigation water or forest lands. Then they identify key individuals within these
agencies interesced in community based approaches to resource management.
Funds are provided to the focal agency through these concerned individuals to
Support studies, often carried out by local universities, which focus on the
community's existing resource management practices and the impact of agency
programs on those practices. As findings emerge, workshops are held at national
and local levels at which researchers, agency officials, and representatives of
interested private voluntary organizations (PVOs)examine the results and their
implications.

Out of these events & number of individuals are identified who have
demonstrated through their participation both a serious commitment to the
problem and useful skills needed by the enterprise. These individuals are invited
to form a working group--chaired by a senior offirial of the responsible agency--
hich assumes tne leadership in analyzing the experience ang planning appropriate
actions.8 In additjon to agency staff and the responsible Ford Foundation
Program Officer, a mature working group may include participants from four or
five research and training institutions, plus one or more PVOs.

As understanding of the resource management problem increases and possible
ways of dealing with it using community management appreoaches are identified,
one or more pilot projects are established under agency auspices to serve as
learning laboratories in the development of new approaches. These pilot efforts

more in-country institutions who develop site assessment methods and document
implementation processes. The experimental field activities are intensively
monitored by the working group, so that eporoaches may be modified and
implications for the larger organization assessed. Through workshops, conferen-
ces, and training programs, the experience base and the number of persons
engaged in the review of these experiences is expanded. Gredually, additional
learning laboratories are established which build from the experience of the
earlier efforts.9

Ford staff, serving as facilitators of the process, identify prospective
working group members, support their involvement in relevant activities, and help
them establish distinctive roles within the working group. At the same time they
play a key role in agenda set.ing, and in helping resolve conflicts among working
group participants. Flexible funding is provided in the form of small grants to
the sponsoring agency for related experimental and research activities. Small
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grants may also be made to other participating institutions which allow them to
pursue related initiatives supportive of their own program interests. Occasionally
Ford staff develop their own studies illuminating key program and policy issues as
input to working group sponsored workshops.10

Necessary Capacities

Relative to the need, there are at present all too few organizations with the
commitment and  capacity to perform this type of catalyst role in support of
much needed micro-policy reforms. It requires experienced professional staff who
combine in-depth country knowiedge, professional credibility, and facilitation
skills. Development of these qualifications among expatriate staff depends on
stable country assignments in professional roles which leave them relativaly free
of routine administrative duties to concentrate their energies on problem-centered
collegiel interactions with counterparts. The organization must have a capacity to
quickly and flexibly fund a range of activities through small grants and contracts
as needs and opportunities arise.

Donor Constraints. Given the comparative success of Ford Foundation
efforts In Southeast Asia, it would seem reasonatle to expect that numerous other
donors would seek to emulate its approach. There have in fact been expressions
of interest among some aonors. The USAID Missions in the Philippines and
Thailand have made selective attempts at emulation. But the results have not
been encouraging--due largely to internal constraints on staffing and the applica-
tion of funds.11 AID staff are limited to four year assignments in a given
country and continuing cuts in staff and O&E funding force those who remain to
focus their attention on matters of AID's internal administration--their time
largely consumed by logistical and procedural concerns. The bulk of AID funding
goes into large projects funded through formal government to government
mechanisms, seriously limiting flexibility and creative initiative.

In addition to many of these same problems, the large development banks
have at best only a token staff presence in country, and face intensive pressures
to keep the money flowing in large technically designed projects. Their staff
have little time for the thoughtful reflection, intensive interaction with counter-
parts, and careful adjustment in response to error and opportunity which are the
heart of effective social learning.

Finally there is a fundamental conceptual problem. The large donor organiz-
ations were founded on the premise that financial resource transfers are the Key
to stimulating development. This is the purpose to which they are dedicated and
to which their structures and operating procedures are geared. Many micro-policy
Interventions are based on a wholly different premise, i.e., that substantial
improvements in development performance can be achieved witn the physical and
financial resources already available by changing the ways in which they are
controlled and managed. Organizations which premise their existence on financial
transfers are willing to pay lip service to this concept, but huve demonstrated
little willingness~-or ability--to act on it. More suitable are organizations with
modest financial resources which see people as the critical develupment resource.
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PVO Potentials, If the need for institutional catalysts is to be met, it seems
necessary ro look beyond the traditional development donors. Or'ganizations abje
o meet its requirements are more likely to be found among the thousands of
development oriented private voluntary organizaticns (PVOs)=--both international
and domestic--working in Third World countries.12 A numper of these organiz-
ations have a natural interest in micro-policy reform, view development as
primarily a people to people process, and lack the inherent structural constraints
faced by the large donors. Yet, though the trends are promising, the full
poteitials of the private voluntary development community to“be a major force
for sell-sustaining broadly based development remain only partially realized. Few
have yet recognized their own potentials to become truly significant development
acters and developed the range of new capacities required to be effective as
catalyst organizations.13

Three Generations of Private Voluntary Development Action

Private voluntary and humanitarian development assistance efforts directed to
the relief of Third World poverty have undergone impor tant changes over the
years. As the PVO community has grown in its sophistication regarding the
nature of development and the potentials of its own role there has been a
tendency to pursue increasingly sophisticated and--from a policy perspective more
powerful strategies. In general this has invoived a lengthening of time perspec-
tives, a broadening of the definition of the development problem, and a shift from
more operational to more catalytic roles.

Rich 1n their diversity of purposes and experiences, PVQ's defy attempts at
orecise classification. Even so, among those PVQOs which deal in development it
is possible to identify three distinctive orientations in programming strategies:
(a) a relief and welfare orientation; (b) a local self-reliance orientation; and (c)
a8 sustainable systems development orientation. While all three strategic
oriqntations appropriately co-exist within the larger PVO community--even within

these first, second, and third ~eneration Strategic orientations. [See Figure 1 for
a8 summary.]

Generation 1: Relief and Welfare. Many of the larger international PVOs such as

atholic Relje ervices, CARL, Save the Children, and World Vision began as
charitable reliet organizations, relying on private contributions to deliver welfare
services to the poor and unfortunate throughout the world. Such efforts represented
a Pirst Generation of private voluntary development assistance. And, of course, relief
efforts remain un essential and appropriate response to emergency situations--which
demand immediate and effective humanitarian response. Such situations may forever
be a part of the human experience. And there will always be individuals within any
community whose circumstances are such that they necessar:l. depvnd on some form
of welfare assistance, Jut as a devclopment Strategy, it is generally recognized that
relief and welfare approaches offer little more than temporary alleviation of the
Symptoms of underdevelopment.l4
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Generation 2: Small Scale Self-Reliant Local Development. In the early and mid-70s,
the S cume to recognize, as did other deve opment organizations throughout the
world, that the direct delivery of food, health care and shelter attacked only the
Symptoms of poverty, without addressing its causes. Sustainable improvements in the
lives of the poor depend on increasing their capacity to meet their own needs with
resources they control. In the late 19708, many PVOs undertook development of
program capabilities to promote and fund local development aciivities in areas such as
preventive health, improved farming practices, local infrastructure, and other commun-
ity development activities intended to promote locu) seif-reliance. alD Development
Program Grants--made available during the period of i875-79-~encouraged and assisted
interested PVOs in developing the nécessary capacity to launch a Second Generetjon
of private development assistance,l5

Some governments have attempted to discourage and/or control PYG efforts directed
to the development of local self-reliance, seeing them as competitive with their own
public development programs and fearing that independently created local organizations
might represent competing political interests. Some PVOs, perceiving government as
incompetent and hostile to their efforts, have sought to avoid or bypass it, even when

programs, Examples of effective cooperation between governments and PVOs which
realize the comparative strengths of each do exist--but are all too rare,

Generation 3: Sustainable Systems Development. Currently, segments of the PYO
community are again engaged in & re-examination of basic strategic issues relating io
sustainability, breadth of impact, and recurrent cost recovery. At the heart of this
re-examination is the realization that: 1) acting on their own they can never hope to
benefit more than a few favored localities; and 2) self-reliant village development
initiatives are itkely to be sustained only to the extent that local public and private
organizations are linked into a supportive national development system involving many
different organizations--both public and private.16 Sometimes government programs
already command the resources required for broader impact, but use them lneffective-
ly. And the institutional and policy setting may actively discourage ihe self-reliant
local initiative which might result in the effective mobilization of local resources.
For example, there may be no pro-ision for independent local groups to obtain legal
recognition or enforceable rights oer productive resources. Or local income generat-
ing activities may be undermined by publicly subsidized corporations which are
competing for control over productive resources and markets. Local initiative may
even be discouraged and/or overshadowed by bureaucraticully sponsored and administ-
ered service delivery programs which create locai dependence on central subsidies and
extend bureaucratic control to the lowest societal leveis.

Efforts by PVOs to confront these realities in collaboration with government, and a
wide range of other local and national institutions--hoth public and private--toward
development of more Supportive policies, programs, and institutions-~represent a Third
Generation of PVO development strategy.
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THREE GENERATIONS OF PVO DEVELOPMENT PROGRAM STRATEGIES
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The Role of PVOs

Defining Features

Generation
First Second Third
Relief & Welfare | Small-Scale Self- | Sustainable

Reliant Local

Systems Develop~

Development ment
Problem Defined Goods and + Local Self- + Supportive
in Terms of Need Services Reliance Institutions and
Far: Policies
Time Frame Immediate Project Life Indefinite Long-
Term
Spatial Scope Individual or + Neighborhood + Region or
Family or Village Nation
Significant Actors | PVO + Beneficiary + Government
Organizations + Private
Enterprises
+ Universities
+ Other PVOs
Ete,
Capacities Logistics + Community + Strategic
Required of PVQ Organizing Munagement
+ Project backed by
Management Social &
Institutional
Analysis +
Facilitation +
Coalition
building

+ Grant Making
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As these uare seldom precisely defined categories and are more appropriately
applied to individual programs than to whole organizations, a given PVYO may find
that one of its programs is characterized by a Third Generation orientation,
whereas others may be dominantly First or Second Generation--each appropriate
to its circumstances.

In emergency relief situutions and in providing welfare services to those
unable to care for themselves u predominantly First Generation program strategy
may be necessary. And certainly there is need for programs which strengthen
community capacities to make demands on the larger system, and to control and
manage local resources.

Yet in many instances First and Second Generation prcgram efforts will
ultimately prove futile in the absence of a8 Tlurd Generation effort to achieve a
policy and institutional setting consistent with their purposes.  All three types of
program might in a given instance be undertaken bv a simgle PVO. But in any
given setting it is most likely that these different needs will be met by different
PVOs representing different purposes, constituencies, and competencies. And
PVOs pursuing Third Generation program strategies will ofren need to give
explicit attention to the development of capacities of collaborating PVOs to meet
essential First and Second Generation needs 45 a part of their larger system
development strategy.

An expanding awareness of such issues tends to impel generational advances
within a given PVO. And indeed some PVOs have evolved through all three
generutions of strategic orientatior. The Development of People's f.undation is
one of numerous examples.

The Development of People's Foundation, Inc. (DPF), is based on the
island of Mindanao in the Philippines. DPF was originally established
by & local medical school to give its students pPractical experience in
providing heaith cure to residents of nearby villages--a First Generation
orientation. But evertually its leadership began to realize that to deal
with the real health needs of the villagers, greater community involve~
ment would be needed. Thus it began organizing communities to define
their own health needs and assume the initiative in addressing them--a
second generation orientation. This led to recognition of a need to
prepare government health care providers to respond to the resulting
community demands for new types of service. Consequently, DPF
turned its atiention to working with government agencies a1 municipal,
provincial and regional levels to create an enabling setting for local
self-help initiutives in dealing with health needs. Since the concerns
of the community groups were not limited to health, eventually it
became necessary for DPF to assume a similar role in relation tu a
variety of local development neads. Now, by speciul vitation, a
member of the DPF senior staff serves as a membur of the govern-
ment’'s regional development council--normally comprised exclusively of
government officiuls,
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The fact that there may be a need to increase the number of PVOs with
capacities to undertake Third Generation program strategies in no way reduces the
need for other crganizetions which have capacitics fo respond to the welfare
needs of the community, to field emergency relief efforts, or to engage in direct
community mebilization. Quite the contrarv. Further development of capacities
in each of these usreas is necessury.  but the nature of these needs and of the
capacities required to meet them are reasonably well understood relative to the
need for and capacities 1o pursue Third Generation program strategies--which are
thus the focus of this paper.

Historical Experience

Though not widely recognized by development donors--or even by many PVOs
themselves-~PVOs have a long history of taking the lead in supporting policy and
institutional changes of considerable significance. For example, in the field of
population private organizations such as Pathfinder Fund pioneered public educa-
tion and service delivery progrun: several decades before governments began to
take population growth seriously, preparing the way for a major shift in public
attitudes and policies. In the late 196Us and early 7Us, national affiliates of the
International Planned Parenthood Federation threughout the world committed
themselves to sophisticated strategies which in country after couatry resulted in
important changres in publie policy and achieved government commitment to the
provision of family planning services. These efforts combined sponsorship of
policy research, direct lobbying of policy makers by influential board members,
public cducation campaigas, und service delivery programs which proved the extent
of demand and served as models for government programs.l7

Contemporary Experience

Now in the mid-1980s a growing variety and number of PVOs, both large and
Small, are becoming aware of their potential (o have similar influence in areas
such as local development, health, and small enterprise. Some focus on helping
government achieve more effcetive results from its service delivery programs.
Others focus on the creation of enabling settings for community management, as
iiustrated by the exumple of tue Ford Foundation's Souiheast Asia Office
described earlier.

Heien Keller International (HK1), with the support of AlD, collaborated
. with the Indonesian Ministry of Health from 197§ to 1979 in & national
Survey of xerophthalmia which established that 50,000 children were
blinded each year due to preventable Vitamin A deficiency. Subsequent
collaborution with government in developing effective approaches to
turgeting and delivering Vitamin A supplements [cd to the discovery

that it m., e possiblc to reduce intant mortulity by a~ much us 20% o
30% through vitiige ievel distribution of Vitam,- A Cupsules backed by
nutrition education. Now Hhl is workin:- . . ¢ (ne Indonesi.n govern-

ment on development of a national Progrum untended 1o irtually
eliminate Vitamin A deficiency.
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. In Thuiland, Meals for Millions staff coordinate the applicd nutrition
program activities of provincial departments of heulth, education,
agriculture and community development, as well as several private
agencies to encourage collaboration in schieving comprehensive and
efficient coverage of the target population. A similar upproach has
been taken by Mesals for Millions in Honduras, 18

i In Bolivia, stuff of Project Con.ern are housed in & cegional Ministry
of Health Office of Planning ard Supervision f. .u which they are
helping to set up a coordinated Lealth and nutrition planning svstem
involving & dozen government agencies, private groups, and indigenous
healers.19

- The Institute for Social and Economic Research, Educution & Infor-
mation (LP3LS), an indigenous Indonesian PVO, is cullaboruting with the
Indonesian Ministry of Public Works, the Ford Foundation, and USAID
to strengthen wuter user ussociations and their role in irrigation system
construction and rehabilitation. In addition to an operational role in
the treining and supervision of community organizers, LP3ES assists the
Ministry in assessing and revising its own operating procedures in ways
supportive of a stronger community role. 't is also undertuking; studies
on a number of related policy issues in collaboration with the Ministry.

. Philippine Business for Social Progress (PBSP), the IL:W Foundation,
and “he Internationa! Institute for Rural Reconstruction (IIRR) are
collaborating with the Philippine National! Economic Development
Authority and AlD in the Local Resource Management Project.40 These
PVOs organize community resource maunagement groups, while simultan-
eously helping to strengthen locul government capacities to support
self-help local development efforts. They also participate in periodic
review workshops with public officials at provinci-.i, regional, and
ndtional levels to assess implicutions of the community level experience
for actions needed at each of thueir respective levels to strengthen local
development action.

In late 1985, Philippine Business for Social Progress initiated a prograni
funded by the Ford Foundation intended to develop independent
Provinciel Development Foundations in selected provinces of the
Philippines. These foundations will be encouraged to assume catalytic
roles in mobilizing a wide range of public and private resources in
Support of poverty oriented provincial developmeat strategies.

The Bangludesh Ruru) Avvancement Commitiee (BRACH will eStublish &
Banyladesh Center for kural Munagement to help strengthen the
capacity of local governnient officials to work in ' | effective and
responsive manner with local beneficiary organizatiuns representing
landless and other deprived segments. The Center will work simultan-
eously with managers from |- 'u]l government, PVOUs, und rural banks in
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@ mode intended to encourage effective teamwork in local problem
solving. Initially the new Institute will concentrate on the health
sector, working closely with the Ministry of Heualth on the development
of more effective community bused upproaches to primury health cure,

. Partnership for Productivity und Technoserve, two U.S. PVOs specializ-
ing 1n the development of small and medium enterprise, are giving
increasing attention to working in colluboration with government, as
well as the corporute enterprise sector, to improve the climate for
small and medium enterprise in the Third World countries where they
work.

. CARE/Indonesia is carrying out a thorough review of 1ts program
portfolio with the intent to move beyond the current emphasis on
individual wuter, dry land ugriculture, and primary health care projects
in selected villages to an emphasis on developing Stirengthening systems
of both public and private institutions able to sustain improved
performance in each of these sectors over significant areas of lndon-
esia.

Most of the initiutives 1uentified above are stiil in their inluncy, presenting
demands on the PVOs involved to uachieve a cilearer definition of their own
purposes and distinctive competence, while simultaneous!y developing the range of
new capacities required.

New Types and Levels of Competence

During the late 1970's muny PVOs with predominantly First Generution
orientations and experience, sought to realign their orgunizutions and staffing to
meet the requirements of new program strategies. It was ofien a difficult --even
traumatic--experience. Development of the capacitics required by Third Genera-
tion strategies is likely to prove even more challenging.

Moving from an exclusively operutional to more of & cululyst iule involves
basic changes in operating style. The PVO will find itself working less as a
service delivery agency and more in the manner of u foundation, directing its
attention to facilitating development by other organizations, both public and
private, of the capacities, linkages, and commitments required to address desig-
nated needs on a sustained basjs., It will be able only to influence-~not control~-
the systems with which .1 works, and it will be doing this with resources thc.
may seem inconsequential relative to those of the systems being influenccd.

Success will depend on shillfully positionig 1tsell 1n relation to the larget
system--a health system, u particular uagricultural production and marketing
system, a smail enterprise creut system, etc--in such & way as to facilitate
accelerated lcarning by the Institutions which comprise that system. To do so it
will need to uct on ~i-depth knowledge of the actors and organizations wnich
define and regulute the Svstems being wddressed.
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Both technical and strategic competence are required.

Technical Competence

Commitment is essential to effective performance in u cutalvst role, but it is
no substitute for technical competence, Only when the two are combined are
results likely to match intentions. PVOs working on a small scale in a few
villages with people who have [ew options may not be questioned regarding their
technical competence, and their technical failures will attract little publicity
beyond the village thul suffers the consequences.  But wnen PVOs position
themselves to be systems cutalysts, their technical weaknesses are more difficult
to hide. Some of the most important of tne organizations with which they work
will be large, influential, and staffed by highly credentialed professionals.
Needless to say, the PVO which presumes to help such organizations Lecome more
effective must ve gutded by more than good intentions. Having the technical
capacity to obtain the respect of those who control the relevant technologies
--whether they be doctors, engineers, lawyers, politicians, administrators, or
village leaders is basic. And not being able to buy access to key officials purely
on the basis of the financial resources they can offer, they must win access
through the percegtion that they offer a useful iechnical and political resource.

This is not to argue for the staffing of I'VOs with narrow disciplinary
Specialists, as might be appropriate if they were assuming conventional technical
assistance functions. Their technical competence must be balanced with social,
political, and managerial skills. The means ol developing this competence include:
1) recruitment; 2) training of existing staff, and 3) the development of relation-
ships with respected centers of technical excellence.

Strategic Competence

Strategic competence is u measure of the organization's ability to position
Its resources to achieve its ubjectives.

First and Second Generation strategies have demanded little in the way of
strategic competence. Positioning the organization's resources for a First
Generation intervention requires mainly the ability to identify a population of
people who lack the goods or services the PVO is prepared to offer--not a
particularly difficult op sophisticated task in many countries. Similarly, posirtion-
ing a PVO for a Second Generation intervention requires mainly the identification
of a number of viliages which are willing 10 extend their uctive cooperation in

return for the assistunce received.:l Third Generation strategies .re quite
another matter.

The ability 2o poscicon <a resources Lo achacve teviwge on Larger
Aystams becomes onc of ¢ centrd conteuns ¢y the organization--at
all tevels,
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Bureaucratic versus Strutesic Organizatiors.  PVOs have seldom been noted
for their at.ention to development of mansgemeri svstems and capacities.22
Indeed some PVOs have acquired un ideologtcal disduin for management, placing it
in a class with exploitation, oppression, and racism. In part this results from a
limited awarenes. of alternative manugement apprcaches and their contributions to
releasing creutive human potentials. Often the distrust of management comes
from asscciating it with centralized control-oriented bureaucratic forms ol
organization which many PVO staffers have chosen careers in the private
voluntary sector specifically to avoid. What is being advocated here is a much
different kind of management consistent with the rzquirements of the strategic
organization--which represents highly advanced management concepts and posses-
ses a well developed strategic competence.

Centralized organizations which depend on Lureaucratic controls to channel
the behavior of their members into well agefined routines generaily have a low
level of strategic competence. Such organizations seldom respond to needs and
opportunities in terms of inherent requirements, preferring the ways which fit
their own convenience. Ruather than making appropriate adjustments in their
appirrouch to use of existing resources, new needs and opportunities are taken as a
rational for adding stuif and increusing budgets--usuully leading to costly and
partial responses.

Unlike the conventional bureaucratic organization, the strategic organization
maintains its direction not threugh tne tight control of operutions, but through an
organizational culture which supports bhigh levels of commitment and disciplineda
self-assessment among its members in support of agreed upon organizational
goels.23  This allows it to make stralegic adjusiments at all ievels and scross all
functjons--continuously deenening its definition of the problem and udjusting its
response.  Well developed information Sysiems provide intensive and continuous
feedback to support self-assessment und rapid self-correction of crrors.

The PVO as a4 Strategic Orgumization.  The institutional systems to which
Third Generation strateglies are directed are commonly complex in their structure
and dynamic in their funetioning. Their complexity meuns that a reasonably
complete understanding of their nature can be devcioped only over time as
experience is gained in working with them. Their dynamic nature means thuat the
original problem definition must be continually tested and refined in light of new
developments, resulting in corresponding adjustments in the positioning of the
PVO's resources consistent with the complex, illusive, and changing relationships
of the social, economic and political terrain in which it has chosen to work.

Such adjustments ..ay be required at wany levele=-{rom- the centru! to the
local. At the central level it may involve si . nificant adjustments in the definition
of the organization's prograin and urea cowmmitments. [See the Appendix for
lurther discussion.] At the sume lime, on going adjustments will be required in
individual program stratcgies on a country, province, distric!, o~ even village
baxis.  'f'nis calls for capacitics in social, tnstitutional. und economic analyvsis
Un -ommon amonyg PVQs. While ot cunnot be expected that every -iaff member
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will Le a professionally qualified social ‘nalyst, basic skills in sociul analysis will
need to be widely distributed throughout the organization. This analytical
capacity must in turn be backed with skills in process facilitation and coalition
building at uli levels.

Since quick results cunnot be anticipated, the ’'VQ undertaking a Third
Generation strategy must have the slaving power to remain ut tne task for ten op
even twenty vears il necessary. And 1t must be uble to withstand the challenges
of critics who believe that contrivutions to development progress are measured
only in bpuildings constru.led, immunizations given, and food puckupges delivered.
Cupable leaders who combine a long term vision with highly developed professional
management skills are essentigl.

For more than a decade the training of develor.ment managers has empha-
sized the concepts and methods of project management which encourage a myopic
perspective on the nature of development and an unimagriutive control oriented
approach to its management. Partly in response to pressures from donors, who
find projezts convenient instruments for packaging their funding, some PVOs have
becouime highly project oriented and have siipped into the pattern of assuming that
they manage deveicopment by managing projects. Where this has occurred, their
managers will need to tuke appropriute steps to achieve an expended vision of the
nature of development management and ypvelop skills in & more strategic approach
to managing their organizations.

There are muny steps which can be taken toward development of the
Strategic capacity required b. PVUs that aspire 10 Third Generation rules. These
include: 1) sending kev sentor stuff for advanced mana -ement training at top
ranked management schoois; 2) developing collaborative relatiunships with groups
which have wudvanced capabilities in relevant social and policy analysis and its
apptication; 3) recruiting staff with udvanced qualifications 1n social analysis,
management, and process facilitation; 1) documentin- and critically assessing
early Third Generation eaperiences as « means of strengthening internal learning;
3) conducting strategic assessment workshops for senior staff; and 6) participat-
ing 1n experience exchange with other PVOs which have similar commitments.

The need for innovative thinking leading to expanded roles for private
development agencies is becoming particulariy evident in those Asian countries
which are finding that financial realities preclude continued reliunce on expensive
and wasteful centrally funded und directed public daevelopment projects and
pr-irams »s the keyv 1o development. For muny of tnese countries, a greater
Feliusce on vroudlv bascd jocul private initiative may uve essential. And while it
IS wmportant that sOVernments recoynize and give effective support to such
?nitilatives, muvic of the leader 1p will need 1o come from the privute sector
itself.
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NOTES

Many individuals have contributed to development of the ideus presented in this paper,
Tom Franklin and Carolyn Stremlau were instrumental in directing my attention to the
need to strengthen the development roles and performunce of PVOs. Jerry Silverman
posed questions which led to an explicit urticulation of the distinction between macro~
and micro-policy reform. Frances Korten helped me push this distinction to greater
levels of refinement which further highlighted the implications, Torn Drahman
provided reassurance Lhat the concepts hud u practical valid.cy and utility, James J,
O'Connor contributed to my thinking about the nature of the capacity building tack,
and in particular the need for strengthening technical competence. Jay Jackson and
the staff of CARE/Indonesia helped me think through the frameworks for strategy
definition, Beryl Levinger made key inputs to refining the summary table, and
suggested that delining the strategic position in terms of continua might be more
useful in PVO strategic self-ussessments than constraining the ussessment to only
three discrete categories.  Hob Pooley, Richard Ryan and Ross Coggins stressed the
importance of recognizing the legitimacy of all three generations of strategic
orientation. Ross lngalow helped provide historical perspective.

dohn C. lckis, "Structursal Responses tv New Rural bevelopment Strategies,” in David
C. Korten and Felipe B. Alfonso, Bureaucracy end the Poor: Closing the Gap (West
Hartford, Conn.: Kumarian Press, 1983], pp. 4-32.

Duvid C. Korten and Norman Uphoff, "Bureaucratic Reorientation for Participatory
Rural Development,” NASPAA working Paper No. | (Washington, D. C.: NASPAA,
November 1981).

This fit between macio-policy and the concerns and m-Lhods of policy analysis, and
the corresponding fit (as noted bulow) between micru-policy and the concerns and
methods of sociul learning have been identified and elaborated Ly truucues F. Korten,
"Making |I...search Relevant to Action: A Social Learning Perspective," Paper pre-
sented at the Workshop on Punlic intervention in lurmer Managed Irrigution, Inter-
national Institute for Ircigation Management (Sri Lanka), held in hathmandu, Nepal,
August 4-€, 1986. This inalysis builds 1n part on the distinctions mude by John
Friedmann, From Knowledge to Action: the bialectics of Ptanning (Princeton:
Princeton UnT\'/'ersny Press, forthcoming) between four nistoricut schoois of planning--
each of which builds from quite diiferent assumptions. Our concern here is only with
two of his four wchools: pulicy anulysis and social learning. While often viewed us
competing, each may also be viewed as being relevant to its own specific circum-
stances. The trick is in being uble tu uchieve a match between method and circum-
stances as demonstrated in the present unalysis.

See Friedmann, ibid.

Known more briefly as "community . gement," the e nasis . un the development
of resource fMAnagement systens wnich feature commuiiity levei cuutrul over basic
land and wat.r resources und tineir use. See David C. Korten (ed.), Cummunity
Munagement: Asian Experience and Ferspective: (West Hartford, Cuoan: humarian
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1u.

11,

12,

13.

Press, forthcoming in 1987).

Explicit use is made of a learning process approach. See David C. Korten, "Commun-
ity Organization and Rural Development: A Learninm Process Approach,” Public
Administration Review, Vol. 40, No. 9, Sept-October 148U, 480-511. At the present

time this approach 1s distinctive and exclusive to the Southeast Asis Office of the
Ford Foundation. While other Ford Offices have expressed interest, none has yet
undertaken tou replicate it.

For an examination of the working group concept and its application in the Ford
Foundation's work with the Philippine National Irrigation Administration see David C.
Korten and George Carner, "I.-orienting Bureuucracies tu Serve People: Two Exper-
iences from the Philippines,” Canadian Journal of Development Studies, Vol. V, No. 1,
1984, pp. 7-24.

For a case study detailing this process and its supporting methods in relation to
communul irrigation in the Philippines see Benjamin U. Bugadion and Frances T,
Korten, "Developing Irrigutors’ Organizutions: A Learning Process Approach™ in
Michael Cernea (ed.), Putting People First: Sociological Variables in Rurul Develop-
ment (London: Oxford University Prcos Tor the World Bank, 14985).

Frances F. Korten, "The Policy Framework for Community Manugement,” in Korten,
Community Manugement, Op. cit., 1s an uxample of one such contribution. The original
analysis was presented it @ seminar in which the issues were jointly examined by a
number of Indonesian government offirials, as well as representatives of private
voluntary organizations. This led to a more intensive study of the issues in specifie
relation to Indonesia by LP3ES, u major Indonesian PVO with extensive experience in
irrigation development.

See David C. Korten, "Learning from USAID Field Experience: Institutional Develop-
ment and the Dynamics of the Proiect Process," NASPAA Working Paper No. 7
(Washington, D. C.: National Associat:un of Schools of Public Affairs and Administra-
tion (NASPAA)), June 1983.

The present paper is a direct result of more than six veurs oif effort to achieve
expanded application of learning procuss approaches to bureuu: ratic reorientation with
large donor agencies serving in the catalyst role. The limited success of these efforts
combined with the increasing strategic sophistication of selected PVOs huas resulted in
the present focus on the tlevelopment of PVO cupacities to perfurm in the catalyst
role as learning process fucilitutors. An early :rror wus mude 1n placing the Ford
Foundation Southeast Asia Office in the category of donor agency and looking to
other donors as the instruments of replication. In fact the Ford Foundation may also
be classified as a PVOQ, putting it 1n a class with other organizations with consider-
ably greater prospect of replicuting its methods, )

According to Judith Tendler's study ol seventy-tive PVU project evaluations in 1981,
the claims of PVOs tu ve more effective than government agencies in reaching the
poor with innovative development . istance could not t.» substuntiated with the
evidence at hand. Oficrn theit PrOEFiee wnd services were not quulitatively differcnt
from those offered bv povernment. Judith Tendler, Turning Private Voluntary
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14.

15.

16.

17,

18,

19.

20.

21,

Organizations into Development Agencies: Questions for Evaluation, Program Evalua-
tion Discussion Paper No. 12, asnington, L. C.: AlD, 198Z). Brian s.nith sums up
the data with the conclusion that I'VO are clearly more elficient than government in
their use of resources, but their claim to being more innovative and to be setting the
program agenda is not substantinted. Brian H. Smith, "U.S. and Canadian PVOs as
Transnationa! Development institutions, in Robert F. Gorman (ed.) Private Voluntary
Organizations as Agents nf Development (Boulder: Westview Press, 1984}, pp. 115-164.
See also Ralph Rramer, Voluntary Agencies in the Welfare State (Berkeley: University
of California Press, 1461, A study prepared by AlID for the House Appropriations
Committee concludes that "PVO projects often are implemented individually, not as
part of a broader programming strategy." Development Effectiveness of Private
Voluntary Organizations (PVOs), Submitted by the Agency for international bDevelop-
ment, rebruary 1986. These studies confirm that the failure of PVOs to realize their
potentials is all too common. And some critics question whether this potential exists
at all, Elliott Morss and Victoria Morss, U.S. Foreign Aid (Boulder, Colorudo: West-
view Press, 1982).

This realizution not withstunding, Brian Smith observes that the bulk of the resources
of U.S. PVOs is still devoted to delivery of food, =lothing, and medicine to alleviate
immediate suffering. Op. cit., pp. 118-122.

The issues and their implications are developed in John G. Sommer, Beyond Charity:
U.S. Voluntary Aid for a Chunging World (Washington, b, C.: Overseas Development
Council, 19777,

Milton J. Esman and Norman Uphoff, Local Organizations: Intermediaries in Rural
Development, (lthaca: Corneil University Press, 1984). GSee also Norman Uphot{,
TAnalyzing Opticns for Local Institutional Development,” Special Series on Local
Institutional Development No. 1, Kurul Development Committee, Cornell University,
Ithaca, 19647,

A doctoral dissertation on this experience titled "Privite Voluntary organizuiions as
Catalysts of Policy Reform: A Case Study of IPPF" is peing written by Dolores Foley
at the University of Southern California.

Reported in Development Effectiveness of Private Voluntary Organizations (PVOs),
Washington, D. C.: Agency for International Devs lopment, February 1986,

[bid., pp. 21 & 23.
The University of the Pnilippines at Los Banos is also participating in a similar role,
It is, however, a public university, rather than a PVO.

Wortman observes that not only have few PVOUs reached the strategic management
stage of development, many huave not even reached the strutegic planning stages in
vogue twenty yeurs ago., Mux Wor o i, A Radicul Shift trom Bureaucracy to Stratepic
Management in Voluntary Orpa.iciations,”  dourna! of Voluntary Action Kesear~h, L0
(1), January/March, 198; §2-8]. Duvid Brown and Jane Covey, two leading aavocates
ol strengthening the strutegic procesces in I'Vo management, 1dentifly four distinctive
atiributes of development oriented PVOs (DOPVGs) which make it particularly difficult
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22,

23.

for them to engage in strategic planning: &) missions that require bridging diverse
constituencies; b) strong commitments to democratic values, equity, and social
change; c) conflict at interfaces between DOPVO departments end between DOPVOs
and external agencies; and d) self-inflicted increases in external turbulence and
conflict as a consequence of empowering previously quiescent groupa. L. David Brown
and Jane G. Covey, "Strategic Planning in Development-Oriented Private Voluntary
Organizations,” Institute for Development Research, 710 Commonwealth Ave., Boston,
Massachusetts 02215 (undated and unpublished). For case studies of espects of the
internal organizational culture of PVOs which inhibit the development of strategic
competance see L. David Brown and Jane Covey Brown, "Organizational Microcosms
and Ideological Negotiation," in M. H. Bazerman and R. J. Lewickl, Negotiating in
Organizations (Beverly Hills, CA: Sage, 1983). Even so, Leslie E. Grayson and
Curtis J. Tompkins, Management of Public Sector and Norprofit Organizations (Reston,
Virginia: Reston Publishing Company, 13984) observe 8 current movemeni in some
voluntary agencies away from a reactive tactical and toward a more proactive
strategic approach.

‘C. Sturk Biddle, "The Management Needs of Private Voluntary Organizations.” A
report prepared for the Office of Private Voluntary Cooperation, Agency {or Inter-
national Development, Washington D. C., May 2, 1984; and Richard W. Ryan, "An
Examination of Administrative Issues Affecting US Private Voluntary Organizations ir
Interrational Development," San Diego State University, July 1986 (unpublished manurcript).

The concept of strategic competence, and the distinction between bureaucratic and
strategic organizational forms is developed further in David C. Korten, "Strategic
Organization for People-Centered Development,” Public Administration Review, Vol
44, No. 4, July/August 1984, pp. 341-352.




While the three Generational categories provide a useful shorthand for
defining critical Strategic issues and options, a serious strategic assessment of a
PVO and its various programs will reguire more refined frameworks. This
Appendix offers some suggestions. The reader should bear in mind that these
suggested frameworks are still in a preliminary stage of development.

Defining the Overall Strategy

Considerable care should be taken by ainy PVO in making the three choices
which define its overall strategy: 1) What are we going to do?; 2) Where?; and
3) How? The answers to these three questions provide the basis for defining the
types of technical competence that it must develop to support the strategy.

Defining Programs: What we will do

The what is best defined in terms of the programs which the PVO commits
itself to develop and implement.  Programs are normally of indefinite duration,
involve repeated activities and are defined in terms of the need which they
address, the technologies involved, and the institutions that determine how the
need will be met within any given community. A given program might foeus on
any one of a considerable number of themes, such as: primary health care, dry
land agricultural development, potable water supply, small enterprise credit, dairy
development, village planning, village infrastructure development, ete. A program
commitment implies a commitment to developing a thorough understanding of the
nature of the need, a distinctive competence in the technologies and organiza-
tional issues involved, and effective working relationships with the relevant
institutions. Threa principles should guide the definition of program commitments.

Fit. The concept of "fit" is basic to carrying out a strategic assessment,
Put very simply there must be a fit between the nature of the problem or need
the PVO chooses to address, the features of the program it develops to address
that problem or need, and what it has the capacity to do.
health professionals with a long history of providing health services in rural areas
might become interested in income generation and decide to promote the develop-
ment of a system of dairy cooperatives. But if it has no staff experience or
experience with dairy operation, the care of dairy animals, or business in general,
a dairy cooperatives development program does not fit its existing capabilities.
To achieve such fit the PVQO might eltner undertake to develop the necessary
expertise--likely a major retooling effort which would benefit little from the
organization's existing capacity--or it might redefine its prospective program
commitment--for example undertaking to help existing cooperatives develop health
programs responsive to member needs.

<
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Excluded Activities. In the course of defining what an organization intends
to do wi resources, a properly defined strategy also, at least by implication,
indicates what the organizations intends not to do. For many organizations
making & clear commitment to not doing something is more difficult than deciding
what it will do. Cognizant of the seemingly infinite needs of the people in the
countries in which they work, there is e natural tendency to feel that no need
can be ignored--leading in many instances to fragmented and poorly planned
activities which reach few villages and accomplish little. It is important to bear
in mind that the needs of even thne smallest developing country are likely to be
staggering relative to the resources of any given PVO. Just because a need exists
is no reason a PVO should feel compelled to address it. Trying to do so will
only fragment its efforts and limit its effectiveness in any given undertaking.
Effectiveness depends on concentrating attention on something the PVO can learn
to do well over time to the benefit of many people, encouraging others to do
what it chooses not to do itself.

Definable Task. Finally program commitments should be of sufficiently
narrow scope that their task requirements can be clearly identified. A program
commitment to helping rural communities meet their need for potable water can
be so defined. Outcomes, tasks, technologies, and skill requirements can all be
defined in a way that providas a realistic basis. for developing the expertise
required to support program implementation on a significant scale. The key
institutions will be reasonably easy to identify--an essential concern if a Third
Generation strategic orientation is being applied--and hopefully will be few
enough in number that collaborative relationships can be deveioped.

By contrast, a program commitment to income generaticn--a popular theme
currently--provides little if any discernable focus around which distinctive
competence can be developed. It can involve most any aspect of small manufact-
uring, trade, agriculture production, fee for service health care, etc. Each given
income generating activity has its own set of technical, marketing, and financial
requirements.

The fact is that the poor of most Third World countries are quick to
recognize and act on promising income producing activities and are much more
likely to be aware of the relevant opportunities and constraints than is the
inexperienced outsider. |If they have not already taken up a given activity there
is probably a good reason and the PVO field worker who chooses to promote the
activity had better know the reasons and have a well grounded idea of how to
deal with them. Consider for example pig raising and handicraft production,
perennial favorites of PVOs newly embarking on income generation promotion,

Proposais for pig raising projects seems invariably to promise astonish-
ing returns based on the mirscles of compound growth through rapid
reproduction. But if it were so simple surely the villages of the Third
World would already be over run with pigs. Success depends on
knowing something about pig breeding, housing, nutrition, and diseases.
[f they are to gererate income rather than simply suppiement family
diets, attention wil! also be needed to marketing--possibly in highly
competitive markets. If the scheme calls for eich family receiving a
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free plig to give an offspring to a neighbor, the mechanisms for
insuring that this happens must be developed. If the necessary feed is
not freely available, attention may need to be given to credit avail-
ability.

Handicraft production also seems @ natural. [t commonly builds on
skills which already exist in the village. And everyone has seen the
shops in the U.S. and elsewhere where such items are sold for prices
many times that for which they are locally available. In fact hendi-
craft items in the markets of industrial countries are luxury goods, the
demand for which is subject to fads, styles, and changing econcmic
conditions. Their production and inarketing requires substantial
expertise and well developed commercial connections. Quality must be
maintained, and most foreign distributors willing to bear the burdens of
negotiating the bureaucratic maze of import-export want to deal in
quantities that may exceed local capacity. As payments {rom overseas
may be slow while workers expect payment on completion of the work,
credit arrangements may be necessary. Export oriented handicraft
production can be a good income source, but it is not to be undertaken
lightly by the inexperienced. It is a tough business requiring well
developed business skills which the interested PVO can develop only
with considerable time and effort.

Income generation is an example of a theme which comprises many possitle
program efforts, each of which requires development of distinctive expertise, but
does not itself define a realistic or adequately focused program definition. While
pig raising, handicraft production, or even small producer credit might each allow
for program definitions which in turn define the specific types of expertise
required to support them--inccme generation does not.

Defining Geographical Areas: Where we will do it

The where question normally is best answered in terms of administrative and
political jurisdictions such as a8 nation, province, district or village. This
coincidence with political-administrative units is likely to be particularly important
to a Third Generation Strategy which proposes to work with or through one or
more governmental agencies. And while that strategy will commonly involve a
presumption that the ultimate program concern is to support the development of
effective policies and institutions on a national scale, early piloting activities to
develop and demonstrate methods and approaches consistent with local vondi tions

and institutional capabilities are likely to pe concentrated in a few smaller sub-
units.

The rational for geographical specialization is similar to that for program
specialization.  Effective performance wili depend on investmen:s in daveloping
geographical competence, in uddition to technical program competence, which are
not to be undertaken lightly.  Geographical competence involves knowledge of
local languages, as wel]l as social, economie, and political structures. It involves
the cost of establishing an office and staff support facilities.

vl
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It also involves development of effective working relationships with key
persons and institutions. This is important for Second Generation strategies and
even more so for Third Generation. Some of these relatienships will be program
specific--for example & primary health care program may resull in development of
close working relationships with key medical personnel which may not be directly
useful in a program of small producer credit. But other contacts may well prove
useful. If the work under the primuary health program has been perceived ‘as
responsive to local needs, the PVO will likely have developed u visibility and
credibility among persons from a variety of sectors, and of course with the people
in the villages with which it has been associated. This credibility represents an
important resource to other program initiatives intruduced in that particular area,
which is not readily transferred to a different location.

Defining the geographical area cf commitment takes on some special features
under a Third Generation straiegy. Here the PVO may not be estatlishing any
operational activities of its own and there may be no guestion of establishing an
independent office. [ven so it will be concerned with operational pilot activities
carried out by the agencies with which it is collaberating.  Locations for such
activities need to be carefully chosen, in part on the basis of reasonably rep-
resentative physical, economic, and social conditions; and in part on the basis of
the receptivity to collaboration of local officials. Once concepts and methods
have been proven it will be easier to work with less receptive collaborators.

Defining the Approach: How we will do it

Defining the how is partly a matter of choosing between: 1) a First
Generation strategy of providing directly the neaded goods and services; 2) a
Second Generation strategy directed to building capacities in individual commun-
ities to meet their needs through self-reliant action; or 3) a Third Generation
strategy which concentrates on reorienting supportive systems and policies such
that they strengthen the capacity of many communities to address identified
needs. Each approach has different implications for the type of capacities
required. Each requires distinctive technical capacities for effective performance.
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Assessment of Program Strategies: Key Variables

While the overall PVO strategy will be defined in part in terms of program
commitments, each program requires its own program strategy as well. Indeed it
is at the program level that the Third Generation strategic orientation becomes
most important.  While it may be useful as an initial approximation to roughly
classify each program as First, Second, or Third Generation in orientation, a
refined strategic assessment will require a more detailed look at the nature of the
problem and how the FVO has positioned itself to deal with it. A simple scheme
for such an initial assessment involves SiX basic steps is outlined beiow.

1. Define the nature of the problem to be addressed against three
variables: a) underlying cause; Db) geographic scope; and c) existing
institutional capacities. [See Table A-1 for details.]

2. Define the characteristics of the existing or planned PVO program
against three similar variables: a) nature of role; b) geographical
scope; and c) length of involvement. [See Table A-2 for details.]

3. Compare program and problem characteristics to determine degree of
fit.

4. Identify adjustments in progruin characteristics required to achieve a
better fit with the need.

3. Determine the fit between the proposed program adjustments and exist-
ing capacities of the PVO. If there is not a reasonably close fit,
determine what new capacities will be required and assess whether it is
realistic to undertake their development.

6. Specify the changes that will be made in the program and the actions
to be taken to develop the necessary supporting capacities.

The scales in Tables A-1 and A-? provide a means of breaking down the
problem to aliow for a more Systematic assessment of the degree of fit between
the problem and the program strategy. From there the assessment of [it is a
matter of exercising critical judgement. The narrative in tne tables provides some
guidance. The more the need is of an episodic nature the more appropriate a
short-term relief operation. The more systemic the problem the more essential
that the catalyst role be considered. Some problems cannot be resolved on a
locality specific basis. If the problem is of this nature an expanded scope of
intervention may be the only sensible course. Also if the program is truly being
effective, presumably some important things have been learned about the need and
how to address it. |If the need is general to other areas, a major opportunity
may be missed if attention is not given to making hroader use of this learning.
Whether the PVO should introduce o given program into a given geogruphical
area, and whether as poecator or catalyst, will depend very much on the extent
of the institutional capacity already in place within that area.

14
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The third program variable, "Length of Involvement" merits special attention.
Where the PVO is of local origin, accountable to the community, and is addressing
a need of a permanent nature it is appropriate that it view itself as being a
permanent member of the community and seek to institutionalize itself--giving
attention to developing relisble scurces of sustained financing. This would seldom
be appropriate for a foreign PVO, however. Generally the foreign PVO should
always view its role as temporary in relation to any given need and adjust the
nature of its involvement accordingly--except where dealing with & short term
emergency situation--assuming a relatively more catalytic role.

Some situations, however, become particularly complex, as for example the
case of the PYO enguged in drought relief in Africa. Needs are immediate, but
the underlying causes are of a long term systemic nature and ere of national--
even continental--scope. PVOs which are dealing with long term systemic
problems, but which see their own roles as temporary, should, as a general
principle, avoid operational involvements which will not be scustained. Yet in the
case of African drought relief, alternative local institutions simply do not exist to
meet that need. Consequently, the PVQO can hardly avoid assuming an operational
role--even while recognizing the need to build loca) capacity to replace itself. In
this instance it may begin with a predominantly or even exclusive operational
role, while gradually assuming more facilitative functions. Thus it may take a
long-term perspective geared to regional, national, or even trans-national out-
comes, while remaining highly conscious of the temporary~-though hardly short-
term--nature of its own role.

The PVO which applies the ubove framework should keep in mind that in
defining its strategy it is necessarily making important decisions--whether explicit
or not--regarding its own position within a system of institutional relationships.
The soundness of its own strategy will be in part a function of the extent to
which it defines a distinctive role for itself within this system. The PVO
fashioning a Third Generation strategy may find itself helping other PVOs within
that system think more Systematically regarding their own roles and strategies as
well.
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TABLE A-1

KEY VARIABLES FOR PROBLEM ASSESSMEBL’!;

Variable 1: Underlying Cause

Episodic N e et e LT T T T > Systemic

At one extreme the underlying cause cf ihe problem may be & temporary and non-
recurring event--such as the devastation of a freak typhoon in an area that has
not experienced one in the past twenty years--or at the other extreme the
problem might be deeply imbedded in economic, social, and political structures--
such as is the plight of the sugar workers on Negros Island in the Philippines--
in large measure a function of land tenure and monopolistic marketing arrange-
ments. A quick one time relief operation should be adequate in the former case,
but would be wholly inadequaie in the latter.

Variable 2: Geographical Scope

Local e o e e e el > National

At the one extreme the need addressed is spezific to an individual locality, while
at the other it is reasonably characteristic of needs found throughout a much
larger national or even multi-national area. An example of the former might be
an illness or land tenure problem specific to a small tribal group in an isolated
mountain area. An example of the latter might be erosion of uplands areas
throughout the country due to overpopulation and Inappropriate farming practices.
Obviously if the need is local in nature a unique local solution may be appro-
priate. If of larger scope, then the PvO must question whether it is content to
benefit only a small group or wishes to look for approaches which use the
expertise gained through its more localized involvement to benefit a larger
population facing similar needs. |t must also ask whether a localized solution has
a4 reasonable prospect of being sustained. For example it may be possible to deal
with vitamin A deficiency on a localized basis, but the same may not be true for
malaria.

Variable 3: Institutional Capacity

Absent o e e e e e e o > Highly Developed

Existing institutional capacities for dealing with the need may range from absent
to nhighly developed. To the extent they are highly developed there may be no
need for the PVOs involvement. To the extent they are absent, it is likely that
any involvement--at least in initjal stages will necessarily have a substantial
operational component. Playing a catalytic role depends on the presence of some
institutional capacity which has the potential for development and/or reorientu-
tion.

ST
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TABLE A-2

KEY PROGRAY VARIABLES

Yariable 1: Nature of Role

Operational === mmm o > Catalyst

The program is limited to the direct delivery of goods and services at the one
extreme. At the other it is committed exclusively to facilitating changes in the
systems which determine whether needs are met on a longer term basis. The
former produces direct outputs, while the latter achieves results only through
influencing the behavior or performance of other individuals and organizations.
The two may be mixed in varying proporticns, the ratio determining where the
program will be placed on this continuum.

Variable Z: Geographical Scope

Local e e e > National

This defines the distinction between focusing attention on individual localities and
working on a national or regional scale. Operational activities geared to allevia-
tion of immediate needs--such as reliel operations--can range from local to
national scope, as can activities geared to system change. It is also possible for
a PVO to concentrate its own operational activities in defined localities, while
using this experience in g Systematic way to achieve regional or even national
outcomes. Where a program is working in a catalyst role and clearly positioned
to have national impact, the program would be rated toward the right end of the
scale,

Variable 3: Length of Involvement

Transient  <—meewcmmmee e ___ > On Going

This variable distinguishes between the program which presumes only a brief,
perhaps transient presence, and one which it is presumed will be addressing the
targeted need indefinitely. A position on the far left would be appropriate to a
temporary emergency relief situation. A position on the far right would be
appropriate where the program is being sponsored by a cemmunity based PVO
which is organized to provide ‘a particular service on an ongoing basis. Where
the PVO positions itself us a catalyst to achieve institutionalized changes in the
System which will nct depend on its own continued presence its involvement may
Span several years, but is assumed to be of finite duration. [t would thus fall at
something of a mid-point on :he scule. :




