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EXECUTIVE SUMMARY

BACKGROUND

Promnting democracy and respect for human rights is an important objective
of U.S. foreign policy and a stated priority of A.I.D.'s program in the Latin
American and Caribbean (LAC) region, particularly in Central America. The
promotion of democracy is not a new concept for A.I.D., however. Over the
past two decades, various assistance strategies have been used to foster
political development and build democratic institutions.

In an effort to capitalize on the strengths of previous programs and to
benefit from past experiences, A.I.D. contracted with Creative Associates
International, Inc. to conduct a retrospective of the Agency's experience in
building democratic institutions. This study is intended to be a tool for the
LAC Bureau in reviewing and refining its democratic development strategies.

Specifically the retrospective intends to fulfill the following objectives:

¢ review A.l1.D. experiences in building democratic
institutions in lLatin America from 1961 to 19817,
emphasizing Title IX programs during the period 1966-1976
and focusing on four topic areas--legislative training;
public administration development, particularly at the
mugicipa! level; civic education; and leadership training;
an

e identify lessons Tlearned from the previous programs
examined.

Findings from this research will be used to test assumptions underiying
present strategies and will help determine what types of future assistance
programs are likely to be the most effective and appropriate for A.I.D.
support.

APPROACH

A variety of sources was used in conducting the research, dincluding
project evaluations, A.I.D. documents, interviews with individuals who were
directly involved in planning and implementing the programs or who were
recipients of the assistance, and documentation from completed or ongoing
programs. Interviews were conducted, in person or by telephone, throughout
the United States, and in Costa Rica and Guatemala. The preliminary findings
were reviewed by nationally recognized experts in the technical fields under
review. Final revisions were made based an comments received from this review
and from the Project Manager.

REPORT HIGHLIGHTS

The opening chapter provides an overview of Title IX of the Foreign
Assistance Act. Chapters II, III, IV, and V focus on A.I.D.'s efforts in the
four key areas: legislative capacity, local government, civic education, and
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leadership training. In these chapters, background information is followed by
one or more profiles of projects in the particular area. The final chapter,
Chapter VI, specifies lessons learned from A.I.D's experience in strengthening
democratic institutions.

Overview

Title IX of the Foreign Assistance Act was passed in 1966 as a result of
pressure from Congress to increase popular participation in developing
countries. Title IX states that "...emphasis shali be placed on assuring
maximum participation in the task of economic development on the part of
developing countries, through the encouragement of democratic private and
Tocal governmental institutions." This concept was to be integrated into
A.I.D.'s existing programs as a guide for strengthening democratic
institutions such as trade unions, cooperatives, professional associations,
and volunteer associations at the Tlocal Tevel. Title IX emphasized popular
participation, democratic institution building, and a multidisciplinary
approach to development. Immediately after its passage, Title IX was
generally interpreted to mean that A.I.D. was to become more involved with
political development activities.

From 1its inception, Title IX objectives faced difficulty in being
incorporated into A.I.D. projects. A.I.D. staff, primarily economists, were
neither trained nor experienced in poiitical development. A.I.D. also raised
questions concerning how to integrate Title IX into existing programs, how to
determine which political development activities were appropriate for A.I.D.,
how to evaluate Title IX activities, and how to build the expertise to
effectively carry out the directive. In addition, staff were not comfortable
with this new area of responsibility as political affairs were traditionally
handled by the Department of State.

In the 1970s, Title IX was overshadowed by the Foreign Assistance Act of
1973, commonly referred to as the New Directions mandate, which called for
shifting resources to meet the basic human needs of the poor majority.
Legislation that followed raised the issue of human rights; the Harken
Amendment 1in 1974 stated that security asistance and economic aid would be
based on a country's adherence tu human rights. In 1978 Section 116(e)
promoted and encouraged more respect for human rights and fundamental
freedoms, calling for adherence to civil and political rights.

Legislative Capacity

Under Title IX, strengthening legislative capacity became a new area of
technical assistance for A.I.D. As there was a lack of policy guidelines and
strategies for this new initiative, a rigorous program of research was
undertaken by the American Society of Public Administration and U.S.
universities.  Through A.I.D. support, the universities did succeed in
developing an institutional capacity to continue research, training, and
publishing within their universities and relevant professional associations.
Valuable information concerning legislative development was brought to Tlight
as a result of the research grants.

A.I1.D.'s legislative development projects in Costa Rica and Brazil were
reviewed in this report to illustrate the technical assistance efforts that

iv

I?ﬁ'

i

~ g



|
aL

BT

resulted from the capacity created in institutions such as the State
University of New York at Albany. According to the results of the field work
conducted in Costa Rica, interviewees felt that legislative capacity building
was an appropriate area for A.I.D. assistance. Nevertheless, this area
remains a sensitive one and A.I.D. should carefully consider the unique
conditions within each country that would adversely or positively effect the
outcome of a project in legislative development before embarking on
legislative development programs.

Strengthening Local Government

Municipal development assistance was another sensitive activity for A.I.D.
to undertake since the development of Tocal governments- is so closely related
to political power, power sharing, decentralization, and/or devolution of
authority. A.I.D.'s approach to strengthening governments was primarily
through assistance to centralized municipal development institutions, which
were lending institutions that provided loans to local governments to finance
infrastructure projects.

A.I1.D.'s municipal development assistance was effective 1in creating
efficient Tending agencies, which in turn enabled Tocal communities to improve
the delivery of basic services to the populace. Little progress was made,
however, towards increasing the capabilities and decision-making power of the
municipalities. Provisions were not made during the planning, implementation,
or evalution stages of the projects to ensure that political goals would be
realized; A.I.D. assumed that greater municipal autonomy was implicit in the
projects and would be a natural outcome. Two municipal development
efforts--one in Guatemala and a second in Costa Rica--underscore A.I.D.'s
technocratic, centralized approach to municipal development projects, and
illustrate that capacity-building strategies for Tlocal development were not
adequately incorporated into the project designs.

Civic Education

Support for civic education was mandated in the Culver Amendment to Title
IX of the Foreign Assistance Act. Broadly defined, civic education includes
adult Titeracy training, activism in cooperatives or trade unions, youth
groups, and Jleadership training. Although some projects did provide the
beneficiaries with content information on civics, the majority of A.I.D. civic
education projects aimed to increase the involvement of citizens in their
Tocal communities.

Strengthening local volunteer associations is one successful approach that
A.1.D. has taken 1in promoting civic education in Latin America. Through
A.I.D. grants, U.S. organizations such as the Overseas Education Fund and the
National Association of the Partners of the Americas provided volunteer
organizations with technical assistance that enabled them to expand  their
membership base to include a range of socio-economic classes, thereby
increasing popular participation.

The Partners of the Americas partnership with Guatemala demonstrates how

local organizations can foster democratic practices. The structure and .

organization of the partnership supports participatory processes for decision
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making. Officers and board members are elected, and by-Tlaws kept current and
voted on by the membership. The wide reach of the Guatemala partnership to
various sectors, regions, and socio-economic levels of Guatemalan society has
spread the democratic, participatory model of this organization to a wide
audience.

Leadership Training

A.1.D. considered leadership training an essential element of democracy
building. One of the training goals was to develop a cadre of leaders
dedicated to popular participation ideals.

By and large, A.I.D. Teadership training programs, such as the Loyola
Leadership Training Program, were effective 1in giving Tleaders skills in
democratic processes. Careful selection of participant groups and the
inclusion of a "critical mass" of people from a particular organization or
community seemed to improve the effectiveness of the leadership training.

When providing Tleadership training, however, A.I.D. should carefully
assess the political climate of the host country. The tragic assassinations
of Guatemalan program graduates provide evidence that participants' safety and
well being and inevitably, program succes, can be jeopardized by a seemingly
close association with the U.S.

-

Lessons Learned

The report concludes with eighteen Tlessons Tearned from A.I.D.'s
experience in strengthening democratic institutions.

General

e Programs aimed to strengthen democratic institution
building need to be flexible to accommodate the changing
political, social, and economic context in which they
function.

o New tools and methodologies are needed to effectively plan
and evaluate programs designed to strengthen democratic
institutions.

¢ Programs intended to strengthening democratic institutions
have higher chances of success when the program objectives
are clearly stated and understood.

o The country's capability to absorb and integrate
assistance 1is an important factor to consider when
planning and implementing programs to  strengthen
democratic institutions.

o The degree of success is higher in democratic

institution-building projects when projects are initiated
and supported by local institutions.
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Legislative Capacity

o Legislative development programs resulting from the
initiative and demand of the recipient country are more
1ikely to succeed.

o Legislative development projects that have the commitment
of key political actors are more Tikely to succeed.

¢ Legislative development projects supported by more than
one donor government or by several international sources
are more likely to succeed.

Local Government

e Increasing the efficiency of centralized municipal
development institutions does not automatically promnote
popular participation at the 1local Tevel or result in
strengthened local governments.

e Centralized municipal development  institutions can
increase the dependerice of 1local governments and reduce
opportunities to strengthen the decision-making power of
municipalities.

e Training that enhances the capacity of Tlocal governments
to participate 1in all stages of municipal development
projects from assessment and design to implementation can
potentially enable local governments to operate in a more
autonomous manner.

Civic Education

e Local volunteer associations are an appropriate vehicle
for A.I.D. support in civic education because they provide
a sound model for a democratic institution.

o Democratic principles can be best Tlearned when
participants can directly and actively practice the
mechanics of democracy.

e Local volunteer organizations provide a forum for creating
greater understanding among socio-economic groups.

Leadership Training

e Leadership training programs have a positive effect on the
professional and personal growth of their participants.
In general, these programs improve participants'
understanding of their potential for promoting development
and they provide participants with tools for managing
development efforts.

vii



o A careful selection of participants based on clear

criteria 1s a critical aspect of leadership training
success, .

A.1.D. must recognize the potential risk to individuals
participatin in  Teadership training programs. The
political climate 1in the host country needs to be
monitored carefully to determine the = Tevel of risk
participants may face if they are perceived to be directly
affiliated with th: U.S.

Appropriate follow-up support is needed to sustain and

increase the effectiveness of leadership training.
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INTRODUCTICN

This report reviews the Agency for International Development's (A.I.D.'s)
experience in promoting and building demccratic institutions and practices in
Latin America. Commissioned by the Office of Administration of Justice and
Democracy Development of the Latin America and Caribbeap (LAC) Bureau, the
study 1s intended to review A.I.D.'s past experience and identify Tlessons
learned. These findings will assist A.I.D. in determining programs that are
likely to be the most effective in strengthening democracy in Latin America.

In response to Title IX of the Foreign Assistance Act of 1961 and other
Congressional legislation, A.I.D. has, over the past 25 years, implemented
projects to increase the political and economic participation of people in
Latin America. This report reviews the experiences and lessons learned from
A.1.D.'s programming in these areas.

A broad spectrum of activities reflected Title IX goals. Among these
efforts were cooperative and trade union development, legislative training,
local government development, civic education, and leadership training. In
order to respond to A.I.D.'s current interests and priorities, the
retrospective will focus on four key subject areas during the period 1961-1981:

e strengthening legislative capacity;
e strengthening local government;
e civic education; and
o Tleadership training.
STRUCTURE OF THE REPORT

The report is divided into six chapters. The first chapter traces the
foreign assistance Tlegislation that established guidelines for A.I.D. to
follow in encouraging the growth of democratic practices in Less Developed
Countries (LDCs). Chapters II through V cover specific areas of A.I.D.
assistance: legislative capacity, Tlocal government, civic education and
leadership training. Each chapter follows basically the same format, with
minor adaptations due to the differences among topics: background information;
an overview of selected projects; and a profile of one or more projects to

provide more detailed information on some of the issues discussed in the
background section.

The final chapter synthesizes the findings of the paper in order to
present lessons Tearned from past experience in A.I.D.'s assistance to build
and promote democratic institutions.

RESEARCH METHODOLOGY

Data were collected through a review of project documentation and related
literature, interviews, and field work in Central America. Over twenty-five
projects were selected for program review after an extensive search of A.I.D.'s
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project database (MINISIS). Selection was based on an understanding reached
with the Project Manager that the A.I.D. projects should relate to Title IX
legislation, fall within the time frame established for this study (1961-1981),
he within the LAC region, and qualify as one of the four subject areas selected
for this review (legislative capacity, Tocal government, civic education, and
leadership training).

Project documentation included project papers, project appraisal reports
(PARs), and program evaluation summaries (PESs). Final reports or evaluations
conducted by A.I.D. contractors were also consulted. In addition, to
reconstruct the historical overview, information was drawn froin proceedings of
A.I.D.-sponsored conferences, internal memos and airgrams, and other A.I.D,
research papers. The research team conducted over forty-five interviews with
present and former staff members from A.I.D. and other institutions who were
involved in the administration and/or dimplementation of Title IX or were
beneficiaries of Title IX projects. Two team members conducted twenty-nine
interviews in Costa Rica and Guatemala.

LIMITATIONS

A retrospective study, conducted over a three-month period, that focuses
on numerous projects implemented during a twenty-year pcriod, has inherent
limitations. The amount of documentation available varied from project to
project. Some cases provided rich data, whereas others yielded only "spotty"
information. It was difficult, and at times impossible, to Tocate individuals
who had been involved in projects implemented during the 1960s and 1970s. Our
interview sample was based on a selection of those who were available.
Furthermore, the time lag between this review and the projects limited the
interviewees' memory for events or details. Nonetheless, the interviews were
critical in providing an interpretation and ordering of events that was not
always obvious from the Tliterature. In addition, field vresearch was
originally to be done in five countries. Field trips, however, were only
possible 1in Guatemala and Costa Rica due to the political conditions and
sensitivity to the topics in the remaining countries of El1 Salvador, Panama,
and Honduras. The reduction 1in country visits limited the amount of
information the research team could gather.

The research team has worked very closely with the Project Manager
throughout the project to shape this study within the time constraints. In
addition, the team sought and received the comments of four experts on the
draft report. Many of their suggestions have been implemented. The result of
these efforts is a study that is mainly descriptive and documentary in nature.
It is not intended to address or resolve theoretical issues surrounding the
field of democratic and political development today, particularly the issues
of appropriate definitions of democracy, typologies or models of democratic
development. The researchers would Tike to acknowledge that these issues do
exist and that they may affect the direction the Agency selects for defining
future programs.

Bearing these constraints in mind, this report attempts to do what has

never been done: to provide a twenty-year overview of the Agency's involvement
in strengthening democratic institutions in Latin America, with a view toward
using the lessons of the past to plan for the future.
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I. STRENGTHENING DEMOCRATIC INSTITUTIONS IN LATIN
AMERICA--AN OVERVIEY

This chapter provides an overview of A.l.D.'s efforts to strengthen
democratic institutions from 1960 to 1981. It describes major periods of
legislative activity related to Title IX, and A.I.D.'s response to the
legislation.

A. WHAT IS TITLE IX?

Enacted in 1966 and amended 1in 1967, Title IX of the Foreign Assistance
Act of 1961 was one of Congress' key efforts to build democracy by
strengthening democratic institutions in developing countries. The Title IX
intent to ensure that the broad masses of the peop?e both participated in and
benefitted from the development process made an impact on U.S. development
efforgs for several years and left influences after other legislation had been
passed.

Many of the concepts included in Title IX were not new to U.S. foreign
policy (A summary of A.I.D's democracy building activities is provided in
Figure 1).  Improving and strengthering democratic institutions through self-
determination by the people was one of the goals of the Alliance for Progress,
the United States' first comprehensive Latin American foreign assistance
program. Amendments to the Foreign Assistance Act of 1961 encouraged the
development and use of cooperatives, credit unions, and savings and loan
associations and promoted popular participation at the Tocal 1level in
countries with agrarian economies.

Title IX of the Foreign Assistance Act of 1961 directed A.I.D. to provide
new opportunities for people in less developed countries. The final version,
which was included in 1967 as Section 281 of the 1961 Tlegisiation, provides:

SECTION 281.

(a) In carrying out programs authorized in this chapter, emphasis shall be
placed on assuring maximum participation in the task of economic
development on the part of the people of developing countries, through
the encouragement of democratic private and local governmental
institutions.

(b) In order to carry out the purposes of this title, programs under this
chapter shall--

(1) recognize the differing needs, desires, and capacities of the
people of the respective developing countries and areas;

(2) use the intellectual resources of such countries and areas in
conjunction with assistance provided under this Act so as to
encourage the development of indigenous institutions that meet
their particular requirements for sustained economic and social
progress; and

I-1
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Figure 1

Strengthening Democratic Institutions--A Summary

Foreign Assistance Act
of 1973

I-2

Year Legislation/Initiatives Key Concepts
1961 Title VI of the Foreign Social and economic development
Assistance Act of 196] with democratic institution
(the Alliance for Progress) ouilding as one of its goals
1961 Amendment on Cooperatives Development and use of
of 1961 (Humphrey Amendment) cooperatives, credit unions,
and savings and loan
institutions to increase
popular participation
1962 Amendment on Community Deve lopment of popular
Development of 1962 participation at the local
(Zablocki Amendment) government Tevel in countries
with agrarian economies
1967 Title IX of the Foreign Maximum participation from the
Assistance Act of 1961 masses of people in private
and government institutions
Political and economic
approaches to development
Consideration of needs and
desires of individual countries
Training of country's people
to develop leaders, strengthen
democratic institutions, and
encourage participation in
democratic processes
1973 Foreign Assistance Act of 1973 New direction to help the poor
("New Directions" mandate) majority, primarily the rural
poor, by supporting equal
distribution of wealth and more
more active participation in
their countries' development
1974 Harken Amendment of the Security assistance and . . .. .
o "Foreign Assistance Act economic aid based on country's
of 1973 adherence to human rights
1978 Section 116(e) of the Human rights and fundamental

freedoms in all countries, and
adherence to civil and
political rights

Iy



(3) support civic education and training in skills required

for

effective participation 1n governmental and political processes

essential to self-government.

Ircluded 1in these paragraphs are several fmportant concepts.

¢ A Stronger Emphasis on Popular Participation

Despite passage of the Humphrey and Zablocki Amendments,
which encouraged popular participation in voluntary
organizations and in rural economies, 1in 1966 the Congress
felt that popular participation was proceeding too slowly.
Legislators felt that failure to 1involve all of the
available human resources not only hindered economic growth
but did Tittle to overcome the basic causes of social and
political instability.

Title IX stipulated that A.I.D. work towards "maximum
participation" on the part of the people of the developing
countries--people for whom the projects were intended to
benefit. This participation from the mass of the people in
developing countries was intended to enhance the
achievement of social and economic progress.

Encouragement and Support of Viable Democratic Institutions

Title IX emphasized maximum participation through the
encouragement of "democratic private and local governmental
institutions." This emphasis on Tlocal developmental
institutions did not exclude national institutions but
rather expressed an attempt +to provide support to
government institutions closer to the people and more
responsive to their needs. Private institutions included
such organizations as trade wunions, corporations,
non-profit organizations, and private universities. Local
governmental institutions referred to municipal
governments, or governments for the towns and surrounding
rural areas that made up districts, cantons, or
municipalities. Development assistance to municipal
governments was focused on inproving their capacity to
providing basic services to the Tlocal residents and to
allow decision making by the people. Honest, efficient
administration was considered key.

The creation of viable, democratic institutions would do
several things: provide the residents of the aid-receiving
country an opportunity to participate in democratic types
of institutions; build an institutional capacity to sustain
programs and concepts Tlong after a particular A.I.D.
funding effort had been completed; and increase the power
of local institutions and municipal governments while
reducing A.I.D. support of centralized governments that

I-3
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were sometimes characterized by top heavy and unstable
political systems.

An Interdisciplinary Approach to Development

Title IX represents a corrective to the view that economic
development alore 1s the surest route to progress and
peace. Rather, "development" 1is a complex concept
involving economic, political, social, and institutional
development.

Donald M. Frazer of Minnesota and F. Bradford Morse of
Massachusetts, the co-authors of Title IX, included
political as well as economic development in the
improvement and strengthening of democratic institutions
because they felt that economic assistance was having only
a marginal impact upon the conduct of other nations. Title
IX was to address their concern that equal attention needed
to be given to the development of human resources,
including political development. (A.I.D., 1970).

Title IX was not intended to give equal weight to economic,
political, and institutional development. The intent was
to give the non-economic factors more emphasis relative to
the economic aspects of development that had received
priority consideration (Coe, 1970, p. 35). Popular
participaticn, human resource development, and
institutional development were seen as the avenues for
refocusing foreign assistance efforts toward more political
arenas.

Training for People in Developing Countries

Unlike the approach implemented from 1955 to 1965 when U.S.
technicians provided the technical expertise to developing
countries, Title IX specified that programs "use the
intellectual resources of such countries and areas in
conjunction with assistance provided under this Act to
encourage the development of indigenous institutions."

Achieving this goal vrequired dedicated and trained
leaders. Since approximately 40% of the population was
less than 15 years of age, the leadership training was
directed primarily at youth. Teaching Tleadership and
democracy at an early age would T1ikely produce future
leaders who would expand and maintain a democratic system
in a region. N

Civic Education

Civic education was seen as a vital component because
economic and social progress by themselves do not guarantee
that people will Tlive together peacefully, humanely, and
democratically. Civic education was encouraged as a major

I-4



m

means of helping to foster the values, knowledge, and
skills needed to prepare people to Tive together more
harmoniously and address the problems experienced daily.
Civic education was to include the following elements:

- values about democratic rights and obligations;

- knowledge of one's own nation and other nations and
their civic systems and problems; and

~ civic skills to prepare people to participate
effectively in civic life.

o Community Development Tailored to Each Country's Needs

Title IX stipulated that programs should recognize the
differing needs, desires, and capacities of each
developing country and area. "Al11l activities should be
conceived and pursued on a country-by-country basis, in
open cooperation with host governments." No one type of
activity or any specific instrument of foreign aid should
necessarily be emphasized., In a given country, Title IX
might involve inaugurating no new activities at all and
expanding on traditional activities, initiating new
activities, or helping to bring change where obstacles to
development might exist.

Together these six elements--popular participation; support of democratic
institutions, an interdisciplinary approach to development that emphasized
political development as well as economic development; Teadership training;
civic education; and development based on each country's individual
needs--represented a concept, a philosophy for strengthening democratic
institutions in developing countries. It was not a program in and of itself,
and money for Title IX projects was not available through any particular set
of funds. Rather, this concept was to be integrated in all A.I.D. projects.

In summary, as stated in an A.I.D. Briefing Outline, there was "nothing
particularly new" in the substance of Title IX of the Foreign Assistance Act
of 1966. In the final analysis, Title IX was the next Tlogical step in a
seguence of legislation over a period of two decades (A.I.D., 1968b, pp.
129-30). Title IX was based on the concept of popular participation and
institution building introduced in earlier legislation. Title IX, however,
expanded those concepts to bring about increased participation by the masses
of people in a developing country; the building of public institutions at all

levels--local, state, and national--in all countries (not Just im ltocal

governments in agrarian economies); A.I.D. efforts tailored to the needs and
desires of a particular country; and training and education for the people to
impTant democratic ideas among the masses and prepare them to promote
democracy within their own governing system. Developers of the Tegislation
more clearly linked popular participation with political development.



B. A,I.D.'S RESPONSE TO THE ENACTMENT OF TITLE X

With the passage of Title IX, A.I.D. was encouraged to establish a Title
IX Division to coordinate and evaluate the Agency's activities and explore new
qro ram possibilities. The Division was directed to coordinate the agency's
itle IX program through an intra-agency committee; select five or six
countries where the integration of Title IX would be appropriate; and explore
the possibility of applying agency experience in prior and present activities
elsewhere. The Division also developed policy, provided training and
technical assistance, and raised key questions and issues about Title IX's
imp Tementation.

1. Policy Development

One of the key roles of the Title IX Division was to develop and/or
clarify A.1.D. policy on Title IX and provide implementation guidelines. In
November of 1966, AIDTO Circular XA-1063 (A.I.D., 1968b), the first official
policy statement, was issued. This circular documented A.I.D.'s increased
concern for improving the govermental and political framework within which
economic and social development takes place and the need to give more
attention to the non-economic factors of development, e.g., democratic
institution building and popular participation. In this circular, A.I.D.
stated that "development 1is not so much a series of dindependent activities
labeled economic, social, and political but a whole cloth, requiring an
overall approach" (p. 83).

In addition, the circular did the following:

o specified four areas--administrative competence, national
integration, legal institutions, and the development of
democratic institutions--as areas where the governmental
and political frameworks of less developed countries could
be strengthened;

e directed A.I.D. attention to three related needs: nore
systematic identification of governmental and political
weaknesses that impede economic and social progress; more
evaluation of how assistance programs contribute to the
four emphasis areas mentioned above; and the need for more
jmaginative ways to strengthen public and private
institutions and increase popular participation for
long-run development;

e stressed the importance of working constructively with the
government and people of host countries for the solution

of developmental problems. lmplementors— were not to- — -~ — T

interfere "improperly" with host country governmental and
political processes or to attempt to manipulate local

political activity; and

o stressed the intent to affect long-range institution
building and training efforts rather than short-term
political crises.
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in 2 1967 Advisory Committce on Economic Development (ACED) Issues Paper
(A.7.D. 1968b, p. 92), A.I.D. officers Richard Hough and John Schott reported
four basic propositions as a result of their interpretation of Title IX:

o that the implementation of Title IX does not necessarily
require the commitment of additional funds to certain
types of new oi ongoing activities but rather a change of
approach to include political development as a vital
concern;

o that this change in approach entails an expanded and more
operationally-significant emphasis upon activities and
programs of an economic and socio-political character;

e that more consideration be given to the selective
encouragement and promotion in aid-recipient countries of
those institutional reforms in their government and
political framework; and

¢ that to evaluate A.I.D. success in achieving the more
bfnad gauged developmental objectives, they would nead a
diifferent set of criteria than the economic ones
pireviously used.

In a 1967 report to the Conyress, A.I.D. confirmed its understanding of
Title IX as a focus on institution-building characteristics, with its primary
purpose being to involve an increasing number of people in the development
process (A.I.D., 1968b, p. 111). The report presented a policy framework that
reflected three general themes:

e a pragmatic approach, based on popular participation,
which would respond to the differing needs and capacities
of aid-recipient countries with a wide variety of
activities and programs;

e a cooperative effort between A.I.D. and host countries to
identify the most appropriate means to solve individual
country development problems; and

e a multi-faceted process, involving interconnected social,
economic, and political factors.

In addition, to assist A.I.D. staff in understanding and implementing
Title IX, A.I.D. developed and published Increasing Participation in

Development: Primer on Title IX of the United States Foreign Assistance Act.

This document included excerpts from legistation, -statements, “and papers to

explain the development of Title IX, the intent of Title IX, and the A.I.D.
response to the mandate.

These documents, along with periodic airgrams, defined A.I.D. Title IX
policy. They reconfirmed the directives in the legislation and emphasized
political development; the differing needs, desires, and capacities of
individual countries and their citizens; a more integrated approach to
development; and evaluation using more qualitative criteria.
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2, Training and Technical Assistance

A.1.D. also responded to Title IX with the following training programs for
A.1.D. and host country personnel:

e Regional Seminars--Week-long seminars were offered in
1969 and 1970 to provide an opportunity for selected
senior officials in A.I.D. and other U.S. Foreign Affairs
agencies to analyze and discuss the meaning, importance,
and impTlicutions of Title IX and to Tearn ways of
increasing and implementing popular participation in
specific foreign assistance program areas.

¢ Long-term Training--In 1968, A.I.D. sponsored a nine-
month, specialized training program to orient staff to
Title IX. The training included courses on political and
economic development as well as practical instruction on
?gw to reiate this learning to the implementation of Title

o Seminars for Mid-Career Officers--Discussion of the
concept of Title IX was included 1in the Agency's four-
week seminars for mid-career officers held during fiscal
years 1970 and 1971.

e Project American Development Training--This training
provided A.I.D. staff with the opportunity to study and
analyze development programs, with particular attention to
popular involvement in social, political, and economic
development.

In addition to these formal training efforts, A.I.D. officers made trips
to A.I.D. Missions and held countless discussions and meetings to explain
TitTle IX and encourage participation.

3. Issues Related to Title IX

Despite the policy development, research, and training, Title IX
imp Tementation proceeded rather slowly. As stated by A.I.D., their initial
response to Title IX was "balanced, deliberate, and rather low-key." (Coe,
1970, p. 38). As early as 1967, cautions were being raised. The final
paragraph of a 1967 Briefing Outline, for example, states:

"To date, Title I, as an instrument of foreign-policy,
remains more conceptual than concrete. Its very breadth and
comp-lex naturey; not evem to mentiom the existing Timitations
on A, I.D. funds, make it a difficult creature to harness and
put to work. Only time and sustained effort will tell
whether A.I.D. possesses the talent, ingenuity, and patience
to implement Title IX and all of its implications--as
distinguished from the piecemeal approach of decades gone by
(A.I.D., 1968b, p. 130)."



In the previously mentioned 1967 ACED issues paper, (A.I.D., 1968b, pp.
92-94), A.I.D. 1dentified six questions that needed to be addressed:

o How do we integrate Title IX as an important element or dimension of
our country programming strategies while preventing it from becoming a
vehicle of particular project fields of the Agency which, by
themselves, inadequately comply with the instructions of Title IX?

¢ How do we best inaugurate an action program under Title IX? Should
A.1.D. begin by focusing on four or five selected countries or by
reacting to as many opportunities as financially possible in as many
different countries as possible?

o How do we distinguish between activities in the field of political
deve Topment which A.I.D. can directly undertake, and those which might
best be undertaken by nongovernmental--private and voluntary--groups or
host governments?

e How do we best go about developing criteria by which to evaluate our
performance in this essentially nonquantifiable area of development?
Can guidelines for such evaluations be established which will have
generg] applicability, or must this be done on a country-by-country
basis?

¢ How do we determine priorities in research and analysis in the area of
political development? Should initial emphasis be given to evaluations
of ongoing and/or past A.I.D. projects and programs, to studies of
current developmental problems in host-countries, or to broad-gauged
country-studies designed to determine what sort of democractic
development can be reasonably expected of a particular country and to
determine how development could be prompted?

o How do we develop a sufficient expertise within A.I.D./W and missions
so as to deal systematically and realistically with this new dimension
of our responsibilities?

A.I.D. identified the development of meaningful criteria by which to judge
A.I.D.'s success in implementing Title IX as one of its more difficult tasks.
First, because no general theory of evaluating these types of programmatic
activities existed, criteria had to be developed on a country-by-country
basis. Second, qualitative rather than quantitative data had to be considered
in developing evaluation criteria. Figures such as number of schools built or
number of cooperatives, valid indicators prior to Title IX, were no Tlonger
sufficient. As stated in the ACED report,

"No less important than the number of peopie participating in
a given activity 1is the manner and form of their
participation. Success in implementing Title IX means, for
instance, that the institutional durability of a cooperative,
and the manner in which its services are truly utilized, are
every bit as important as the number of its members. A
properly functioning Tlocal magistrate's court is no more
effective a developmental institution than the equity of its
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Jjudicial output. A 90 percent turnout of the electorate is
not a useful index 1if there are no meaningful alternatives
among which to choose. The extent of democratic develonment
in a country clearly does not easily Tlend itself to
quantification.”

Third, the evaluation would have to bhe more of a Tlong-termm nature than
A.I.D. was often accustomed to using. Indices such as balance of payments,
equiTibrium, and satisfactory levels of national investment could be attained
in a few years; the fundamental results envisaged by Title IX were likely to
take much longer.

Other reactions to Title IX stemmed from the nature of A.I.D. during that
period. The primary purpose of A.I.D. was to bring about social change. It
was not intended to work towards political change, which was seen as the
exclusive responsibility of the Department of State. Throughout the period,
A.1.D. was dominated by economists, capital development officers, and field
personnel with backgrounds in more technical areas such as education, health,
and public administration. A.I.D.'s skill capability was Tlow in terms of
po%jtqu] science and the planning and impiementation of political development
activities.

Acceptance of Title IX was slow 1in coming. At a 1968 conference of
academic scholars of political and economic development and A.I.D.
representatives from Wasnington and the field, it was noted "that in the two
years since its enactment, Title IX had had only limited effect." {Coe, 1970,
p.40). In 1970, Coe summarized the following concerns with Title IX:

e Lack of relevant work on political development--The most overriding
problem for the Title IX policy makers was the virtually "complete lack
of operationally criented work on political development, despite the
enormous amount of academic research on the subject." There was some
theoretical guidance but very Tlittle practical guidance on what the
specitic non-economic suggestions should be, what the implications of
economic change are, what could be done, and how to evaluate progress
and program effectiveness. To meet those needs A.l1.D. funded academic
research, but that research took time. Because of this Tlack of
knowledge and information, A.I.D. had problems training its
economically oriented staff in approaches to political development.

o Internal resistance from staff--The technicians and program people
were primarly economists accustomed to working with precise economic
measures, where goals and progress were clear. Under Title IX, the
objectives were vague and not clearly measurable. Others saw Title IX

activities as just another special interest activity, like women in

development, without much devetopment significance.

e Political resistance--Many felt that the U.S. should not be involved
in the sensitive activities implied with Title IX. They felt that
while economic aid was more neutral, assistance in political development
might hinder the ability to work with countries on economic as well as
social issues.




o Low appropriations--Limited dollars made it difficult to finance
the training, recruiting, and research needed tn change the attitudes
described above.

o A.I.D.'s relationship to the State Department--As mentioned earlier,
during this period, the State Department was considered the Department
with the responsibility for working to bring about political change.
Many State Department officers viewed Title IX as an encroachment on
their own responsibilities in the field of overseas political analysis
or as a significant threat to important short-term interests in the
Third World. The State Department could veto any aspect that it did
not Tike (p. 43).

Agency policy makers acknowledged that while the personnel could be
trained and recruited over the short-run and research could be conducted, "the
interrelated problems of attitude change and adequate measures of impact"
remained and might be insurmountable in their bureaucratic setting. They
noted that the solution would require more than a change in attitude to
sensitize A.I.D. personnel to the non-economic factors. Decision makers would
have to be persuaded to take risks in budgeting decisions to approve projects
even though their impact seemed uncertain and even though there were other
projects with more certain economic benefits. This decision-making problem
was exacerbated due to limited funds for A.I.D. projects that resulted from
steadily declining, Congressional appropriations (Coe, 1970, p. 44).

C. THE 70s--A SHIFT TOWARDS HUMAN RIG!TS AND ECONOMIC EQUALITY

The early 1970s brought a shift in foreign policy and A.I.D. activities
away from political development and more towards human needs and providing
assistance to the poor majority in developing countries. This was
precipitated by several factors.

First, despite the passage of Title IX, Congressional criticism of the
U.S. foreign assistance program began in the mid 1960s and continued through
the early 70s. Representatives and senators were increasingly unhappy about
the large amounts of economic and military aid channeled to South Vietnam.
There was also increasing criticism of the Alliance for Progress for which
there had been significant advancements 1in meeting educational and health
goals, but Tess recognizable improvements in the political and economic
areas. Few countries had adopted more democratic governments, and in fact,
military regimes had strengthened (Rodinelli, 1987). In the 70s, there was
mounting evidence that, despite the tremendous amounts of assistance and the
rapid economic growth 1in developing countries, poverty was becoming more
widespread and serious and the gap between the rich and the poor was widening
{Rondinetti, 1987}. Foreign aid budgets were stashed as early as 1968. For
several years following, funding was provided through continuing resolutions,
an act that kept funding at 1969 funding levels.

The controversies mentioned above brought about a fundamental rethinking
of U.S. assistance to developing countries. As early as 1969, a task force was
appointed to assess foreign aid programs and to suggest new directions for the
1970s. After years of congressional debate, scholars and practitioners who
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were 1nvolved 1in development assistance agreed that the foreiqn aid program
had to be redesi?ned to assure that aid funds went to helping people who
really needed assistance rather than to supporting existing vegimes, or simply
to making 11fe more comfortable For the economic and politicai eiite who ruled
many developing countries. Planners called for reforms that would create 1in
developing countries institutions that would give the underprivileged citizens
an opportunity to participate in the decisions most important to their T{ves
and which, furthermore, would Tink them to "the mainstream of modern
society." In becoming more involved, the poor would be encouraged to invest
more in their own futures, raise their incomes through higher production, and
have move input finto how the results of their efforts would be distributed
(Rondine11i, 1987).

As a result, a new Foreign Assistance Act was passed in 1973. It was
hailed as a new "mandate" for the administration and for A.I.D. that would
provide "new directions" for U.S. foreign assistance. The new act emphasized
that "economic growth alone does not necessarily lead to social advancement by
the poor, and thus U.S. policies and programs must be aimed directly at helping
the poor majority's problems.” Comgress instructed A.I.D. to give highest
priority to activities in developing nations that directly improved the Tives
of the poorest of their people and their capacity to participate in the
development of their countries. Among the new guidelines from the Foreign
Assistance Act of 1973 were the following:

¢ Future United States bilateral support for development
should focus on critical 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 planning and health;
education, public administration; and human resource
development.

o United States cooperation in development should be carried
out to the maximum extent possible through the private
sector; in addition to those public service institutions
which already have ties in fthe developing countries, such
as educational ir titutions, cooperatives, credit unions,
and voluntary age :ies.

o Development planning must be the responsibility of each
sovereign country, with United States assistance
administered collaboratively to support the development
goals chosen by the country receiving assistarce.

o United States bilateral development assistance should give
the highest priority to undertakings submitted by host
governments which directly improve the Tives of the poorest
of the people and their capacity to participate in the
deve]gpment of their countries. (Rondinelli, 1987, p.
72-73).
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Under this new Foreign Assistance Act, the concept of populardnart1c1pat1on
by the masses was integrated into the main body of the Act. nder the new
Act, however, the participation was directed more to social and economic
rather than political participation. The new directions mandate focused
A.1.D."'s program on rural areas, because that was where the vast majority of
the poorest people Tlived; directed A.I.D. to help the rural poor fincrease
their productivity and income, and emphasized management skills as fimportant
to achieving development goals. (Rondinelli, 1987). Political development,
per se, was not mentioned.

In 1974, Part II, section 502B was amended to the Foreign Assistance Act
of 1973 which stated that the president would "substantially vreduce or
teminate security assistance to any government which engages in a consistent
pattern of gross violations of internationally recognized human rights,
including torture or cruel, inhuman, or degrading treatment or ﬁunishment;
prolonged detention without charges; or other flagrant denials of the right to
life, 1iberty, and the security of the person."”

In 1978, section 116(e) of the Foreign Assistance Act was added. This
section promoted and encouraged increased respect for human rights and
fundamental freedoms throughout the world. At least $750,000 of Fiscal Year
1978 development assistance funds were allocated for studies to identify and
openly carry out programs and activities that would encourage or promote
increased adherence to civil and political rights. It was made clear,
however, that the funds could not be used to influence the outcome of any
election. In addition, the assistance was to come primarily from individuals
and nongovernmental groups.

The shift in policy away from political development and towards human
needs was supported by the leadership in the Title IX Division which began
with Princeton Lyman in the Tate 60s and continued with Jonathan Silverstone,
the division director from 1972 until the office was eliminated in 1981,
Under their direction, A.I.D. Title IX activities began to reflect the
viewpoint that Title IX was not a political development activity and that
A.I.D. should not be involved with political development per se. As explained
in a recent interview, the phrase "political development" never actually
appeared in the Title IX legislation; it had been integrated based on people's
interpretation of the legislation rather than on the wording itself. The new
leadership chose to minimize political development
as an integral part of Title IX.

Both believed that A.I.D. could not go out establishing small town U.S.
democracies throughout the world. Rather, they saw a need for a more
sensitive and cultural approach to development, and encouraged consideration
of such questions as who were the people, what were their values and beliefs,
and wou'ld their values have an impact on U.S. deveTopment efforts. The office
encouraged Congress and A.I.D. to implement a more humanistic approach to
foreign assistance and development. They also worked to encourage the
integration of the Title IX philosophy into new and existing projects rather
than to fund or sponsor new projects. Activities were limited to disseminating
information about Title IX, sponsoring research on strengthening democratic
institutions, and providing some training and technical assistance to field
personnel and country Tlegislatures. The primary achievements were made in
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TegisTative activities, with the office supporting research on and technical
assistance for working with legislative staffs 1in developing countries.
Political development was minimized.

With this f{ncreased interest in redistributing the economic wealth and
reducing the violation of human vights, Title IX and the concern for
strengthening democratic institutions seemed almost forgotten. In 1976, the
director was detailed to another office. Title IX responsibilities were later
transferred to human rights staff within the Bureau for Program and Policy
Coordination.

D. SUMMARY

A.I.D.'s involvement 1in strengthening democratic institutions was a
continuum that began in 1961 with the passing of the Foreign Assistance Act of
1961 and the establishment of A.I.D., but became more prominent and more
ﬂo1itica11y focused with the enactment of Titie IX in 1966. As early as 1971,

owever, the political development aspect wes being minimized, and by the mid-
70s, more interest was piaced on human Tiberties and redistributing economic
wealth to reach the poor majority in developing countries. The New Direction
program under the Foreign Assistance Act of 1973, the Harken Amendment of
1974, ard Section 116(e? of the Act passed in 1978, were instrumental in
refocusing the foreign assistance effort through the rest of that decade.

The remainder of this report vreviews A.I.D.'s democratic institution-
building activities during 1961 - 1981 in four areas--legisiative capacity,
Tocal governments/municipal training, civic education/community development,
and Teadership training--and the lessons learned from them. This retrospective
can provide a foundation for future A.I.D. policy, strategies, and program
deve Topment.,
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iI. STRENGTHENING LEGISLATIVE CAPACITY

This chapter assesses A.I.D.'s role 1in strengthening the TJegislative
capacity of some Latin American countries. [t examines how, by strengthening
the 1legislatures, increased participation takes place and democracy is
strengthened. This chapter begins by reviewing +the background for
stren?thening 1e3151at1ve capacity. It then describes the different project
activities funded by A.I.D. Finally, the chapter presents a brief profile of
A.I.D.'s technical assistance program in Costa Rica.

A. BACKGROUND

In the past, most technical assistance to developing countries and
specifically public administration assistance has been focused on the public
sector and on strengthening the executive branch within the public sector
rather than the Tegislative branch. This results from two major reasons:

o technical assistance almost always had a socio-economic
focus and was provided with the belief that the executive
branch and its different ministries were the most
appropriate channels for improving the socio-economic
conditions of developing countries; and

e those who implemented the technical assistance were
generally public administrators, economists, and social
scientists who neglected legislatures, thinking that these
political organizations did not have a great impact on the
deve lopment process of their respective countries.

Title IX changed that focus, stating that economic development alone was
not the surest route to progress and peace, and that development involves
political, social, and institutional progress. Title IX also directed A.I.D.
to work towards maximum participation on the part of the people of the
developing countries. Because of these changes, new directions as well as new
programs for technical assistance were developed. Among those new programs
were ones to strengthen legislative capacity.

Although strengthening legislative capacity was one of the new programs
that emanated from Title IX, neither legisiative development nor strategies
for strengthening legislative capacity were explicitly defined. Because of
the lack of policy and strategies concerning technical assistance for
legislative bodies, A.I.D. awarded the American Society of Public
Administration (ASPA) a contract in February 1967 "to develop plans for a
program of training, education, research, and technical assistance advisory
activities directed to the establishment and strengthening of legislative
service centers at selected universities. The competence and knowledge these
centers attained would be used to provide more effective and efficient
legislative capabilities in developing countries.”
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1. Planning Activitios Admed at Strengthening lLegislative Capacity: 19605

The objectives of the ASPA contract reflected clearly the desire of Title
IX to give attention to the political aspect of development. The contract
stipulated that 1in order for ASPA to assist A.L.D. in planning how to
strengthen legislative capacity, three activities had to take place:

e surveys to provide information on Tegislative services and
pertinent university programs in the United States;

e a conference devoted to problems of TJegislative service
centers and the related administrative infrastructure of
legislatures as they pertain to developing nations; and

e assessment of the feasibility of establishing Tlegislative
service training centers as part of U.S. overseas
deveTopment efforts.

The survey was undertaken by Lloyd Musolf. His final report recommended
five major activities in order to establish a program of legislative studies.
Musolf recommended that "Comparative Legislative Studies Centers should be
established at carefully selected American universities and that they should
serve as international exchange centers for the strengthening of legislatures
abroad through a better understanding of the development of legislatures here
and abroad. Geographical specialization among the Centers should be
encouraged." Recognizing the scarcity of past research on legislative bodies
and the Tack of past experiences in strengthening legislative capacity, Musolf
recoomended that the goals of the Compar~tive Legislative Studies Centers
should be the testing of hypotheses about Tlegislatures and Tegislative
deve lopment.

The conference, devoted to problems of legislative service and their
relationship to developing countries, was held by ASPA in December 1967. The
conference brought together distinguished American and foreign scholars,
representatives of interested civic grows and foundations, as well as
officials of A.I.D. Several papers presented at the conference were later
edited by Kornberg and Musolf and published by Duke University.

Several issues related to the definition of legislative development and
the concept of strengthening Tlegisiative institutions surfaced during the
conference that continue to have relevance today. Among the major issues
discussed were the following:

9 Various functions of legislatures: It was agreed that Tlaw
making 1is popularly accepted as the main function of
elected assemblies even though it might not be the most
practiced. Other functions include: Tlegitimization, the
conferring of status, the vreifease of tension, and
influence over the executive branch, either by controlling
the executive branch in some systems or by acting as a
rubber stamp for the executive in others. The
recommendation was that all available expertise in the
universities is needed to further define and analyze the
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varfous Ffunctions of the Tlegislature. [t was also
recommended  that  Tialsons with overseas counterparts
should be sought.

o Sensitivity of host-countries: the sensitivity of host
countries to recelving aid aimed at its Tlegislature was
anticipated. They recommended that technical assistance
be 1mlemented by universities and  nongovernment
organizations so that host countries would be more
receptive than if the assistance was administered by a
foreign government agency. Initiative from the host
country requesting aid was considered to be a crucial
guide.  The conference participants agreed that the
long-term goal of such assistance should be to build
institutions or legislative service centers 1in developing
countries.

e Political equilibrium: Scholars in the conference
highlighted the 1issue that one part of the political
system can scarcely be streangthened without disturbing the
political eoquilibrium. This is particularly true of the
parliamentaivy system with 1its interconnected Tlegisiative
and executive branches, This issue led to the
recommendation that the first step in a legislative
service program would be to Tearn more about legislative
development and its relation to political, administrative,
and economic development.

The third component of the ASPA contract was also conducted in 1967, The
feasibility of establishing legislative service training centers as part of
U.S. overseas development efforts was assessed. Thirty-four U.S.
universities were surveyed. The findings of this assessment indicated that
few universities had close relationships with state Tlegislatures, and that
relationships varied. The assessment report stated: "Some were close in one
field, some in another. None had close relationships in all fields relevant
to the establishment of a legislative services center" (ASPA, 1967).

As a result of that first phase of planning, the following steps were
identified:

e learn more about the different Jlegislative bodies in
developing countries, their functions, and their
relationships to political, administrative, and economic
deve Topment; and

e strengthen the institutional capacity of the few U.S.
universities that had already demonstrated a commitment to
utilizing their university resources for Tlegislative
improvement in the U.S. and overseas.

These conclusions prompted A.I.D. to give grants to Duke University, the
University of Hawaii, and the University of Iowa. Together the three
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universities fomed a consortium; the consortium also included a number of
scholars from cther universitices such as UCLA, UC Davls, and the University of
Kentucky.

2. Researching lLegislative Inctitutions and their Linkage with National

DaveTopmentT970s

A.I.D. and the consortium operated on some basic assumptions with regards
to] strengthening Tegislative capacity. Among those assumptions were the
following :

o Legislative bodies historically have played an important
role in the process of the modernization of societies.

o Legislative bodies play some role, even though it may be
variable, in determining actions in certain developmental
areas such as urban growth, political integration, and
family planning.

s Legislative bodies are in a position to contribute or
retard development and modernization.

Ref lecting these assumptions, the three closely related grants to the
consortium of universities had two principal purposes:

e to develop institutional capacities to provide skills
relevant to the comparative study of legislative
organization, function, and impact as these relate to the
process of societal modernization; and

e to generate a body of principles for donor agencies which
would be wuseful for policy decisions relating to the
support of Tlegislative institutions as facilitators of
deve Topment.

The grants of $500,000 to the three universities covered a period of five
years each from 1971 to 1976. The universities generated numerous activities
to accomplish the objectives of the grant, including research, conferences,
publications, and training of social scientists in field Tlegislation. The
programs achieved these results:

e the addition of new faculty members at the departments of
political science, whose research and teaching involved
the comparative study of Tlegislatures, varying roles
played by the Tegislatures, and methodologies of
comparative research;

e studies undertaken by the University of Iowa in Kenya.
Turkey, and Korea;
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o various conferences fincluding,

a 1972 conference sponsored by Iowa on the function of

legislatures in developing countries,

- a 1973 conference in Hawaii on origins of legislatures,

- an lowa-sponsored conference 1in 1974 in Malaysia on
legislatures and constituency services,

- a 1975 conference sponsored by Duke in Carmel,
California, on legislatures and economic development,

- a second conference sponsored Ly Duke 1in 1981 on

legislatures and regime support;

o archives of data available on Tegislatures to interested
scholars;

o inventories of vresearch instruments for studying
legislatures in developing countries; and

¢ a publications program consisting of a series of books on
legislatures in third world countries published by the
Duke University Press, and a journal, the Legislative
Studies Quarterly, which was originally puBl%sﬁea by
Iowa"s LegisTative Studies Center and is now the official
publication of the Legislative Studies Section of the
American Political Studies Association (APSA).

The first phase of planning was to define in a clearer way what was meant
by strengthening legislative capacity and to specify the appropriate means of
technical assistance to achieve that purpose. The second planning phase was
to conduct research and Tearn more about the different legislative bodies in
developing countries and to strengthen the institutional capacity of three
U.S. universities in researching legislative institutions and their linkage
with national development. The definition, however, of Tlegislative
development and strategies for strengthening legislatures was not yet
explicitly stated. It was not until 1975 that a clear definition and
understanding of legislative development was articulated.

As part of the second phase, the State University of New York at Albany
(SUNYA) received $750,000 from A.I.D. to study the operational implications of
basic approaches to Tlegislative assistance. Originally, the research
activities were to be shared, with the consortium conductini the basic
research regarding legislatures in developing countries and SUNYA using that
research to develop training programs. In actuality, both the consortium and
SUNYA developed their own research programs, seminars, conferences, and
publications with SUNYA doing training and technical assistance.

To study the operational implications of basic approaches, SUNYA sent a
task force to a number of developing countries to review literature in the
field, ascertain Tlocal interest in and need for Tlegislative development, and
design specific, practical programs for assistance to Tegislative development
based on the interest and priorities expressed by developing countries and an
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assessment of U.S. capabilities. The members of the task force were sent to
seven developing nations: Jamaica, Costa Rica, Brazil, Paraguay, Uruguay,
Ghana, and Ethiopia.

The findings as summarized by the SUNYA report of 1970 were: “"Legislative
development 1s new to the technical assistance field. There 1is Tittle
experience with it, and where there has been experience, it has been widely
scattered, uncoordinated, and seldom recorded. The conceptual and theoretical
dimensions of legislative development are Tikewise thin" (SUNYA, 1970). The
report concluded that because TJegislative development 1s a new activity,
technical assistance should be experimental, and designed flexibly and
cautiously. Flexibility would allow program designers to adjust ongoing
programs as mistakes are identified or as new opportunities appear.

In addition to conducting their own independernt research, both the
consortium and SUNYA were instrumental in establishing research groups within
private associations. Special research roups were started at the
International Political Studics Association (IPSA) and the APSA to address
legislatures and Tlegislative development. SUNYA also succeeded in
establishing a similar group in the American Society of Public
Administration. Each year these qroups sponsored panels on various aspects of
legislatures in developing countries. These panels brought together scholars
from the U.S. and other countries to present their research and focus on
legislative development. During the 150 panels held in the 1970s, papers were
presented, summarized, and distributed.

By 1977, when A.I.D. support ended, the universities and r¢levant
professional associations had developed the institutional capability to
continue doing research, training, and publications. Because or this,
material on legislatures in developing countries is no Tonger as scarce a
commodity as when the program started. The development of the institutional
research capability represents one quantifiable measure for the impact of
A.I.D. initial support.

3. Issues Relevant to Strengthening Legislative Capacity

Evolving from different research studies on legislative development, the
following are major issues highlighted by James Heaphey in a SUNYA report
prepared for A.I.D.:

e Considering the range of meaning assigned to Tlegislative
development and the various vroles that different
legislative bodies play, a possible conclusion 1is that
legislative development programs should be undertaken only
in countries where there is the most favorable disposition
towards them, both on the part of Tlegislative leadership
and of other important groups outside the legislature,

o Considering that strengthening the Jlegislative capacity
could be interpreted as "political meddling" 1in the
internal affairs of a country, Tlegislative development
should be pursued only insofar as there is demand from
within the country to do so, and within the organizational
context of an international or multinational organization.
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e Technical assistance to legislatures should be adjusted to
reflect the fact that 1in many developing countries
technical assistance to legislative bodies 1s not clearly
understood. Administrators of Tlegislatures might respond
positively to less threatening types of aid such as
technical assistance to increase the capacity to analyze
the budget of the Tlegislative body only because the
understanding of these administrators {s that their power
will be increased.

® Programs 1in legislative development need continuous
dialogue between the country in which the program will be
implemented and the country(ies) offering assistance.

o l.egislative assistance has higher chances of success when
financial support 1s not solely dependent on one donor
government. When several governments participate in the
financial support or when foundations, international
organizations, and the private sector participate in
funding, the assistance is viewed as neutral and
objective, while when it 1is solely supported by one
government, partisan political aims could be seen as the
raison d'étre of the assistance.

o There are various ways to provide technical assistance to
strengthen legislative capacity. Training can be conducted
in country or out of country. Out-of-country training
could be provided by conferences, consultations, or a
“hands-on visit." Determining which is most appropriate
should be based on the specific needs of each situation.

o Legislative assistance has higher chances of success when
established universities, international organizations, or
nongovernmental organizations (NGOS) carry out or at Teast
co-sponsor the activities. Assistance through
universities and NGOs reduces political sensitivity
(Heaphey, 1973).

B. OVERVIEW OF PROJECTS

The Comparative Development Studies Center (CDSC) was founded in 1971 at
the State University of New York at Albany. A.I.D.'s grant to the CDSC was
for seven years, from 1971 until 1978. The major objective of the CDSC was the
inplementation of technical assistance programs that addressed the needs of
legislatures in developing countries. '

To be able to engage itself in the implementation of technical assistance
programs that address the needs of Tlegislatures in developing countries, CDSC :
at SUNYA had to clarify further the definitions and the approaches to
legislative development. In an international conference co-sponsored by the k
CDSC in Nicosia-Cyprus in 1972, the major themes of the discussions included:

11-7



1] B

PR T I T TR POt T

h

b, Lo

anbow

Lo

|

—— =TT H

¢ Development and Legislative Development: What are the
interrelationships between deveTopment of legislators and
overall development of a country?

¢ Organization Theory and Legislative Behavior: Is the
process of decision making within a Tegislature different
from the process of decision making within the executive
branch or the bureaucracy?

© Role of the Legislature: What is the role of Tlegislature
in the 13/0s? Can a "rubber-stamp”" legislature affect
legislation? In what ways?

o Means to Legislative Development: What are the various
means to TegisTative deveTopment? Should the Tlegislators
become technocrats? Can they? What is the role of the
staff of legislative institutions?

As a result of the thinking done by scholars at the universities engaged
in determining the nature of Tegislative development, and the research dJames
Heaphey and Abdo Baaklini were conducting, a clearer definition of legislative
development emerged. In 1975, Baaklini and Lenore Heaphey wrote a paper
entitled: "Legislative Development: A New Direction in Technical
Azsistance." In it they stated: "legislative development is seen as a set of
structural, procedural, and value changes that are identified by the ?olitical
actors themselves as requisites for their legislature to function. It begins
with the actors in a specific political system defining the problems and then
moves to the formulation of solutions considered useful in that particular
system." Baaklini and L. Heaphey continued t- say: ‘“Legislative development
is not a concept or process gefined a priori; it is a field-variant concept
linking values, needs, and lirfitations of actors and their environments."

Baaklini noted that Tlegislative devalopment can manifest itself in a
variety of forms. In some political systems it may be the provision or the
strengthening of staff capabilities; in others it may be providing the
legislators with more infomation based on their specific needs, while in
othg(j it may be a process of image building to establish public trust and
conf idence.

1. Discussion of Activities of the CDSC

The CDSC adopted James Heaphey's approach to technical assistance, which
assumes that technical assistance programs are open-ended experiments rather
than predetemined, pretested solutions to problems. The CDSC was careful not
to adopt a normative approach to Jlegislative development. The Center
recognized that regardless of the role the legislative institution plays in a
agiven political system, it is usually considered the symboT of §tate
sovereignty, a characteristic that gives it a sense of direction. Legislators,
the Center believed, look upon technical assistance not to determine goals but
to assist them in achieving goals that were already determined. One of CDSC's
goals was to involve other countries in providing assistance to legislatures.

UNYA assumed from the beginning that a unilateral U.S. presence--whether



officially through A.I.D., or unofficially through/U.S. universities--would be
politically sensitive and detrimental to the pn?éram. By internationalizing
the program, potential perceptions of "political deddling" were minimized.

This 1internationalization took several forms. The CDSC worked with the
Interparliamentary Unfon 1in Geneva and the European Parliament. The
Commonwealth Institute at the London School of Economics, the Institute of
Social Sciences at the Hague, the Institute of Public Administration in
Dublin, and the Lebanese University provided training facilities. Legislative
experiences were provided by the British, the Irish, the French, the
Canadians, the Lebanese, and the Israeli Parliaments. The Ford Foundation,
IBM, Japanese and Geman foundations were also approached for funding.
Perhaps most important recipient countries were encouraged to use their own
resources and training facilities.

Based on the CDSC's open-ended approach internationalizing the program,
the Center studied and defined the most common needs of legislative bodies.
The findings indicate that even though Tegislative bodies play different
roles, their needs are similar and they fall into three categories:

o access to relevant information;

o training of staff to understand the nature of Tlegislature,
the role it plays and the kind of information it need; and

e Tlinkages.

To realize its goals, the CDSC developed a program with three components:
the examination and study of a Jegislative institution as part of its
political setting; the development of training programs that would fit the
specific needs of the particular legislature; and the creation of an
international community of scholars and professionals concerned with
strengthening Tegislative bodies.

For the implementation of the second component, the CDSC developed two
types of training programs: a short-term training program for TJeading
legislative staff members and legislators; and a Tlong-term, eighteen-month
training program for legislative staff, Jleading to a Master of Public
Administration.

The Center's research stressed the importance of legislative bodies in
developing countries. A major finding was that, although some legislatures
are more powerful than others, even the least powerful legislatures perfom
some functions that are important to the political system. Legislatures can
perform one or several of the following functions:

e Provide  information. Legislatures, in their
deliberations, bring to the planning process a perspective
that the executive may have overlooked. Rural areas may
be better represented in the Tlegislatures than in an
urban-dominated bureaucracy.
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o Monitor the executive branch. Legislatures, even with
Timited rasources, authority, and autonomy, still watch
over the executive branch to some extent, especially in
the area of human rights.

o Provide a forunm. In divided societies, Tlegislatures
provide a way for groups with varying and sometimes
opposing viewpoints to present their demands and to Tearn
to understand and accommodate each others' Tlegitimate
concerns. In the case of conflict, legislatures represent
an f?ppgopriate forum for managing and resolving the
conflict.

o Train future leaders. By providing opportunities for
TnvoTvement, Tegislatures train future leaders and instill
a civic awareness in the newly mobilized segments of the
population.

o Legitimize governments. Legislatures provide
Tegitimacy, both internally and internationally, to
established regimes.

Based on the different roles of the legislative bodies identified in Costa
Rica, Brazil, Ethiopia, Ghana, and Korea, the CDSC had various bilateral
technical assistance relationships and regional relationships with Cyprus,
Jordan, Israel, Kuwait, and Lebanon. As any assistance to legislatures might
be considered interventionist and was 1likely to affect the power distribution
both within that institution, and between it and other institutions in the
society, the CDSC proceeded cautiously in providing even the most basic
assistance. A description of CDSC activities to strengthen the Tegislative
capacity 1in Brazil follows. The Center's activities 1in Costa Rica are
described in more detail in the project profile in Section C.

2. Strengthening the Legislative Capacity in Brazil: 1970 Until the Present

The role of the legislature in Brazil had been considered by researchers a
mere rubber-stamp role. The 1legislative body was often described as
powerless. Heaphey noted that the "virtual powerlessness of the Brazilian
legislature has encouraged both legislators and staffers to seek technical and
procedural modernization, perhaps as a substitute for a more rewarding
political role." The Brazilian legislative reform began in 1967 when the use
of computers in the Tegislative process was first discussed. The Brazilian
legislators and staffers expressed the need to strengthen the information base
available to the legislature by introducing data processing. The legislators
believed that the whole legislative process, from bill drafting and bill
approval to personnel procedures, research procedures, and access to and
retrieval of information, would be improved if the appropriate computer
technology were introduced and the staff were trained.

The SUNYA program to strengthen 1legislative capacity and provide

technical assistance coincided with the Brazilian needs. A high Tlevel
Brazilian legislative delegation visited SUNYA in 1970 and agreed that SUNYA
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would train Brazilian staffers both at the academic and at the practical

levels. In addition to training, the following suggestions made by the Albany
Task Force were 1mplemented:

© providing technical advisors to the Senate and the House;

o rewriting by-Taws and vregulations 1ncorporating many
mogern aspects of personnel administratiun in both houses;
an

e changing the 1information center of the House, including
the conversion to data processing equipment.

From 1970 until 1978, A.1.D. continued funding the l.egislative Development
Programs at the CDSC, and the Strengthening of the Brazilian Legislature
Program continued its activities. Training became the major component of the
program. In addittion, the availability of short-term and Tlong-term study
grants kept increasing. Many members of the Brazilian legislative staff
received training in a variety of areas. Training topics included operational
topics such as finance, management, computer applications, and bill drafting,
as well as theoretical topics such as approaches, methods, and goals of
legislative development, underlying assumptions of Jlegislative development,
and concepts and practices in the analysis of the efficiency and the
effectiveness of government programs in meeting objectives.

The Brazilian program was multi-faceted, invelving training, research,
consultations, and exchange of professors and senior professional staff. It
included staff and elected members. The Brazilian Congress provided over 80
percent of the funding for this program. In time, with USIS financial
assistance, the program was extended to the state Tlegislatures and involved
cooperation with Brazilian universities. Since the beginning of the technical
assistance program to the Brazilian legislature, over 200 Brazilian members
and staff benefited from this program. SUNYA faculty spent numerous weeks and
months in Brazil conducting seminars on various aspects of the Tegislative
prqﬁesses and technologies. Program characteristics can be summarized as
follows:

o All initiatives were decided, articulated, and
communicated by the Brazilians. Reforms were initiated by
the Brazilians before any U.S. assistance was provided.

e The two major political parties participated in the
decisions and benefited from the programs.

e Brazil provided most of the funding.

The program was widely recognized {receptions by Brazitian
leadership to  numerous U.S. delegations, active
involvement of the U.S. mission in Brasilia, numerous
speeches in the Congress acknowledging the contribution of
the program, and wide press coverage.)
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o The program remained essentially a relationship hetween
the Congress and SUNYA. The Congress formulated its needs
and, 1in consultation with SUNYA, Tooked for ways to
finance and fimplement those programs.

o The Brazilian program 1involved significant research
Jjointly undertaken between SUNYA faculty and Tlegislative
staff in Brazil.

o A SUNYA professor based at the University of Brasilia was
an essential part of this program, since it provided a
constant univevsity presence. At present, the Conqress
contracts with the University to conduct institutional
research and training activities. A pemanent source of
expertise has been created and institutionalized at the
university and the Tegislatures.

o The Brazilian program continued and sustained itself after
A.I.D. funding ended. A network of Brazilian, U.S.,
Italian, and German official and private resources has
been developed to keep the program ongoing both in Brazil
and in the U.S.

¢ The Brazilian program represents the transfer of one of
the most advanced legislative technologies (computers in
the legislative process). At present, the Congress of
Brazil has one of the most comprehensive computerized
information systems.

¢ The Brazilian program has a high spillover effect, with
the federal Congress playing a leading role in modernizing
services at Brazil's twenty-three state -legislatures.
Training and computer services are also available to many
state Tegislatures. Finally, the staff of the Congress
established national organization of Tegislative emp loyees
to disseminate innovations to the states.

C. PROJECT PROFILE: STRENGTHENING LEGISLATIVE CAPACITY IN COSTA RICA

In Costa Rica, one of the oldest and most established Central American
democracies, the legislature's strength is one of the major characteristics of
the system. This quiet, independent, and strong legislature had certain
technical needs. The assembly expressed them as two major Tlegislative
development goals: 1) to codify all legisiation from 1948 to 1974 and publish
them in a legislative index; and 2) to improve the skills of the staff through
training.

This profile focuses on the assistance that A.I.D. provided the Costa
Rican Tegislature 1in response to that need. Field work for the profile
consisted of interviews with five individuals in Costa Rica and four
individuals 1in the United States who were either directly involved in the
project or strongly linked to the Tlegislature and political system in Costa

I1-12




_—d

L

PRI )

Rica.  In addition, tho profile involved a review of pertinent documents
concerning the project.

1. Background

The Tegislative development project in Costa Rica, funded by A.1.D. and
conducted by SUNYA from 1970 to 1973, had two components: the publication of
a legislative index that codified all legislation from 1948-1970; and the
establishment of a Technical Services Department for the legislature that
could conduct research for congressmen to assist them in producing effective
Tegislation.

According to a report produced by James Heaphey (1973), the project
director of the SUNYA Tlegislative development activities, both the majority
and minority parties in the Costa Rican Congress as well as members of the law
school and political science department of the University of Costa Rica
recognized the need for Tegislative development and saw the need to Tink with
university resources to meet this need. Planning for the project included: 1)
a visit of New York State legislators and North American university professors
to San Jose where they discussed legislative development with key Costa
Ricans; and 2) a visit of a Costa Rican team consisting of legislators and
university professors to Albany. After this last visit, tne Costa Rican
delegation recommended that a committee be formed to plan a legislative
development project and to present these plans to the president of the
Congress. The committee met over a period of seven months and submitted a

lan to the Conjyressional president that presented the need for both a
echnical Services Department and a legislative index.

In June of 1972, the Costa Rican Congress signed a contract with the
Equity Publishing Corporation of Oxford, New Hampshire for the publication of
the Legislative Index. The company not only compiled the index, but insured
that those designated to use and update it would participate in the process
and be trained for their task. Therefore, at all times when the project was
underway, one or more staff from Costa Rica were stationed in New Hampshire to
receive the training.

An additional task outside of the original scope of work and not a
contract requirement was the compilation and publishing of an annotated Tist
of Costa Rican laws. Although project staff assisted in <its initial planning,
they were not responsible for overseeing the document's production and it
eventually was dropped.

The Technical Services Department established 1in September, 1972,
consisted of twenty-two individuals, including eight professionals. The
professionals were experts in economics, political and social sciences, and
public administration. Their role was to provide the congressmen with neaded
research data and analyses. In addition, the staff relied on student interns
from the University of Costa Rica.

No activities are documented after 1973. A 1978 SUNYA report by
Baaklini stated, "... in Costa Rica the initial activities were a success, the
program was implemented, but it did not flourish. It achieved Timited goals,
but did not become a self-sustaining activity."

IT-13



2. Filald Interviews

Current Situation

The field rescarch revealed several interesting facts concerning the
project. First, the Technical Services Dcpartment sti11 exists, howevar,
acconding to those interviewed 1t provides more assistance 1n legal writing
than it does 1in research and analysis of 1ssues relevant to proposed
legisiation. The Technical Services Department, for example, does not review
gub11c sent iment or potential public reaction toward upcoming legislation.

he T1imited role that the Technical Services Department plays does not
cotncide fully with 1ts original intent. As several 1interviewees indicated,
in Costa Rica the executive branch has more power partly because it draws more
highly educated 1individuals. The Technical Services Department was to be a

means of nroviding Tleqislators with areater access to expert infomatior.

. e eebmiea cnnuices Department 1s not used 1n this manne Mpemeyey,

the imbalance of expertise between the executive branch and Tegislative branch
still exists.

Like the Technical Services Department, the Legislative Index still exists
and is in use. However, some interviewees claimed that although the index 1is
a well-used reference document, it contains errors; others mentioned that
although the Tegislative index and its updates may not be totally accurate, it
is the only index available and without it, referencing new legislation would
be a difficult task.

The interviews indicated that the project experienced some difficulties
during its implementation. Interviewees stated that the Costa Rican Congress
did not feel the need to conduct research concerning the potential success of
a particular piece of legislation because the congressmen had little trust in
the Technical Services Department. They relied more on emgloyees of the
legislature who were linked with their political party. he concept of
apolitical technical assistance was not accepted. Furthermore, tne
interviewees indicated that the congressmen felt somewhat threatened by the
experts because of their high levels of education.

In addition, there were problems in management. A U.S. scholar residing
in Costa Rica was hired to supervise the project, help articulate its needs,
and insure that agreed upon reforms were implemented. Two Costa Ricans
trained in the U.S. were hired to conduct research and training. Within a few
years, tension grew between the U.S. advisor, the Costa Rican staff, and the
Director General of Tlegislative staff, a veteran administrator of over 25
years of legislative service. The Director General eventually forced the new
staff out of the program and adapted its functions as he wanted them.

The work of the research unit of the Technical Services Department has
been gradually adjusted and presentiy conforms with the felt needs of the
members and senior staff of the Congress. The Technical Services Department
in Costa Rica adapted to its environment and has been institutionalized to
nerform the function that is accepted by the leadership. It 15 important to
note that the Costa Rican program included 1little training (academic or non
academic) and that its major outcomes were the index and the creation of the
research unit.
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Suggestions for Future Legislative Assistance Projects

The majority of the 1interviewees expressed a preference for assistance
from A.I.D. that would concentrate on technologies that could assist the
legislature rather than projects that would more directly relate to the
legisiative personnel. Computerizing congressional archives, legislation, and
other references sources were some areas 1in which A.I.D. could provide
assistance witheut 1{inmersing itself in political complexities. One
interviewee suggested that the legislature also needed references in Spanish
on such topics as how to present legislation before con&ress, how to change
laws, and how to manage relations with the executive branch.

A1l the interviewees indicated that training of the legislators 1s needed,
but that this is a very sensitive area. Several interviewees stated that if a
training program for the legislators is to be conducted, the request for such
a program must come from the congressmen themselves. In addition, the program
should not be overtly Tabeled as a training program. Holding seminars for
discussion of key issues would be preferable to organizing training programs.
If training is to occur, interviewees emphasized that it should begin at the
level of the political parties so that Tlegislators enter office with a clear
idea of their responsibilities and means of carrying them out. Another
"training" approach the interviewees supported was arranging observational
tours for the congressmen that would allow them to see key operations of state
legislature in the United States. Though most of the interviewees stated that
technological assistance would be easier to implement than educational
programs, one interviewee stated that training of the legislators was the most
crucial area of need.

A number of interviewees advised that A.I.D. work through intermediary
groups, for example, Tocal or foreign universities or in-country public
administration groups, to maintain a Tow profile. VYet, it was also suggested
that A.I.D. be up-front about 1its objectives in terms of Tlegislative
development projects to build a Tevel of trust between the Agency and the
beneficiaries of the program. One interviewee declared that A.I.D. needed to
have the support and insight of a broad base of politically savvy individuals
within the host country before planning any type of legislative development
project.

D. SUMMARY

With the advent of Title IX, strengthening legislative capacity became a
new area of technical assistance for A.I.D. As the Agency realized that there
was a lack of policy guidelines and strategies for this new initiative, a
rigorous program of research was undertaken by U.S. universities and the
ASPA.  Through A.I.D. support, universities did succeed in developing an
institutional capability to <continue doing research, traiming, and
pubTications within their universities and the vrelevant professional
associations. Thus, more information concerning legislative development has
been brought to light as a result of the research grants.
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According to the dinterviews conducted in Central America, Jleqgislative
capacity bullding 1s an appropricte area for A.L.D.'s assistance.  AL1LD.
must, nevertheless, carefully cortider the unique conditions within each
country that would adversely or pocitively effect the outcome of a project
focusing on legislative development. This area 15 a sensitive one, and A,1.D.
should be cautfious in its assistance cfforts by providing support in a manner
that "considers fully the range of political responses to the assistance
effort and the context in which the assistance will be t{mplemented." As
indicated 1n one of SUNYA's reports on Jegislative assistance,... "advice,
however dipTomatically couched from the Colossus of the North needs always to
be given gingerly" (Roberts and Musclf, 1970).
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II1. STRENGTHENING LOCAL GOVERNMENT

This chapter examines A.I.D.'s role in strengthening Tocal governments
(also known for the purposes of this report as municipal development) and the
effect those efforts have had on increasing participation and democracy at the
Tocal Tevel. The first section provides background concerning municipal
development 1in the A.I.D. context, which 1s then followed by a brief overview
of projects. Finally, studies of specific projects are presented to
i1lustrate programs undertaken by A.1.D. during the Title IX period.

A. BACKGROUND

Municipal development in Latin America has been carried out by A.I.D. for
more than 27 years. This particular activity was often subsumed under the
broader categcry of public administration. This section provides background
gleaned from project documentation and reports.

1. The Early Years: The 1950s and 1960s

According to Louis Rouse, a Public Administration Officer for the Latin
American Bureau in A.I.D. during the 1960s, U.S. assistance to 1local
governments 1in Latin America began in 1952. In the early years it was
provided via the central governments. Rouse characterized assistance
delivered during the period from 1952 to the Jate 1960s as "broad in scope,
but fragmented in application" (Rouse, 1968). Projects in the following areas
were imp lemented:

e strengthening local government associations;

e training local government officials;

e improving Tocal government finance;

¢ broadening and improving local government service; and
o assisting urban planning and development.

Municipal development programs in Latin America were created to strengthen
local government hy making the government more efficient and effective in the
provision of services to the Tlocal populace. According to Rouse,
municipalities were found to be financially and administratively weak,
primarily because they did not have the revenue needed for an efficient Tlocal
government.

“Thus, the first approach taken by A.I.D. was a technocratic one. In other
words, municipal development programs focused primarily on improving the local
government's capability to provide basic services to inhabitants. Technical
assistance and training were also provided in accounting and administrative
functions such as tax administration and collection, the development of
cadastral surveys (tax mapping and tax appraisal), and the creation of Tlists
of service users.
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The Effect of Titie IX on Municipal Development

ALD.'s directive to develop local governments with a view towards
bringing about democracy can bhe faund in Section 281 of Title IX of the
Foreign Assistance Act, as amended in 1966, which states that U.S assistance
programs are to encourage democratic private associations and Tocal
governmental institutions.

The FY 1967 Congressional Presentation stated that the Agency recognized
the need for efficient, responsive, administrative units at all Tevels of the
government. It added that special attention should bhe given to the
administrative capabilities of Tocal government units. Part of the reason for
this was that it is at the Tlocal Tlevel that people first come into contact
with "government". If there is no faith in the local government this will
lead to apathy and indifference to national development effortis,

The document pointed out that, in general, a major stumbling block to
achieving the objectives of Title 14X was the over-centralized nature of
governments in developing countries. Accordingly, A.I.D. stated that it
planned to encourage, where apppropriate, the decentralization of
responsibilities to governmental units "nearer the people" and to "shore up
%hg6§apability of these units to respond to popular needs and desires (A.I.D.,

9 .ll

The period immediately following the introduction of Title IX witnessed a
great deal of attention focused on the role of A,I.D. in strengthening local
governments. Seminars were held on Title IX, and there were A.I.D.~sponsored
seminars on municipalities in Latin America. The Title IX Division of the
Bureau for Policy and Programming Coordination also produced papers
addressing the issue of political development and foreign aid.

MIT Title IX Semipar. One such seminar was held at the Massachusetts
Institute of Technology (MIT) in the summer of 1968, Academic experts and
A.I.D. staff from both Washington and the field met to discuss the
implications of Title IX for A.I.D. programming. It was noted in the
proceedings that most U.S. aid in the area of public administration had been
targeted at "auxilary" or "support" agencies such as planning, civil service,
and administrative management. The assumption was that increasing the
capabilities of those entities would thereby enhance the political capabilitas
of the government. However, it was also thought that strengthening auxilary
agencies may in fact Timit the potential for popular participation. It was
believed that U.S. advisors in public administration were obliged to consider
the political ramifications of their work.

Another issue addressed at the MIT seminar was decentralization. Title IX
implies that decentralized decision-making should be a central feature to
assistance in pubiic administration. The vaderlying assumption to that premise
was that decentralization would automatically promote increased popular
participation.

The seminar report cautioned, however, that advocating decentralization

"across the board" could actually harm Tlocal governments if they did not
possess the necessary capabilities for carrying out the new responsibilities.
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Therefore, 1t was recommended that the abilittes of Tlocal governments be
examined before decentralization 1s determined to be an appropriate strateqy.

The MIT proceedings stated that A.I.D. had paid 1ittle attention to Tocal
units of government. In part this may have been due to the fact that A.I.D.
deals directly with central governments in its work. The seminar participants
believed that in the future, A.I.D. should put greater cmphasis on Tlocal
government as a conduit for JIncreasing popular participation: due to 1) the
rapid urbanization that was taking place at that time, thereby making urban
units of government a key avenue for enabling citizens to participate, and 2)
the fimportant relationship between community participation projects and
political-administrative structures.

The report discussed which units of Tocal government A.I.D. should assist
and how. It was noted that assistance to local units of government could be
quite costly in terms of human and even capital resources. Because of this,
developing in-country competence by concentrating on central government
ministries and the development of 1indigenous education and training
institutions was recommended as the best approach for improving local
governments. The assumption was that there would be a multiplier effect
reaching down to the local level. It was decided that perhaps the most
effective A.I.D. instruments would be:

o economic planning and policy advisory boards;

¢ development Toans and P.L. 480 programs that would develop
administrative and financial capability; and

o waterworks, sewage, and other municipal projects that
would be used to enhance municipal taxing and
administrative powers.

It was felt that A.I.D.'s focus should be on "encouraging national
planning units to invoive Tocal government officials in the planning process,
urging that sectoral plans and projects involve a high degree of decentralized
administration, adjusting service on national tax policy and administration,
and building managerial concepts of decentralized authority into development
programs in agriculture, industry, etc." (Millikan, 1968, p. 112). Thus the
seminar participants did not feel that it would be appropriate to work
directly with the Tlocal level government, but that it should take a more
indirect approach.

XII Inter-American Municipal Congress. In his presentation at an
A.1.D.-sponsored symposium on Inter-American Municipalities in 1968, Rouse
posited that local government modernization depended on a clear definition of
roles and responsibilities for the various levels of government. It should
net be an either/or, central vs. Tocal proposition. In fact, Rouse believed
that the distributfon of municipal, urban, community, and rural responsibility
for developmen. ought to begin with a rational redistribution within and
among all Jlevels of the governmental and political policy and power
structure. The basis for social and economic growth results mainly from the
action of individual citizens, with government at ail 1levels providing the
necessary legal framework and administrative and social institutions,

ITI-3

T

I

Ll

- e



el 1

Rouse stated that maximum participation In the task of social and economic
development required democratic private and local governmental 1institutions.
However, A.1.D.'s approach in those early days addressed the mechanics of
governance and not the Targer issue of autonomy and power. According to Rouse
the first step that A.I.D. took was to put into place mechanisms for providing
Tocal governments with the funding necessary for 1infrastructure piyojects to
provide Tlocal services. This was attempted through the establishment of
revolving loan funds.

2. The 1970s

The Tlack of a fim conceptual framework for working with Tocal gevements
was brought out in a paper prepared for the Civic Participation Division of
the Bureau for Program and Policy Coordination in 1970. The author noted
that, although much vresearch has been done in the area of political
development, a large gap existed in the area of operationally oriented werk
(Coe, 1970). Therefore, there appeared to be 1little theoretical guidance on
what specific non-economic objectives should be, what were the implications of
economic change, or how progress to political and social goals could be
charted.

In 1971, the Office of Development Administration examined the role of
Tocal institutions as a means of delivering foreign assistance. In that
study, E.G. Alderfer felt that the approach the Agency had taken to delivering
assistance to Tlocal governments was due to the nature of the Agency. For
example, as a bilateral international development agency, A.I.D. is obliged to
work with the central government in making country agreements, project
agreements, etc. In temms of its human resource base, Public Administration
Officers had traditionally been more suited to dealing with central
governments and were more familiar with administrative mechanics than with the
organizational nature of Tlocal governments. Alderfer concluded that the
Agency's conception of the role of the municipalities had remained undefined,
" even though Title IX would seem to refocus attention on development
ppurtunities through local institutions, including local governments as the
nrincipal legally established Tlocal entity, there does not seem to have
ererged a strategy (or even a rigorous analysis for supporting a strategy) of
assistance directly aimed at supporting and improving Tocal government"
(Alderfer, 1971).

B. OVERVIEW OF PROJECTS
The purpose of this section is to give background on the type of
activities that A.I.D. has supported in the past in the area of strengthening
locai governments. The following projects were reviewed:
o the National Urban Development Service (SENDU), Bolivia;

e the Brazilian Institute of Municipal Administration (IBAM);

e the Institute of Municipal Development and Assistance
(IFAM), Costa Rica;
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e the Municipal League (Liga), the Dominican Republic;

o the Municipal Development Institute (INFOM), Guatemala;
o the Autonomous Municipal Bank (BANMA), Honduras;

e the Municipal Development Fund (FODEM), Panama;

o the Municipal Development Institute (IDM), Paraguay;

¢ the In-Service Training Center (I5TC), Paraguay; and

¢ the Municipal and Community Development Foundation
(FUNDACOMMUN), Venezuela.

Because tnere were many municipal development projects implemented during
the 1960s and 1970s, information about each project 1s grouped under seven
categories to provide a composite view of project activity. The overview
addresses seven factors: the time frame for foreign assistance; targeted
institutions; A.I.D. funding for municipal development projects; project
initiation; implementors/providers of technical assistance; project goals; and
project strategies and activities.

1. Time Frame for Foreign Assistance

Almost half of the projects began in the middle 1960s, with the remaining
projects being initiated in the early 1970s. The length of the projects was,
orn aveiage, aproxinately twelve years. Assistance to Be¢livia and the
Domincian Republic, however, was limited to five years.

2. Targeted Institutions

A.1.D.'s approach to strengthening local governments has been almost
exclusively to provide support to Municipal Development Institutions (MDIs),
which is an autonomous or semiautonomous banking institution or foundation.
The primary function of MDIs was to provide concessional credit to Tlocal
governments for public works and other capital improvements.

The stated objective of the MDIs was to assist municipalities in planning,
financing, implementing, and maintaining projects and services. In addition,
technical assistance and training were also offered. The review of project
papers and other documentation revealed that democratic institution building
was not explicity stated or developed as an objective although it was, in some
instances, viewed as a long-term outcome of the project.

The majority of MDIs saw their greatest period of growth during the
1960s. In fact, the wave of agencies created at that time was thought to
indicate a new "municipal movement" in the region of a more professional
character than before, which would possibly provide an avenue for a wider
diffusion of power at the grassroots level (Rouse, 1970).
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The MDIs received their annual revenue from a variety of sources, among
these were %he funds allocated by the central government, municipal membership
dues, subsidies granted by the federal or state governments, earnings from
contracts with other municipalities or foreign governments, and foreign
assistance grants and Toans.

3. A.l.D. Funding for Municipal Development Projects

A.1.D. provided support to MDIs through both loan and grant obligations.
Projects in Brazil and the Dominican Republic were financed through grants,
whereas the other projects were financed primarily by loans, with some grants
being provided. Additional support came in the way of grants for pre-project
studies, special technical assistance, and evaluations related to municipal
devg]oqment (Gall, 1975). In general, the loans were used for Tlending
capital.

The MDIs did not receive all of their funding from A.I1.D. The World Bank,
the Inter-American Development Bank, the United Nations, and bilateral aid
agencies also provided assistance to MDIs.

4. Project Initiation

A.1.D. played a major role in the support and development of MDIs. The
Agency provided the start-up money for the establishment of agencies in
Bolivia, Costa Rica, and Paraguay, and funds were obligated to reorganize the
MDI in Honduras.

MDIs 1in Bolivia and Paraguay were initiated at the request of the host
government. For example, in 1970 the Institute of Public Administration (IPA)
conducted a study of municipal development in Bolivia and offered several
options for the national government to consider. Bolivia accepted the
recommendation that a central government agency charged with the coordination
and supervision of Tlocal government be created. In 1971, proposals were
solicited, and the IPA was chosen to carry out the task. Similarly,
A.l1.D./Paraguay's decision to assist in the development of the In-Service
Training Center was in response to requests by the University in Asuncion, the
Ministry of Finance, and the Center itself.

The Municipal Development Institute in Paraguay was established in much
the same manner. In 1968, a group of Paraguayans toured Central America on an
information tour to see how other countries dealt with strengthening
municipalities. As a vresult, the Organizacion Paraguaya de Cooperacion
Intermunicipal (OPACL), with the support of the Ministry of the Interior,
began to plan for an MDI. Once the preliminary plans were approved by the
President, OPACI leaders approached A.I.D. for assistance in further refining
their plan. A.I.D./Paraguay brought in two consuitants to work with OPACI,
the In-Service Training Center, and the Ministry of the Interior. The
consultants and A.I.D. technicians worked closely with the Paraguayans in
developing the project.
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5. Iwplementors/Providers of Technical Assistance

A.1.D. used a combination of Tong- and short-tem advisors from both the
United States and third countries to design and implement the municipal
development projects. U.S.-based consulting firms, such as Institute of
Public Administration (IPA) were charged with carrying out the development
plans. IPA provided Tong-term advisors to assist SENDU (Bolivia) and
FUNDACOMMUN (Venezue]az, and also oversaw the contract for technical
assistance to the Liga (Dominican Republic).

Latin American institutions also played a significant role in providing
technical assistance to MDIs. The Venezuelan Association for Intemunicipal
Cooperation (AVECI) was contracted for work in Honduras; a senior staff member
of the firm used the experience gained in working with FUNDACOMMUN (Venezuela)
ﬁo assist in the reorganization of the municipal development institution fin

onduras,

IBAM (Brazil) provided assistance to initiate MDIs in Costa Rica, Paraguay,
Bolivia, Panama, and E1 Salvador. IBAM developed municipal training programs
in administration, accounting, project planning, and budgeting, and provided
assistance 1in internal administration and procedures, credit policies,
municipal budgeting and accounting, administration of local public services,
and municipal administration. A.I.D. missions often contracted Tlocal
consulting firms to work with IBAM. Ac a result, A.I.D.'s involvement in
municipal development encouraged and facilitated technical cooperation among
developing countries, and created a sense of continuity and linkages among the
various MDIs.

6. Project Goals

The goals of the municipal development projects were similar as they
referred to strengthening municipalities. For example, the goal of the SENDU
projects was to "bring about improvements in the performance of Bolivian
municipalities," whereas IFAM (Costa Rica)'s goal was to "strengthen the
municipal system, stimulating the efficient functioning of Jlocal government
and promoting constant improvement in municipal public administration." For
the IDM project it was "to promote the development of cities and towns in the
interior of Paraguay."

Other projects were more defined in scope, focusing solely on the targeted
agency and takinq more of an institution building approach in articulating
goals. For example, the goal of the IBAM (Brazil) project was to “develop the
intermediate Brazilian institutions which provide training 1in municipal
development and who are fostering better Tlocal governments through
institutional assistance 1in modernizing municipal Tlaw, planning, financial
management. and strengthening municipat assectations.™ Im a simitar vein,
A.1.D. efforts in Paraguay were to “develop the ISTC's capability as a service
institution providing in-service and on-the-job training and technical
assistance in public administration skills and techniques in support of
economic and social development activities."

"Strengthening" had different meanings for different groups. To some, the
political goals of Tlocal control and decision making were believed to be
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impTicit 1in the word itsclf, whereas others regarded the MDIs solely as a
means for fmproving the delivery of services. In the majority of projects
examined, there did not appear to bhe any reference to how the municipal
development project related to larger national development goals. This
observation has heen voiced by several people involved in A.1.D.'s municipal
development proyrams. According to Alderfer:

"With a relatively few notable and interesting exceptions,
U.S. foreign assistance in public administration has been
concentrated on the improvement of the central rather than
local government activities...programs of this kind have
generally been oriented to the mechanics of administration
with only minimal concern for Targer goals and objectives
or of their social, economic, and political content and
consequences" (Alderfer, 1971, p. 3).

The Checchi study (Gall, 1975) notes that project papers did not fully
discuss the broader implications of supporting local government. For example,
the notion of decentralizing government functions was most often mentioned in
passing or in a rhetorical manner. On a similar note, loan papers contained
references to Title IX, but the required inputs or strategies for encouraging
greater democracy at the village or town Tlevel were not included in the
project design. It would appear that giving municipalities decision-making
power was not explicitly stated in the goal statement, but was perhaps
imp licit in the notion of "strengthening" government at the Tocal level.

7. Prcject Strategies and Activities

The strategy for the MDI projects most often had two foci: one of
strengthening the MDI itself, and a second of providing technical assistance
to the municipalities. The major activities conducted under the A.I.D.
projects included:

e institution building;
e technical assistance;
¢ Tloans to runicipalities; and
e training.
Institution Building

The IBAM (Brazil) project is a good example of institution building.
A.I.D. support provided the Brazilian Institute with new headquarters,
estabiished an urban research center, and began the Escola Nacional de
Servicios Urbanos, which was a permanent training agency for public

administration personnel.

Technical Assistance

Technical assistance activities were fairly consistent from project to
project, being primarily technical in orientation. For example, the MDI in
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Bolivia conducted preliminary studies for possible financing of village
markets. IBAM (Brazil) completely overhauled administrative services as well
as revised bhasic Tocal Tlegislation 1in taxation, personnel, and services 1in
general. In Paraguay, the MDI conducted research into present systems of
municipal financing and tax administration and provided assistance to
municipalities 1in establisliing modern methods of tax collection and
administration.

According to the work done by Checchi and Company (Gall, 1975), technical
assistance was delivered in two ways:

o 1in the narrow context of preparing for a subloan; or
© on an ad hoc basis, unrelated to other program activities.

Loan~-related technical assistance. The principal objective of this
assistance was to assure that the Toan would be repaid by the municipality to
the lending institution so that the revenue could be returned to a revolving
fund. To increase the chances of that happening, the following steps were
usually taken:

o municipality applied for a project;

o MDI examined financial records of the municipality to
determine the risk involved in making the loan;

o if the municipality was considered credit worthy and the
project was deemed to be potentialy self-financing, MDI
approved with the understanding that 1) the municipality
would manage the project so that it would pay for itself;
or 2) the 1local government would generate revenue to
subsidize the project; and

e to enhance the financial revenue base of the municipality,
the MDI sometimes conducted cadastral surveys, updated
user rates for services, or improved tax collection
systems.

Two types of technical assistance were involved in the project/Toan
application process: conducting feasibility studies and developing project
plans; and instituting new methods to improve local administration to increase
revenues. In terms of banking practices, the Checchi team believed this to be
a sound procedure.

It is interesting to note the type of assistance that was not provided by
the MDIs. Mechanisms to enhance local initiative were not included in the
design. So, the ability of the local government to govern was not un issue.
As a result, measures of increased civic consciousness or local autonomy were
not taken. Baseline data concerning the degree of popular participation were
not collected at the outset of the project nor during its dimplementation or
upon completion.
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Technical assistance delivered on_an ad hoc basis. Delivering technical
assistance unrelated to other project activities did not appear to have been
effective in terms of endowing the Tocal governments with the capahilities
needed to function in an autonomous manner. In Costa Rica, IFAM tried to help
all municipalities. However, 1ts human resource bhase was too Timited and cach
advisor was required to visit ten to twelve municipalities. The resulting
assistance was found to be sporadic and even confusing to Tocal officials
(Gall, 1975).

It was noted in the final report prepared by the Institute of Public
Administration (IPA) 1in 1969 that the municipal Tleaque in the Dominican
Republic felt it was important to increase the number of field technical
missions. It wanted to establish regular contact with the municipalities and
avoid responding to them only under "crisis" conditions.

In Guatemala there was a lack of coordination in its attempts to provide
assistance to local communities. As assistance was provided to the
municipalities by different departments and divisions within the organization,
there was often duplication of effurts and even conflicting advice.

The IPA final report of the SENDU (Bolivia) project noted that an
insufficient amount of technical assistance had been provided. Although the
loan agreements stipulated that training and technical assistance be provided
to the municipalities, as an organization, SENDU was not committed to
fulfilling that obligation. This may have been because upper management at
the MDI was comprised of architects who were more familiar with technical
aspects as opposed to "softer" technical assistance.

In general, some technical assistance was available to the communities;
however, efforts were at times uncoordinated and were not comprehensive or
integrated. The practice of providing outside experts to conduct the work did
not enable the municipalities to carry out such functions themselves.

Loans to Municipalities

It would appear that the MDIs were successful in their abilities to make
loans. A notable exception occurred in Bolivia. 1In 1975, A.I.D. threatened
to de-obligate project funds because loans were not being made according to
the predetermined implementation plan. As a result of the pressure put on the
Government by A.I.D., Tloans were eventually processed at a faster rate.
According to the IPA, the reason given for the delay was that carrying out the
functions of a Tlending institution while at the same time building a new
organization was more difficult than anticipated.

Training

Training for Tlocal development projects included Tong- and shert-term
in-service courses provided 1in the capital or in the municipalities
themselves. Both in-service and participant training were incorporated into
the project designs. The audience for training was both MDI and local
government staff.
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Pemanent  tratning units were established under several projects.  For
oxample, IBAM  (Brazil) provided personnel training through a  permanent
ifn~country training agency, which offerced courses in:  budgeting  and
accounting; town planning; administrative services; community Tcadership;
taxation and pension funds; and organization of water services.

The MDIs also provided training in the field to municipalities. SENDU
(Bolivia) sponsored motivation seminars for mayors and offered courses on
municipal financial administration. The municipal Tlcague in the Dominican
Republic sponsored regional training scminars, which were believed to show
commitment on the part of the central government to improving local
government.

Training was also available as an dinstitution-building device. For
example, IBAM (Brazil) upgraded 1its staff through degree and non-degree
programs at institutions in the United States and at the Getulio Vargas
Foundation in Brazil. Participant training components were included 1in
projects conducted in Honduras and Costa Rica. Training was to be given in
the following areas:

o general financial operations of development banks;
¢ controllership of local credit institutions;

e municipal law, city ordinances, and administrative
regulations;

e municipal financial administration;
e project formulation, evaluation, and administration;

e urban, municipal, and regional organization and planning;
and

o management audit and financing analysis.

In some cases the training was not linked to the technical assistance
being given. For example, In Guatemala training was initially not offered by
the MDI, but was done through another organization, the National Institute of
Development Administration (INAD). INFOM did begin offering training, but
then did not provide the technical assistance needed for follow-up.

In general, it was felt that the training component of the municipal
development projects was insufficient in meeting the expressed needs of the
municipalities. According to a study conducted by Checchi and Company in
1974, & median of 13.6 percent of the Toanm package was aiiocated for technical
assistance and training. This ranged from a Tlow of 4.8 percent for INFOM in
Guatemala to a high of 22.5 percent for IDM in Paraguay (Gall, 1975).
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C. PROJECT PROFILES

The municipal development project supported by A 1D, in Guatemala s
reviewed In depth.  The review 15 based on avallable project documentation
Lhat includes project papers, project appraisal reports, evaluations and a
visit to the field. A second briefer profile of the municipal development
project 1In Costa Rica presents information gathered from interviews in Costa
Rica with individuals who have been or are currently finvolved in municipal
development.  Their perceptions of the effect of A.1.D. assistance on
municipal development in the past and their view of municipal development in
the future are useful for discerning lessons for future programming.

1. Municipal Development in Guatemala

Time Frame

The municipa) development project began in fiscal year 1971 and was
scheduled to end in fiscal year 1976. Assistance was provided through grants
and loans to strengthen key Guatemalan institutions involved in municipal
devlopment  principally INAD (National Institute  for  Development
Administration), ANAM (National Association of Municipalities), and INFOM (The
National Municipal Promotion Institute). In 1973, A.I.D. signed a 2-year,
$2.1 million Toan agreement with matching funds from the Government of
Guatemala to provide loans to small municipalities to construct water systems,
markets, :iaughterhouses, electrification systems, and other infrastructure
projects. INFOM would administer the loan and manage the design, engineering,
and accounting work for up to 200 infrastructure projects in third and fourth
class rural municipalities.

Project Goal

Derived from the congressional mandate of 1973, the goal was to contribute
to Guatemala's five-year rural development program by strengthening the
administrative, financial, and planning capacity of municipal government in
selected rural areas.

Regional associations would be created for the purpose of promoting,
designing, and submitting project proposals on behalf of member municipalities
to INFOM for financing. Additional assistance to mayors of Tlarger
municipalities would be provided by Peace Corps Volunteers trained in
municipal development. It was expected that the regional associations would
serve as the means for increasing the number of infrastructure projects in
small municipalities and improving the administrative, financial, and
maintenance procedures followed by municipalities 1in connection with these
projects.

Project Purpose
The stated purpose of the project was to establish six regional municipal
associations with professionally staffed technical offices to provide

administrative, financial management, and project planning assistance for up
to 120 municipalities.
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[t was anticipated that the technical offices of the reqgional assoclations
would provide assistance iIn training wunicipal officia’s and em loyees,
planning and design  For municipal projects, Amproving administrative
procedures and  1increasing tax revenue, and coordination with government
agencies on local and regional-Tevel projects,

Initial technical assistance and training would be provided by INAD which
would be Tater absorbed by INFUM after the Toan agreement was signed. INFOM
was considercd to be a natural choice for the administration of long-term
municipal deviopment. The official mandate of INFCM, created In 1957, was to
provide credit, engineering assistzvice, accountiny services, training and
technical assistance to rmunicipalities. Since the training and technical
assistance functions of INFOM were not as well developed as 1its other
functions, it was hoped that INFOM would build on fhe 1initial project
accomplishments and training capabilities of INAD during the transfer of
responsibilities.

Thus, it was expected that administrative improvements and training
provided by INAD in the beginning and INFOM Tlater would result in
strengthening the capacity of third and fuurth class municipalities to manage
the public services financed by INFOM as well as to meet the terms of the loan
rep ayments.

Linkage to Title IX

The linkage of Title IX was broadly conceived in the project paper. Even
though active participation by local citizens in municipal projects is stated
as one of eight anticipated outcomes of the project, the project paper does
not contain specific programming elements that explain how it is to be
actieved. Essentially, the project aimed to improve the administrative,
financial, and managerial capacity of municipalities and to increase their
access to improved public services through subsidized Tloans from INFOM, It
was anticipated that this would strengthen the position of municipalities
vis-a-vis the central government and eventually increase their capability for
self-development.

The project paper did include references to Title IX. For example, it
described itself as essentially a "Title IX-type of activity" and stated that
success would depend on a high degree of popular participation and support,
particularly a willingness on the part of the people to respond to increases
in municipal revenues. Even though active participation by local citizens in
municipal projects and elections was an anticipated outcome of the project, it
was assumed that this would occur on the basis of tradition and strong
identification with the municipality. Also, the project was to encourage and
train municipal leaders in ways to increase citizen participation. However,
how this was to be achieved is not etaborated inm the project paper.

In a Targer context, the original project paper acknowledged that a strong
sense of autonomy exists at the local government level 1in Guatemala,
especially in comparison with other Latin American countries. However, the
central government's control of tax and police power Timits local independence
in a significant manner. The project paper stated, "Development undertakings
in the rural areas ~ould in time undermine the fragile democratic
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underp innings which Tocal qovernment represents, and make the psople even more
dependent on the benevolence of the central government and national capital®
(1970, p. ).  This project was viewed a5 a means of strengthening local
qovernment.  to the point that the municipalities could manage thelr own
affatrs, and promote thelr own development with a maximum level of Tocal
support and a minimm amount of dependence on the central development.

Results of Evaluations

Project evaluations during the 1970-1972 period indicate that INAD was
making steady progress toward meeting the project goal and purpose during the
1970-1972 period. INAD teams were successful in promoting the formation of
departmental associations of municipalities in some areas and 1in promoting
participation in the annual Municipal Congress held in December 1971. In
addition, there was improved participation in the 1971 municipal congress
partfcularly from the targeted group of third and fourth class
municipalities. ANAM was growing in strength and capability. INAD was
successful 1in developing and setting 1in operation Guatemala's first civil
service and conducting Tlarge training programs for mid- and Tow-level
government emp loyees.

A 1974 Project Appraisal Report (PAR) indicated that during the 1973 to
1974 period the municipal development project remained uncoordinated with
INFOM. The transition of control from INAD to INFOM appears to have been
unsuccessful. Furthermore, the government of Guatemala had not provided INAD
with adequate budget control. As a result, A.I.D. decided to teminate its
support of the project through INAD and to concentrate its assistance on INFOM
commencing July 1, 1974. Even though INAD had made some progress toward
achieving the goal of establishing regional associations by 1973, INAD was
instructed by the central government to end its field training activities and
organization of technical offices for 12 months due to the presidential and
municipal election campaign.

The 1974 PAR also indicates that two out of the expected six associations
had initial pledges for support through a fixed percentage of municipal
revenues of its members. With the termination of INAD involvement in the
prcject it appears that meeting the original expectation of six regional
associations would not be possible. The PAR stated, however, that "there is
preliminary evidence to indicate that well established municipal governments,
in an increasing dialogue with natfonai institutions c¢an give Tlocal
representatives a greater role in the detemmination of national priorities.
The associations provide 1ccal governments with an effective vehicle of
communication among themselves to identify common problems and develop
regional strategies. They also serve as a good platform for coordinating
inputs in training" (p. 4).

An assessment of INFOM by Checchi and Company published in 1975 stated
that the municipal development project was successful if measured in terms of
the Timited scope of providing basic service projects to the smallest and
weakest municipalities through the loan packages of INFOM. In the Tlarger
context of institutional development and strengthening of municipal
development, the project appears to have encountered more difficulty. The
Checchi report acknowledges A.I.D.'s attempt at dnstitutional development
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Lhrough support given to INAD to establish regional assoctations, and  to
prepare training manuals. OF the cight manuals produced by [INAD, only two
were  Judged by  INFOM to  be  satisfactory, The original fintention of
coordinating the institutional development activities of INAD in the municipal
development Field with INFOM after the Toan agrecment was signed npgcars to
have fallen short of expectation particularly in view of the fact that the
central qovernment failed to provide support to INAD.  The Checchi report
states: "The net resull has been that the A.I.D. assistance has apparently
served to confirm INFOM's Timited approach, reinforced the formation of yet
another spectalized enginecering unit within the institution, but has done
TittTe or nothing to date to encourage municipal development in {ts hroad
sense through the institution primarily responsible for 1t. Instead the
institutional efforts were channelled through separate agencies, with Tittle
net benefit" (1975, p. 72). The Checchi report suggests that it would have
been better for the original loan and grant package to go through INFOM, thus
requiring 1t to set up a broader capability to assist municipalities with
planning, financial improvements, staff training, and other reforms.

In response to Checchi's analysis of the INFOM as an efficient production
machine but not equipped to provide a full range of assistance in financial
and administrative matters, A.I.D. issued three project agreements in 1974,
1975, and 1976 to create a capability within INFOM to provide training and
technical assistance to municipal officials 1in areas o7 administration,
budgeting and finance. The 1977 {roject evaluation summary that covered the
time period between 1974 to 1977 irdicates that INFOM had largely accomplished
the goals of the project agreements through the creation of a capable Training
and Technical Assistance Section within the Department of Financial and
Economic Studies. The cycle of on-site problem investigation, training
courses and follow-up visits had been successfully completed in 26
municipalities and would be extended to 141 additional municipalities in
1977-1978. In general, the evaluation report indicates confidence in INFOM's
ability to meet the goals of the project and end-of project status
contemplated in the revised logical framework. It was anticipated that there
would be significant increases 1in tax revenues particularly for those
municipalities which had participated in trajning programs arnd that INFOM
would take over the responsibilities of field technical assistance and
training activities.

Field Interviews

Five individuals were interviewed - the current general manager of INFOM,
the previous manager of INFOM (1983-1986) who supervised A.I.D. Toans during
the period of this project, the secretary of ANAM who also served as secretary
of ANAM during the project period, the mayor of a small municipality who
served as secretary of the municipality during the project period, and the
secretary of a larger municipality who also worked as a municipal erployee
during the period of this project. The purpose of the interviews was to
acquire a general sense of the current municipal situation in order to
ascertain what the lasting effects of A.I.D. assistance may have been, the
extent to which participation is evident in the municipal system, and the
future direction of municipal development. This researcher is aware that
these issues are very broad and five interviews are insufficient for the
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pumose of drawing fim conclusions. lowever, the interviews do allow certain
insights and permit one to form some Initial fmpressions of the situation
which might be followed up later with more in-depth study.

The study of any topic in Guatemala with a history going back to the early
19705 needs to take into account the political and civil strife the country
faced during the late 1970s and early 1980s during the military regimes. The
recent clection of a civilian president has had an important effect on the
country and the population giving rise to new initiatives and a general sensc
of hopefulness. This, however, skniid not m~ k the ever present threat of the
military. The military continues to matfy. »in a strong position 1in the
government and represents a potential threat to the current government in
spite of the appearance of fairly calm relations.

It appears that during the years of military rule, municipal governments
and INFOM continued to function in much the same manner in which A.I.D. left
the project in 1978. Today, INFOM 5 a strong institution that continues to
provide loans to municipalities (including third and fourth c¢lass
municipalities on a subsidized basis) for infrastructure projects, provides
all the services for designing and executing the projects, and provide
training of municipal employees in administration and management. Thus, one
might conclude that 1in general the assistance provided to INFOM by A.I.D.
under its loan agreement to extend the MDI's services and Tloans to poorer,
rural municipalities and to increase its technical assistance and training
capacity has been successful if measured on the basis of continuity over the
long term.

The relationship between INFOM and the municipalities appears to continue
in the manner characterized in the Checchi interim report publisied in 1975,
In general, INFUM believes that municipalities as a whale are not entirely
Y‘eady to assume fu]] Y‘eSDOHSibﬂ‘itv for mananinn infvractvirtiuva nwadanka
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opportunity for greater independence, they view INFOM as a resource and appear
less vocal about 1ts presence. The mayor of the small municipality pointed
out that often INFOM will decide on a design for a mraject that may not he
best sufted for the municipality. The fact that municipalitics can access the
services of INFOM easily and that once commissioned, INFOM assumes most of the
responsibilities for project management and operation most probably reduces
the burden on smaller municipalities which have fewer cmplioyces to administer
the project with the same degree of efficiency as INFOM.

ANAM (National Association of Municipalities) views INFOM and the current
move toward distributing eight percent of the budget to municipalities
suspiciously and tends to attribute political motive to the policies of
INFOM. ANAM also questions the move of INFOM to decentralize operations to
eight regional offices stating that it only acts to strengthen the outreach of
the present party, increases bureaucracy by one more layer and poses a
potential threat to the autonomy of mayors. The secretary of ANAM believes
that it has an important role to play in the future. It can represent the
view of over 300 mayors and the issues faced by municipalities regardiess of
size. The secretary admitted, however, that the role of ANAM was not as
effective in the past because of the political role it played in the politics
of the government. The organirzation provides a powerful political platform
for the mayor of Guatemala City (who 1is automatically the president of the
association) because of the access it provides to over 300 municipalities.
This factor and others probably contributed to the decision of the government
to suspend the activities of ANAM for a period of about 10 years starting
during Tid-197Os. ANAM was revived only last year by the current president of
Guatemala.

There dppears to be a tradition of citizen participation at the municipal
level that 1is strong in many areas of Guatemala. Except during certain
periods of Guatemalan history, mayors are elected and work with a
representative body, the city council, in reaching decisions about important
issues that face the municipality. While there is participation of the
citizenry 1in reaching a decision to request assistance for infrastructure
project, once a letter requesting the assistance is sent to INFOM, INFOM
manages the entire process from that point onward and there is Tittle
opportunity for substantive input into the process by the constituency. The
opportunity to manage more resources as will be the case with eight percent of
the budget has the potential «f increasing the amount of control
municipalities can have over the process of decision-making. Given the
present structure of municipalities and the role of city councils and mayors,
there appears to be a recipient structure that can support an increase in the
participation of the citizenry. Furthemore, the re-emergence of ANAM
provides another voice for the needs of municipalities if ANAM is able to
disentangle itself from the political history of the past. It is still too
early to know what direction ANAM will take since it s just beginning to
become active.

In general, there appears to be a positive mood in the country about the
direction of municipal development in the future. The resources available to
INFOM and municipalities is increasing. There is a move in the government to
increase the autonomy of municipalities and INFOM is moving in the direction
of decentralizing. There 1is a difference of opinion about the effects
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decentralization will have on municipalities and thelr sense of independence.
Mutonomy continues to be a critical issue. INFOM {s concerned over the
readiness of municipalities to manage projects on their own. This may be a
logical concern on the part of INFOM because of the paternalistic relationship
it has with municipalities. Municipalities are totally dependent on INFOM for
deciding how projects will be executed and managed. Municipalities have
little to no input in the process or control of the project once INFOM takes
charge. INFOM is well-run, efficient and an excellent manager of the delivery
of services to rural areas. However, it has neglected developing the capacity
of municipalities to manage projects by excluding them from the process of
decision-making and project management. It apprars that the need for
education and training of municipal employees continues to persist and is seen
as a way to enhance the capability of municipalities to develop autonomy. In
view of the opinions expressed by the individuals interviewed, it is
interesting to note the following statement from the 1975 Checchi evaluation:

"The most basic idssue of all of course is that of
attitude. As Tong as the municipalities are not required
or allowed to make their theoretical autonomy effective
and given the tools to start doing it, there will be
Tittle fundamental change in local government. Many
technicians basically distrust the municipalities, regard
them as incompetent to solve their problems ‘ocally. The
municipalities reach upward for their solutions, in many
instances receive some response to their demands, and have
also come to believe that this is the best and natural
order of things. There must be a new mutual conviction at
the local and national levels that this relationship can
be changed or the old ways of doing things will Tive
forever" (p. 57).

2. Municipal Development in Costa Rica

Project Overview

The field research focused in great part on the assistance A.I.D. provided
for the Institute of Municipal Development and Assistance (IFAM) in Costa Rica
between 1970 and 1976. A.I.D. provided tne seed money, long- and short-term
technical assistance, in-country training, and participant training. Some of
the technical assistance focused on the design and implementation of regional
development plans and establishment of a regional coordinating authority.
IBAM, the Brazilian municipal development institution, provided technizal
support by assisting in the organization of IFAM and the development of
training programs for municipal administrators.

Evaluation of A I D 's Assistansce

Those interviewed in Costa Rica who are currently working with IFAM or
have worked with IFAM expressed a high level of gratitude toward A.I.D. for
its past assistance. The interviewees stated that IFAM's current healthy
existence is a strong indicator of A.I.D.'s success in assistance. They also
stated that the revolving fund A.I.D. helped set up 1is functioning well
because of the high rate of loan repayment on the part of the municipal
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governments.  The major factor for the decrease in this revolving fund has
been 1nflation, not wunpaid Tloans. The intervicewees associated with IFAM
indicated that using IBAM for technical assistance was an excellent strateqy
because this Latin American institution and 1ts staff could identify with and
understand the challenge IFAM was facing.

Role of Municipalities in the Development of Democracy

A1l of those interviewed believed that a strong municipal government s
essential for a viable democratic system. There was, nevertheless,
disagreement concerning the role IFAM has played 1in the development. of
democratic systems in Costa Rica. Those involved with IFAM dindicated that
because IFAM strengthens Tlocal governments by providing them with access to
funds to improve their municipalities and with some training and/or technical
assistance to carry out the responsibilities of local government officials,
IFAM therefore strengthens democracy. Others argued that IFAM functions
primarily as a Jlending institution and does not really ‘increase popular
participation. Furthermore, some interviewees stated that the public does not
feel that IFAM is having much of an effect on improving municipal governments.

Furthermore, most of the interviewees noted that over the last 100 years,
the power of the municipal governments has decreased as the power of the
national government has increased, particularly since the 1940s. Concurrently,
faith in the local governments has waned. According to those interviewed,
Costa Ricans view most municipal officials as politicians who are more
concerned with seeking higher posts than they are with improving their
municipalities. In addition, many of the individuals who hold municipal posts
are not trained appropriately to carry out their responsibilities. IFAM
representatives also agreed that one of the greatest areas of need for the
municipalities is training of the municipal administrators, particularly the
core staff that will remain permanent. IFAM officials indicated that the
organization needs assistance in providing this training. The other
interviewees stressed the importance of training as well. If constituents are
to have more faith in the municipal governments, the administrators must be
capable of handling their responsibilities.

Because of the Tlack of trust in the municipal governments, some
interviewees suggested that A.I.D. focus its efforts to increase popular
participation on neighborhood associations--smaller organizations that
exemp1ify the democratic system. One interviewee indicated that such
assocjations are common in Costa Rica. They are generally formed to solve a
local problem and the Costa Ricans are highly motivated to "take their
neighborhoods 1in their own hands." Strengthening these groups, some
interviewees stated, would be an appropriate and efficient means of providing
a fim foundation for the democratic system in Costa Rica.

Timing of Assistance
The interviewees noted that A.I.D. first provided municipal assistance
after Costa Rica had initiated municipal reform, which gave more power back to

the municipal government in the late 1960s. With the reform of the 1960s,
municipal mayors were elected by the community, new municipal codes were
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developed, and the municipalities were given access to more tax revenue. In
the early 1970s, IFAM was created to provide technical assistance and funds to
the newly empowered municipal governments.

A similar reform is now occurring, with the emphasis on decentralization.
There 1s a plan to provide the municipal governments with 10 percent of the
tax revenue so that they can have more resources to work with and take over
some of the activities now controlled by the central government. One
interviewee argued that decentralization is very possible now because the
rural areas are more developed and "livable" than they were in the past;
consequently, it is time that they had a more effective bureaucratic structure
to offer services to their constituents.

Because of this push for decentralization in Costa Rica, there is a great
need to provide the municipal government officials with training that will
help them manage their new responsibilities and resources appropriately. Those
involved with IFAM suggested that A.I.D. could support municipal development
in Costa Rica through IFAM by providing training for IFAM trainers and funds
to carry out technical assistance and training. A1l of the interviewees
indicated tnat assistance from A.I.D. during periods of transition can be most
effective and crucial.

Suggestions for Future Assistance in the Field of Municipal Development

The interviewees had several suggestions for A.I.D.'s future assistance in
the field of municipal development. As indicated above, training for
municipal Teaders was high on their list of priorities. Several interviewees
stressed that much of this training must focus on the political parties who in
fact generate the municipal leaders. One interviewee suggested that A.I.D.
offer short-tem training programs for municipal leaders that would allow tnem
to exchange ideas with both Latin and U.S. municipal leaders and to see a
broad range of systems. Assisting neighborhood associations through training
and funding was another area highlighted. Funding conferences for municipal
leaders in Latin America was another suggestion. One interviewee emphasized
that A.I.D. needs to formulate a strategy for promoting municipal deve !opment
throughout all of Latin America because strong local governments are crucial
to the continued existence of democracy in the region. Another interviewee
stressed that the best way to strengthen local governments 1is through civic
education that will increase the number of individuals who vote and take an
interest in their community government.

D. SUMMARY

It would appear that A.I.D. needs to more directly address the issue of
how to strengthen municipalities in & way that reftects Titie IX ¢oaTs.
According to several sources, this might be a rather sensitive activity for an
international development agency to undertake as it spills over into the realm
of political power, power sharing, decentralization, and/or devolution of
authority.

The Agency's approach to strengthening Tocal governments has been
primarily through assistance to Municipal Development Institutions. In many
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cases, the Toans and technical assistance provided to the varlous agencies was
effective 1n creating lending agencies that were efficient and institut{ionally
strong. It could also he argued that the quality of 11fe had been Improved in
municipalities as basic services that had previously been nonexistent, were
made available to the local populace. However, 1in temms of giving greater
autonomy and deciston-making power to the local governments, this technocratic
approach was not effective. The political aims were often not explicitly
expressed 1n project papers and accordingly, the need for developing strategies
for their implementation was not addressed. This is understandable, given the
public administration and economic focus of the municipal development projects.

Municipal development continues to be a concern for Tocal governments.
Although there 1is a difference 1in opinion concerning the effects of
dece?tralization on municipalities and their independence, autonomy remains a
key issue.
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IV. CIVIC EDUCATION

This chapter examines A.I.D.'s efforts to support civic education as a
means of increasing popular participation and strengthening democracy in Latin
America.  Background 1informatfon regarding A.I.D.'s approach to civic
education 1s provided, which is then followed by a discussion of selected
civic education projects. Major themes that were identified in that section
will then be examined further in a project profile.

A. BACKGROUND

Civic education as an area for development assistance has not received the
systematic treatment in terms of policy and programming development accorded
to other sectors. There does not seem to have been any one officially
articulated definition of civic education. Based on the work conducted for
this study, the term civic education refers to any learning or participatory
activity which 1is intended to enhance the participants' ability to take an
active role in his or her community and respond to problems that confront the
community as a whole.

1. Civic Education: Its Initial Stages

Civic education was first mentioned in the Culver Amendment of 1967. The
Culver Amendment in effect provided specific guidelines for operationalizing
the intent of Title IX. The new amendment stated that Title IX programs would

"...support civic education and training in skills
required for effective participation in government and
political processes essential to self-government."

In the FY 1967 Congressional Presentation, it was stated that
A.1.D.-sponsored training should go beyond instruction in technical areas to
include strategies to build self-reliance, community consciousness, and
entrepreneurial interests. It was believed that such skills were critical to
bring about the institutional development called for in the Culver Amendment.

At that time, the Congressional Foreign Assistance Committee felt that
both the initiative and the human resources required for this type of
development activity should come from the aid-receiving countries. A.I.D.'s
role would be to provide support to locally initiated projects, encourage
institutions to become active in the area of civic education, and promote
joint collaboration between public and privete institutions in the same
geographical area. It was also suggested that A.I.D. seek the advice of
naticnal and international experts im efvic educatiom and poiftics to devise
new and innovative ways of programming in this relatively new field.

H. Field Haviland was one of the most vigorous spokepersons for civic
education during the late 1960s. Haviland believed that the objective of U.S.
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foretgn assistance was to encourage the development of neighbors who would be
stronger and better cequipped to deal with their own problems in a way
consistent with American values and U.S. interests. Economic and social
deveiopment alone would not meet those ends. Development of civic systems was
necessary to promote values and fnstitutions essential 1in managing public
affatrs and in dealing with major national and international tensions. In
Haviland's view, weak civic development inhibited economic development as
evidenced by:

e poor public understanding of national and international
problems;

e insufficient community involvement and nrganization; and
o weak government performance.

2. The Conceptualization of Civic Education

In the early years following the introduction of Title IX, A.I.D. held
several conferences and seminars to explore civic education and its
implications for A.I.D. programming. A number of seminars was held by the
Brookings Institution 1in 1969. The most significant of these conferences
concerning civic education was held by Tufts University in 1970,

The Executive Seminar on Social and Civic Development

The Brookings Institution sponsored a seminar for A.I.D. staff and
scholars in Antigua, Guatemala. The purpose was to discuss how A.I.D. was
encouraging social and civic development in Latin America. The following
points were brought out during the discussions:

¢ past experience showed that cooperatives were most
conducive to accepting modernization;

o mass communication was believed to be a powerful strategy
for encouraging participation;

o the best way to "teach" participation was by having people
participate directly in an activity; and

e all training should be sensitive to the organizational
setting, i.e., people should be trained within their own
environments.

One of the conclusions of the seminar was that the culture of "patronismo"

the mentality where am authority figure nas power and people defer decisions

to that figure) would have to be changed if broad-based participation by all
socio-economic groups in a society was to be achieved. Deane Hinton, then
Director of the Mission in Guatemala, offered in his case study that
development was a process of changing attitudes, rather than purely economic
growth. One of the constraints to social change was the polarization between
the various strata of Latin American society. It was pointed out that the
upper classes must be more responsive to and show respect
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for the less advantaged members of the community.  Wilthout a steady, measurod
sharing of wealth and power, a "peasant exploston" was seen to he a Tikely
result.,

Ldward Hirayabashi shared with the participants the work he had done to
break down the soctal/psychological barriers in Ecuador. The main objectives
of the civic education projects were tn: 1) encourage leaders to accept the
concept of shared authority; 2) encourage followers to perceive options
pemitting them to refect authoritarianism; and 3) sensitize and cducate all
to be more concerned with their fellow citizens. It should be noted that the
members of the seminar were strongly divided on the use of sensitivity
training.

The Tufts University Seminar on Civic Education

The most thorough discussion of civic education occurred during the Tufts
University Seminar of 1970. Held through the university's two professional
schools, the Fletcher School of Law and Diplomacy and the Lincoln Filene
Center for Citizenship and Public Affairs, the seminar brought A.I.D. staff
and'agademicians together to discuss this relatively new area of international
assistance.

John Schott, then acting Director of the Title IX Division, noted that up
to that time, the Agency had not yet carried out its congressional directive
to support civic educe:ion and training in skills required fcr effective
participation. Framing the discussion, he raised the following issues:

¢ What is civic education?

¢ Is the subject so culture-bound that external assistance
is inappropriate?

o Does the U.S. have a comparative advantage in this field?

e Should a U.S. foreign assistance aid program broaden its
responsibility into such a political, value-laden area?

o Given limited resources, what development piiority should
be given to programs in civic education?

Although these questions were not answered, the seminar did reveal a
variety of ways of defining the topic. H. Field Haviland, then a professor
at the Fletcher School, reiterated the definition he had previously presented
to Congress saying that the purpose of civic education was to prepare all
citizens to be effective actors in the civic systems of their society. A
¢ivic system is a compiex system of pubiic and private institutions that have
the greatest influence on the management of community affairs, espacially in
resolving conflicts among competing interests.

Civic education involved three major issues. The first was the

cultivation of values that provide a fertile ground for the right kind of
civic participation. Among those cited by Haviland were democratic rights and
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obHqgattons and the concept  of modern, vrational behavior.  The need for
knowledqe was another major consideratfon. This Included not only knowledge
of one's country and its related problems, but of the civic systems and
problems of other natfons din the world, which would serve as a basis for
shared understanding, The Tast was the neod for civic skills, the analytical
ski11s required in making informed opinions about national policy issues and
those skills neednd o hecome an engaged member of society.

John S. Gibson defined civic education as a part of the broader
soctalizatton of the individual into the civic realm of society. Civic
socialization was a continuous process and many different types of agents or
transmitters provided significant input on the orientation of the individual.
Gibson noted that the goal of civic education in the United States was to
inst111 student with a high degree of civic quality and efficacy. Although
there are differences 1in the way civic education was delivered, Gibson
contended that it was a fundamental and necessary means of developing support
among future citizens for the hasic unity, stability, and integrity of the
statae,

According to Bernard J. Llavin, <civic education encompassed moral,
patriotic, political, cultural, and traditional values and behavior which are
taught through the formal education system. This included studies related to
developing knowledge of one's own society, national ideas, common good, and
processes of self-government, and analytical skills necessary for evaluating
major policy decisions of the government, and action skills on how to conduct
meetings and vote.

Lavin believed that the U.5. had a comparative advantage in the field of
social studies. Technical assistance could be provided to developing
countries in this area and educators should exchange innovative ideas.
However, he cautioned that it was extremely important to wurk within the
cultural and traditional context of the country to which technical assistance
was given. Technical assistance should inciude experience, materials, and
professional personnel that might be useful and adaptable in the democratic
development of each country's political, social, and economic structure. He
also stressed the importance of continuity of commitment and the level of
commitment on the part of the host government.

The academicians focused on schools as the preferred delivery system for
civic education. In Haviland's opinion, the primary Tlevel should receive
first priority as many of these concepts are acquired early in a child's
life. Gibson offered several ways to improve civic education: improving the
quality of teaching, by strengthening teacher training and providing
in-service training; and increasing the involvement of the students by
providing more individualized instruction for students and encouraging greater
student participation in tne teaching=tearning process. In terms of the
content, curricula would need to he made more relevant, with cocurricular
activities incorporated in the program and flexible and primary resources
serving as instructional materials. In addition, schools would need to be
made more democratic.

The academicians also realized that civic education could alsc be taught
through nonformal channels. Lavin termed this "applied civic education,”
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political, and economic institutions by encouraqing the development of civic,
agricultural, Tlabor, and economic institutions and assisting the growth of
communily and rural development programs,

Gibson  cited  the  dmportance  of  youth, church, and professional
organlzatfons such asn teacher groups and community qroups Tike the Young Men's
Christian Association (YMCA) in promoting civic education, Organizations Lhat
provide civic services or that consider public matters were another avenue for
protracted civic socialization.  Gibson noted that more research should be
done in the area of adult civic education in order to determine the Impact of
these activities on the political orientation of adulte.

In response to the academicians, Schott noted that AJL.D. had discovered
that host countrics were becomimg fncreasingly reluclant about U.S. assistance
in the public schools. Accordingly, A.L1.D. restricted itself to providing
technical assistance in the relatively value free arcas of math and the
physical sciences or by working in school construction or teacher training,
Given the highly sensitive nature of working in formail education, Schott
offered that it could be preferable to support only a few projects in civic
education directed at  carefully seiected tCarget groups and  performed
exclusively by NuOs that could tie a civic education element into more broadly
defined projects.

Schott acknowledged that the lack of meaningful and practical quidelines
coricerning the role of NGOs, and A.I.D. staff's Timited training in the new
area of civic education would be impediments to this approach. Schott
suggested that the Agency should depend Tless on U.S.-funded technical
personnel, reduce the number of visible American technicians in the field, and
have private host country institutions implement programs. However, he also
noted the difficulties involved in making medium~-size qrants to private
institutions in developing countries.

In closing, Schott saw the need to clarify the role that different types
of civic education play at various stages of a country's development. In
addition, it would be helpful to have a better understanding of the
approporiate channels for this type of development assistance.

Althougihh civic education had been legislated in Title IX, the Title
IX/Civic Participation Division of the Bureau for Policy and Program
Coordination did not provide the field with any policy guidance or programming
suggestions. Missions were, however, encouraged to program in this area. A
former director of the Title IX Division stated that he viewed civic education
as a very broad concept in which the educational process was expanded or
utilized to make people better citizens. In his opinion, the notion of civic
education provided the Title IX Division with a forum in which to discuss
education in the developing world in general.

B. OVERVIEW OF PROJECTS

Civic education, in its broadest temms, includes adult literacy training,
"consciousness raising," activism in cooperatives or trade unions, community
organizing, awareness of land reform, rural development, youth scout groups,
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arl the promotion of human rights. In tact, leadership training can also be
considored a form of civic education. The overview below, howaver, focuses on
those projects Lhat  are most relevant to AJLD.'s current priorities in
democracy  building. It will examine  strengthening  local  volunteer
orqanizatlons, which 15 one approach that A.L.D. has taken dn fmp lement fng
programs of civic education.

I Civic kducation Projects
The projects to be reviewed include the following:
o Partners of the Americas;

¢ the Overseas Lducation Fund's Leadership Development for
Women; and

o the Servicio Ecuatoriano de Voluntarios (Ecuadorean
Volunteer Service, SEV).

A discussion of common themes that emerged from the research follows the
project descriptions.

Partners of the Americas

Partners of the Americas was a movement initiated under the Alliance for
Progress in 1964. Funded by Latin American Regional accounts, the project was
established by an administrative determination of the Latin America Bureau tn
coordinate self-help programs implemented by organized partnerships of U.S.
states and regions or countries in Latin America and the Caribbean. In March
of 1970 there were forty North American state partnerships, which were paired
with forty-one partnerships 1in seventeen Latin American and Caribbean
countries. By contrast, there are presently fifty-six North-South
partnerships.

Objectives of the partnerships are to develop self-help attitudes,
strengthen democratic organizations, broaden understanding, and establish
lasting friendship between the people of the United States and Latin America.
The project paper states that Partner activities contribute to development at
the grassroots level because it involves the cooperation of private citizens
within communities instead of central government bureaucracies. In addition,
the Partner project serves to create greater awareness on the part of the
citizens of the United States of their neighbors to the south.

The partnerships carry out small-scale development activities in health
and rehabilitation, rural development and agriculture, women in development,
disaster preparedness, and sports and culturat events. In recent years,
projects with a socio-economic focus have been stressed over cultural
exchanges (Dicker, 1985).

The National Association of the Partners of the Alliance ({(NAPA) was
created at the outset of the project to provide general backstopping, such as
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fund=raising, promotion and publicity, and coordination. As the Partnerships
focused more and more on socio-economic projects, NAPA began to serve as a
technical resource as well.

A.I.D. has funded NAPA ar.i the Partners program through a core grant,
which 1s used Ffor staff salaries, consultants, office supplies, and travel
(both international and domestic). In addition, other sources of A.l.D. funds
such as Child Survival are allocated to various programs. For example, the
Central American Partnerships now have access to funds available through tre
Central American Expansion Program, a threce-year grant which went into effect
in the fall of 1985,

Leadership Development for Women

Similar to Partners of the Americas, the Leadership Development for Women
project (hereafter rcferred to as the OEF project) was an Alliance for
Progress activity that was conducted by the league of Women Voters through its
Overseas Education Fund. The project was financed by several grants, with
funds originating primarily from the Latin American Regional account. The OEF
nroject lasted from 1964 until 1976.

As stated in the project paper, the overall goal of the OEF was

e to encourage and assist, within the framework of the
national cultures of other countries, the development of
citizen initiative, participation, and action; and to help
volunteer groups work together to identify realistic goals
and plans to meet them.

The sub-goals, which were also delineated in the project paper, were as
follows:

a) "to encourage the establishment of viable institutions
such as citizens' organizations, community action groups,
and information or volunteer training centers;

b) to stimulate the undertaking of practicable civic programs
involving Tlocal, national, or regional cooperation, and
initiative which will expand perspectives for citizen
action;

c) to provide counsel to voluntary educational and
professional organizations which are or will assume
responsibility for the civic, political, and democratic

education of its citizenry; and

d) to train for civic leadership able women who wili be
willing and competent to assume a leadership role in order
to further civic development in their countries."

Although A.1.D. initiated the OEF project in FY 1963, three years prior to

the passage of Title IX, OEF's commitment to establishing and/or supporting
institutions such as citizens' organizations, community action groups, and
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voluntary educaticial or professional organizations that would educate the
cltizenry cortalnly Fell under the rubric of Title IX. OEF's first efforts in
Lat1n America were in providing training to women and women's organizations in
civic education and civic action, tollowing the same model used by the League
of Women Voters in the Unfted States. This model focused on the mechanics of
democracy such as  elections, platforms, and political parties. [t was
discoverced, however, that the Unfted States model did not transfor well to the
Latin American context. By way of 1{llustration, the project paper outlined
the following points that inhibited the success of OEFs attempts at civic
education.

e Many attempts at forming organizations for women voters
were notivated by feelings of anti-communism as opposed to
bipartisanship interest.

¢ The high rate of {1literacy among lower socio-economic
classes limited the number of people from that stratum of
society to become involved in civic organizations.

o The lack of a tradition of democratic organizations in the
country made it difficult for women to accept democracy.

o An emphasis on local issues was not particularly relevant
in Latin America, as power was centralized and Tlocal
officials were often appointed rather than elected.

¢ Voting procedures of certain countries hampered voter
educztion drives.

o The military did not always respect the outcome of
national elections.

OEF therefore refocused 1its efforts towards establishing the process
through which ideas are discussed and political action is taken as opposed to
focusing on the mechanical aspects of democracy. OEF began working with
women's voluntary organizations 1in the fields of family planning, adult
literacy, civic education, and community deveiopment. In order to provide
them with the skills they lacked in organizational and group participation
techniques, OEF conducted U.S.-based training and short-term seminars for
grows 1in Latin America and established coordinating volunteer training
centers in Costa Rica, Argentina, Ecuador, and Bolivia and local citizen
organizations 1in the Dominican Republic. This stage of the project is
discussed in greater detail in Chapter V.

_In 1972 an evaluatien of OEF's work was conducted by the American

Technical Assistance Corporation (ATAC). This proved to be a turning point in
the project, as OEF was consequently redesigned. OEF received a three-year
grant (1973-1976) from A.I.D. to implement some of the recommendations made in
the ATAC report. Although OEF continued to work with voluntary groups, the
revised project concentrated more on institution-building and on empowering
the poor to develop and manage their own self-help projects. By adopting a
training rather than what was previously termed a "paternalistic" approach to
vo lunteerism, OEF believed it could make a positive contribution to improving
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soclo~economic  conditions in Latin America.  OEF's plan also Involved
coordinating the varfous politically and soclally acceptable voluntary
organizations by means of umbrella or coordinating agencices. Thus, the grant
provided technical assistance to twenty-one coordinating agencies 1n Colombia,
Ecuador, Bolivia, and Costa Rica.

The Servicio Ecuatoriano de Voluntarios (Ecuadorean Volunteer Service)

The Ecuadorean Volunteer Service (SEV), which was created as a component
of the Youth Affairs project. was part of a civic development effort 1in
Ecuador. The A.I.D. grant underwrote the founding of the SEV, a volunteer
youth coms. Legally established under Ecuadorean law, the SEV is a civil,
nonprofit association fintended to develop Tinkages with private and public
sector organizations.

The purpose of the project was to establish a self-sufficient national
youth volunteer service through which youth could participate 1in national
development, the rationale being that young people would be able to gain a
better understanding of the development process by working with Tlocal
community self-help groups.

The role of the SEV volunteers was to hold seminars and Tectures with
young people to discuss democratic development and social justice. Specific
training was to be given in a variety of areas: qroup dynamics; leadership
patterns; community development; cooperativism; communication skills; and
understanding of economic and social problems in Ecuador.

The volunteers also helped community leaders develop skills in planniny
community projects and mobilizing outside resources for activities. In
addition, SEV provided technical assistance to other grows such as the
Ecuadorean Development Foundation of Quito and the UNESCO/Ministry of
Education Pilot Literacy Project.

2. Yolunteer Associations as a Vehicle for Civic Education

Encouraging volunteer associations serves the cause of promoting popular
participation in two ways: by creating a microcosm of democratic procedures
that are practiced by organization members; and by fostering interaction amorg
the various socio-economic classes. This reflects the findings of the early
seminars on civic education, which stated that participation 1s best learned
or internalized through direct exposure, and that trying to narrow the guif of
understanding between socio-economic groups was critical for a democratic,
pluralistic society.

These projscte, notably the OEF and SEV, atsu detivered civic education in
the more traditional sense of teaching people ehout their civic duties and
responsibilities. In the documentation it was not clear what impact this had
on people's ability or inclination to participate in politics. For the
purposes of this analysis, however, the focus will be on process and not
content. The operating procedures of each urganization demonstrate how they
used democratic practices and fostered popular participation. The project
designs and the role of A.I.D, played in their implementation were also found
to enhance the Title IX aspects of the programs.

IV-9



—WaT,

Practicing Democratic Procedures

The volunteer civic associations that received support from the threc
A.1.D. projects can be viewed as wmicrocosms of democracy. The volunteer
organizations under examination all were and sti1l are legally established
entities in their countries, and thus were working within the system. By-Tlaws
were also a feature. The SEV and Partners projects provide the best examples
of democratic practices.

The SEV codified 1its by-laws in the Constitutive Declaration, which was
adorted in 1970, Article 10 describes the rights and duties of the volunteer
members, outlining the democratic procedures that were to be followed:

a) Participate in the election of and be elected to any of

ths functions or positions contemplated 1in the by-laws of
SEV,

b) Attend with voice and vote the meetings of the General
Assembly;

c) Present projects and sugcestions before the Executive
Committee and General Assembly;

d) Agree to be hired as detemined by the Executive Ceinmittee
to render administrative, technical, or community
development services on a permanent or occasional basis;
and

e) Utilize SEV's decisive backup in the perfomiance of his
tasks as a volunteer.

It was noted in a project appraisal report from June of 1974 that the
extreme commitment to democratic procedures frequently worked against strong
decision making and implementation.

The structure of the Partnerships also emphasizes the mechanics of
democracy. Each partnership was required to write by-laws, huld elections for
officers, and make decisions by committee. This aspect will he treated in
greater detail in the project profile.

NAPA staff interviewed in Washington felt that progress hau been made 1in
instilling democratic practices within the Partnerships. They were aiso quick
to point out that evaluation of this type of activity was difficult, and they
used data that could be termed anecdotal or impressionistic in assessing any

effects on strengthening demoeratic institutions. ~ For example, holding

elections or having a smooth transfer of power from one president to another
were cited as being indicative of success. It was also stressed that the
degree of progress could only be detemmined within the context of the country.

Another way of fostering popular participation was through membership
policies and practices. The OEF project demonstrated a gradual evolution
during which the voluntary agencies were able to establish a broader
membership base that drew from all socio-economic groups. The ‘eadership
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training originally offered by the O0EF was qeared towards women from certain
economic levels, as most of them were educated and had been targeted as civic
leaders. In a study conducted by Thomas Scanlon it was noted that very few
participants for the training programs were from campesino or labor movements
(Scanlon, 1970). Even when the OLF adjusted the focus of 1ts program towards
voluntary agencies directly, 1t still found itself working primarily wilh
upper-and middle-class women as this had traditionally been the profile of
those involved in volunteer work in Latin America.

Although, according to an end-ov-project evaluation, the OEF approach was
sti1ll based on the use of middle-class volunteers, it was noted that
OEF-supported coordinating agencies were making modest progress towards the
goal of integrating middle and Tower socio-economic classes within a single
organization (OEF, 1976). OEF conducted several studies to determine the
extent to which participation had been 1increased in project activities,
espectally across class Tlines. The final report of the three-year grant
revealed that volunteer agencies had widened the pool of membership to go
?eygnd eithfr their personal friends or women of the same social standing

OEF, 1976b).

In fact, invoiving the beneficiary in the development activity had become
a new priority. For example, Corazon de Maria, an affiliate of the Colombian
umbrella agency--Agencia Coordinadora del Voluntariado (ANAVOL), involved
women from the community in the management and direction of the local center.
Corazon de Maria was founded in the mid 1950s by a group of influential women.
As of 1976, four members of the barrio community had become members of the
Center's Board of Directors (OEF, 1976).

In 1978, two years after the end of the OEF technical assistance, an
impact evaluation was conductec to determine the status of voluntary
agencies. Their findings were similar to the 1976 report. In Colombia,
leadership was becoming mora diffused and members were seen to be
participating actively. In addition, women of all ages and economic status
were joining and participating in the activities of the affiliate agencies.
In Costa Rirca, beneficiaries had become more involved in the activities of the
coordinating agency, Federacion de Organizaciones Voluntarias (FOV), and its
affiliates. For example, members of the community were actively involved in
formulating the policies and programs of an affiliate-supported school. In
the FOV's Human Development Project, the beneficiaries assisted in setting
project objectives and identifying areas for training (OEF, 1978).

Changing Attitudes

Providing citizens with the opportunity to work directly with their

compatriots from different socio-economic backgrounds enhances their

understanding of the need for civic action and social change. Awareness is
increased and social work becomes more effective as the concept of self-help,
rather than charity is internalized by the volunteers.

The SEV project demonstrated a creative approach to instilling
"democratic" ideals in youth. According to the project paper, the youth corps
was intended to target two different types of young people. The first group
included those students who had not yet been exposed to development ideas.
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The purpose was Lo glve them a First hand Took at the economic and social
conditions oxisting in thelr countyry. The second group included thosa younq
people who were already politically/socially active and appeared to be
drifting towards radical or oxtreme courses of action. %ho SEV  was,
therefore, fiIntended to provide them with an alternative, demonstrating that 1t
was possible to bring about change by working within the system.

The notion of a youth coms came about as a result of close contacts that
Mission staff had made in the various universities in Ecuador. According to
the project paper, a sampling of students from the extreme Teft and right was
taken to fidentify their conceptions of the role of Ecuadorean youth in
development, From this evolved the idea of a domestic youth corps. Ten
university students were then chosen to develop quidelines and the internal
legislation needed to be officially recognized by the government.

The young people chosen to be volunteers were 18-30 years old. Most of
the volunteers had a high school education, although some were campesinos, who
had completed primary school. A project appraisal report noted that many of
the volunteers could be considered elites due to their level of aducation and,
in some cases, socio-economic status. It was expected that by working with
the disadvantaged in both rural and urban areas, the youths would undergo a
change 1in attitudes through increased awareness of the realities of the
country and the concomitant problems of development. Although changes in
attitudes were not measured, the observation was made that some young people
continued 1in social service activities upon completion of their volunteer
tenure.

The OEF project also appeared to have a positive effect on enhancing
undarstanding among the socio-economic classes. OEF's final report (OEF,
1976) stated that one significant result of the three-~year grant was the
attitudinal and behavioral changes that had occure: in the volunteers. The
very notion of volunteerism had changed from "helping others" to "working
with others". The OEF training had made women aware that, in some cases,
their intended benevolence had only maintained dependency and had not epabled
the poor to improve their own Tives. The reasons for participating in civic
groups also changed. The report indicated that there was an increased sense
of advocacy for social change,

Finally, OEF's work in Costa Rica serves as an example of the new outlook
volunteers believed that they had gained, which resulted in

e greater respect for project beneficiaries;

o greater respect for themselves and for other members of
the families; and

e a new belief in the capability of individuals to determine
their own needs;

e a cooperative-sharing approach of working with the

beneficiaries rather than a paternalistic-dependent
approach; and
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o an increased sense of responsibility and importance as a
volunteer (OEF, 1978).

Strengthening Democratic Institutions

Volunteer associations appear to have enhanced their effectiveness due, to
some extent, to the A.I.D. grants. Technical assistance delivered by NAPA and
OEF seem to have had a positive effect on the organizations they served. For
examp le, the "Pursuit of Excellence" plan, which was adopted by NAPA in 1984,
was intended to be a blueprint to provide the partnerships with broad
guidelines to be wused 1in determining the status of the organization's
operations. The standards refer  to oryanizational develupment,
communications, and program planning. The charter requirements, necessary for
becoming a federated member of the Partners of the Americas, were also
revised. The Guatemala project profile, which T“ollows the overview, will
demonstrate how the "Pursuit of Excellence" plan was implemented 1in that
partnership.

Prior to the American Technical Assistance Corporation report, OEF
delivered technical assistance in an ad hoc marner by responding to individual
requests from organizations. The ATAC report recommended that OEF shift from
a training orientation to one of institution-building. This was accomplished
by focusing on strengthening the planning capabilities of the Tlocal
organizations and their abilities to better articulate and delineate goals and
objectives for their organizations and develop work plans for subsequent
imp lementation. In addition, training was delivered in conducting needs
assessments of community problems.

The Role of A.I.D.

In the projects examined, A.iI.D. did not take an active role in project
imp lementation. The OEF and Partners projects were conducted by nonprofit
organizations, whereas the institution building required for the SEV was
carried out by Ecuadoreans.

The Agency also maintained a Tow profile during project implementation.
In the case of SEV, this was deliberate as Mission staff felt that working
with university students was a "delicate" matter and as Tlittle publicity as
possible was to be given to A.I.D.'s role. Due to the potentially political
nature of the youth cormps, Tittle effort was made to gain the attention of the
government in providing support to the undertaking. Rather, the long-range
plan was that SEV would become independently financed.

OEF and Partners of the Americas are striking 1in the apolitical,
nonpartisan stance that s taken. In  interviews conducted at NAPA
headquarters, some members felt that such an approach allowed the partnerships
to survive in countries where other development groups had been asked to
leave. The interviewees did not feel that there was any hostility directed
against the program due to its funding source. The partnerships are viewed as
collaborative development efforts undertaken by people, not governments. The
importance of the people-to-people connection was also expressed in OEF
project documentation.
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C. PROJECT PROFILE: PARTNERS OF THE AMERICAS/GUATEMALA PARTNERSHIP

This project profile is based on information gathered from interviews with
the NAPA  representative responsible for Guatemala, and the President,
Executive Director, and first Vice-President of the Guatemala partnership.
The purpose of the interviews was to ddentify how the concepts of
participation and democratic process are reinforced by the structure and
organization of a partnership. CGuatemala was <selected because an annual
workshop was being held 1in Guatemala during the week of the site visit, and
the key people of the organization would be easily accessible. During the
site visit, several attempts were made to contact two previous presidents of
the Guatemala partnership whose names were suggested by the current officers.
Those persons could not be reached. Therefore, the 1information collected
during the interviews covers current activities.

The questions asked during the interview cover five areas: background
membership, organization, funding, and programs.

Background

The Guatemala partnership was started in the eurly 19705 during the
Alliance for Progress. The U.S. partners state for Guatemala is Alabama.
Thirteen chapters comprise the Guatemala partnership. Chapters are Tlocated
throughout the country and vary by size and composition. Under the leadership
of its current president, the Guatemala partnership has doubled the numher of
chapters since 1980 and expanded into new regions of the country, particularly
into rural areas with poorer populations. Each chapter is assigned a sister
city from the Alabama partnership. The visibility of the partnership is
higher 1in smaller communities where fewer volunteer-based organizations
operate and compete for the time of volunteers. New chapters that want to
join the partnership are assigned an existing chapter that works with it in an
a?visory capacity for one year prior to being given a partner city from
Alabama.

Membership

Private citizens of Guatemala, including soccer coaches, educators, smaill
business owners, foresters, farmers, and nutritionists, belong to the
Guatemala partnership. Composition of membarship varies greatly from chapter
to chapter. The membership is very diverse, drawn mainly from the Jower to
middle socio-economic strata with an even distribution of men and women. AT1
members work as volunteers.

Many of the partnerships in Latin America, including Guatemala, have used

funds available through A.1.D. to pay for an executive director and secretary,
either on a full-time or part-time basis. Since wmembers, including the
President and the other officers of the partnership, contribute their time as
volunteers to the organization, the addition of paid staff has been critical
in allowing the partnerships to extend their activities into new areas and
provide management continuity and support to the organization.
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Organization

The officers of the Guatemala partnership include a president, four
vice-presidents, a secretary, and a treasurer. Each of the thirteen chapters
elects 1ts own officers. The Board of Directors is elected by the membership
during the mid-year assembly. Everyone who attends the assembly can vote. A
one-year membership 1is the only requirement for a candidate to run for a

osition on the Board. There are twelve program committees which are headed
y an appointed committee chair.

As previously indicated, NAPA adopted the "Pursuit of Excellence" Program
in 1984, The program presents standards for the partnerships to follow with
respect to organization, communications, and project planning. In confommance
with the standards, the Guatemala partnership submits annually to the NAPA
office a Letter of Understanding outlining the responsibilities and
understandings of the relationship between the Guatemala and Alabama
partnerships and an annual plan decided on jointly by the Guatemala and
Alabama partnership. The Guatemala partnership submits to NAPA quarterly
reports which describe progress made during the quarter and include a
financial status report.

Each year the Guatemala partnership holds a planning meeting to review tha
plans of the chapters and to formulate a proposed plan for the Guatemala
partnership. In attendance during this year's meeting were the presidents of
the chapters, the Board of Directors, president and executive director of the
Alabama partnership, the Central American representative, and the NAPA
regional representative. Eventually, the plan for Guatemala is joined with
Alabama's to form the National Plan for the Guatemala-Alabama partnership.
The National Plan is finalized during a regional meeting during which the
partnerships review activities of the past year and introduce the plan for the
coming year.

The by-Taws of the Guatemala partnership are approved by the membership.
The by-laws passed in 1980 were revised this year. The revisions limit
election of officers to a two-year temm and reelection for the same position
to one time. The proposed by-laws were drafted by a lawyer, reviewed and
reyised by the Board of Directors, and then taken to the General Assembly
where they were again reviewed and revised by the membership. The final draft
of the by-laws is awaiting approval by the government of Guatemala which s a
fegal requirement in Guatemala and other Latin American countries.

The Board of Directors is the decision-making body of the partnership.
The members of the Board are elected to one-year terms. Board members are
elected by the general membership and come from the various reaions

by the chapters. The Board meets twice a month. Because it is

difficult to assemble the Board more often, an Executive Committee meets once

a week to review partnership actjvities and to propose a course of action to
the Board. The minutes of the Executive Committee meetings are read to the
Board for their approval. The Executive Committee is comprised of the
President, first Vice-President, and two other appointed members.
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Funding

Activities of the Guatemala partnership are supported through membership
dues, NAPA, A.L.D., and profits from a business operated by the partnership.
NAPA provides grants to the partnerships for travel, training, and small
projects. In addition, 1t supports the cost of annual workshops that are
designed by the partnerships. A number of themes will be addressed by this
year's annual workshops. A workshop on natural resource management was
recently hosted by the Guatemala Partnership. Future workshops will be
conducted on volunteer management, to be hosted by the Costa Rica partnership
and youth development, to be hosted by the Louisiana partnership.

The Guatemala partnership raises additional money by arranging conferences
and workshops in Guatemala. Profits from the operation are used to support
mini-grants and a revolving fund for community-based self-help projects
suggested by the chapters. This funding 1s separate from NAPA funds. The
criteria used to review applications and decide on awards are that the
projects involve members of the partnership, demonstrate a multiplier effect,
are realistic and feasible to implement, and show a potential for return.
Although the criteria require involvement by members of the partnership, it is
possible that the level of involvement might be minimal compared to the
involvement of non-members in the community for whom the projects are designed
to benefit. The Executive Committee screens the applications and makes
recommendations for award to the Board of Directors.

Funds managed by the Guatemala partnership are used to pay for the
positions of executive director and secretary, support activities of the
chapters if the chapters do not have enough available funds, and pay for
mailings, newsletters, telephone, telex, office space, and supplies.

Programs

The 1987 National Plan for the Guatemala~Alabama partnership emphasizes
programs for the protection of natural resources and a plan to develop a
national park in the region of Peten. It also inciudes activities in new
areas within agriculture, community education, cultural exchange, emergency
planning and preparation, health, rehabilitation, protection of natural
resources, sports, and women 1in development. There are twelve program
committees in the Guatemala partnership which are responsible for implementing
programs. The partnership encourages participation of members in educational
exchange and training programs with the intention that the trained individual
will hold seminars and workshops in their field with others in Guatemala upon
their return. This is to encourage a multiplier effect which the partnership
emphasizes as an important aspect of their programs. In addition, the

programs— eontinue to- buiid on peop le-to-people contacts as well as
establishing relationships with institutions in the partner state.

The Guatemala partnership programs fall into the categories of exchange,
training, and development assistance. Exchange programs may have a
professional or cultural focus. For example, in 1986 fifteen soccer players
from a high school 1in Alabama traveled to Guatemala and stayed with
partnership  member families. The Guatemala partnership took the
responsibility of hosting the students while in Guatemala. The event provided
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opportunities for exchange and devolopment, particularly for the young
%uoplcn An exchange program for hoy scouts from Guatemala and Alabama has
een planned by the partnership.  Also, doctors and dentists From Alabama
worked In clinics in Guatemala to assist in providing medical assistance and
patient care. A dentist from the Alabama partnership treated 250 patients in
various sites in Guatemala during a 10-day period.

Through  the partnership  training  programs,  twenty-six  bilingual
secretaries from Guatemala were trained in the uses of computers and other
automated office equipment during a six-week training course in Alabema which
inc luded on-the-job training in offices in Alabama. Volunteer firemen from
Alabama traveled to Guatemala to offer training courses to eighty-two
volunteer firemen from thirty-two companfes 1in Guatemala. Topics covered
during the courses included methods of fire control, uses of equipment,
resucitations of fire victims, and first aid.

Partnership members who were trained at the University of Alabama in
Birmingham 1in emergency medical care have conducted courses for others 1in
various communities of Guatemala on how to provide first aid. Similarly, the
knowledge gained during training and experience on a partnership training
program in the area of solar dehydration of fruits and vegetables 1is teing
imparted to others through seminars and training programs.

The structure and organization of the partnership in Guatemala supports a
participatory process for making decisions. Officers and board members are
elected. By-Taws are kept current and are voted on by the membership. Annual
plans are formed through a participatory process starting with the plans of
each chapter. Since members and the decision-making units of the organization
are volunteers, participation is inherent to the design and structure of a
partnership. The success of partnerships depends on the participation of its
members. Partnerships thus need to respond to the interests of its members in
order to maintain their commitment and involvement in the organization and
thereby insure their participation.

D. SUMMARY

Civic education is a broadly defined notion, which was encouraged in many
programs. As practiced, civic education referred not only to providing people
with the necessary skills, capabilities, and knowledge to become more involved
and aware of their government, but was also broadly applied to the notion of
participation 1n community activities. It attempts to change people's
attitudes about their relationship to the wider community and increase their
sense of social responsibility and participation. As a vesult, the focus is
more on process as opposed to infrastructure projects, which demand concrete
resuits. CT

For example, the wide reach of the Guatemala partnership to various
sectors, regions, and socio-economic levels of the society most likely means
that the participatory model of the organization has been transmitted to a
wide audience. The impact of the model on the lives of the membership could
not be assessed fully by this study; however, an indicator of its possible
success might be found in the words of the first vice-president who said that
the participatory model of the partnership is a base for understanding team
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work, raspect for opintons of othars, onenness, and following vrules.  The
prosident of the partpership beileved the ovqanization encourages comunity
participation as a weans for problem solving and devalopment of  Teadorship
skills,  Thus the partnership appears to produce direct benefits  through
project activitios and also Indirect benefits through its system of operation
and structure on the meaning of clvic responsihility and decision making in a
participatory environment.

Volunteer assocations appear to be an appropriate vehicle for A1,
support. The official procedures of each organizaticn demonstrate how they
used democratic practices and  fostered popular participation.  Volunteer
organizations 1Increase popular participation by providing citizens with a
fForum Ffor social action. In addition, qreater awareness 1s created among
different socio-economic qroups, which in turn serves as a motivating factor
in working for sacial ¢hange.

A.1.D. has strengthened these particular democratic institutions through
the provision of technical assistance delivered by U.S. Private Voluntary
Organizations rather than the Missions directly. This strategy appears to
have contributed t2 the sustainability of the projects.
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V. LEADERSHIP TRAINING

This chapter reviews A LD.'s role in undertaking and strengthening
leadership training in Latin Awerica under the policies of Title IX as a means
of strengthening democracy and increasing  popular  participation 1in  the
region. The First section of this chapter provides background on how policies
were developed by the U.S. Congress and A.1.D. to carry out proqgrams devoted
to leadership training. In the second section, various projects are described
that either focused totally on training future leaders or that included
leadership training as a principal component. The third section presents a
profile of one of the leadership training projects. Findings about leadership
training are sunmarized in the final section.

A.  BACKGROUND

Research has indicated that Tleadership training policies developed under
Title IX in the late 1960s were consistently implemented through the 1970s.
The Action Memcrandum for tne A.1.D. Administrator on Title IX, March 1967,
stated that one means of responding to the Title IX initfative would be the
initiation of new activities such as training oi" local leaders in a country.
It was with this policy that leadership training projects were introduced and
carried out by A.I.D. throughout the 1960s and the 1470s.

Certain policy makers considered leadershis training essential for
building democracies. At a 1967 Stanford University conference, "Societal
Change in Developing Countries: Alternatives tc Revolution," F. Bradford
Morse, a co-author of Title IX, mentioned, "...some of the most important
programs involve the training of leadership", this is "to help train the
community development viorkers who will go out into the rural areas and attempt
to integrate those elements 1in the national economic 3nd political life"
(A.I.D., 1968a, p.25).

William S. Gaud, Administrator of A.I.D., reiterated this point in a
statement before the House Foreign Affairs Committee in March 1968 on A.I.D.
progress toward Title IX objectives: "As we see it, this objective cannot be
accomplished without managing individual motivation and attitudes, and
developing leadership dedicated to progress..." (A.I.D., 1968a, p.36). He
further added: Leadership ability, a commitment to progress, and recognition
of the values of a free socjety are just as important for participants to
learn as technical skills...A.I1.D. assistance to host country training
programs helps Tless developed countries build self-reliance, community

consciousness, and leadership qualities among peoples livina in rural areas" . .

{k.b.0., T968a, p.377. He also mentioned two successful programs in
Jeadership training: the Loyola University's Leadership Training Course in
Louisiana, and the Rafael Landivar University's Rural Community Leadership and
Modernization Center for Training Social Promoters.

In addition, both Presidents Kennedy and Johnson expressed the view that
if Tleaders of developing countries were to piay their full role in the
realization of their country's hopes, they must be guided by sound principles
and trained in appropriate skills. "Only then would they be prepared to
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contribute declsively toward evolving an Institutlonal  framework for  ihe
attaimment. of poace with justice and freedom in the context  of democratic
procasses”  (Loyola University, 1968, p.?).

How Lo plan deadership training programs was discussed abt the Conferenco
on the lmplementation of Title X, held at the Massachusotbs Institute of
Tochnology, June-August, 1968, Pointe raised during the conference were:
should Lhe lendursh{p of associations (such as voluntary assoctations, trade
and Tabor unions, legislative asslstance, local councilmen, etc.) be trained
in~country, in Lhe U.S., or in third countries; should training be functional
(1.e., related to the protession) or organizational (how to recruit membervs,
establish dues-paying systems, otc.); sﬂou]d ALD. concentrate on training
existing leaders or potential future leaders; and what should be the nature of
post-training support? The conference members concluded that each A.LD.
program was an isolated case and that the above issues should be determined on
a country-by-country basis for achieving snecific objectives,

The 1980s policy towards leadership training was achieved and directed by
the National Bipartisan Commission on Central America (NBCCA) appointed by
President Reagan in July 1983 and by the Central America Democracy, Peace, and
Development Initiative (CAI), the resulting legislation which encompassed riore
than forty of the NBCCA's recommendatiens. The proposed strategy, funding,
and supporting activities were organized around four fundamenta! goals. The
first of those four goals was strengthening democratic institutions and
processes to bring about greater participation 1in the political and
development processes. A proposed means of achieving this goal was the
development of Tleadership skills. Leadership training has therefore been
identified as one of the specific activities that A.1.D. would sponsor and
conduct in Certral America over the next decade.

The Secretary of State's 1985 report to the President of the U.S. (United
States, 1985) indicated that A.l1.D. was helping to finance programs aimed at
promoting the democratic process in decision-making at the community level.
Civic leaders are being prepared as trainers in techniques of problem solving,
community action, and civic responsibilities, so that they may help the
citizens of their communities become informed participants 1in the local
political process.

The 1986 State Department update reported that the A.7.D.-funded $146
million Central American Peace Scholarship Program would bring 7,000 Central
Americans to the U.S. Most are either current or potential leaders within
their sector or will directly influence the preparation of future Tleaders
(United States, 1986). Therefore, through the 1980s A.I.D. will administer a
broad range of projects in the reaion that emnhasize leaderchin training,

Researci: has indicated that throughout the 1960s, 1970s, and 1980s the
general objective of leadership training has been to create a corps of leaders
dedicated to the proposition that progress in their respective countries
should and can be achieved through the active and maximal participation of the
people in the tasks of development.

V-2




The basic purpose was Lo develop a knowledgeable, alert, and dedicated
corps of articulate and determined young Tleaders who recognized tho urgent
nead for political, economic, and sovial botterment. These leaders were to
advise, direct, and support proarams for development that would bring about
peacetul dnstitutional change within their respeciive countricu. A Ffurther
purpose was Lo help croate the democratic climate in which representatives
from the sectors of Central American societies could more cffectively work
together for national and regional development.

B. OVERVIEW OF PROJECTS

Numerous projects in the 1960s ard 19705 were generated to provide
leadership training for the Latin American countries. A few projects, such as
the Loyola University program and the Rural Lezadership Training Institute of
the Rafael Landivar University in Guatemala, were totally devoted to training
leaders 1in the region. In addition, many projects designed for rivic
education, municipal development, trade and labor unions, and couperatives
included Tleadership training compcnents. This section will review three
projects, two of whicn concentrated cumpletely on training leaders, and one
which was a civic education project that concentrated on leadership training
in its early years and institvtion building in its later years.

1. Loyola University's Leadership Training Course

The Leadership Training Course for the Youth of Central America, Panama,
ard the Dominican Republic was developed and implemented by the Inter-Anerican
Center (IAC), Division of Institute of Human Relations, Loyola University, New
Orleans, Louisiana. The project was initiated by the efforts of Father
Tworey, a Jesuit priest at Loyola University, and terminated in 1971 because
of idack of funding. Although this project started under the Alliance for
Progress in 1964, two years prior to Title IX, it was a progressive program
that closely adhered to Title IX policy.

Csanad Toth, in his 1967 evaluation of the Loyola program, indicated that
"by design the program is a Title IX project for upgrading Tleadership
resources as a potential investment in the growth o’ democratic private and
local governmental institutions. It is a Title IX project also by its broad
implication of training 1leaders in eliciting and relying upon popular
participation® (p.l1). The Deputy Coordinator for the Alliance for Progress,
David Bronheim, idantified the Loyola program as one of the Title IX
activities already irnitiated by A.!1.D. that was designed to develop democratic
leaders in key Latin American groups (Toth, 1967).

Thirty~six seminars were taught during the six years from October 1964~
November 1970. Approximately 1,230 participantc attended the program, with
roughly five candidates from the seven countries attending Loyola University
for each seminar. Both sexes were represented; ages ranged from 18 to 40.

Each seminar consisted of six weeks of training organized into three
segments: sensitivity training for one and a half to two weeks, academic
training for three weeks, and action planning for one week.
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Goals of the acadomic portion oi the Leadership Training Program were to
make participants familiar with and understand the dynomics of change related
to a quickening pursuit of political, cconomic, and soctal progress; help the
participants learn methods for rational problem solvieg and decision making in
the dinitiation and stabilization of institutional changes develop clearer
concepts and a realistic understanding of the cultural, cconomic, and
political Tlife of the U.S.; increase ski1ls in planning and {implementing
projects for effective intra- and inter-group action; and understand how to
create a democratic climate in which representatives of various scctors of
soclety and from the varfous Central American countries could work more
effectively toward national development and regional integration.

During these six weeks, the trainers employed techniques that led
participants through a self-discovery process. Paticipants were challenged
intellectually and emotionally to find their own solutions, which led to
increased self-confidence. They returned to their countries equipped and
eager to deal with a variety ot problems involved in the transition from a
traditional to a modern society, a core problem faced in these couniries.

Trainees were selected from various sectors; trainees were public health
and welfare personnel, members of cooperatives and credit unions, university
students, rural commu:nity Teaders, civic affairs leaders, secondary school
teachers and administrators, and national and regional planners., A1l
participants were selected by A.I1.D. Missions in the region.

Although this Tleadership training program originally concentrated in
Centril America and the Dominican Republic, i{ was later expanded to South
America, particularly Brazil.

To train participants in the region, the IAC also developed ties and
training programs with several universities in Latin America, such as the
Rural Leadership Training Institute of the Rafael Landivar University in
Guatemala, the C(entro de Motivacion y Asesoria (CEMA) in Ecuador, and the
Center for In-service Training in Paraguay.

Some fcllow-up activities were carried out in participant countries by the
Loyola program such as staff visits to the participants' countries, the
publication of Francamente, a newsletter that was sent periodically to
participants “ter they had returned home, in-country conferences, and funding
of small deveiopilent projects that participants planned, either through the
Loyola Mini-grant Program or the A.I.D. Small Project Assistance Programs.
However, Loyola had neither the capability nor the authority to provide
extensive follow-up to its graduates. This resulted from A.I.D.'s failure to
integrate the Loyola training with any of its development programs.

Two evaluations were done under this projests First was the evaiuation oF
the Leadership Training Course done by Csanad L. Toth in April 1967, and
second was the American Technical Assistance Corporation's evaluation of
Motivational Training used by A.I.D. completed in January, 1971. Both
evaluations, conducted in-country and in the U.S., concluded that in general
the program was successful but that quantifying the program's success was a
very ditficult task.
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2. The Rafacl  Landivar University's Rural _Comgunity Ieadership _ and
Modern{zatTon Tentor for Trainfng SocTaT Promotars

The Rural Community lLeadership and Modernization Center for Training
Soclal Promoters was housed at the Rafael Landivar University in Guatemala
City, Guatemala, Unlike the U.S.-based lLoyola training program, the Center
For Training Social Pronoters was an in-country leadership training program.
Developed in 1964 from the Loyola University Reqional Leadership Training
Program in 1967, it was funded through 1974 by A.1.D./Washington and supported
by A.1.D./Guatemala. The Center worked with IAC to get necessary technical
advice to carry their own leadership training program in Guatemala with
indigenous statf. The Center for Training Social Promoters activities
consisted primarily of training rural Jeaders and providing follow-up to
activities of social promoters.

The Center for Training Social Promoters continues to operate 1in
Guatemala. When A.1.D. funding of the Center for Training Social Promoters
ended in 1974, the Center succeeded 1in receiving local and international
financial support from both the private and public sectors which included the
Inter-American Foundation, the Catholic Church, and West German Christian
Democratic institutions.

During the period of A.I.D. funding, Center for Training Social Promoters
offered four courses per year for campesinos (farmers) in the Center. Each
course trained thirty social promoters. In addition, the Center for Training
Sociai Promoters offered two courses for teachers in the rural areas. These
courses were offered through the Training and the Extension Departments of the
Center, aiming to develop and support local leadershin. Training was highly
motivational and was designed to give leaders the tools to effect creative and
needed change. The Extension Department attempted to encourage and support
the trained leaders in the field as they put their training in*o practice.
Social promoters were trained in the methodology of diffusion of innovation.
They themselves became channels for the introduction of technology. In
addition, they worked to create and reinforce local organizations that served
as channels for such an introduction. The Center also held regional and
national congresses of graduates and initiated regional courses to do
substantially the same training. It also created an advanced course for the
best graduates ov the Center, and a special course for training of sensitivity
trainers. Although the Center for Training Social Promoters basically
followed Loyola's training program, it included various other training courses
to address the needs of its rural population.

The project aimed to develop and support responsible rural leadership at
the municipal and village levels in Guatemala. The Center's specific
responsibilities as described under the project agreement were to assist in
the organizatien of campesino associations, provide foTlow-up assistance to
ongoing groups, organize group training at the village level, and provide
counseiing to association officials. The Center was also involved in
promoting effective relationships between government offices and extension
agents in the field and the local associations. The Center provided central
training courses for selected key community leaders and backstopped activities
in the rural areas through the publication of training materials and
newsletters, and sponsoring occasional central meetings and seminars for
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updating the skills and knowledge of the organization's instructors and
oxtension agents.  The Center was also active in identifying and enlisting new
governniental, private, and interpational resources that could be channeled
toward rural development projects. In summary, the overall purpose of the
program fits under Title IX by aiming Lo increase the abi1ity of Tocal lcaders
to dnvolve community members in organizations dealing with development in the
rural arcas and patterns of democratic change. These objectives are also in
lin? with what Loyola tricd to achieve with its participants once in the
region.

Selection of participants and instructors was done with the cooperation of
the Government of Guatemala's Rural Development Agencics and with private
institutions in Guatemala. In this prccess, the Center's method of selecting
participants was different and more effective than Lovnla's. This was because
private and public Tocal agencies aware of 1individvals' capabilities were
providing suggestions to the Center for Training Social Promoters and trainees
sclected had comparable educational backgrounds. Most trainees were
campesinos from the rural areas. Records show that campesinos trained at the

enter returned to their communities to work voluntarily on a wide variety of
self-help projects at the local level.

An A.1.D. project closing paper revealed that the Center for Training
Social Promoters had planned to train 1,222 social promoters by 1974 and in
actuality it trained 1,619, Also, the Center for Training Social Promoters
had no difficulty placing the 435 social promoters in development projects by
1974 which it had promised.

The Center for Training Social Promoters was successful in providing a
variety of continuous follow-up to its graduates. Follow-up included such
activities as extensionists' visits to graduates, evaluations to reflect the
percentage of ex-participants' success, and two annual follow-up courses in
the region for teachers.

3. Leadership Development for Women

A.1.D./Washington funded a grant to the Overseas Education Fund (OEF) of
the League of Women Voters to train professional and volunteer women from
Latin America in leadership and organizational development. This Leadership
Development for Women Project, more commonly known as the OEF project, was
described in Chapter IV as one of A.I.D.'s civic education efforts. While it
is true that the overall goal of OEF was to encourage and assist the
development of citizen participation, one of its desiagnated subgoals was to
train women to "assume a leadership role in order to further civic development
in their countries." The OEF project will therefore be discussed in this
section as well, but from a leadership training perspective. Also, during its

early vears, from FEY 1983-FY 1577, thke project concentrated on direct’

political stimulation through leadership training to women of Latin America
(A.I.D., 1970b, p.2).

The project's main leadership training component was based in the U.S.
The training program originally was set up for a full academic year at
Wellesley College in FY 1963 and was called "the Leadership Institute”
(A.1.D., 1973, p.13). Later, the Institute was moved to Pembroke Coilege at
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Brown University, and, 1in 1967, to Boston University. At Boston, the
Institute was shortoned to four months and the courses were conducted in
Spanish, providing teadership training to eilghteen participants per course.
From 1963~1971, 156 women attended the Institute.

The main thrust of the U.S.-based program was the observation of U.S.
volunteer organfzations in action, particularly the League of Women Voters,
and discussions on the  possible adaptation of these activities to the
respective home countries. The training focused on the sharing of
organizational experience ind skills; data collection and application; program
development and implemercation; group motivation and volunteer training;
public relations; and fundraising,

The project also provided short-term, civic leadership seminars such as
multinational and in-country training seminars (called curses or cursillos)
held for «civic groups 1in seventeen Latin American countries. The
multinational seminars were held biannually for a total of thirty
highly-qualified leaders active in civic and volunteer work throughout Latin
America. Three seminars included two weeks in Washington, D.C., and a
three-week field trip to visit civic action projects throughout the U.S. One
of these seminars was vregional in focus, concentrating on a narticular
development problem. These multinational seminars were funded by the Bureau
of Cultural Affairs in the Department of State.

The in-country training seminars were taught by Institute personnel who
went to the field, both to the capital cities and to the interior of the
country, to give short, concentrated courses in the development of leadership
skills. The field courses provided more intensive training for women who had
already had some Teadership training, but not with OEF. The field Institute
emphasized the free and creative exchange of ideas in field training
situations and vresulted in the establishment of a nuclei of trained
personnel. The OEF fieid program also established coordinating volunteer
training centers and local citizen organizations in Latin America. The
full-time, permanent, in-country field representatives 1in Costa Rica,
Guatemala, Colombia, Ecuador, Bolivia, and the Donirican Republic were
responsible for participant follow-up, technical assistance to community
organizations, and--assisted by A.I.D.--the selection of OEF participants.

OEF had many things in common with both the Loyola and the Center for
Training Social Promoters projects. It offered both U.S.-based and in-region
training of Tleaders. The Institute covered leadership courses, although the
OEF courses focused on civic involvement in volunteer organizations. Although
the number of participants trained was smaller per seminar, the goals were
very much in line with those of the Center for Training Social Promoters, as
they encouraged institution building and popular participation in Latin

America, These geals &s retated to trafming Teaders were aTigned with those

of Loyola and both worked toward achieving the same objectives. 0On the whole,
the Tength of training was much longer than that offered by Loyola or tie
Center for Training Social Promoters.

After training, participants returned to their countries possibly to serve
as coordinators for volunteer activities under a three-year contract with OEF
Latin American Programs. Responsibilities included liaison with OEF Institute
and seminar graduates; assistance with the planning, financing, and evaluation
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of clvic programs; the instruction of workshops and cursillos; 1laison with
other clvic organizations; the provision of technical assistance to volunteer
organizations; data gathering; active involvement of former OEF traineces in
ro?ram planning, +“raining and consultation; and coordination with the
ashington office.

Graduates of the OEF U.S.-based and regional training programs formed many
local organizations where OEF field staff worked. It was through these local
institutions that OEF graduates had their best opportunity to put their
training to use and to have a real impact on society. OEF was very supportive
of its graduates. In a way we see this with the Center for Training Social
Promoters program, which provided work at the Center for some of its graduates
and follow-up on a reqular basis, and the Loyola program, which tried to

suﬂport its graduates with mini-grants to start development projects and some
other follow-up.

Overall, 400 participants were trained in the U.S. and Latin America
between 1963 and 1972. Training efforts ceased, however, when a 1972 project
evaluation resulted in a recommendation that OEF trarsform itself from a
training organization into one with clear institution-building goals related
to strengthening the role of women in Latin America.

C. PROJECT PROFILE: LOYOLA UNIVERSITY'S LEADERSHIP TRAINING COURSE

This profile will focus on the Loyola University Tleadership training
program because it played such a major role in providing direction for other
leadership training programs and involved participants from Central American
countries, Panama, the Dominican Republic, and Brazil. Since the preceding
section provides an overview of the Loyola lUniversity program, the profile
will focus more specifically on evaluations of the program and reactions of
individuals interviewed in the U.S., Guatemala, and Costa Rica. In all, 16
individuals were interviewed: seven graduates of the program and nine
individuals 1involved in or knowledgeable of the Loyola program or similar
leadership programs. The purpose of the profile is to provide A.I.D. with
guidance concerning future leadership training programs through a compilation
of highlights from documents concerniry the program and through reporting of
suggestions that arose in the interviews. The profile does not attempt,
however, to serve as an impact evaluation of the program.

1. Reported Effect of the Loyola Leadership Training Course

Measuring the effect of the Loyola program was a difficult task for those
who evaluated t! 2 program in the 1960s and early 1970s because of the lack of
planning for measurable resuits. As a 1971 evaluation of the Loyola project
states; "soetal or economic deveiopment impact, while weTcomed and generally
desired, has not specifically been intended or planned at Loyola" (Pines, et.
al., 1971). Furthermore, there was a lack of objective data concerning the
participants after their return to their respective countries; consequently,
"evaluation of the development impact of Loyola motivation training had to
proceed without the benefit of any systemic baseline data or performance
reports" (Pines, et. al., 1971). Despite the 1limitations in terms of
objective data, the evaluators did report that the Loyola program was very
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well racelved by the participants and apparently provided them with useful
tools for Tlecadership. In addition, the findings of the evaluators of the
program were supported by the fleld research conducted for this study.

A repeated theme throughout the evaluatlons and documents concerning the
program as well as the recent interviews was the effect of the program on the
professional and personal growth of the participants. In 1967 Csanad Toth,
after interviews with 50 graduates of the first fourteen sessions of the
leadership course, reported that the participants stated that they had learned
much concerning their relationships with others, increased their Tlevel of
perception concerning human behavior, acquired new skills for directine a
group, and improved their understanding of their communities anu
organizations. In addition, the participants had experienced a high level of
promotions and upscale job changes and had revealed that the Loyola prcgiam
had "contributed substantially to ... handling of professional problems"
(Toth, 1967). The 1971 Pines evaluation, like the Toth evaluation, points out
numerous examples of participants running dmpressive community development
projects--in areas such as urban renewal, cooperative development, health
care--and indicating that the Loyola program had an influence not only on
their Tevel of motivation for carrying out these projects but also on their
means of doing so. The Inter-American Center, which ran the Loyola Leadership
Training Course, states in a document entitled, "History, Philosophy, Purpose,
and Course of Action of the Inter-American Center," that another factor
illustrating the success of the program was "the desire and commitment to
establish "Loyola-type" in-country centers and programs in all the countries
where there are Loyola graduates" (Inter-American Center, 1971). Guatemala is
one country where such a center is still operating, the Center for Training
Social Promoters.

In recent interviews, the ex-staff members in the Loyola program said they
had received much positive feedback from the participants concerning the value
of the program, and the few Loyola graduates who were interviewed were
enthusiastic about the effect of the program on their professional Tlives.
Some of the positive outcomes of the course that the interviewees most
frequently cited were:

® increased self-confidence;

a high level of dedication to community service;
e improved awareness of group dynamics;

e renewed motivation; and

® a sense of appreciation for the U.S.

The interviewees stressed that they saw themselves and their colleagues
differently and that they attempted to manage a group and group conflict in a
manner that relied more on group participation and consensus. Their attempts
were not always successful and required patience and practice, but the
concepts they learned concerning group interaction remained with them. The
program also fostered improved relations with the U.S. according to both
ex-staff and returned participants. The staff repeatedly described the
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Tack of trust on the part of the participants when Chey first entered the
progran. They were suspicious of the program and 1ts trainers, but as the
program progressed and they got to know the staff membors and other members of
the community on a one-to-one basis, these suspicions dissipated. A number of
the participants stated that the program had established a 1ink for Lhem with
the U.S. that they sti1l feel to this day.

Morcover, the process of Tocating ex-participants suggests that some of
the lLoyola graduates are findividuals wﬁo have become Teaders of their
countries, though one certainly cannot attribute their success as leaders
solely to the training they received in the U.S. Nor can one use the small
sample of the study to draw conclusions about the rest of the Loyola

raduates. It was, nevertheless, interesting that all of the ox-participants
interviewed hold or have held high level professional positions either in t.e
governnient or the uriversity. The same was true of approximately 15 other
participants who were contacted but not available for interviews. In
addition, ex-stz"f members interviewed indicated that the current presidenis
of two Central American countries are graduates of the Loyola program.

In Guatemala, however, the destiny of many graduates of the Loyola program
and of its spin-off center 1in this country, the Center for Training Social
Promoters was tragic. A number of the interviewees stated it 1is estimated
that approximately 750 of the graduates of these two programs were
assassinated by members of either the extreme 1left or the extreme right.
Though a direct Tink between these programs and the assassinations cannot be
drawn, a number of the participants expressed concern that the visibility of
the programs may have helped identify individuals who would stand in
opposition to the extreme factions in the country. The interviewees alsc
argued that though A.I.D. cannot predict whether participants in its training
programs will be endangered in the future because of their link with the U.S.
agency, A.I.D. can and should carefully consider the political climate in a
country before offering training to individuals that may prove to be
controversial.

The difficulty that a team researcher experienced in Guatemala in locating
individuals who were willing to discuss the Loyola or the Center for Training
Social Promoters programs also points out the high Tevel of political
sensitivity concerning these programs. Only one interview was conducted on
the topic of Tleadership training in Guatemala and under very guarded
circumstances. The interviewee indicated that even the certificate that the
trainees received stating that they were future leaders and change agents for
the jyouth of Guatemala was dangerous for them because others were uuspicious
concerning the types of changes the returned trainees would have instigated.

With the exception of the tragedies in Guatemala, it appears that the

Loyola pregram +h many cases did mave a positive impact on the Tives of many
leaders in Central America and other selected countries in Latin America. The
situation in Guatemala, nevertheless, provides a strong caveat for A.I.D.'s
future planning of TJeadership training programs and its selection of
participants. As one A.I.D. official stated, A.I.D. does not want to
implement a training program that may become a participant's "death warrant."
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2. Critique of Loyola Leadership Training and Sugqestions for the Future

There was consistency in the commentary of the ovaluations and the
feedback of the interviewees concerning the strengths and weaknesses of the
Loyola program. Arecas highlighted repeatedly by throughout the study were the
selection process, program content, and follow-up.

Selection of Participants

In general, selection was a component of the program that the tmplementors
and ex-participants believed could have been improved upon. The ex-staff
members and evaluators stated that the selection process varied greatly from
country to country. Some Missions selected excellent candidates; others did
not seem to follow the selection criteria Loyola University provided before
each training session. At times the groups involved individuals with
different levels of education or varying occupational backgrounds, which made
design and imp lementation of the training difficult. Homogeneous groupings in
terms of education and career interests allowed for more effective
programming. Some interviewees stated that the Tleadership training conducted
for a group of Brazilian educators was particularly successful because they
were all being trained as part of an educational reform project A.I.D. was
sponsoring.

The mix of individuals from different countries in Central America and the
Caribbean region, nevertheless, was viewed hy both project implementors and
returned participants as one of the advantages of the program because
representatives of each country enjoyed excthanging experiences and
methodologies with their counterparts from other areas.

To increase the impact of the progrem, the evaluators and interviewees
stated that there was a need to select & "critical mass" from an organization
or community so that the trained leaders would have more support for
implenenting their new skills successfully. The Pines evaluation cites a
group of five Panamanian Loyola graduates who started an urban renewal project
in their community upon their return as an example of the effectiveness of
training a core within a community or organization. In their description of
the group project, the evaluation team remarks that "the context suggests that
one or two leaders, however well motivated, would nnrt have been able to
initiate the process [urban renewal project] now in effect" (Pines, 1971).

Furthermore, the returned participants and the evaluations emphasized the
need to recruit participants from organizations that are democratic in their
mode of functioning and to select participants that show support rvor democracy
or at least are not opposed to the democratic system. According to some
participants, individuals who lean to the extreme Teft or right should not be
inctuded i the program bDecause they are difficult to convert and become
disruptive. In addition, the Loyola graduates interviewed stated that
selecting individuals who express and exhibit a strong desire to commit
themselves to service that will benefit their country directly is important
for the success of a leadership training program. Participants' dedication to
their countries' development may increase their impact as future leaders.




Because they believe in the importance of Teadership training programs for
the development. of thelr countries, a number of participants interviewed
stated that they would be finterested in assisting in the selection and
orientation process for such programs that A.I.D. might sponsor In the future.

Program Content

Objectives. The participants and ex-staff members interviewed stated that
although one of the objectives of the program was obviously the promotion of
democracy in Central America, this objective was not openly expressed to the
participants either before or during the program. Repeatedly throughout the
interviews, various beneficiaries of the program and program managers declared
that it was 1mportant to be honest and open about the objectives of a
leadership training program. If building democracy and improving rolations
with the U.S. are some of its goals, all those involved in the program should
be well aware of these goals.

Sensitivity Training. Most of the participants interviewed as well as the
Erevious staff members indicated that the sessions on group dynamics conducted
y trainers from the National Training Laboratory {NTL) were valuable because
they led to much self-introspection on the part of the participants. The
participants interviewed were very enthusiastic in general about this portion
of the program, although they did have a few suggestions for improvement.

One interviewee stated that this portion of the training could have been
conducted 1in Tess time, and another expressed some frustration with the
sensitivity training because of its loose structure. He wished he had been
more clearly informed concerning the purpose uof the sensitivity training from
the outset, rather than involved 1in 1long sessions in which the group
determined its own topics for discussion--a hands-on technique employed by the
NTL trainers to illustrate group dynamics.

The ex-staff members interviewed also had some suggestions for improvement
of the sensitivity training. Many of them were not informed of its purpose;
thus, it was difficult for them to provide support for the participants who
wished to discuss their reaction to the sensitivity training after class
hours. Furthermore, the lack of consistency in staffing for the NTL sessions
and the lack of coordination between these trainers and the academic trainers
somewhat Timited the continuity of the program.

Despite their criticisms of the sensitivity training, all of the
interviewees felt this portion of the program had a positive impact on the
trainees. Although the approach used to teach group dynamics may vary in the
future, they felt this topic should be included in the curriculum. As leaders
learn how they function in a group and how others perform, they acquire tools

nesessary to marrage a group Tm @ positive manner.

Academic Sessions. The interviewees had more sucgestions for change
concerning the academic portion of the program. Although they felt the
content was interesting, they thought that the program could have been more
effective if the lectures and presentations were tailor made to meet the
particular interests and on-the-job responsibilities of the group members.
Some participants and ex-staff members stated that the program focused too
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much on North American problems, f.e. the civil rights movement, Ihe
participants did not feel that they could fidentify with the problems and
solutions thet were suggested. Home of what they learned was not applicable
to thedir home situations. To alleviate this problem, some participants stated
that. Future programs could employ more latin Americen specialists.  Attempt
should he made to use other Labin American countries as examples or models in
these programs because their situalion. are generally more closely related to
the problems faced by other Latino nations than those faced in North America.

In addition, the interviewees stated that there should be more hands-on,
practical activities that allow participants to work with their counterparts
in the U. S. or other countries and to apply what they learn. Even family
visits should be arranged with those who have similar occupational interests
50 that there can be both a cross-cultural exchange as well as a professional
exchange.,

A final suggestion that came up frequently in the interviews concerns
translation and language training. Some of the participants found the
simultareous translation tiring and said that the program could have been mora
effective if the majority of the sessions had been presented in Spanish.
Several other trainees also said that the training they received in English
was not necessary, considering the length of their stay in the U.S. They
believed that these hours could have been usefully spent on content areas
instead.

Location. A number of the ex-staff members advised that future Tleadership
programs be held in the host-countries, not the U.S. because they believed the
programs would be more cost-effective in this manner. One ex-staff member
stated, however, that holding the training in the 1.5. was crucial for
exposure to democratic systems and for improving relations with the U. S.

Many of the participants also stated that the experience of going to the
U.S. increased the impact of the program for them in that it broadened their
perspective of the world and changed their opinions of their northern
neighbor. They indicated that the Loyola program brought many of the young
leaders out of their country for the first time and therefore became one of
the benchmarks of their personal and professional development. Some
particiBants said that holding portions of the program in-country and portions
in the U.S. would be an excellent mix.

Action Planning. The Loyola graduates and ex-staff members agreed that the
action planning portion of the program in which the trainees developed a
project plan for their return was an important part of the program, but they
felt the plans formulated were often not very specific or helpful because they
lacked the data necessary to devise a plan. They, therefore, advised that
getionm pienming shouid start before the participants Teave home; they should
come to the training program with an idea of a project and begin honing this
idea into a feasible workplan thoughout the entire training program, applying
what they learn.

In addition, the interviewees believed that more time should be spent on
future programs preparing the trainees for reentry and the cultural shock or
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frustrations they may face when they return home to those who may not
understand why they want to tmplement changes.

Follow-Up

Unanimously, the interviewees and evaluators of the program agrecd Ghat
more follow-up 15 essential for Future leadership training programs. Follow-
up is necessary as indicated carlier for accurate evaluation; moreover, it is
necessary to increase the impact of the program. One Loyola graduate used an
analogy to explain the need for follow-up: he stated that the trainers
convinced him that he could swim and showed him some of the basic strokes, but
there was no one to help him once he got in the water and started to sink. He

needed someone to keep him afloat until he became more adept at using his new
skills.

The Loyola program cannot be fairly criticized for its lack of follow-up
because it did not receive funding for an extensive follow-up pregram. It was
able to publish a newsletter, Francamente, conduct some ffeld visits, and
provide some funds for projects of returned participants through its mini-
grant program, but the university was not authorized to do more than this.

There were many different suggestions for follow-up. A number of
interviewees as well as the evaluators stated that A.I.D. should draw trained
leaders into its development projects, which implies that the selection
process should also bear in mind A.I.D.'s development pricrities for a
country. By using the Tleaders as resources for implementation of its
development projects, the leaders would receive experience in a working
situation that could suppori the application of what they had learned. Some
interviewees pointed out, however, that sucn a Tlinkage would increase the
visibility of the program and might endanger the trained leaders if a
politically sensitive situation ware to ari:-,

Another suggestion was that the returred leaders have an individual in the
A.I.D. office that they could report to for support of their development
efforts. Toth, in his evaluation, stated that more funds needed to be
available for the project implementation because the returned participants he
z¥terviewed)complained about the lack of recources to carry out their plans

oth, 1967).

Other suggested ideas for follow-up included graduate associations,
follow-up conferences, frequent correspondence, and mailing of materials.
Indeed, the Loyola program did result in some alumni mee2tings and some
correspondence among participants and trainers, but this happened informaily
without official initiative or funding.

Te participants interviewed were in fact so interested in the development
of follow-up programs for future Tleadership training programs that they
indicated a willingness to play a role in such programs and thereby assist the
developing leaders in their countries.

The Loyola Leadership training program was highly rated by its

evaluators. Although the extent of its impact is not possible to measure
within the constraints of the project, it is apparent that the program had a
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positive offect on a significant number of younqg leaders in Contral America
and othor Latin American countries.

. SUMMARY

Leadorship training has Tong heen considered by the U,5. government. a+ an
assential element of democracy butlding. One of the goals has been to develop
a cadre of Jeaders dedicated to Lhe ideals of popular participation.
Leadership tratning has been dncluded as o component to many development
activities in such divergent areas as municipal development, trade and Tabor
untons, cooperatives, and civic education.

At the same time, however, several proqgrems have heen devoted solely to
the delivery of leadership training. The OEF, the Center for Training Social
Promoters, and loyola programs fall under this cateqgory. The review of the
three A.1.D. leadership training projects Indicates that although each project
differed stightly in target group, setting for training, and participant
selection, the goals were similar in that they all tried to train and develop
Teaders capable of building institutions and encouraging maximum popular
participation in their countries.

The Loyola Leadership Training Course has often seen cited as a model Lo
follow in designing leadership programs. The project profile revealed that,
in spite of the difficulties encountered in evaluating projeccs in this area,
participants believed that the Course had made an important impact on both
their professional and personal 1lives. The prorile findings are extremely
similar to those of most other participant training program evaluations, in
that interviewees felt selection, transferability of training, location, and
follow-up could be improved. An important difference was that former
participants believed that project goals, i.e., building democracy and
strengthening relations between the U.S. and Latin America, should be made
explicitly clear to trainees. However, support for future programs designed
to train leaders appears to be strong, and the interviewees and evaluators
agreed that the Loyola University program stands as an appropriate model for
programs in the coming years, particularly in countries where Tleadership
training will not be considered a political threat.



VI.  LESSONS LEARNED

A twenty-year retrospective on A L.'s experiences  in strengbhening
democratic institutions suggnsts several considerabions for ALL.D. in planning
For future programs. The compilation of program experiences gathered in this
report presents AL.D. with an important opportunity to build on the past. A
strategy that fncorporates lessons learned Ffrom past experiences will be
stronger and will increase tio probability for lasting success.

Tha lessons contained in this chapter are structured to reflect general
conslderations that pertain to all program areas and specific considerations
relating to the four program areas reviewed in this report: legislative
capacily, local government, civic education, and leadership training.

A. GENERAL

A major lesson emerging from this report {is that democratic institution
bullding is unique among A.I.D. development assistance efforts. Accordingly,
A.1.D. may want to adapt present planning, 1implementation, and evaluation
procedures in order to meet the special requirements of programs in this area.

Lesson:  Programs aimed to strengthen democratic institution building need to
be flexible to accommodate the chanqing political, social and
econcmic context in which they function.

Social, historical, poli.i..1, and economic factors 1in a developing
country interact to define ~“he context in which programs designed to
strengthen democratic insti:utions and processes function, By nature, the
context 1is dynamic and changing. We cannot assume, therefore, ready-made,
predetermined solutions when designing programs. Not only do programs need to
be situation-dependent, they need to be designed flexibly to allow for flux
within the system. Programs that are more flexible will be more responsive
and adaptable to the context within which they will operate. Ultimately, the
programs will be more lasting. Providing development assistance without
identifying the factors that affect the current situation and tailoring the
aid to address them also reduces the likelihood that the assistance will be
considered appropriate, effective, or appreciated by the host country.

Lesson: New tools and methodologies are needed to effectively plan and
evaluate proqrams designed to strengthen democratic institutions.

An evaluation methodology is needed that takes into account the
process-nature of democratic institution building and the fact that progress
is not necessarily linear nor immediate. Progress is denensent to 2 grazt
extent on the prevailing conditions within the host country, particularly the
context in which programs are applied. The conditions may change, causing the
program to change direction even if only temporarily. It may take a Tong time
to achieve expected outcomes. Given the unique rature of programming in
democratic institution building, special attention must be given to
identifying appropriate performance expectations and outcomes, constructing a
generous timetable for meeting objectives, and designing a flexible evaluation
methodology.
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A product orientation to evaluation may prematurely show failure or may
inadequately reflect on the process components of the project. Process is not
easily measured; however, tools and methodologies that are more qualitative in
nature can be developed to provide data on program activity for evaluation and
planning purposes.

Lesson: FPrograms that are based on a clear understanding of program
objectives related to strengthening democratic 1institutions have
higher chances of success.

Good program planning is based on clear statements of goals and objectives
that specify direction and indicate specific actions to reach established
goals. Projects that do not explicitly state strengthening democratic
institutions as one of their goals and objectives often do not produce results
in that area. Project planners cannot expect implementors to know implicitly
that building democracy is a goal. Democracy building and the strengthening
of democracy~building institutions skould be stated clearly as an objective.

Lesson: The country's capability to absorb and inteqrate assistance is an
important consideration when planning and implementing programs to
strengthen democratic institutions.

The historical, political, and economic makeup of a country affects its
capability to absorb technical assistance at different 1levels of input.
Countries that are willing to adopt new concepts, ideas, or methodologies may
not have the socio-political environment, human resources, or technical
capacity to implement them. Even within the same country, different
institutions may be more capable of absorbing programs than others.
Considering the capacity of a country and its agencies, organizations, and
jnstitutions during project planning increases the T1ikelihood that project
goals are realistic and attainable.

Lesson: The degree of success is higher in democratic institution-building
projects when projects are 1initiated and supported by local
institutions.

Assistance efforts seem to work best when a country requests or is in full
agreement with the assistance that is provided. In addition, programming is
likely to be even more successful if it is supported by all parties involved
in the assistance process: the donors, governments of countries where the
project program is implemented, and the different institutions involved.

A.I.D. acknowledged the importance of these concepts when it stated that
Title IX should be implemented "in open cooperation with host governments" and
reported to Congress that a cooperative effort would be made between A.I.D.
and host countries "to identify the most appropriate means to solve individual
country development problems."

Initiation from the host-country organization helps to ensure that the

assistance will be accepted. Acceptance is further enhanced if the assistance
is also supported by Tocal institutions.
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B. LEGISLATIVE CAPACITY

Strengthening Tlegislative capacity was one of the new programs that
emanated from Title IX Tlegislation. A.I.D. supported the establishment and
strengthening of legislative service centers at selected universities. It was
anticipated that the universities would develop an institutional capability to
conduct research and training on the comparative study of Tegisiative
organization, function, and 1impact, and define principles and strategies
related to the support of Tegislative institutions as facilitators cf
development. The different research and studies on Tegislative development
supported by A.I.D. generated several important Tessons that pertain to
planning future programming strategies on strengthening legislative capacity.

Lesson: Legislative development programs resultiag from the initiative and
demand of the recipient country are more likely to succeed.

Strengthening Tlegislative capacity might easily be interpreted as
“political meddling" in the internal affairs of a country because of its
direct interaction with a nation's Taw-making body. Given the potential for
misunderstanding, legislative development is more 1likely to be accepted when
offered in response to a country's specific request for assistance.

In many developing countries technical assistance to legislative bodies is
not clearly understood. In the view of the Comparative Development Studies
Center at the State University of New York at Albany (SUNYA), Tlegislators tend
to Took upon technical assistance not as a means to determine goals, but as a
way to assist legislators in achieving existing goals.

Programs to assist 1in legislative development need to be based on the
interest and priorities expressed by developing countries. As stated by one
researcher, the success of failure of a program depends on local actors, not
outside forces. A.I.D. may be a catalyst for change, but it is the key
actors' acceptance and support of a program that will ultimately cetermine its
success.

Lesson: Legislative development projects implemented with the commitment of
key political actors are more likely to succeed.

Strengthening legislative capacity involves a set of changes identified by
the political actors as necessary for their Tlegislature to function. The
process begins with the actors defining the needs, then proceeds to
formulation of solutions tied to the particucular context in which they will
be implemented. Establishing and maintaining the commitment of key actors
from the recipient country will help to insure the success of the project.

Legislative development projects in Brazil and Costa Rica are examples of

this and the previous lesson. In Brazil, all initiatives were decided,

articulated and communicated by the Brazitians. Reforms were initiated by the
Brazilians before any U.S. assistance was provided. Both major political
parties participated in the decisions and benefited from the programs. Key
groups in Costa Rica, such as the majority and minority parties in the Costa
Rican Congress, and members of the Taw school and political service department
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of the University of Costa Rica, recognized the need for Tlegislative
development and took the initiative to plan the project. While support for
initiating the project existed among key groups, there was a lack of consensus
by the groups on the role of the Technical Services Department, established to
provide congressmen with research and analysis of issues relevant to proposed
legislation. The lack of consensus Timited the support needed to fully
impTement the Technical Services Department component of the project in the
way it was originally intended.

Lesson: Legislative development projects supported by more than one donor

government or by several international sources are more 1ikely to

succeed.

When several governments participate in the financial support or when
foundations, international organizations, and the private sector participate
in funding, the assistance is more T1likely to be viewed as neutral and
objective. When solely supported by one government, partisan political aims
are often considered the reason for providing assistance. Assistance provided
by established universities, international organizations or non-governmental
organizations reduces political sensitivity and the appearance of political
meddling. Funding from several international sources or organizations
increases the Tikelihood that a project will be accepted.

For example, one of the goals of the Comparative Development Studies
Center at SUNYA was to involve other countries in providing assistance to
legislatures. SUNYA assumed from the beginning that a wunilateral U.S.
presence--whether officially through A.I.D., or unofficially through U.S.
universities--would be politically sensitive and detrimental to the program.
By internationalizing the program through the involvement of other countries
and institutions, U.S. presence was minimized.

C. LOCAL GOVERNMENT

Strengthening local government is another sensitive area for a bilateral
development agency to take part in as it touches upon such issues as political
power, power sharing, decentralization, and/or devolution of authority. In
the past, A.I.D.-supported projects in municipal development did not
adequately address those issues as A.I.D.'s approach to strengthening Tlocal
governments consisted almost exclusively of providing support to municipal
development institutions (MDIs) that provided credit to local governments for
public works and other capital improvements.

Lesson: Increasing the efficiency of centralized municipal development

institutions does not automatically promote popular participation at

the local level or result in strengthened local governments.

The stated objective for the majority of the MDIs was to assist
municipalities in planning, financing, implementing, and maintaining projects
and services. Individual project goals aimed to bring about improvements in
municipal systems, stimulate the efficient functioning of Tlocal government, or
improve municipal public administration. Institution-building efforts largely
focused on building municipal Tlaw, planning, financial management, or support
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for municipal associations. The projects generally resulted in an improvement
1n the delivery of services to the citizens in the Tlocal communities. But
there is no overwhelming evidence that democracy grew as a result., There was
not necessarily more participation by the recipients in the decision-making
process or in the municipal government agencies themselves. Citizens received
more services, but not more Tlocal control or ipput into the decisions
concerning the provision of those services.

Support for the administrative aspects of municipal development can
improve service delivery but does not automatically lead to strong, democratic
municipal governments. Goals concerning strengthening democratic processes
need to be explicitly and clearly stated and implementation strategies well
defined if planners intend for them to happen.

Lesson: Centralized municipal development dinstitutiens increase the
dependence of local qovernments and reduce opportunities to
strengthen the decision-making power of municipalities.

Municipal development institutions foster dependency through
centralization of procedures and management of Tloans and services to Tlocal
governments. Technical assistance efforts to strengthen the management and
administrative capacities of local government have achieved minimal results.
Little responsibility is given to municipalities to enhance their ability to
function in an autonomous manner. Municipal development institutions such as
INFOM 1in Guatemala, are often well-run, efficient managers of services to
municipalities. However, they have neglected to develop the capacity of
municipalities to manage projects by excluding them from decision-making and
project management.

Lesson: Training that enhances the capacity of Tocal governments to
participate in all stages of municipal projects from assessment and
design to implementation can potentially enable Tocal governments to
operate in a more autonomous manner.

The dependency of Tlocal governments on central government institutions
reduces their chances for developing a management capacity and decision-making
role. A training program to enhance their capacity is an important step to
prepare municipalities for the responsibilities of more autonomous functions
brought on by decentralization.

D. CIVIC EDUCATION

A.I.D.-sponsored civic education projects attempted to provide people with
the necessary skills, capabilities, and knowledge to become more involved in
their government by participating in community activities. Civic education
attempted to change people's attitudes about their relationship to the wider
community and increase their sense of social responsibiiity. It is a broad
concept, which A.I1.D. operationalized in programs ranging from adult Titeracy
training and motivational training for campesinos to community organizing and
youth groups. This retrospective study revealed that strengthening Tlocal
volunteer associations is one approach A.I.D has taken in implementing civic
education programs.
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Lesson: Volunteer associations are an appropriate vehicle for A.l.D. support
in civic education because they offer a sound model for democratic
institutions.

Providing assistance to local volunteer associations encourages the use of
democratic practices and fosters popular participation. In addition, these
organizations provide citizens with a forum for social action.

A.I.D. has taken a low profile approach to project implementation by
awarding grants to U.S.-based PVOs, which work directly with the Tocal groups,
thereby minimizing official U.S. presence. This may have contributed to the
long-term sustainability of the programs. The activities undertakz2n by the
Overseas Education Fund and the Partners of the Americas are striking in their
apolitical, nonpartisan nature. For example, the partnerships established
between 1,S. states and Latin American countries are viewed as collaborative
development efforts undertaken by individuals, not governments. This autonomy
has helped the program survive in countries where other development groups
have been asked to Teave.

Lesson: Democratic principles can be best learned when participants are
directly and actively involved in practicing the mechanics of

democracy.

The civic education programs reviewed in this report function "as
microcosms of democracy." The volunteer organizations are Tlegally established
entities 1in their countries and provide citizens opportunities to work on
social issues within the system. The Ecuadorean Volunteer Service, for
example, maintains by-laws that include the rights and duties of its volunteer
members and democratic procedures that are to be followed. Members elect
officers, present projects and suggestions, and make decisions by committee or
group vote. The structure of the partnerships of the Partners of the Americas
project also emphasizes the mechanics of democracy as each partnership is
required to write by-laws, hold elections for officers, and make decisions by
committee.

Involvement in democratically structured organizations that promote
participation in group decision making provides members with first-hand
experience in democratic processes. This opportunity is a meaningful step in
building appreciation and understanding for democracy among the people with
the potential for having it transfer to the broader political arena.

Lesson: Volunteer associations provide a forum for greater understanding
among SoC10-economic groups.

Volunteer organizations promote popular participation by fostering
interaction among socio-economic classes. This 1is a significant outcome,
reinforcing findings of the early seminars on civic education which stated
that narrowing the gulf of understanding between sucial groups was critical
for a democratic, pluralistic society. As noted in the Brookings Seminar of
1969, one of the constraints to social change was the polarization between the
various strata of Latin American society; the upper classes needed to become
more responsive to and show more respect for the less advantaged members of
the community.
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A.1.D.'s assistance to civic education projects has contributed to that
goal. The OEF's Leadership Development for Women project was successful in
bringing about attitudinal and behavioral changes in the volunteers, who were
drawn from the elites of Latin American society. Training provided by OEF
made these women aware that, in some cases, their actions only maintained the
dependent condition of the poor. By moving from “helping others" to “working
with others" the membership pool of the volunteer organizations eventually
expanded.

Providing individuals with the opportunity to work directly with fellow
citizens from different socio-economic backgrounds creates an understanding of
the needs of all members of society. This then motivates people to take a
greater role in their own governance.

E. LEADERSHIP TRAINING

Leadership training has long been considered by the U.S. government as an
essential element of democracy building. One of the goals has been to develop
a cadre of leaders dedicated to the ideals of popular participation. Although
leadership training has been perceived as a successful strategy, because of
the political sensitivity of this type of training program, A.I.D. may want to
work through and with host-country organizations that foster the growth of
democracy. Indicating up front that the intent of the leadership training is
to nurture democratic TJeaders may help establish trust between those
sponsoring the program and the participants from the start.

Lesson: Leadership training programs have a positive effect on the
professional and personal growth of their participants. In general,
thase programs tend to improve the participants' understanding of
their potential for promoting development and provides them with
tools for managing development efforts.

As a result of leadership training efforts, participants increased their
understanding of human behavior, acquired new skills for directing a group,
and increased their understanding of their communities and organizations.
Interviewees frequently stated that the program increased their self-
confidence and their Tevel of dedication to community service. Participants
in the Loyola program returned to their native countries and many assumed
leadership roles in community projects in urban renewal and cooperative
development. Participants seemed motivated not only to participate, but to
establish Loyola-type programs in their own countries. These group Tleadership
skills, dedication to community service, and desire to apply new knowledge and
skills in their native country contribute indirectly to democracy.

Lesson: A careful selection of participants based on clear selection
criteria is a critical aspect of leadership training success.

As evidenced in the findings on the Loyola Leadership Training Program,
the selection of participants is an important factor in the success of the
leadership training programs. It was found that grouping individuals who
shared similar educational backgrounds and career interests yet represented
different countries in Central America contributed positively to the
effectiveness of the training programs.
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The following criteria for identifying Tleadership training participants
appeared useful:

o a strong desire to commit themselves to service that will
benefit their country directly;

o active participation in organizations that are democratic
in their mode of functioning; and

o a support for democracy or at Tleast no opposition to the
democratic system.

Ex-participants and administrators of the Loyola program believed that
selecting a "critical mass" of individuals from an organization or community
could improve the impact of the training. Trained leaders may be more able to
implement new program ideas at home if there is some level of support or
acceptance of these new ideas in the home community. This support is 1likely
to be greater if a group of people rather than one or two people are trained,
thereby creating a core group of supporters.

Programs that select participants using these criteria are well on the way
to having leadership training programs that are Tikley to produce leaders who
will return to their countries and work to implement democratic principles at
home.

Lesson: A.I.D. has to recognize the potential risk to participants for
having been involved 1in a leadership training program. The
political climate 1in the host country needs to be monitored
carefully to determine the level of risk involved.

The deaths of many Loyola graduates in Guatemala and the reluctance of
individuals to discuss A,I.D. Teadership training programs in that country are
indications of the political sensitivity that accompanies such programs.
Although the deaths of the Guatemalans cannot be directly Tinked to the Loyola
leadership training program, these tragedies provide ample warning to future
program planners. Countries that are experiencing political turmoil and
volatile change may not be appropriate participants in a leadership training
course or may require Tless visible connection to the U.S. because such an
gs§ogiagiog may prove to be politically dangerous for Tleaders trained with

.I.D. funds.

Lesson: Appropriate follow-up is needed to increase the effectiveness of
leadership training.

Follow-up is needed to help and support newly trained Teaders as they
become adept at applying new knowledge and skills. In addition, follow-up is
necessary for accurate program evaluation. Given the political sensitivity of
these programs, the visibility of follow-up activities and Tlinkage to A.I.D.
needs to be carefully assessed. Follow-up can be provided in a variety of
ways including providing practical experience on development projects;
providing support in terms of follow-up visits, correspondence, or telephone

VI-8




calls after participants return to their home countries; providing funds to
implement projects designed by participants; developing graduate associations;
and/or holding follow-up conferences. In addition, follow-up does not just
increase the effectiveness of a Tleadership training program, it also extends
its life. The addition of follow-up can add months or years to A.I.D.'s
efforts to firmly implant democracy in a country through its Teaders.
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APPENDIX B
LIST OF INTERVIEWEES*

U.S. Interviewees*

Ruben Arminana

Associate Executive Vice President
Tulane University

New Orleans, LA 70118-5698

Peter Askin
Chief Executive Personnel
Management Staff
Agency for International Development
Room 1426, SA 1
24071 E Street, NW
Columbia Plaza
Washington, DC 20523

Abdo Baaklini

Director

International Development Program

Nelson A. Rockefeller College of
Public Affairs and Policy

State University of New York

135 Western Avenue

Albany, NY 12222

Christopher E. Baker

Director

Corporate Development and Planning
World Council of Credit Unions, Inc.
805 15th Street, NW

Suite 300 ,

Washington, DC 20005

Marshall Brown
Mission Director
USAID-Egypt

Box 10

FPO New York 09527

*  The vast majority were interviewed in person.
by telephone.
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Margaret Crahan

LUCE Professor
Occidental College
1600 Campus Road
Johnson Hall, #304
Los Angeles, CA 90041

William Douglas

Consultant

American Institute for Free Labor Development (AIFLD)
1015 20th Street, NW

Washington, DC 20036

Luigi Einaudi
Director
Cffice of Policy Planning
and Coordination
Bureau of Inter-American Affairs
6913-A NS
Department of State
Washington, DC 20520

Sylvain Frangois

Program Director

Targeted Assistance

A.B. Freeman International
Center, YMCA

936 St. Charles Avenue

New Orleans, LA 70130

Jerome French

Bureau for Science and Technology
Agency for International Development
Room 608, SA 18

Washington, DC 20523

Francis Gannon

Executive Director of Times of the
Americas Education Foundation

Times of the Americas

910 17th Street, NW

Suite 523

Washington, DC 20006

Martin Gold

- -Regionat-Director for Spantsh

Speaking South America
Partners of the Americas
1424 K Street, NW
Suite 700
Washington, DC 20005
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Belmont Haydel, dJr.
Professor
Department of Business Policy
and Environment
School of Business Administration
Rider College
2083 Lawrenceville Road
Lawrenceville, NJ 08648-3099

Har Tan Hobgood

President and CEO

Meals for Millions

Freedom from Hunger Foundation
1644 DaVinci Court

P.0. Box 2000

Davis, CA 95617

Richard Hough

Coordinator, Agrarian Services

American Institute for Free Labor Development
(AIFLD)

1015 20th Street, NW

Washington, DC 20036

David Jickling
Consultant

2475 Virginia Avenue, NW
Washington, DC 20037

Frank Keller

Emeritus Professor
Tulane University

910 Burdette Street
New Orleans, LA 70118

Therese Kleinkauf
Deputy Director
Office of Policy Planning
and Coordination
Bureau of Inter-American Affairs
63813-A NS
Department of State
Washington, DC 20520

Roma Knee B
—Humar-Rights and Democracy Programs Coordinator
Office of Administration of Justice and

Democratic Development
Bureau for Latin America and the Caribbean

Agency for International Development
3253 NS

Department of State
Washington, DC 20523
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E. David Luria

Director of Administration
Partners of the Americas
1424 K Street, NW

Suite 700

Washington, DC 20005

Donald MacCorquodale

Health Director

Crater Health District
Petersburg Health Department
700 B Fort Hayes Court
Petersburg, VA 23805

Edward Marasciuolo

Executive Vice President

Pan American Development Foundation
1889 F Street, NW

8th Floor

Washington, DC 20006

Richard Nelson

Desk Officer for ET1 Salvador
LAC/CAP

5262 NS

Department of State
Washington, DC 20523

Verne Newton

President

The Harry Hopkins Public
Service lastitute

5007 Sentinel Drive

Bethesda, MD 20816

Ronald Nicholson
Deputy Director
LAC/CAP

5258 NS

Department of State
Washington, DC 20523

Lee Niederman
Employee Development Specialist
Training Branch

-Internat Revenue Service

PM:HR:H:T:A

1111 Constitution Avenue, NW
Room 1012

Washington, DC 20224
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Kate Rafferty

Regional Director for Central
Anerica

Partners of the Americas

1424 K Street, NW

Suite 700

Washington, DC 20005

Thomas Riegert

Senior Tourism Economist
Organization of American States
8927 Bradmoor Drive

Bethesda, MD 20817

John Schott

President

Schott Associates, Inc.
Mountain Road

Jaffrey Center, NH 03454

Jonathan Silverstone
Attorney Advisor

Bureau for Asia and Near East
3328 NS

Department of State
Washington, DC 20523

Marilyn Zak
Deputy Director
Office of Caribbean Affairs

Bureau for Latin America and the Caribbean

3242 NS

Agency for International Development

Washington, DC 20523

Eric Zallman
Finance Officer
LAC/DR

Agency for International Development

Washington, DC 20523
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Field Interviewees*

Mario Alvarez
Director of INFOM
Guatemala

Armando Arauz
Ex-executive of IFAM
Costa Rica

Marco Antonio Azurdia
Director of CAPS at the Rafael

Landivar University
Guatemala

Manuel de Jesus Baldares
Professor
University of Costa Rica
Costa Rica

Jorge Barboza
Lawyer in the Civil Tribunal
Costa Rica

Enrique Bendana

General Manager

Monitor Consultora, S.A.
Paraguay

Juan Vicente Billacorta
Secretary of ANAM
Guatemala

Victor Manuel Bujan

Advisor to the Minister of
Education

Costa Rica

Dick Burke
USAID
Guatemala

Milton Clarke
Ex-director of the Technical
Department of the Legislature

-~ ~§& Spectatist in PubTic Administration

Costa Rica

*  The vast majority were interviewed in person. Only a few were interviewed
by telephone.
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Ronald Fernandez

Lawyer

(Involved in the SUNY/A Project)
Costa Rica

Kermit Ferrer

President

Partners of the Americas
Guatemala

Ana Maria Galinda
Executive Director
Partners of the Americas
Guatemala

Rolando Diaz Gutierrez
First Vice President
Partners of the Americas
Guatemala

Mark Hathaway

National Association of the
Partners of the Alliance, Inc.

Washington, DC

(interviewed in Guatemala)

Harry Jager
Executive of IFAM
Costa Rica

Mayor of Jocotenango
iuatemala

Gustavo de Jesus Larranaga
Municipal Secretary of Antigua
Guatemala

Daniel Oduber
Ex-president of the Congress
Costa Rica

Sonia Picado

Director

Inter-American Institute for
Human Rights

--Costa Rica -

Rodo1fo Portillo
SGPLAN

Guatemala




Victor Pozuelos
Ex-director of INFOM
Guatemala

Jose Antonio Quintanilla
(Graduate of the Loyola Program)
Guatemala

Frank1in Rechnitzer

Official in the Ministry of
Government

Costa Rica

Angel Edmundo Solano
Lawyer, Ex-ambassador, Ex-minister

of Public Security, and Ex-legislator
Costa Rica

Antonio Tascan
First Secretary of Congress
Costa Rica

Constantino Urcuyo
Executive of CIAPA
Costa Rica

Paul White
Deputy USAID Mission Director
Guatemala
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APPENDIX C

LIST OF PROJECTS

Couptry roject Title A.L.D. Project Number Initiation Date*

LEGISLATIVE DEVELOPMENT

Costa Rica and Brazil SUNYA Legislative Development 1970
Projects
United States Program of Legislative Studies 1967
and Services
United States and University Consortium 19N
seven field sites: for Comparative Legal Studies

(Jamaica, Costa Rica,
Brazil, Paraguay, Uruguay,
Ghana, and Ethiopia)

LOCAL GOVERNMENT

Bolivia Local Government Assistance 5110082 1973
Brazil Municipal and State Administration 5120302 1962
Costa Rica Municipal Development 5150118 1970
Dominican Republic Municipal League 1966
Guatemala Municipal Development Institute 5200196 1973
Honduras Municipal Development 5220038(07) 1965
Panama Reral and Municipal Development 5250176 1975
Paraguay In-Service Training 5260018 1964
Paraguay Municipal Development 5260801 1973
Venezuela Municipal Development 5290032 1962

* Dates represent fiscal year rather than calendar year.
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Country

CIVIC EDUCATION

Ecuador
Latin America-Regional

Latin America-Regional

LEADERSHIP TRAINING

Guatemala

United States

Unite? States

* Dates represent fiscal

Initiation Datex

Project Title A,1.D, Project Number

Civic Education 5180096(02)
Leadership Education Women 5980109
Partners of the Americas 5980436
Rural Community 5200187

Leadership and Moderniza-
tion Center for Training
Social Promoters

Leadership Training Course
for the Youth of Central
America, Panama, and the
Pominican Republic

Leadership Development 5980109
for Women

year rather than calendar year.
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