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Series Foreword
 

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

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

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

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

These books order and organize complex subjects. They thereby
invite collateral analytic work by specialists in related concentra
tions and with related perspectives. In particular, we seek stronger
links with work by Third World specialists, for although the au
thors have sought a Third W6orld perspective, they have relied heavily 
on literature available in the United States. 

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

The impetus and subsequent funding for the research dis
cussed in this series came from the Performance Management Proj
ect in the Office of Rural and Institutional Development of AID's 
Bureau for Science and Technology. The research should be u;eful 
to both practitioners and educators interested in international de
velopment and related fields. A ma'jor purpose of the books, from 
the funder's point of view, is to make more explicic the links be
tween the assimilated knowledge and skills of the development 
management practitioner and the literature base that supports de
velopment practice. This required creative, developmental work. 
We are grateful to the authors for their considerable investment in 
time and thought that have brought these results. 

The organizations that have implemented the Performance 
Management Project-the National Association of Schools of Pub
lic Affairs and Administration, the Development Program Manage
ment Center and its cooperator, the International Development 
Management Center of' the University of Maryland-have for a 
number of years undertaken a variety of practical and analytical
work with developing country organizations for improved manage
ment. The NASPAA, DPMC Studies in Development Management 
series reflects an interaction between the individual authors and 
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the experienced practitioners associated with the two implement
ing organizations. 

I would like to express my appreciation to an extraordinary 
group of people connected with the Performance Management Proj
ect who have contributed to this series. These books build on the 
work of many practitioners and academics who have been asso
ciated with the Performance Management Project over the past 
seven years. Particular thanks go to Wendell Schaeffer, Louise 
White, and Merlyn Kettering, Project coordinators for the manage
ment training, organizational change, and program management 
books respectively; to the series editor, Louis Picard; and to the 
editorial committee who, from its inception, provided this venture 
with important direction and analytic support strengthened by 
practical experience. They and I, in turn, are grateful to the 
specialists outside the Project who have contributed substantially 
through their critiques of the manuscripts. We want to make ap
preciative note of the understanding, leadership, and support that 
the books in this series have received from Kenneth L. Kornher, 
chief of the USAID division which is responsible for institutional 
development and management research. Christopher Russell, 
Jerry French, Eric Chetwynd, John O'Donnell, and Robert 
McClusky also have provided valuable agency support to this proj
ect's research activities. 

JeanneFoot North 
Project Officer 
The Performance Management Project 
Office ofRural and Institutional Development 
Bureau for Science and Technology 
Agency for International Development 
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Part 1
 
A Framework for Managing
 

Development Programs
 

In the past development studies have centered around particularly 
salient conc pts such as economic growth, the satisfaction ofbasic 
neeis, and participation by the poor. Such terms define the develop
ment agenda and focus the energies of observers and practitioners. 
Currently there is an interest in sustainability, in whetler or not 
interventions to bring about change in Third World nations will 
last. One view holds that sustainable development will occur only 
if governments enact policies that encourage citizens and the pri
vate sector to increase their productivity rather than rely on gov
ernment-sponsored programs. Another view, represented by this 
book, holds that such policy changes are useful but that sustain
able development also requires governments to be aware of how 
they manage and organize interventions. When management is 
overlooked resources will be wasted, opportunities to mobilize addi
tional resources and support will not be pursued, and there will be 
no institutions in place to continue the activities.' 

Although an emphasis on management is not new, it has been 
interpreted in a number of ways. The postwar period stressed a 
need to build effective governing institutions. In the 1970s the em
phasis shifted to funding specific projects and building the manage
ment capacity of project units. There is growing interest in 
strengthening the capacity ofpublic and private program agencies 
within Third World nations to carry out development activities. 
This program emphasis in fact is closely linked to the interest in 
sustainability. Insofar as programs are carried out by ongoing host 
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country institutions, improving the capacity of these institutions 
is one way to encourage sustainable development. 

The purpose ofthis book is to examine the particular dynamics 
ofmanagement at the program level and explore how programs can 
accomplish sustainable development activities. The book assumes 
that management is not a "bag of tricks" or a series of technocratic 
skills to be used on any and all occasions. Rather, the nature of the 
development process and the characteristics of programs shape 
what managers should be doing. For example, when development 
activities try to elicit new behavior managers will need consider
ably more information about the perceptions of those whom they 
are trying to change than they do when they simply are providing 
services. Similarly, programs pose constraints and open up oppor
tuni ties for program managers that are not always present for proj
ect managers. For example, many programs are systems of 
activities, where central units provide direction and support and 
actual delivery is carried out by other units. Insofar as programs 
have these characteristics, managers need t(, ask a far broader set 
of questions than is true if they are managing autonomous projects. 

A closely related thesis is that managers of development pro
grams are not merely technical agents carrying out programs de
signed elsewhere: managers can play a broad, varied role. They 
bring together numerous elements-resources, supplies, existing 
organizations-and work with numerous parties--agency heads, 
political elites, community leaders, clients--each with its own, 
often conflicting, interests. Managers may work with policy elites 
to reshape broad policy goals and translate them into feasible pro
grams. Managers often will need to design organizations for de
livering services and almost always will administer procedures for 
supervising and rewarding staff, for collecting information, and for 
monitoring activities. Managerial activities probably will include 
mobilizing resources from governing bodies and political elites. 
Many managers will have occasion to build coalitions; consult with 
and organize community groups; exercise leadership; and energize, 
inspire, and mobilize others. 

The relevant literature for dealing with these activities is vast 
and includes generic management studies, case studies of particu
lar countri-s and sectors, and evaluations of specific funded ac
tivities. Although all of these bodies of literature are relevant, 
most have not been applied specifically to the programmatic re
sponsibilities of managers. They usually are discussed in the con
text of specific projects, or they deal with particular facets of man



A FRAMEWORK :3 

agement such as decentralization or participation. Therefore, a 
guiding purpose of this book is to bring together relevant studies 
and examine them from the perspective of program management. 
The book is addressed particularly to those who are willing to look 
at development management from a broad perspective and who are 
interested in comparing various strategies for improving it. 

One way to proceed is to analyze programs that were managed 
poorly and then recommend changes. This strategy, which begins
with a litany of problems, has dominated the field of development 
management to date.2 An alternative strategy is to analyze the 
fewer but notable successes. This tactic is more positive because it 
emphasizes ways to make improvements, rather than simply 
explaining why they are so difficult to achieve.:' 

This book draws on both strategies--explanations of failures 
and recommendations based on successes. The failures can help 
managers anticipate many of the critical problems they will face, 
but even more interesting are the continuing debates about the 
best way to deal with pioblems and to explain successes. Two 
decades ago the literature was more self-assured and didactic. Ob
servers had a clear sense of what the problems were and what had 
to be done and felt they just needed to collect the resources and get 
on with the job. In the meantime others noted that problems per
sisted, that there were many failures interspersed with a few suc
cesses. This realization in turn has led to a number of different ap
proaches to deal with what were obviously difficult and complex 
problems. Although some might interpret this variety of ap
proaches as a sign of confusion, it also can be seen as an indicator 
of remarkable vitality and energy.' A major purpose of the book is 
to describe these several approaches, their basic assumptions, and 
the ways in which they have been translated into specific proposals. 

Part 1 presents a frare'vork for comparing and evaluating the 
approaches." Chapter 1 considers the characteristics of develop
ment and the nature of programs that serve as constraints and op
portunities for managers. Chapter 2 uses these characteristics to 
propose one dimension in the framework-five functions relevant 
to managers of development programs. These are derived from the 
earlier definitions of programs and development. Chapter 3 com
pletes the description of the framework by identifying six perspec
tives on these functions. Part 2 reviews the theoretical perspectives
in more detail, drawing widely from the literature on management 
and organizations. Part 3 compares the approaches and identifies 
several areas where they are in substantial agreement and others 
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where they supplement and correct each other. 
In summary, the book is concerned with certain activities

namely, those that enhance development-and with a nation's own 
efforts to achieve and sustain these results through its programs. 
The book assumes that goodwill and economic resources are not 
enough to produce lasting results, that management is a critical 
factor. 

Notes 

1. For an interesting recognition of the importance of management, 
see the 1983 Annual Report of the World Bank. 

2. Blair notes that academics find failures more interesting, and they 
are also easier to prove (1981,8). Many problem-oriented studies conclude 
that "the effects of intervention are far more complex than anticipated, 
largely impervious to planning, and almost invariably strengthening of 
existing power holders" (Paget, 1983, 123). These studies include Galli 
(1981); MacAndrews and Sien '19821: anjd Streeten 11981). The last of 
these, representing the World Bank, does offer a new strategy, one based 
on a "basic needs" approach. Paget traces this litany of despair to a more 
fundamental self-doubt in Western social science that reform efforts call 
make a positive diflerence anywhere (1983, 125). 

3. Major reviews of successful programs include D. Korten (1980);
Paul (1982); Pyle i 1982); (ran (1983a). Uphoflfand Esman prefer to think 
in terms of "making progress" rather than achievinri succes (1984. 153).

4. Referring to the variety of approaches, Blair notes that "it is, in 
short, an exciting time to 1e involved" in development management 
(1985,449). 

5. Compare the conclusion in a recent study of development initia
tives that we need analytic framnewo ks that permit us to analyze political 
and bureaucratic processes in a wide variety of settings, rather than lists 
ofparticular solutions or reforms (Cohen et al., 1985, 1221). 
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Characteristics of Development
 

Programs
 

A book about irogram managers and development is essentially a 
study of beating the odds. Although numerous constraints can 
overwhelm the most conscientious efforts, the dev;elopment context 
also presents a variety of opportunities for intervening in societies 
to promote sustainable development. The emphasis on develop
ment means that the book is not only interested in what managers 
do; it is also interested in their performance, in what they ac
complish. The emphasis on programs means that the book is par
ticularly concerned with those managers who have programmatic 
responsibilities. These two quaifiers are very important. Imprcve
ments in management in and of themselves do not necessarily 
promote, and can even impede, development.' Further, a program 
setting offers particular constraints and opportunities not present 
for managers operating at other levels. In order to understand how 
these terms shape and define management, this chapter reviews 
and defines the terms programand development. 

An emphasis on results is relatively recent. In the past, de
velopment administration studies emphasized increased institu
tional strength and general administrative reform, rather than 
what was accomplished.' However, there is ample evidence that 
broad reforms in administrative institutions have minimal impact. 
A recent study of reform in three Latin American nations, for 
example, documents that the reforms had very little influence on 
the acual performance of the governments (Hammergren, 1983). 
Irrelevance is no, the only problem, however, for reform efforts to 
strengthen institutions may be incompatible with development 

5 
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and may "beg the quest ion of what the organization intended to ac
complish other than perpetuate itself" (Brinkerhoff, 1986). Refoirm 
thus presents a troubling paradox. Although weak administrative 
institutions can undermine development, strengthening them can 
have the same efrect (Bryant and White, 1982, 2:3). Schafler refers 
to the "deadlock on development administration" associated with
"more management analysis, more com)etent managers" (1969,
185). Because increased capacity is no guarantee of' development,
and may even impede it, building management capacity is only
meaningful insofar as it promotes developnientai changes.:,

The focus of this book, therefbre-its unit of analysis, if you
will-is the performance of managers rather than management 
per se. The book also deals with managers rather than organiza
tions. This distinction avoids the common tendency to assume that 
managers can only work through organizations or to treat manage
ment as a subset of'crganization studies. By focusing on managers
and on what they accomplish, the book encompasses ways in which 
managers work within and outside their organizations and raises 
questions about the most appropriate organization fir managing 
particular programs. 

Programs 

Although Third Wrld governments have always been concerned 
with programs, the international community until recently has lb
cused almost exclusively on specific project activities.' Projects are 
generally run by separate organizations to accomplish specific
functions and operate relatively independently of' host country in
stitutions and constrai nts. This strategy gives donors more control 
of their assistance and makes it easier to circumvent rigid bureau
cracies and political conflicts (Paget, 1983. 128).' The distinction 
between projects and programs can be overdrawn, however. Nan y
projects are designed to influence host country pJrograms or serve 
as experiments to be replicated by program units. In addition, 
many activities designated as projects, particolIarl integrated
rural development p-'jects, fit the definitiol (A lrogram that 
follows. 

Programs represent the ongioing activities of' organizations.:
They can be carried out 1)by host go(vernment program agencies, 1y
nongovernmental onits. or by special government units estab
lished to cooidinate oir work with one or more agencies. In the thiird 
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case they are similar to integrated projects where, typically, sev
eral program agencies assign staff to work together on a multi
faceted activity. A variety of factors have led donors to take a new 
interest in programs and particularly in project assistance de
signed to assist host country programs. First, if funds are directed 
toward ongoing programs, host countries will have more of an in
vestment in contributing to them and sustaining them. Second, 
programs are more apt to have a multiplier effect. In reviewing proj
ects in East Africa, Moris notes that projects are usually designed 
to "circumvent local bureaucratic controls and procedures," which 
in turn means projects are less likely to be widely adopted (1977, 
83). Third, there has been a growing and general concern about 
Western intrusiveness. Linking aid to program responsibilities is 
one way to ensure that donors work more closely with host country 
officials rather than single-mindedly pursuing their own agendas. 
Finally, this growing interest in programs directs attention to the 
ongoing institutions in a country rather than to separable donor
funded interventions (Morgan, 1983)." 

A program perspective also fits with the current emphasis by 
international bodies on policy dialogues with host country officials 
because policy making continues throughout the implementation 
process and is heavily influenced by how managers reshape policy 
guidelines. Policy dialogue with top political elites, therefbre, is 
not the only way to influence public policy. A supporting strategy is 
to improve the capacity of managers in program agencies to formu
late appropriate policies and design strategies to carry them out. 

A recent World Bank study develops a similar thesis. Lamb 
urges that those concerned with policy in Third World nations 
should not engage merely in high level policy conversations, but 
should assist policy makers to improve their procedures for 
f ,mulating policy (1986, 1-5). Generally, however, observers have 
fhiled to appreciate that these procedures include contributions by 
managers as well as policy makers. Managers need to be included 
for two reasons-they often have important information to contrib
ute to policy decisions, and policy formulation continues through
out the implementation process. Consider a policy to rely more on 
the private or nonprofit sectors. Program managers have to trans
late this policy into selection criteria, set standards, and apply 
regulations. Improving policy, therefore, includes but is broader 
than improving the capacity to formulate policy. Policy is not only 
a general direction established by policy elites. It is also how th-,t 
direction is applied in practice, and much of the "how" is done 
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within program units by managers. 
As used in this study, programs have the following characteris

tics.' 

1. Programsa-e con nected to an ongoing host countryorgani
zation. Programs are the responsibility of, implemented by, or 
closely connected to existing and presumably ongoing host institu
tions. This connection will be there even when program managers 
delegate program responsibilities to others or even if a given pro
gram alters the rules for achieving progr'am benefits. Because they 
are integrally linked with existing organizational units, programs 
are not merely "projects writ large," nor are they simply sustained 
projects." Programs ai-e related to or use an existing organiza
tional base i-lonadle, 1982a). This means that program managers 
will be working within existing structures rather than creating 
them de novo and will need to take account of existing procedures 
and patterns of incentives, as well as work within existing budget
 
and personnel systems (Paul, 1982, 9). Program managers can
 
work from this base to develop new program units but will not set
 
them up as separate enclaves.
 

Because programs, by definition, are linked in some way to on
going agencies, their results depend on the capacity and resources 
of these organizations to carry out programs. This is an important 
condition given the organizational weaknes,;es in many Third 
World agencies and the drastic shortage of resources. Whereas 
Hirschman could refer to projects as "privileged particles of de
velopment," programs draw on severely limited funds, and mana
gers have to protect their resources with considerable imagination 
and skill. Even more to the point, this connection to ongoing in
stitutions means that it will often he necessary to change both the 
structures oforganizations and the attitudes of those within them. 
The reasons are well documented. According to Kiggu ndu, "The 
dominant management and organizational practices in most de
veloping countries are hierarchical, mechanistic, autocratic land 
there is a l widespread sense of' powerlessness and hopelessness" 
S1986). This combination of hierarchy and powerlessness makes it 
very difficult to promote developmental changes.'2 Small-scale 
community development projects in India, for example, were suc
cessful for reasons associated with their small size and flexibility,
hut when they were transferred to program agencies they failed. 
The rigidity and inflexibility of ongoing bureaucratic norms and 
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procedures proved overwhelming (Pyle, 1982).' Procedures to en
sure accountability and responsiveness are therefore especially 
critical when managers are working through program agencies. 

More positively, a.program agency may provide a setting for in
tegrating different aspects of the management process, such as de
sign and implementation. This linkage can be important because a 
continuing criticism ofdevelopment activities, and of implementa
tion in general, is that planning and implementation are often 
done by different groups and that planners too frequently fail to 
consider the feasibility of their plans." Programs provide an oppor
tunity to bring together the designers, implementors, and evalu
ators in a single, integrated process. 

In summary, the bane and blessing of a program focus are that 
programs have to cope with well-documented constraints but may 
also provide an opportunity for instigating lasting changes. There 
is some positive evidence in this regard. The study of administra
tive reform in Latin America, referred to earlier, fou1d that in the 
one country, Colombia, where reformers proposed incremental 
changes at the program level within single agencies, the changes 
were far more successful than in those cases where extensive in
stitutional reform was attempted (Hammergren, 1983, 134). 

2. Programscontinue ot,er time. A second characteristic of pro
grams is that they continue over time, even if they are altered in 
the process. Given that it is usually impossible to anticipate the ef
fects of initial actions, or the likelihood of new problems, this time 
dimension makes management even more uncertain and unpre
dictable than it would otherwise be. 

Success in one sphere-e.g., introduction ofa new technology like 
cattle dipping-will lead to new constellations of problems (mar
keting efficiency, input supply, corruption, etc.) present all along 
but masked by the initial difficulty.... The obvious problem from 
the design standpoint is that the hidden obstacles often cannot be 
specified in advance, and so will not be listed within the initial 
scope ofprogram activities (Moris, 1981, 123). 

The time dimension means that unforseen problems and oppor
tunities will continually arise and that there will be a payoff in 
using results to monitor and revise programs. Another implication 
isthat managers need a continued supply of resources to sustain a 
program. Whereas initial capital expenses may be readily availa
ble, it is often far more difficult to obtain funds for maintaining a 
program. 
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3. Progrants (re ongoing systems /br (deliver'ingservices. This 
third characteristic is true of"most but not all programs. Some pro
grams perform an operational task, such as constructing roads or 
utilities. A growing number, howeve, constitute a system of re
lated activities carried out by several units for delivering products 
or services.' The second type of program, a system of activities, is 
increasingly hei ng emphasized by those interested in development. 
It is unlikely that there would he a program to build a health 
center; instead there might be one to improve the heallh in a com
munity, which couIld incluode a health centel', nutrition services and 
potable water proJects. 

In a health program, the service is [lotie set ,findividnal health 
services.... hut the system designed a;ssembleto aind deliver 
theml111t tie vi 1lhie, su -d ist reift, or dist rict level, which"ev'er is the 
appropniate unit of operation. similaIrly, it may he misleading to 
define the otipt o'a (airy (leveh)pmnnt plrOg)imiU as the sipply of 
milk. Its servict, mliglt well be the interrellled system which has 
been developed to intelr'rate the set of services for the production, 
processing and mnarketing ifmilk fbr the benefit of specified
client groups iPanu, 1982, It)i. 

Similarly, agricultural cre(iit)rlmgamns have to ensure that 
there are markets to handle additional produce, institutions will
ing to lend ioney, and ways toiinteract with farters to encourage 
them to borrow, to invest, and then to repay the loans (Gonzalez-
Vega, 1979). Becauise of tle nlLti)tI')ose aspect ofprograins, man
agers seldom have tile IlIxury of'emphasizing a single activity or 
designing their procedures for a single task. Managers have to bal
ance a variety of activities, many of which are competing fbr the 
same resources, and which place very diflerent demands on man. 
agers. A unit that has to manage a relatively structured activity 
may simultaneously have to carry out a very open-ended collabora
tive process within tie comniun ity. 

4. IPrograms are syst(,mis o/lctitilies unt! ser'cices(I('5ipw' fi. 
(liffierent settings. Programs as systenm of activities ustual ly have 
to adapt to a numer o litferent sett irn.s and develop procedures 
for facilitating such adaptations. First, the services themselves are 
carried out or delivered by a variety of organizations and at a 
number of different levels, and managers spend intich oftheir time 
working with these other units, coordinating them, and providing 
them with services. 1-Second, prograin managers can organize pro
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grams in a variety of ways. For example, managers of a health 
services program may rely on existing health organizations, tcain 
new groups of paraprofes:;ionals outside of' the health network, 
contract with others to provide the services, or rely on existing
field units. Third, a program needs a capacity for gathering infor
mation about local conditions and for designing flexible proce
dures to replace centrally controlled technologies (Moris, 1981, 
51).. 

5. Programs have a substantihepolicy ih'le titv. Programs refer 
to substantive policies and will vary according to the technology
and political dynamics associated with different sectors. This con
nection means that generic management skills and organizational
strategies always need to be recast according to specific policy 
arenas. Whereas projects refer to specific activities in a particular
place, programs refer to the characteristics of' various sectors
health, agriculture, animal husbandry, and so forth (Leonard and 
Marshall, 1982, xi). The characteristics of" programs sumare 

marized in Table 1.1.
 

Development 

Development has been defined in number of wavs.a During the 
1950s and 1960s it was equated with economic growth, particularly
growth of industry and infrastructure.'" Although later groups 
criticized this definition for ignoring the basic needs of the poor, the 
growth emphasis was not as simplistic as many suggested. Growth 
advocates were seldom concerned with growth for its own sake. 
They promoted it because they assumed it would lead to other val
ues, specifically to economic development throughout the society.
Only as it. became clear that these other values were not forthcom
ing arid that some groups benefited more than others was more at
tention paid to the poor, to ways in which to encourage equity, and 
to rural development issues." In recent decades development has 
been defined more broadly to include a concern fbr basic needs, for 
equitable di:stribution, for participation by beneficiaries, and for 
enhancing the capacity of people to choose and carry out their 
futures." 

Although this redefinition of'development to include participa
tion and the needs of the poor has been useful for designing project 
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TABLE 1.1 Characteristics of Programs 

Characteristics 
ofPrograms 

1. 	 Linked toongoing 
host country organization 

2. 	 Continue over time 

3. 	 Systems ofactivities 
and services 

4. 	 Systems of activities 
designed for 
different settings 

5. 	 Defined bytheir 
substantive content 

Implications for Managers 

a. 	 Will need to work within existing
 
organization.
 

b. 	 May find this organization
 
constrains development efforts
 
and that they need to reorient it.
 

c. 	 Will have an opportunity to 
integrate design, implementation, 
and maintenance activities. 

d. 	 Will have a natural linkage to
 
several levels of govern ment.
 

a. 	 Will find program varies over time 
and that design needs to be ongoing. 

b. 	 Will need information about 
results on an ongoing basis. 

c. 	 Will need continuing resources. 
d. 	 Will he able to adapt procedures 

and learn from experience. 

a. 	 Will be working in a multi
organizational setting. 

b. 	 Will assist and service otherunits 
rather than can out program 
activities directly. 

c. 	 Will have to juggle resources among 
competing activities. 

a. 	 Cannot rely on a single technology; 
will need to experiment and adapt. 

b. 	 Will need information about 
different settings. 

c. 	 Will have an opportunity to design
appropriate institutions to adapt to 
different settings. 

a. 	 Will need to address the technology 
and political dynamics associated 
with different policies. 

b. 	 Can develop commitments around the 
purposes and values associated with 
program content. 

assistance, it raises problems when analyzing country programs. 
One reason is that many host governments perceive programs as 
developmental that do not fit with this substantive definition. A re
view ofThird World development plans, for example, finds that gen
erally they did not emphasize "basic needs" and seldom em
phasized participation or capacity building (Ingle, 1979, 49). It is 
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troubling to rely on a definition that would omit most Third World 
development plans. 

Another reason for caution is empirical. Research indicates 
that participation may or may not improve the life chances of 
people and that the relationship between participation and in
creased benefits is an empirical question rather than a definitional 
one (Tendler, 1982). Research also tells us that the poor do not al
ways benefit even when piograms are directed to them.' At the 
same time, programs not directly targeted to the poor may benefit 
them by stimulating cverall agricultural output and employment 
(Minear, 1984, 21-22; Mellor, 1986). 

A more limited definition is used in the fiamework, one that 
leaves room for different approaches by developing nations ard em
phasizes activities to increase productive and organizational ca
pacity and reduce poverty. A development program is one that is 
designed to (1) carry out a nation's development goals; (2) introduce 
change in a society or community to increase its productive or or
ganizational capacity; and (3) improve the quality ofpeoples' lives, 
including improvements in the well-being of the poor. Theories 
that define development in terms of equity and participation are 
introduced in subsequent chapters as specific approachez to de
velopment rather than as defining characteristics. 

Development defined as capacity building means that assis
tance should enable people to do more for themselves rather than 
simply provide them with welfare. However, relief services and ca
pacity building are not mutually exclusive. Relief activities can be 
rl1 'vlopmental if they bring community members together around 

....aconcerns or if such activities enable community members 
to devote more energy to making choices.2 

Note that development programs are defined by their process 
as much as by their substance. An irrigation program is develop
mental if it increases the capacity of local communities to be more 
productive and if the design takes into account the impact that new 
irrigation technology would have on social patterns in the commu
nity and on the ability of individuals to use and maintain it. Pro
grams to provide relief could be developmental if they help a com
munity develop an organization and ifthey are designed to improve 
the quality of life. A program to create a new infrastructure would be 
developmental if it increased the productive capacity in the area and 
was designed to benefit the broad community, even if only indirectly. 

By contrast a program to stimulate credit would not be develop
mental if the loans did not increase peoples' capacity to be more 
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productive and if the design failed to consider the impact of loans 
on social patterns in the community. Would loans, for example, be 
limited to the best credit risks, or would loans be offered across the 
board and perhaps targeted to those with the greatest need for 
credit? If the tbrmer, would loans make it easier for elites to domi
nate the poor? A relief program would not be developmental if it 
simply channeled resources to the poor and did not use them to 
make the community more productive or better able to handle and 
monitor the resources. 

There is a fburth defining characteristic of development
namely, that it is carried out in what is often a hostile environment 
and always a difficult one. This is a very important element. Honadle 
very pointedly comments that a number of development manage
ment studies in the past have overlooked environmental problems 
and essentially ended up being "apologetic for the complexity of 
creation" (1982a, 178). One ofthe limitations of development plans 
made by economists is that economists tend to ignore such complex
ity and think of implementation as the problem. In reality it is "the 
system [that] is problematic" (Moris, 1981, 8). The reverse problem 
is also very prevalent-to spend so much time documenting the dif
ficulties of coping with environmental problems that it is hard to 
visualize change at all. Including the nature of the setting in a def
inition of development suggests that when problems arise, they do 
not necessarily stem from poor program design or even from care
less implementation. They simply may reflect the difficulties man
agers confront and the fact thL, development managers are always 
working under problematic conditions. 

Managers almost always have to cope with drastically insuffi
cient resources, with poor logistics, with inadequate infrastruc
tures, with weak political institutions, with a virtually nonexis
tent private sector, and often with ethnic divisiveness and even 
security threats. Seemingly minor inconveniences can undermine 
development efforts. 

The new manager learns that even routine actions (such as re
quisitioning supplies) require personal intervention. Or that 
some critical unit of equipment cannot be serviced locally, bring
ing the entire operation to a standstill until the missing part ar
rives from overseas. Sometimes one cannot even telephone be
tween sections of the same city, and the vehicles are in use all day
long ferrying messages (and wives) back and forth. Finally, it is 
not unusual for lateral communication outside the organization 
to be forbidden, even when the help of oth-, agencies is essential 
(Moris, 1981, 7). 
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Coping with such problems is part ofthe meaning ofdevelopment.
The characteristics ofdevelopment and their implications for man
agers are summarized in Table 1,2. 

Sustainability 

The concept of sustainability has been linked to efforts to promote 
the private sector and is often defined fairly narrowly as financial 
capacity and an ability to generate additional resources. The defi
nitions of programs and development mentioned previously, how
ever, suggest a more inclusive meaning of sustainability. First, pro
grams must address or create a fblt need among beneficiaries if 
they are to continue. For example, one study found that potable wa
ter projects in Tunisia were not sustained in large part because 
beneficiaries placed a higher value on improving their access to the 

TABLE 1.2 Characteristics ofDevelopment 

Characteristics of 
Development 

1. 	 Fits with a nation's 
development goals 

2. 	 Builds capacity, 
productive and 
institutional 
implementing programs. 
capacity outside program unit. 

3. 	 Deals with the 
impact of development 
programs on the 
quality of peoples' 
lives, including the 
poor 

4. 	 Takes place in a 
difficult setting 

Implications for Managers 

a. 	Need to be aware of development 
goals ofpolicy elites. 

b. 	 Will have an opportunity to 
influence policy and 
program content. 

a. 	 Need to be aware ofexisting 
capacity and roadblocks in the 
organizations responsible for 

b. 	 Need to be aware ofpotential 

a. 	 Need to learn about preferences 
and potential resources in areas 
affected by a program. 

b. 	 Need information about the 
situation ofthe poor and how 
they will be aflbcted. 

c. 	 Need to know about impact. 
ofactivities. 

a. 	 Need leadership and managerial 
skills. 

b. 	 Need to be able to work with 
political elites. 

c. 	 Need to gain suy -ort of 
affected beneficiaries and
 
communities.
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water and for increasing the amount of water available to them. 
From their view potability was not the major issue (Bigelow and 
Chiles, 1980). 

A second aspect of' sustainability concerns the ability to de
velop a continuing base of financial resources. Possible sources in
clude program budgets, donor funds, beneficiary contributions, 
user fees, and resources generated by the activity itself.Third, sus
tainability requires managers to develop some organization or in
stitution to assume responsibility fbr adapting development ac
tivities and for maintaining their benefits. Alternatives include 
the program agency itself', a separate unit linked to the agency, a 
regional or local government unit, or a completely autonomous 
unit. The point is that sustainable development refers to the bene
fits derived from activities and not the activities themselves. In 
order to sustain the benefits, to ensure that they meet felt needs, it 
may prove necessa~y to alter and adapt specific activities. Institu
tions to ensure responsiveness and adaptations thus are intrinsic 
to the concept of sustainability. Finally, programs will be sustained 
only ifthere is sufficient support for them aniong relevant political 
elites and community groups. These characteristics are sum
marized in Table 1.3. 

This chapter has explored the characteristics of'progwams and 
sustainable development and suggested the implications c 'hese 
terms for managers. Several important caveats are in order. First, 
many of these defining characteristics exist in varying degrees and 
are not sinply either present or absent. For example, programs can 
include a fkv or many different activities, and settings can be more 
or less difficult. 

Second, not ali the characteristics are equally apparent in 
every development program. For example, in some sectors, pro
gram units are primarily operational and cany out activities di
rectly. Land reform and infrastructural development are examples. 

TABLE 1.3 Characteristics,,fSustainal)ility 

Progra,ns are more lpt to be sustained when man ager.'SSO to:ushm 

1. Address orstirnulate a felt need fbran activity. 

2. Develop institutions to Lontinue and adapt activities. 

3. Provide for continuing resources. 

4. Build support among relevant groups and political elites. 
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Other programs are better described as systems that work through
and provide assistance to other units. Agricultural crop develop
ment and urban services are examples. Although the rest of the dis
cussion pertains to both kinds ofprograms, many of the most inter
esting implications for managers involve programs that are sys
tems of activities, and much of the discussion will deal with these. 
It is worth noting, however, that this dimension is also variable. 
Even ifa program constructs a dam or other infrastructure, the pro
gram often resembles a system of different activities carried out by
several units, and managers may find it necessary and advanta
geous to work with other units and consult about the program's im
pact on them. 

Notes 

1. For example, see Schaffer (1969, 185); and Luke (1986, 76).
2. For reviews of this literature see Bryant and White (1982, Ch. 2);


Rondinelli (1987, 
 Part 2); Ingle (1979, 62); Luke (1986); Siffin (1976);
Sigelman (1976); and Hammergren (1983).

3. See also Ingle (1979, 33). Saasa agrees that outcomes have to be
taken into account. He traces the neglect of results to the influence of 
Western models, which tend to evaluate decisions by the processes for 
making them. In the Third World, however, processes are often very poor,
and this approach is not appropriate (Saasa, 1985, 317-318). 

4. Chambers (1974, 15-21,29-31); D. Korten (1980,484,496); Grindle
(1980); Lele (1975, Ch. 8); Leonard and Marshall (1982); Honadle, Gow,
and Silverman (1984), and Honadle and VanSant (1984) have all had a 
long interest in programs. 

5. As originally conceived, projects did not have these limitations. 
Solomon notes that many economists and engineers in the 1950s and the 
1960s thought in terms ofthe "life ofthe project," which was often at least 
twice as long as the investment period, and they built continuity into the 
design. In the past decade, however, projects have been defined in more 
limited terms, namely, by their funding period. One reason for the shift 
may have been the increasing reliance on contractors to implement projects.

From the point of view of the chief actors, namely, the contractor,
the lender, or the host country, it seems like the world turns on the 
period in which investment funds are being pumped into the project.
Definitions follow the real world. Having defined the concept of proj
ect in narrow contracting terms, we now feel the need for a more de
velo-ment oriented description with attributes more consistent 
with development (personal correspondence, 1986). 
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6. Most projects have been administered by a dual system, a cluster 
of project personnel-usually expatriates-and counterparts from tile 
host country. As Moris de.-cribes, many of the difficulties these projects 
encounter arise from this dual structure (1981, 4,. See Moris 11981) for a 
discussion of some of the reputed advantages ofprojects (16) and for ajudg
ment about their core problems 122). Gran argues that the project cycle is 
designed to serve the bureaucratic interests of donors I198:3, Ch. 9-11 ). 

7. Compare David Korten's description of projects as terminal and 
programs as ongoing ( 1980). 

8. According to Sewell and (ontee, most project assistance from the 
United States serves its foreign policy interests: as a result they recom
mend more program assistance 11985, 11411. 

9. A study by )e velopment Alternatives Incorporated noted that 
when donors fund projects that in effect "bypass program agencies, 
donors lose an opportunity for reorienting the agencies I llonadle, Gow, 
anti Silverman, 1984). See also VanSant (19791, who argues that 
community-based integrated rural development projects rarely survive 
precisely because they try to circumvent ordinary Irocedures(1979, 4-1). 

10. Others distinguish projects and programs in roughly similar 
terms: Ingle refers to programs as complex sets of activities that are not 
limited or time bound and that have a broader scope than projects (1979); 
Paul says programs have a policy sanction, an organizational identity, 
and involve replication (1982): and Ilonadle refers to the permanent 
status of programs 1982a). See also Ilarbeson (19851: 1. Morgan i 1983): 
and Rondinelli (19871. 

11. Derick Brinkerhoff, 198(6 correspondence. 
12. For example. .i recent empirical study of the Egyptian bureau

cracy confirrns tbaw -iut)ervisors are reluctant to delegate authority, that 
subordinates shun responsibility, and that communication between the 
two groups iq very rigid 1Palmer, Yassin, indlLeila, 1985). 

13. See also Bryant and White( 1982) and 1lonadle, Cow, and Silver
man ( 198-1). 

14. The literatuore making thispcointiI svast. Among those who stress 
its iniportance in the development co text are E. Morgan (1983): and 
Moris '1981, 24,. 

15. Compare Mc;ris 1981,56-65). 
16. A number of managenent studies have stressed this service role 

but relate it to project management. Foi examle, Lele 19'.'51 an(d Ron
ditnelli (1977) use the term projoct but are really talking about programs 
in the sense ofa systeni servicing a number of projects IMoris, 1981). 

17. For a recent collection ofessays that document these changes see 
Lewis and Kallab (1986). During the earlyN postwar period, development 
was often defined in much broader tern1; and was influenced by the com
munity development movement iAlliband, 1983; Blair, '981 ). I). Korten 
notes that the emphasis on growth was a reaction to ti2 complfexity of 
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many comprehensive plans and a desire to simplify policy interventions 
(1984, 346). 

18. Chenery et al. (1974); Adelman and Morris (1973); Bryant and 
White (1982); Sewell and Contee (1985); and Thomas (1985). Honadle 
notes that unequal growth patterns failed to produce benefits throughout 
the society by "limiting markets, encouraging capital flight, perpetuating 
co.rupt bureaucratic practices, reinforcing poverty pockets, promoting 
unproductive use of scarce capital and supporting political instability" 
(1982a, 175). 

19. See, for example, Bryant ad White (1982, Ch. 1); Thomas (1985,
17); D. Korten (1980); See s (1969, 1977); and Ickis (1983). Compare also 
Charlick's discussion of three definitions of development: technical effi
ciency, strufe' ural reform, and power redistribution (1984). Luke refers to 
a general coisensus that development involves (1) the capacity to he effi
cient, (2) responsiveness and accountability, and (3) a concern for equity 
(1986, 74). 

20. See, for example, Elliott (1975, 394-398); Bengtsson (1979, 24); 
and Minear (1984, 14-15). 

21. Some argue that welfare services are not developmental (Al
liband, 1983; and D. Korten, 1980). A study ofprivate voluntary organiza
tions in Egypt suggests that relief assistance may be developmental if it 
helps a group develop an organization (White, 1986a). 
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Dimensions of Management
 

Programs provide important opportunities for managers to bring 
about developmental changes in a society. Programs also pose a 
number of questions about the role that managers play and the 
functions they perform. This chapter begins by discussing the scope 
of management and particularly how managers relate to the 
broader political process. Second, it reviews the characteristics of 
programs and sustainable development to identify relevant man
agement functions. A final section considers how management and 
organization studies treat these five functions and notes that much 
of the traditional literature defines riInagement in relatively 
static terms and overlooks a number of opportunities for promoting 
change. 

The Scope of Management 

Whereas the term administratorsuggests people who carry out 
tasks designed by others, the term manager implies a broader 
range of activities and "carries overtones of initiative and flexibil
ity" (Warwick, 1982, 41-42). Managers play two roles-fulfilling 
standard operational responsibilities and shaping program con
tent and implementation strategies. Although management is fre
quently defined in terms of the forme: role, it constitutes only part 
of what managers do, and often not the most interesting part or the 
part that has most potential for development. Kiggundu draws a 
similar distinction between management roles, using the terms or

21 
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ganizationaland strategic tasks, and stresses that the latter are 
critical for development. 

Effective management of developing conntry organizations, like 
organizations elsewhere, depends on the extent to which both 
strategic nanagement tasks and critical operating tasks are 
delineated and effectively managed. Strategic tasks, often as
sociated with top management, concentrate on the long-terni 
aspects of the organization, deal with the organization
environment relationships, and incl:de strategic fbrmulation 
and inmplementatim, managing contextual interdependencies, 
and the development of a clvar organizational philosophy and
"nichemanship" (1986).1 

Strategic tasks can be carried out by officials at a number of 
levels in an organization. Insofhr as development programs are de
livered through a network of organizations, middle level mana
gers, and even those with responsibility for field level activities, 
may have substantial responsibility in designing and shaping pro
grams.2 For example, in a program designed to make credit avail
able, managers marshal resources, explore designs for delivering 
credit, and evaluate and alter the program over time. These ac
tivities can be carried out at a number of levels-in the central 
agency and in the field-and can involve any who make strategic
decisions, who decide how to orchestrate and coordinate activities, 
or who have discretion in applying decisions at any levei. 

In addition to playing a variety of roles, managers are active 
both within and outside their immediate organizational units. 
Bryant, for example, suggests that management should be more 
broadly conceived than it often is, and she observes that develop
ment managers can have influence at three levels-within an or
ganization; between and among organizations; and within the 
larger policy environment. These managers are, in fciet, in a better 
position than most to work at all three levels because programs
give managers an even greater leverage over the policy environ
ment and irterorganizational relations than pro.iects do (Bryant, 
1985).' 

It does not follow that managers always exercise this potential.
Some define their roles very narrowly; others have little room for 
exercising discretion. Nevertheless, Saasa, based on his experi
ences in Zambia, concludes that managers contribute to policy dis
cussions and play a broader role in Third World nations where pub
lic opinion is often very unformed than they typically do elsewhere. 
He remarks that this emphasis on an expanded role for managers 
goes against the grain of traditional systems theory, in which pol
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icy reflects inputs from the society and "the bureaucracy only exe
cutes the policies made by their political 'masters.'" Therefore, he 
concludes, we need new models that pay more attention to what 
managers actually do and to the broader role that they frequently 
carve out for themselves (Saasa, 1985, 311). 

The scope of management varies with the autonomy managers 
have. Agricultural and health programs are typically highly vis
ible activities located in centralized ministries that impose many 
constraints on a program agency. Programs associated with public
utilities usually have more independence, although they operate 
within government regulations. Research programs are typically 
the most independent and most free to design their own procedures.4 

Autonomy varies at two levels. First, there is the autonomy of 
the program agency within the government and vis-A-vis donors 6r 
international economic bodies." Program agencies draw on several 
kinds of funds: (1)the agency budget expressed as recurrent costs; 
(2) special development funds provided by the government; and (3)
external funds. The larger their budgets, and the greater their ac
cess to special funds, the more autonomy program agencies will 
have. Second, managers can have autonomy vis-h-vis top officials 
in the program agency. In his important study of program manage
ment, Paul identifies two types of relations between policy makers 
and managers. In one, policy elites make most of the decisions. 
They formulate general policy goals, translate them into pro
grams, establish an implementing agency, and create the organiza
tion for carrying out these programs. Obviously in this model man
agers have limited responsibility for program design. 

In the second and more common model, policy makers fbrmu
late general policy goals, decide where the relevant program 
should be housed, and then appoint managers to design strategies 
for canying out the goals. Managers have the responsibility for 
translating the policy into a-program, for designing the way it 
should be implemented, and for deciding what to delegate to the 
field or contract out (Paul, 1982, 234). In part managers' autonomy 
depends on the discretion they have over funds. Even if funds are 
available, managers may lack the authority to spend them (Uphoff 
and Esman, 1984, 149).; Managerial autonomy also varies accord
ing to strategic and operational responsibilities. A supervising 
body may retain strategic control of policy, budget, and personnel 
but may assign operational controls to managers." 

Figure 2.1 depicts the overlapping responsibilities of policy 
makers and managers. Although the discussion has implied that 
managers want more autonomy, they may not and even may choose 



24 A FRAMEWORK 

FIGURE 2.1 Responsibilities of Policy Makers and Managers 

Plicy Makers Managers 

Policy formulation 
and review 

Institutionul and 
organizational 
design 

Prngram design and 
implementation 
strategies 

not "to fully utilize the autonomy formally available to them either 
due to commitment to government norms, inertia, or risk aversion" 
(Paul, 1982, 120). Managers may or may not be interested in get
ting involved in a particular arena. Policy makers may or may not 
be responsive to managers' suggestions or even to according them a 
role, and there undoubtedly will be many tensions between politi
cal leaders and those in the civil service." In fact there is consider
able evidence that managers define their tasks fairly narrowly, 
sticking to what were earlier called operational tasks rather than 
exploring the potential for role expansion.' Montgomery suggests 
that managers are hesitant to take many risks precisely because 
the political system grants them a lot of autonomy and gives them 
little direction. "Managers are fairly free to take risks, but they sel
dom seem to do so in an adventurous way because there are few 
guidelines to help them identify the public values that they might 
be expected to advance by such actions" (Montgomery, 1986a, 412). 

Five Functions of Program Management 

As discussed previously there are two aspects of management
operational and strategic activities-and managing development 
activities involves both the traditional, operational tasks and more 
strategic and innovative activities. rhe management functions de
scribed in the following paragraphs were selected because they arc 
particularly salient to program responsibilities and development 
tasks. Note that each is linked to sustainable development and that 
without this connection a function easily becomes an end in itself 
and may undermine development goals. 
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Contributeto Development Content ofProgranDesign 

The first function points to ways in which managers can shape and 
influence the content of policy and the programs they are called 
upon to manage. This function refers to a number of activities as
sociated with decision making and the design and uses of analysis.
Managers can use analysis to shape programs in two arenas. First, 
managers can try to influence other policy makers, either directly 
or by channeling information to them that documents the need for 
certain kinds of policies. Managers may be asked for this kind of 
information, or more often they will have to look for ways to com
municate it. Policy makers often rely on such information to select 
and defend a policy and also to build coalitions of support (Cohen et 
al., 1985, 1217). In the Third World where political institutions are 
often weak, managers can have a relatively major influence on the 
content of policy." 

Second, managers have opportunities to shape policy as they 
translate it into program objectives and design strategies for imple
menting them. Progrm mandates are typically very general and 
vague and can be steerc_' in a number of different directions. Con
sider an agricultural development activity planned in Zaire. 
Evaluators note that the policy mandate failed to clarify whether 
the goal was the relatively narrow one of increasing the production 
of maize or the broader one of achieving long-term rural develop
ment and increasing farmer income. Managers, the evaluators 
find, had considerable discretion for steering the program in one 
way or another (Rosenthal et al., 1986). This opportunity for in
fluencing program content is even greater in those instances where 
programs consist of multiple activities to be carried out in a variety 
of settings. 

This function, which is linked to the concept of sustainable de
velopment, requires managers to focus on the needs and priorities 
in communities and to be particularly concerned with activities 
that improve the quality of life within Third World societies. Note 
that without this qualifier this function can undermine develop
ment. Managers are naturally inclined to promote policies and pro
gram strategies that enhance their own agency, and they tend to 
selectively transmit information that places their efforts in the 
most favorable light. The emphasis is therefore on ways in which 
managers can shape program content to promote sustainable 
development. 
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Enhancethe Developmentl Capacity 
ofhnplementingOrranizations 

The second function refers to the need to enhance the structural 
and operational capacity of implementing units to carry out pro
grams. Capacity is important in implementing and sustaining pro
grams and involves central, regional, and local field units. A 
constant refrain in development studies is that such capacity is 
notoriously lacking. Heaver; to take only one example, notes that 
government ager-ies in Thailand are seldom able to expend more 
Oian 50 percent of the funds appropriated by donors for develop
ment projects in that country (1982, 1). The concept of capacity 
building fbrces managers to think in broader terms than simply 
producing services or carrvi ng out a particular program and under
scores that there is a basic underlying difference bet ween develop
ment administration and service dwl ..:-. F-, development admin
istration the objective does not end with goods and services; rather 
it requires an increase in local administrative capacity to sustain 
benefit flows after initial inve,.;tments have ended Honadle, 19(12a, 
176). 1 

Making a very similar point, an observer of recent achieve
ments in India comments on the remarkable progress in that coua
try. The most impressive indicator of'development he finds was not 

having the surplus (bod thanks to the green revolution. Much 
more impressive was ;he creation of an infrastructure to take this 
food to the remotest village, and then not to hand it over as alms 
but to make it into wages for a developmental project of some sort 
or other-the building of a road or the sinking of a well (Akhar, 
1986). 

Akbar's comment captures the importance of organizational capac
ity. In this case capacity was represented by connections between 
co-ntral program units and field situations. 

Program capacity also involves more effective procedures for 
running an organization. Capacity means expanding the ability of 
a unit to collect, analyze, and handle information about commu
nity needs, preferences, and program results.' ' Capacity building 
refers to procedures for recruiting and supervising personnel, and 
it means designing effective training activities and integrating 
these with program activities. Capacity building also means set
ting in place systems for monitoring finances and integrating 
these with program decisions and finding ways to coordinate the 
various participants in program design and implementation. Pro
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gram agencies will often have procedures in place, but these may
be ill suited to development tasks, and managers will need to work 
within and adapt these procedures. 

Again the qualifier ofdevelopment is important. The danger in 
carrying out this function is that managers will be tempted to de
velop an organizational capacity that is selfireintorcing and that 
easily becomes disconnected from the results it is designed to ac
complish. Satia, of the Indian Institute of Management at
Ahmedabad, reminds us how often a concern fbr results is breached 
in practice. 

Just as Health Department efficials concern themselves with run
ning Primary Health Centers rather than with the improvement
of'health, Education Department officials direct their attention 
to running schools-not to the educational levels of the popula
tion served.... [A concern [br perfiormancel would mean manag
ing riot against activities completed, but against changes in the 
characteristics of'specified populations 1198:3, 78. 79. 

ExpandProgramResourcesand PoliticalSupport 
The third management function refers to ihe need to develop addi
tional resources and political support. Although program man
agers often can onrely regular budgetary authority, they un
doubtedly will need to supplement regular funds and ensure that
they continue during the life of the program. Managers will prob
ably also need to find additional funds for maintaining services. 
The widespread scarcity of funds means that managers will have 
to be imaginative in acquiring additional resources, gaining the
 
support of other organizations, or getting local organizations and
 
beneficiaries to contribute. M 
 ;ers may need to turn to donors 
to fund particular activities ry to take advantage of donor 
priorities and attempt to mesh them with ongoing program ac
tivities. Managers wii' need to explore opportunities to obtain 
additional resources from the community or to institute some cost 
recovery innovations. 

Managers also need to look for less tangible resources, such as 
cultivating political support, developing alliances with political
leaders, and promoting progr'ams in local communities or among
beneficiary groups. Some of the activities can be more subtle. 
Hirschman, for example, notes that even when resources are appar
ently scarce, there in fact may be some slack in the economy. In this 
case, development depends on "calling forth and enlisting for 
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develc~jment purposes resources and abilities that are hidden, scat
tered or badly utilized" (1970, 12). As is true for the other functions, 
the search for resources and political support is linked to develop
ment goals. Otherwise, acquiring resources may become an end in 
itself, and contributors and supporters will be exploited. 

Work with andCoordinateMultiple 
Organizationsand Groups 

A fourth function underscores the need for managern; to spend 
much of their time working within an interorganizatior al setting. 
Often management studies indicate that managers need to deal 
with their environment. Instead of referring to this rather vague 
concept, this function focuses on particular parts of their environ
ment, on the fact that a large part of program management
whether influencing policy content, implementing a program, or 
gathering resources-will be done with and through a number of 
other organizations. Some of these will be regional or local units of 
ministries, some will be groups of policy makers, some will be com
munity organizations, and some will be international donors." 

As is true of the other functions, there is ample evidence that 
this characteristic of program management is difficult to carry out 
and is often neglected in practice." 

Staff generally operate in water-tight compartments. The exten
sion officer, the veterinary officer, and the marketing agent sel
dom coordinate their advice and their schedules because each is 
responsible to an official at a higher level who manages his 
specialized program independently ofothers according to rules es
tablished by his own professional hierarchy (Uphoff and Esman, 
1984, 146). 

To some extent the organizational network is a given for mana
gers and consists of the set of organizations that are part of the pro
gram agency. In other circumstances managers will have consider
able discretion in deciding how to organize an activity. They will 
need to ask (1) whether and how much authority to delegate to 
lower levels or other units; (2) how to provide needed services and 
support to the other units; and (3) how to manage relations among 
the different units. Even when managers turn activities over to 
other units, they will usually continue to play a number of related 
roles. Managers may consult and jointly plan with other units as 
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well as monitor the activities ofother units, coordinate them, and 
provide linkages and support services."' The following description 
of relations among units responsible for rural development sug
gests some ofthese possible roles. 

Sometimes it was merely information sharing-assessing the 
convergence or divergence of policies, providing price data, or let
ting a manager know about an occurrence that affected 
implementation. Other times it was joint action-fielding mul
tiagency teams, changing priorities to fit with common objec
tives, or synchronizing the sequence of field activities. A third 
type of behavior was resource sharing-a line agency making
training facilities available to a project, a project office making
vehicles available to a local government unit, or a PVO lending 
some of its peaple to a local group to help complete a particular 
task (Honadle and VanSant, 1984, 42). 

ExerciseLeadership 

This function is based primarily on the complexity of develop
mental change and on the broad set of roles associated with pro
gram management. Because programs are related to established 
agencies and because development usually requires new proce
dures and routines, managers will need to exercise considerable 
leadership s'kills within their agencies to accomplish development 
goals.' 7 Because development is carried out in a difficult environ
ment and resources are scarce, managers need to rely on leadership 
to negotiate these constraints and marshal support. In addition, 
the fact that development usually involves changes in the ways in 
which people behave means that managers need to do more than 
carry out assigned tasks. They also need to exert leadership in the 
form ofpersuading people, communicating new ideas, and eliciting 
enthusiasm." This leadership function needs to be linked to sus
tainable development goals !est managers become manipulative or 
attempt to exploit others. 

Relevance of Management and Organization Literature 

The general literature on management and organizations has been 
an important source for development management, and observers 
and practitioners have drawn from a number of different disci



30 A FRAMEWORK 

plines.19 Frequently analysts ask whether this literature is really 
appropriate to the Third World or whether it is only germane to West
ern experiences. The broad conclusion is that this is an empirical
question. Sometimes theories deal with behavior that is not cultur
ally specific, while at other times, the environment has such a pro
found influence that Western-based models are problematic.21 

This section poses a different question. Insofar as all five func
tions involve managers in promoting developmental changes, how 
useful is the literature in understanding processes of change and 
ways to promote change? The position that is argued here is that 
the literature on management is not particularly helpful in this re
spect. It emphasizes constraints on managers rather than oppor
tunities for change, and says little about "how" questions, about 
the processes for bringing about change. Those parts of the litera
ture that do talk about change interventions define their scope
fairly narrowly and focus on how managers can change their or
ganizations internally, rather than on how managers can influence 
those outside their organizations. 

A recent study of famine in Africa underscores that assump
tions about opportunities for change can make a critical difference. 
It argues that development specialists have missed opportunities 
precisely because they essume environmental conditions are not 
amenable to change. The study continues that in reality most of the 
conditions commonly cited as causing famine, such as drought, are 
not inevitable but have been brought about by shortsighted policies 
and practices that could be changed. 

For drought-stricken Africa. the cry that the climate is changing 
is ultimately a cop-out, an excuse for political inaction. We do not 
know ifthe climate in drvland Africa is really becoming drier,and 
we do not know how to reverse this change quickly even if it is 
occurring. 

But it is certain that bad land management is reducing the 
use that can be made of the rain that does fall, causing the mois
ture to evaporate or run oi" damaged soils rather than seep into 
the ground to be used by crops and vegetation. Plant roots depend 
on root-level microclimate rather than climatic averages, and 
misuse of the land is widespread, is increasing vulnerability to 
drought and is reversible. Rainfall patterns cannot at present be 
either modified or predicted, but human behavior can and must 
be changed (Timberlake, 1985, 31). 

Although this example focuses un the broad backdrop of large
scale famine, the same question can be asked on a more micro scale. 

http:problematic.21
http:plines.19
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Can managers trying to implement an innovative program within 
a ministry of agriculture change its normal way ofdoing business, 
or do they have to accept what are often very confining procedures?
Can managers setting up field units in remote agricultural com
munities have an impact on the perceptions in that community, or 
are managers bound by the traditional patterns of agriculture and 
group relations? It is perhaps obvious that any answer to these 
questions is of a "both-and" nature, that managers potentially can 
influence their surroundings but that they are also partially con
strained by them. As the preceding quotation suggests, however, as
sumptions are often made that limit how one thinks about change.

Three bodies of literature have been particularly important 
sources for development administration. One derives from systems
theory. It recognizes the importance of a manager's setting but 
stresses how it limits managers, rather than how it provides oppor
tunities for bringing about change. In effect asthis literature 
sumes that managers' activities are determined by external forces 
and that they need to design what they do contingent on their cir
cumstances. Even in that version referred to as open-systems
theory, being "open" means adjusting and adapting to the environ
ment. rather that, influencing and shaping it. The environment is 
something that manag-1 s need to take account of, adapt to, and de
sign programs that "fi :" it.The theory tel Is us more about how prob
lems arise or why man igers often fail, and less about how they can 
work within, shape, influence, and interact with their environ
ments."' 

Although the environment is a source ofconstraints in systems 
theory, it is also undifferentiated. Managers are counseled to take 
it into account, but the environment remains a residual and global 
concept, one that vaguely refers to "everything out there" that is 
unexplained or constraining. The very term environment implies
that boundaries can be drawn around a manager's arena, that the 
organization (or system) is whatever managers can control, and 
that the environment is that which is beyond their control. "Mana
gers are left to tinker with internal procedures and structures, con
signing the environment to an "other" category, something to be 
absorbed or adjusted to rather than made the basis for interaction. 
Groups in the environment are outside of decision-making pat
terns and the implementation system, rather than pote0itially a 
part of it (Warwick, 1975, 190).2 

According to a recent and influential review (Burrell and Mor
gan, 1979), this version of organization theory also encourages 
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managers to focus on maintaining their organizations and respond
ing to those in power. This reactive role, the authors contend, con
siderably narrows the opportunities for bringing about change. 
There is little room for interacting with those in the colmmunity to 
create alternative approaches to development or even for experi
menting with different institutional forms. There is also no atten
tion to the need for reorienting the agency. Leadership is adaptive 
and -esponsive to those in power, rather than to alternative forces 
in the society. 

A second group of writings, often called generic management 
theory or management scien-e, begins with a different emphasis. 
By nature prescriptive, this theory emphasizes how managers can 
exert influence by improving their ability to make rational deci
sions and implement them efficiently. Tie knowledge base is 
primarily studies of the private sector and Western experiences.' 
Because of the focus on management skills carried out within an 
organization, management science has a rather restricted view of 
the arena within which managers can exert influence and neglects 
many characteristics of managers' political and cultural environ
ments. For example, this theory overlooks the ways in which the 
political context can severely constrain what is done inside an or

-ganization. 2 , Therefore, on the one hand, management science 
exaggerates the ability of managers to control the internal life of 
their organizatimis, ignoring such constraints as tie legal basis of 
public programs and the political setting. At the same time, man
agement science pays less attention to forces operating in the envi
ronment, such as political forces, and hence ignores opportunities 
for managers to extend their influence beyond their organizations. 

Studies based on project interventions, many of which have 
been written by and for consultants or change agents, have similar 
limitations. Although these studies do deal with how managers 
can make changes, interventionist-oriented studies operate at a 
very micro level. They emphasize those aspects of management 
that can be changed by shiort-term interventions and training. 'I'he 
range of skills these studies emphasize, however, are often rela
tively narrow. Interventionist-oriented studies, for all their im
mediate value, overlook structural factors such as government pric
ing policies and institutional capacity. Because these studies leave 
out contextual factors, they provide little guidance on how to cope 
with such factors and trivialize what managers do. Management 
consists of discrete tasks and specific skills rather than personal, 
institutional, or structural characteristics precisely because the 
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former are easier to alter. Per: onal leadership and the uses of power 
are similarly discounted because it is hard to design an interven
tion to influence them. Yet these aspects of management may have 
the greatest potential for bringing about lasting and significant 
changes..

2 
1
, 

A third body of literature comes from public administration 
and explores the relationship between administration and other 
political institutions. How do elected officials hold administrators 
accountable? How do the two groups interact? What influence does 
the bureaucracy have on public policy? !ipplied to development, the 
public administration literature focuses on the setting within 
which managers function, both inside and outside the organiza
tion, and emphasizes how this setting constrains what managers 
are able to accomplish. 

Although the public administration literature has always
taken the political setting into account, it has tended to emphasize
how this setting constrains what managers can accomplish. As an 
example, a descriptive case study of eflorts to reorganize the U.S. 
Department of State found that managers were very limited in 
their ability to make any changes because external pressures com
bined with groups inside to create hierarchies and complex rules 
and regulations that were difficult to change. There were strong
political pressures to set up elaborate procedures for checking on 
external groups and reporting on them within the agency. The re
sult was an enormous volume of information and considerable 
internal strain (Warwick, 1975, 193). In the fhce of such external 
pressures, the literature reminds us that managers may not have 
the freedom to use organization and systems theory to design or
ganization structures to fit their environment. Nor do managers al
ways have the political authority to do so (Uphoff and Esman, 
1984). 

Other studies within public administration fit within what is 
called public management theory and are essentially efforts to 
combine public administration and management science. A review 
of recent examples of these studies concludes that they remain 
heavily oriented to private sector criteria and concerns."7 This 
means that like the generic management literature, these studies 
emphasize internal aspects of management and pay less attention 
to political influence and leadership. Because the political arena is 
difficult to influence, it is tempting and natural to focus on the 
internal life of an organization where presumably it is easier for 
managers to have an impact. 
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This chapter has used the earlier discussions of programs and 
development to propose five management functions. They define 
the opportunities of managers quite broadly, assigning managers 
a potential role in policy discussions and institutional design as 
well as in carrying out the operational tasks of a particular pro
gram. This means that the book will consider theories about ways 
in which managers participate in the policy process and in the 
political arena as well as how they function within their organiza
tions. The next chapter incorporates these functions into a 
frarnework for examining an(d comparing several approaches to 
program management. 

Finally, the chapter examined the dominant emphases in the 
literature on managers and organizations and considered how it 
dealt with the functions. Much of the literature, from the fields of 
both public administration and private management, emphasizes 
the constraints an managers, and the influences that determine 
what they do, and pays less attention to their opportunities for al
tering or influencing their situations. At first glance management 
studies seem to be an exception because the' lcuS on ways in 
which managers can apply skills and techni(ues to make a differ
ence. However these studies usuall v (10 this by greatly narrowing 
the arena within which managers function. The political and in
stitutional arenas are essentiall givens within which managers 
a)ply skills to make marginal differences. There is less attention 
to howlllanagers can use these skills to make substantial change 
or to influence what goes on outside their inlmeldiate context. One 
of the guiding questions that is addressed to each ofthe approaches 
in P'art 2 i:; vhether an'v of their recent applications have gone 
beyond these limitations and whether these writings point to in
creased opportunities for promnoti iii developmental change. 

Notes 

1. Leonard 198 ) (list inguishes among foir aspecls of manage
ment: policy making, organizational leadership, internal administration. 
and monitoring routines Ijureaucralic hygienei. 

2. lleaver ref'ers to the "important nmanagerial role of middle and 
junior level staff. especiilly field stff. W1hor1 the literatuore on bureau
cracy has tended to ignore" 1982, i i i. 

3. See also Brinkerhofff 19861: aInd 1). horten i19.4 1, 
.4. It is usually , rssotred that tit l]ar1r the ;ogra li,g(*ncv, the less

autonomly or discretion a,program unit wi ll have lbecause the larger an or
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ganization is, the more specialization there is, and the more the agency is 
inclined to standardize and regulate activities in order to control or coordi
nate it (Robey, 1982, 196-199; Blau and Schoenherr, 1971). On the other 
hand, a relatively small program located in a large agency may be given
considerable latitude prccisely because of their respective sizes. 

5. Some treat resource dependency as a separate characteristic 
(Hannan and Freeman, 1977; Ffeffer, 1982), others as just another
"strategic contingency to be managed" (McKelvey, 1984, 641).

6. A more elaborate c!assification lists five relations between politi
cal elites in an agency and program managers: (1) classicaltechnocracy
policy makers formulate specific goals, and delegate technical authority;
(2) instructed (eh'legtion-policy makers formulate specific goals but dele
gate administrative authority to design programs: (3) bargaining-
policy makers formulate goals and then bargain with managers about the 
best way to accomplish them; 14) discretionar' experimelztation-policy 
makers support vague and undefined goals ind delegate bro. .d authority;
(5) bureaucratic(,ntrepreneurshit--policy makers support the programs 
formulated by the program managers (adapted fiom Nakamura and 
Smallwood, 1980, 114-115). 

7. The lack of authority may be compour, ded by the role of donors,
 
as in the following example:
 

The director of irrigation for the Northern Region (Ghana) had to 
forego a whole construction season because he could not get both the 
budget expenditure authorization from the Treasury and the 
foreign exchange approval fiom the Central Bank at the same 
time .... He had funds in his budget, but they were released on a 
quarterly basis, and by the time he could get Central Bank approval, 
his Treasury authorization had lapsed. Several million dollars 
worth of equipment consequently lay idle during the non-rainy 
months when they could have been used (Uphoffand Esman, 1984, 
150). 

8. Paul also distinguishes among legal, effective, and induced au
tonomy. Legal autonomy refers to an organization's formal powers; eflec
tive autonomy is the amount of authority the organization actually en
joys; induced authority refers to the permission a supervisory body gives 
to a unit to exceed its formal authority 'Paul, 1982, 120). 

9. Annemarie Walsh has helpfully stressed this point and notes 
that by and large the development administration literature has ignored
these tensions (correspondence, 1986). The collection of essays in Grindle 
(1980) is probably the best source on this issue. 

10. Montgomery finds that managers in southern Africa place rela
tively little emphasis on policy analysis skills !1985). 

11. Several authors emphasize this point. See, for example, Grindle 
(1980, 15-16); Thomas (1985, 14): Cohen et al. (19851: Heaver (1982;
Saasa (1985); and Montgomery (1979a, 58). Montgomery stresses that 
managers are often in a position to propose alternatives that were over
looked in the political process. 
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12. Rondinelli distinguishes among three aspects ofcapacity: "appro
priate organizational structures," "efficient administrative processes," 
and "uses of appropriate human resources" (1986a). Mintzberg identifies 
five aspects of capacity building: allocating resources, handling distur
bances, monitoring performance, disseminating information, and exercis
ing leadership with personnel (Montgomery, 1986b). Montgomery, focus
ing specifically on development management, includes four sets of skills: 
motivating subordinates, managing resources, handling organizational 
relationships, and analyzing policy (1985). 

13. According to a recent text on management, "Instead ofdescribing 
management as decision-making, we could describe management as in
formation gathering and be more descriptive of the actual emphasis of 
managers" (PWf'fer and Salancik, 1978, 266). 

14. Although it is assumed here that development requires manag
ors to function in an interorganizational setting, the evidence is somewhat 
ambiguous. Based on research on top level managers in African nations, 
Montgomery underscores th.t "few organizations can o( erate indepen
dently of the activities of other organizations" (1986b, 214). In another 
article using the same data base, le notes that in reality managers spend 
little of their time relating to other organizations (19 86 a), 

15. Mintzberg reports research that managers spend almost half 
their time in liaison with other organizations. In spite of this, he ohser es, 
management theory usually ignores this aspect of tih(manager's role 
(1975). 

16. Several aut hors note that coordination is a greatly overused 
wo,"'. According to Chambers we often recommen(l coordination to hide 
the fact that we reallv do not utnderstaiid how an organization works 
(1974, 25). See also Honadle and VanSant (1984, 42). 

17. Leonard obserwes that next to the policy environment, "organiza
tional leadership" is the most critical aspect of management (1986). 

18. Burns observes that leadership includes both the ability to nmke 
transactions and to transform others (1978). Another recent management 
study that emphasizes transforming leadership is Peters and Waterman 
(1982). 

19. The relevant literature is vast. Sociology oflers organization 
theory, sysLrnms theory. and group behavior. The psychological and Focial 
psychological fields offl'r motivation studies and small-group behavior. 
Political science and pubii a:dministration offer theories about the nature 
of power, the theory of'the state, and tht: role ofcitizenis. Economics offers 
micro economic theory of behavior and the derivative field of operations 
research. Anthropology offers insight into the influence of'culture on or
ganizations. There are hybrid fields, such as implementation, organiza
tional development, and policy analysis that draw fI'rom several disci
plines. Clusters ofliterature have grown up around specific topics, such as 
community development, lower level bureaucrats, and citizen participation. 
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20. Those who argue tiat Western-based studies have limited rele
vance stress the importance ,fcultural differences (Hyden, 1983; Moris. 
1981). Others find Western studies are more applicable than is often as
sumed, particularly when they deal with such generic issues as motivat
ing personnel rather than coping with environmental pressures IKig
gundu et al., 1983; Leonard, 1977, 229-238). 

21. One review found that the management literature deals with 
three kinds of variables-character:stics of individuals, descriptions of 
their behavior, and the results or outcomes of their behavior-but studied 
them independently of each other. "All three must be studied colicur
rently, and the effects and moderting influences of different organiza
tional environments must be included as well" (Campbell et al., 1970. 12). 
Luthans and Davis (1982) review this literature. 

22. See Gricar (1984, 3); and Smith, I.ethem, and Thoolen (1980). 
23. A nev; body of literature within organization theory, identified 

as the "population-ecology approach," leaves virtually no room for inanag
ers to exert influence beyond altering routine internal procedures. "Ecol
ogy" refers to the emphasis on the environment oforganizations. "Popula
tion" is used because the theory looks at clusters oforganizations. Managers 
can do little to adapt, any adjustments they make are inconsequential in 
the long run, and there are "structural inertias" in organizations that 
keep them from adapting (Hannan and Freeman, 1977). In the end what 
matters are an organization's resources, not how the organization is man
aged (Aldrich, 1979, 111). 

24. Two recent studies that relate organization theory to the statu
tory nature of public policy and implementation are (ortner, Mahler, and 
Nicholson (1986); and Harmon and Mayer ( 1986). See also an earlier study 
by Sabatier and Mazmanian (1979). 

25. See Warwick (1975); Sedgewick (1981); Stone 1980); Miller 
(1984); and Brown and Covey (1985). 

26. Brown and Covey argue persuasively that this oversight also 
characterizes the organizational development literature where the level 
ofanalysis is at the individual, group, ororganizational levels and ignores 
interactions with the environment (1985). Leonard notes that the manage
merit science literature discounts leadership (1986). 

27. See Overman (1984). Hammergren makes the same observation 
in the context of'reviewing development manageneit studies (1983, 189. 
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Identifying Approaches
 

The definitions of programs, development, and management in the 
last two chapters proposed five specific management functions rele
vant to promoting developmental changes in a society. One way to 
proceed would be to review the literature and the evidence from 
specific experiences to summarize what has been learned about 
each of these functions. It would be quickly apparent, however, that 
observers and practitioners differ about which functions are most 
important and what they look like in practir-. The framework 
needs another dimension, therefore, one that identifies the major
theories about management that are particularly useful in the con
text ofdevelopment programs. This will be the purpose ofthis chap
ter. To introduce the approaches and make them more concrete, 
Chapter 3 begins by briefly describing a specific agricultural de
velopment program. The chapter then uses the literature on the 
program to illustrate several approaches or ways to explain why
the program was generally successful. 

A Development Program:Masagana 99 

The Masagana 99 program in the Philippines is one of the most am
bitious and heavily documented development activities.' 

Launched in 1973, in the wake of devastating floods through
out the nation, it has sought to bring about a massive increase in 
rice production in rural areas long devastated by poverty and low 
agricultural productivity. The term masaganameans "bountiful," 
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and the number 99 refers to the target amount of rice to be grown 
on each hectare, both very ambitious goals given the poor record of 
rice production at the time. 

Even though Masagana 99 (M-99) began as a short-term proj
ect, it evolved into a much more elaborate activity, which fits the 
working definition of programs outlined in Chapter 1.M-99 is the 
responsibility of an established agency, the Ministry of Agricul
ture, particularly its Bureaus of Plant Industry and Agricultural
Extension. M-99 has continued for a long period of time, has re
quired additional resources, and has been altered and adapted. A 
number of institutions, in addition to the Ministry of Agriculture,
have been involved in implementing the program, including bank
ing and research institutions and local provincial units. M-99 con
sists of a number of different activities, such as providing seed, of
fering credit, and marketing the produce, and also has been applied
in a number of different settings or province,. Finally, M-99 is a 
public policy, assigned high priority by the Philippine government.

The program also fits the definitions of development and sus
tainability from Chapter 1. It is consistent with the nation's de
velopment goal ! iecoming self-sufficient in rice and has clearly
attempted to expand the country's capacity to be more productive
in agriculture and to improve the capacity of those organizations
concerned with agriculture. The program's long-range goal is to im
prove the earning capacity of' rural areas, essential to improve
ments in the quality of life throughout the nation. As suggested by
the definition of development, program managers are working
within a very difficult setting. There is severe poverty and maldis
tribution of income, and tlie institutions servicing rural areas and 
available resources are very limited. Consistent with the charac
teristics of sustainability, benefits have been continued for more 
than a 2ecade and appear to address a felt need in the countryside
for improved agricultural productivity. Managers have been suc
cessful in developing continuing resources and have emphasized
the need for effective organizations and procedt.res. Finally, man
agers have worked to build support for the program within the 
broader political system. 

The discussion in Chapter 2 proposed that in order to capitalize 
on the dimensicns of the program and to successfully accomplish
its development goals and ensure their sustainability, managers
would need to contribute to shaping program content, develop the 
capacity of implementing organizations, gather additional re
sources, deal with multiple organizations, and exercise leadership. 



41 IDENTIFYING APPROACHES 

In the Masagana case these functions were carried out by man
agers at two levels: at the national level, particularly those manag
ing the program in the relevant bureaus and in the National Food 
and Agriculture Council (NFAC), a multiagency body; and at the 
provincial level.2 Descriptions of M-99 illustrate the kinds of ac
tivities associated with each managerial function. 

Contributeto Developm ent Content ofProgramDesign 

Earlier efforts to increase rice production had failed. Part of the 
reason was that the problem had been defined too narrowly, and 
planners had focused only on production and not on supporting con
ditions such as credit and training. In the meantime high-yielding 
varieties of rice seed became available, but it became clear that 
new seed was not enough, that "the small farmer certainly did not 
have the means and capacity to procur? the needed inputs and in
tegrate them on his own" (Paul, 1982, 40). The program therefore 
had to do more than provide a new technology. Managers in the 
Bureau of Agricultural Extension designed a pilot project to 
explore ways to bring extension services and loans to the farmers. 
The results were adopted by the Ministry of Agriculture. In the 
course of implementing the program, managers responded to ex
periences and changed a number of p actices. For example, they
learned that ;t was important to consider incentives in the banking
industry and find ways to leverage available funds. 

Enhancethe DevelrpmentCapacityof inplementing 
Organizations 

The capacity of several different organizations was improved, par-. 
ticularly the Ministry of Agriculture and the NFAC. Designers also 
considered the capacity of two other clusters of institutions: first, 
other nationa, level agencies dealing with components of the pro
gram, such as the Central Bank, the Universit; of the Philippines, 
and the International Rice Research Institu-; and second, related 
organizations scattered throughout the rural areas such as small 
private rural banks and provincial offices that organized extension 
efforts. The m ,jorcapacity-building innovation was a fairly elabo
rate management information system for collecting and reporting 
information on loans and crops. In another innovation managers 
set up barrio offices close to the farmers' fields that allowed the 
managers to monitor how the extension agents were performing 
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and how successful the program was in training, monitoring, and 
supporting the agents. 

Expand Program Resources and Political Support 
Although the government had committed sizable hunds to the pro
grnam, managers found that much of the capital ws being directed 
to large borrowers rather than to poorer fhrners who would be 
risky to the banks. Tanco, the minister of agriculture, notes that 
"fortunately there were financial mechanisms available which 
would allow us to use a relatively small amount of money to lever
age the funds of the banking system" (1983, 59). He also confirms 
the importance of gaining the support of others throughout the gov
ernment and private sector whose contributions were needed. 

Work with and CoordinateMultiple Organizations an(1 
Groups 

National level managers had to gain the commitment of many
people not under their immediate chain of command. They had to 
promote the program to provincial level bodies and help them set 
up a viable system for reaching farmers and dispensing supplies.
Provincial level managers had to work with local organizations,
with local banks, and with local representatives ofa number of pro
gram agencies. 

Exercise Leadership 

Descriptions of M-99 contain ndmerous examples of innovative 
and creative leadership. Tanco, the minister of agriculture, was an 
exceptionally energetic and imaginative leader whose personal
contributions played a major role in the program's success. Descrip
tions also attest to the creative leadership of a number of provincial
level officials, such as those who set up the barrio offices mentioned 
earlier. 

The studies of Masagana 99 also illustrate a number of differ
ent perspectives or theories about the nature of development and 
management. One approach examines thegoalsoftheprogramand 
the best way to accomplish these. From this perspective the mcst 
important task for the M-99 managers is an analytic one-to de
fine the problem, set goals, design strategies, arid adjust and 
monitor these. This perspective looks for evidence of discussions 
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conducted among various participants, the kinds ofquestions they
asked, and the ways in which they defined their objectives. The goal
approach emphasizes the numerous conversations among different 
parties and the extensive management information system for 
targeting and monitoring the uses and repayment of the credit. 

A second approach emphasizes the unpredictability of im
plementation. Those who take this perspective would not be par
ticularly surprised at recent evidence that in spite of all the atten
tion placed on extension workers, it is not at all clear that they
made the difference claimed for them (K. Smith, 1986). This ap
proach would look for evidence that those invlved had a number of 
other concerns to deal with and would consider whether any of 
these presented opportunities to managers. 

A third approach focuses on the bureaucraticproceduresfor de
livering the credit and technology packages and the kinds of incen
tives offered to different parties to gain their support. From this 
perspective observers noted that local government officials were 
having a hard time fitting into the system, partly because agricul
tural field staff reported to ministry officials as well as local provin
cial officials. This arrangement made it more difficult for the latter 
to use their influence to promote the program. Those using this per
spective would also be interested in how managers were monitor
ing the extension agents and would be particularly interested in 
efforts to organize the agents into small work groups. 

A fourth approach emphasizes the need to develop appropriate
institutionsfor carrying out M-99 and would look at how NFAC was 
organized and whether new institutions were needed to carry out 
the program goals. This approach would be particularly interested 
in a number of institutional innovations that were tried. For ex
ample, NFAC set up Provincial Action Committees (PACs) in each 
region, which brought together representatives of public and pri
vate sector organizations. NFAC also established a second set ofor
ganizations, Municipal Action Teams (MATs), composed of mayors
and technicians at the village level. The fourth approach would 
look for evidence that these were more effective than traditional 
ministerial organizations, which had been tried and found wanting
in prior efforts to increase rice production. 

A fifth approach stresses the need to involve the community di
rectly in the program, by working through local organizations and 
reorganizing the bureaucracy so that it can work effectively with 
these urganizations. Those adopting this approach would look for 
evidence that managers were "concerned not only with increase in 
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output, but also with welfare, equity and community self
reliance." They would be interested in one particular report thitr 
describes the response to an attack by army worms in one of the re
gions. To deal with the attack, the provincial manager decided to 
organize and work through the local leadership rather than go di
rectly to the farmers. He 

refused to distribute his limited supply of pesticides to individual 
farmers or to dispatch his techni .ans to save individual farms. 
He insisted instead that the mayors organize the corn farmers in 
their municipalities to locate the areas of infestation and to pre
pare ihe fhrmers to carry out a coordinated spraying operation 
which his technicians could supervise (de Jesus, 1983, 74). 

Yet a sixth approach emphasizes the political dimensionsof the
 
task, the need for managers to get the support of'many different
 
resources 
and to gain the commitment of people throughout the 
system. This approach is interested in evidence that managers 
negotiate with different parties and try to persuade others to par
ticipate. Apparently this did occur. Paul observes that "a great deal 
of negotiation as well as pressure were applied on the rural banks 
from the highest quarters to gain their support to the program" 
(Paul, 1982, 42). In addition the minister of agriculture gave a 
classic statement of political leadership in observing that "coopera
tion must be gained through desire rather than command. This re
quires making oneself invisible and giving credit to each ofthe par
ticipants in the process, focusing attention on those who are suc
cessful, quietly admonishing those not doing their jobs" (Tanco, 
1983, 56). 

M-99 is interesting because each of the approaches points to 
some important aspects of the actual program. These particular ap
proaches were chosen because they seem relevant to the functions 
described in Chapter 2 and also because they reflect some of the 
more interesting debates and emphases in the development man
agement literature. The approaches are not necessaril in conflict, 
although they may be in a particular case. However, they do em
phasize different parts of the framework and different strategies for 
dealing with the functions in the framework. The rest of this chap
ter discusses the value of explicating a variety of approaches and 
proposes a framework for studying program management that re
lates the five functions described in Chapter 2 with the six ap
proaches or theories described in this chapter. 
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Approaches in the Management Literature 

For some, distinguishing among strategies and techniques is a con
venience, a pragmatic way to organize what seems like an endless 
variety of recommendations. Others add that observers always 
view the world through particular viewpoints or lenses. They in
evitably work from assumptions that determine what is em
phasized, what features of a situation are examined, and what val
ues are held. In Grah,-' i Allison's words, what each "judges to be 
important is a function not only of the evidence about what hap
pened but also of the 'conceptual lenses' through which he looks at 
the evidence" 19 9 , 689). Each set of lenses raises certain ques
tions and issues anl neglects others. In this case the lens filters 
how one views the dcvelopment task and the role ofmanagers.:' 

Although approache,. may appear to be academic constructs 
that complicate rather than clarify issues, they enable us to cluster 
and compare a wide variety of proposals. When the approach that 
is implicit in any management strategy or technique is clearly ar
ticulated and the assumptions are spelled out, it is possible to go 
beyond surface characteristics of the strategy and compare it with 
others. For example, one analysis of the Masagana 99 program 
proposes that managers could be more effective if they used the in
formation system to closely monitor provincial offices (K. Smith, 
1986). Another proposes that managers should place more em
phasis on organizing local commnities offarmers ide Jesus, 1983). 
Considered alone, each of these becomes one in a long series of 
more or less persuasive studies. Associating a recommendation 
with a particular approach in the literature, however, clarifies its 
assumptions and provides a basis for assessing its strengths and 
weaknesses. 

The most widely cited models in the development literature 
distinguish between blueprint and learning organizations or be
tween top-down and bottom-up management.1 Blueprint models 
try to identify as many contingencies as possible ahead of time, 
then lay out a plan to cope with them and accomplish stated goals. 
Managers then apply this plan, use it to monitor what is done, and 
apply it as a criterion against which to evaluate results. A learning 
model, by contrast, assumes that knowledge and hence plans can 
only come out of the implementation process itself'. It recommends 
organizational procedures that enable managers to collect infor
mation in order to design experiments and then learn from these 
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and make adjustments. The two models are based on different as
sumptions about the development context and about implementa
tion processes. The blueprint strategy assumes that managers can 
and should preplan activities and exert control, while the learning 
strategy assumes that preplanning and control lead to fhiled or in
effective projects. 

Although the contrast between these two approaches is 
simplistic, it does capture a pervasive condition in the Third World. 
In many developing countries bureaucracies continue to be steeply 
shaped hierarchies in which decisions and plans are prescribed in 
detail and management consists ofcarrying out the plans, exerting 
as much control as necessary in the process. A blueprint approach 
also has been reinforced by donor funding procedures insofar as 
they require fairly elaborate initial designs in order to satisfy fund
ing bodies.' Finally, a large literature uses the dichotomy to argue 
that blueprints are not suited to rapidly changing and unpredicta
ble environments and that learning approaches that emphasize 
trial and error and adaptation are more usetul. 

The problem with this dichotomy is that many reject the blue
print strategy but still do not agree on the value of any particular 
learning strategy. Or they argue that there are different ways to 
learn and that a single strategy does not describe them adequately. 
Furthermore, the apparent rigidity of blueprint planning does not 
hold in the real world where negotiation and adaptation charac
terize most development efforts. In any case the distinction does not 
capture the range of debate within the development community 
and easily lapses into a caricature of some important and real 
differences. 

The description ofMasagana 99 introduced six approaches: the 
goal-directed analysis approach, the revisionist or anarchy ap
proach, the bureaucratic process approach, the institutional 
analysis approach, the social learning approach, and the political 
influence approach. Each is based on a description of how 
managers function and contains prescriptions Ifor improving the 
process (see Table 3.1 ). The approaches have be2n selected very 
pragmatically-which deal with salient problems in managing de
velopment programs? Which capture the major debates in the 
field? Which have been most important in influencing particular 
practices and interventions? Each approach deals wib the man
agement functions described earlier from a different per3pective. 
The perspective may be based on a particular normitive definition 
of development or on an empirical proposition about the ,!ffects of 
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TABLE 3.1 Approaches to ProgramManagement 

Assumptions About Managers Prescriptions for Manngers 

1. Goal Directed: Management is en RationalAnalysis: Improve
effort to achieve program goals; decisions by making
it emphasizes the :tting of analysis and actions more
appropriate objectives rational.
 
and monitoring results.
 

2.Managermentas Anarchy:Managers Control /Flexibility.
have fhr less ability to Strengthen and broaden
anticipate or control what is I:eactive capabilities to
done than many assume. Partici- maximizeboth control andpants have many items competing flexibility and takefor their attention, advantage ofopportunities. 

3. Bureaucratic Process: Managers Incentivus:Provide sanc
need to coordinate members and tions and incentives tosub-units in their organizations members and sub-units to
and establish procedures and cooperate.
 
routines to do so.
 

4. InstihttionalAnalysis:Use Economicefficienuy:
analysis to propose the set of Develop institutions that
institutions suitable for will lower the costs ofcanying out a program most decision making andefficiently and responsively, make them more responsive. 

5. Social Learning:Management is Involvement: Organize
a process in which all stake- beneficiaries and involve
holders have a role. Involving them directly in designothers elicits their assistance, and implementation.

gives them a power base, and
 
reorients organizations.
 

6. PoliticalInterests:Managers Influence: Use influencework in an arena ofmany differ- to mobilize support; show 
ent interests; program objectives leadership; brokerand strategies reflect patterns interests; persuade andof influence. educate. 

interventions. In some cases the approaches take opposing posi
tions; at other times the approaches simply emphasize different 
functions. 

Classifications of approaches usually rely on simplified de
scriptions that emphasize the differences among them. The blue
print/learning dichotomy illustrate- this problem ofoversimplifica
tion. Proponents of the learning approach tend to lump all
strategies they define as "not learning" into a single category and
define it as a "blueprint" approach. Although this is a useful way to
clarify differences, it obscures any variations and developments 
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within an approach. Even a cursory review of the development lit
erature illusLrates that proponents have refined and applied the ap
proaches in a variety of innovative and interesting ways. The de
scriptions of the approaches in Part 2 will try to reflect this richness 
by presenting each approach from the perspective of its advocates 
and by taking into account a number ofdifferent statements of each 
approach. 

A Framework for Studying Program Management 

The functions described in Chapter 2 can be combined with the ap
proaches or theories identified in this chapter into a single 
framework or matrix (see Table 3.2). The table indicates which 

TABLE 3.2 A Fiamework for Studying Program Management 

Thcories of Management 

Bueau- Institu-
Goal cratic tional Social Political 

Directed Anarchy Procees Analysik Learning Influence 

Management 
Functions 

Contribute 
to development content mmm I 
of program 
design 

Enhance the 
development 
capacity ofimplementing 
organizations 

Expand pogram 
resources and 
political 
support 

Work with and 
coordinate mmultiplem 

organizations 
and groups 

Exercise 
Leadership 
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functions are emphasized by the respective approaches. The pur
pose of the rest of the study is to explore how each theory or ap
proach defines and describes these functions. To return to the 
metaphor used earlier, the approaches serve as conceptual maps. 
They determine the contours of the territory that is examined and 
make assumptions about which functions are most important and 
how they should be pursued in practice. The present chapter con
cludes with a brief section illustrating how management studies 
make implicit assumptions that influence their analysis and pre
scriptions. It is optional, however, and readers may move directly 
to Part 2. 

Illustration: Implicit Assumptions 
in Implementation Studies 

It may not be self-evident that theoretical assumptions or ap
proaches really do make a difference in viewing management func
tions. This section describes a particular management study in 
order to illustrate that management strategies are based on skecific, 
and usually implicit, assumptions. Although observers may de
scribe a given activity as though its characteristics were objec
tively true, they inevitably emphasize certain aspects of manage
ment and not others. These emphases, in turn, can be traced back 
to theories about the management pro,,ess. 

For example, consider the literaolire on implementation. Its 
major thesis is that policy mandates usually are sidetracked by 
those responsible for implementing them.7 Given that policies are 
easily diverted by managers pursuing their own agendas, the 
studies conclude that policy elites need to find more eflective ways 
to control managers and hold them accountable to the original 
goals. Note the assumptions on which these recommendations are 
based-first, the original goals can be adequately defined prior to 
implementing them; and second, if managers change program 
goals, they are doing so because they have their own interests. Note 
also that the studies discount the possibility that managers may be 
adapting the program goals to their situation, and the studies fail 
to ask whether managers arejustified in redefining program goals. 

A recent study of implementation illustrates how important 
these assumptions are. The authors propose that when a policy re
quires managers to change how they usually do business, man
agers will implement the policy only if two things are true: One, 
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does the policy include adequate resources to absorb the expenses
of a new program?'Two, does the policy goal define what managers 
should accomplish ihirly precisely, or does it state vague and gen
eral purposes such as "improved health"? Based on these two vari
ables-adequacy of resources and specificity of goals-the authors 
develop a typology to predict whether or not managers will imple
ment the policy mandate. Table 3.3 predicts when managers will 
implement a program goal that involves new routines and 
activities. 

In Cell A the goals are vague, giving managers an opportunity 
to deflect the program to fit, rather than change their ongoing
routines. At the same time the resources are adequate, meaning 
that the program does not compete with other activities, and hence 
managers are able to carry out the program ifthey wish. The pre
dicted result is indetermimate. Managers will implement the pro
gram if they want to-otherwise they will not. In Cell C, however; 
one can predict that managers are least apt to carry out the pro
gram. On the one hand, they still have discretion, hut now the re
sources are inadequate, and the new program has to compete with 
other activities. The theory therefbre predicts that managers will 
continue to pursue their existing routines an( goals, rather than 
advocate change. In Cell B managers are most likely to carry out, 
the program. Here they have no discretion, and they also have 
adequate resources. Cell 1)conditions create tension because man
agers have discretion to adjust thelprogram hut do not have any ad
ditional resources. In this situation implemeritation is unlikely 
(Montjoy and O'Toole, 1979). 

Accepting this set of predictions at eace value, policy makers 
are advised to give managers little or )discretion: instead policy 
makcrs should make the goals very specific and should give man
agers adequate resources. Othelrwise there is little expectation 

I'ABLE 3.3 Predict ions AI)outiProgram I mIlehmentati,,n 

Nature ofProgra m Goal 
Adequacy of 
Resources Vague Specific 

Adequate A B 
(ndeerminate) (most likely 

Inldequate C D 

(least likely) (unlikely) 

Source:Adapted from Montjoy and O'Toole (1979, 466). 
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that the policy will be translated into a program and successfully 
implemented. There are other perspectives, howeve, that argue for 
giving managers considerable discr.tion and claim that without 
such discretion they will be stymie from carrying out a program. 
The only way to understand the t'adeofis in withholding or grant
ing discretion is to examine the underlying assumptions in the 
study. 

Note the assumption that managers are bound by existing or
ganizational routines and are reluctant to change unless pushed in 
that direction. F'om this perspective one can deduce th'it policy 
makers need to apply incentives, in this case resources, to encour
age managers to do what they would not do otherwise. A second as
sumption is that managers are primarily technicians whose role is 
to translate policy into programs but who have no particular role 
in shaping or influencing program content. These two assumptions 
fit those of the bureaucratic process approach, which prescribes 
that managers have to establish routines and provide incentives to 
mesh the different parts of an organization. Further, managers 
focus ,nly on program goals when these do not conflict with exist
ing organizational procedures. 

The assumptions in another approach, howeve, lead to differ
ent predictions. Based on the social learning approach, programs 
that fit the conditions of'Cell A are likely to be sustained because 
they allow managers to adapt a program to local conditions. Simi
larly, programs that fit into Cell C are most apt to encourage 
middle level managers to turn to the community for contributions 
and insights. By this reasoning the lack of resources presents an 
opportunity, rather than a const'aint. 

Notes 

1. The case to be described here draws from the following sources: 
Paul ,1982);Tanco (1983); de Jesus (1983); and K. Smith (1986).

2. For an interesting analysis of the way in which one particularly
innovative provincial program officer (PPO) managed the program in his 
province, see the study of Mario Corcolon by de Jesus 1983).

3. The notion that there are different approaches to managing pro
grams fits with recent developments in social theory. Our theories of real
ity are actually "social constructions" that different people and groups 
create based on their values and situations. One purpose of analysis is to
'unmask" these constructions by showing how they are grounded in par
ticular world views and situations. Perrow refers to this as "deconstruct
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ingsociety." "For a couple of centuries we have been 'constructing'a worldthat we view as organized on rationl,,'incile ....
Al! this is now beingquestioned, an( we are thus hegi un ing to 'deconstruct' this construction"(C. Perrow, 1986a, 1:7 ).Another important source flor this approach is the
work of' Thomas Kuhn, who notes that 
we view thbe world through
paradigms. Paradigms reflect different empirical theonies about rea litvand are not merely different value posit ions 1970). The concept ol'an "alproach" used in thi.- study shares some of, he claracterist ics of Kuhn's

paradigms, but is a looser collect ion of theo,-ies and perspectives and not a
formal theory or model. H]armon and Mayer pursue anianalogous ip
proach 11986. ('h. .1.
 

4. There is a considerabh literature hased on theste two models:Landau and Stout (],. 79 ;and Stout (19S)1 present hmsic tieoret ical models of hlieprint or control ,1m lealing. ()tlors have applied these twomodels to the developmnt aren-: I). Kolt'n 1 198)I:
I lon;dle and VanSant

1984) Sweet and \Veisel ' 19791: Bivarl and White, 19,2,; MoA'is
liondinelli 1,9,; and (handoers I 985;25 . 

1 981 

5. See Tendler 19751. 1lilte cas, of IJSAII) it is important to acknowledge that (omonress dermnd:; that it set operational goals and l',old
host cotllries accountable for predesignted activities 

6. Scott qkllestiolls tihl (olmonr 'nphliasis oinwfil orgaizations doand suggests we shOU d ask ift he5 are d(iin4 the rigl thing Il981 ). This 
study assuiles that we rtetd to do fot h. 

7. For example, see Hardach 1977j; aind lressman and Wildav,;kvI19731 fio st udies based on 'e.t ein experitnces. MontgoitirV I ,979aland
Ingle( 19791 review imphImr ri ir st 'dlies fi n deveIrp i,nt perspective. 



Part 2
 
Approaches to Managing
 
Development Programs
 

The framework developed in the last chapter included a number o 
different theories or approaches to thinking about development 
management. Recall that they were identified on a largely pragma
tic basis. They capture the major debates in the literature on de
velopment management and seem particularly germane to the 
problems and opportunities posed by managing development pro
grams. Part 2 develops these approaches in more detail. Each of the 
next six chapte'%; begins by stating the core assumptions in an ap
proach and then :ndicates which of the functions it emphasizes and 
what kinds ofquestions it poses. Because some emphasize one func
tion and some anothe, they are not always strictly comparable. 
Nor are they always mutually exclusive. Proponents of an approach 
could often say to those who apply another approach, "Yes, I agree 
what you say could be correct, but I don't think it is the most useful 
place to intervene." 

Each chapter then discusses some of the problems associated 
with a given approach and goes on to describe a variety of ways in 
which an approach has been developed and appliod in practice in 
order to compensate for these potential problems. The only way to 
understand and appreciate the approaches, in fact, is by looking at 
applications and by recognizing the considerable variation in the 
literature. For e'ch of the approaches has become richer and more 
complex, taken more factors into account, and gone beyond earlier 
relatively one-dimensional statements. This emphasis on the elab
orations and applications in each approach is an important theme 
of the book. The vast literature that distinguishes among ap
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proaches runs the risk of overdryawing the logical and theoretical 
differences among them and neglecting ways in which the ap
proaches are being developed and often reformulated by practition
ers. Robert Chambers has a similar thought in mind when he re
jects the terms paradigms or models describeto different ap
proaches. Instead he proposes using terms such as netwiorks anddiscourses because they can "accommodate shifts of meaning and 
content" (1985, 4).

Although this strategy does justice to the richness in the ap
proaches, it does blur the distinctions among them. Several ofthe 
theories are beginning to address similar issues, and there is often
considerable overlap among them. It ceems more interesting and
useful to follow the approaches where practitioners are taking
them, howevr, rather than try to maintain more consistency than
exists in reality. Part :3 retu-ns to these issues and considers what
similarities there are among "-e approaches and defines more 
clearly the issues where important di ttIrences remain. 



4
 
The Goal-Directed
 
Analysis Approach
 

Assumptions and Questions About 
Management Functions 

According to this approach the best way to understand what man
agers do is to look at the goals of the programs for which they are 
responsible. "Goals are the organizing principle around which pro
cedures, staff responsibilities, and structures are built and the 
basis of much of current management practice" (Maynard-Moody,
1983, 375). Staff share common goals, and this sharing makes coop
eration and teamwork possible. Those who rely on the goal
directed approach usually assume that managers are committed to 
goals and go on to awk how to improve a manager's ability to use 
analysis to translate the goals into effective implementation
strategies. Mauagers are seen primarily as problem solvers and de
cision makers. To be successful they need to communicate clear 
goals, control information and resources, and orchestrate them to 
achieve goals as efficiently as possible. Managers' roles center 
around analyzing, translating goals into strategies, and designing
organizational structures to accomplish them. The approach val
ues expertise and professionalism and looks for ways to improve
managers' decision making and analytic skills and enhance their 
ability to be as rational as possible.'

Although this emphasis on rational analysis continues to cast 
a large shadow in any discussion of development management,
there is one major qualification to the approach that has been very 
influential. According to Herbert Simon, managers have "bounded 
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rationality." This means that instead of making optimal choices, 
they have a limited ability to process information and can deal with 
only a small number of options. As a result, managers onsider 
only the more likely alternatives and determine which one at least 
is satisfactory. From this Simon deriv,; a word fhr decision making 
under these conditions-satisticing, which is "the diflbrence be
tween searching a haystack to find the sharpest needle in it and 
searching a haystack to finl a needle sharp enough to sew with" 
(March and Simon, 1958, 1,11). 

Through this important concept Simon shifts the emphasis 
away from skills of individual managers to organizational struc
tures for handling inbrmaition (19-17; March and Simon, 1958). 
Bounded rationality does not require forsaking rationality. In
stead, because managers cannot handle sufMicient information to 
make optimal choices on their own, it is necessar ,to design the or
ganization to improve the rationality of decision nmaking. Typically 
this is done hy giving managers the authority to set limits on the 
agenda and establish rules to control the factors members take into 
account."Simon argu1es that such constraints can be very positive. 

All the cvid-nce firom the fine arts sugge:sts that unlimitd free
dom is not the hiest condition tOi'hinMan CrealtiVity. Tle Gothic 
cathedrals were created not oat of 'tiil lmited fril(, iiii, it oltt of' 
the stern physical constraints iinpos(d by gravity acting upon 
masonry walls. ind the t'(l'lly severe .;ocial ronstrainlts of'tl 
Catholic liturgy. Man createis best whil h operates in an env 
t'onnlnt vhose onstl'aillts are Lone4ls4it0 with the 
capacities of' his bounded rationality. More coInstlaints restrict 
his creativit v, less throws him into confusion and firustration 
(1973b ,350t). 

Balance is achieved when managers orchust rate the parts of an or
ganization and defin e their roles so that the organization can 
achieve goals most efficiently.' 

The goal-directed analysis l.pproacih is immediately and 
clearly relevant to development progia ms because of'its concern for 
how goals shape what managers do.' It emphasizes three of' the 
management functions: contribute to development co:tent of' pro
gram design, enhance the develo)ment capacity of' implementing 
organizations, and exercise leadership. The fbllowing paragraphs 
suggest typical questions the approach raises relevant to each of 
these functions. 

To understand how managers contribute to the development 
content of programs, the approach look; for wvays in which man
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agers contribute to shaping program goals. It asks whether man
agers support the goals and have opportunities for influencing 
their design. Do managers share the views of policy elites, or is 
there conflict among them? Do managers possess information that 
policy elites need in setting goals? How general are the goals, and 
how much autonomy do the managers have in reshaping them? 
What kinds of information do managers need to improve program 
definition? Have managers translated goals into the kinds of objec
tives that can be used to measure performance and hold others 
accountable? 

To learn if managers enhance the development capacity of im
plementing organizations, the approach examines the procedures 
managers adopt to carry out analysis. Who do they include in deci
sions? Are they able to integrate anal., sis and decision making into 
the implementation process? Have managers established mech
anisms to learn from experiences and to make changes as the pro
gram proceeds? Are managers able to take different situations into 
account in their planning? Have managers developed an informa
tion system that monitors performance, reports the information in 
a timely manner, and then uses it to propose changes in the program? 

To determine if managers exercise leadership, the approach 
asks what opportunities managers have to mobilize staff and bene
ficiaries around program goals. Do managers have occasion to de
velop and share a commitment to goals and ideas and persuade 
others of their merits? 

Problems in Applying the Goal-Directed Approach 

There are three characteristics of management in the Third World 
context that affect how this approach has often been applied in 
practice. First, analysis is usually interpreted in very technocratic 
terms; second, development goals are typically complex, mul
tidimensional issues that do not lend th2rnselves to technocratic 
analysis; and third, the analysis is often carried out as a separate 
activity rather than as an integral part of the total management 
process. 

Analysis in most Third World situations is heavily influenced 
by the norms and culture associated with economics and technocra
tic solutions. Economists constitute a large bulk of the professional 
staff, and development traditionally has been defined in economic 
and technocratic terms. Because they emphasize the role ofexperts 
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and professional analysts, such rational models of analysis can im
pede dialogue and debate among staff and different groups. "Profes
sional social inquiry" usually overstates the value of expertise and 
makes the conclusions sound more authoritative and final than the 
data warrant.' 

An emphasis on technocratic norms also means that guverning 
elites ignore alternative kinds of analysis that would be aore use
ful. A recent study notes that because implementation in most 
Third World nations is very problematic, it would be most useful 
for evaluations to explore implementation problems. Unfortu
nately this is precisely the kind of study Third World leaders usu
ally do not want and may not permit. They much prefer traditional 
cost-benefit studies, precisely because they are much less threaten
ing than process studies, which describe why programs succeed or 
fail. 

Economic analysis fits the prescription authoritarian regimes 
prefer very wfi, as it takes emphasis away from how the policy 
was made, how it was implemented and the target group's reac
tion to it. Evaluation that takes into account why policies succeed 
or fail is not wanted, and if conducted is likely to be suppressed 
within the country (T.Smith, 1985, 139). 

A second and related problem associated with the practice of 
analysis is that most development programs deal with very coin
plex and multidimensional issues. They are what ana!ysts often 
call "unstructured" problems for which structured techniques may 
be irrelevant. Relatively narrow economic techniques are applied 
not only to specific project analyses where they can be ,ery useful, 
but al": to these complex policy choices. Application of these 
techniques inevitably ignores many important social considera
tions (Johnston and Clark, 1982, 230f). 

A third general problem that makes analysis problematic is 
structural. Analysis seldom is integraied into or directs program 
implementation in spite of a broad consensus that planning and 
implementation neud to be integrated., An agency typically is or
ganized along functional lines, and planning is done centrally at 
the agency level, thus making it difficult to integrate research and 
planning with operational prograrn decisions. A recent study of 
plans to reform the bureaucracy in three Latin American countries 
finds that plans were usually made by centralized planning units 
that were isolated from substantive program units. Although this 
approach encouraged comprehensiveness, the actuai plans ended 
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up as "disembodied reforms with no base in the complaints and sug
gestions of clients, administrators, or political leaders" (Hammer
gren, 1983, 181). Just as plans need to be integrated with actual 
problems, they also need to take into account the realities of im
plementation and the capacity of organizations to carry out the 
plans. Again, a failure to integrate analysis into the overall man
agement process makes this less likely.

Fourth, managers are not necessarily directed by goals as the 
approach tends to assume. Goals can direct managers in two ways.
In one, managers are held accountable to goals by external politi
cal controls. In the other, managers are motivated to accomplish
goals, either because of professionalism or the compelling nature 
of the goals. Both of these mechanisms, however, work poorly in 
many Third World contexts. Weak political institutions offer little 
effective oversight. In the West managers may identify with goals
because their professional careers depend on how well they per
form. In Africa, however, according to Leonard, "this artificial link 
between organization goals and a senior manager's career rarely
exists. Therefore, to a much greater extent than is true in the West,
commitment must be internally generated by the manager" (1986,9).8
 

Partly because of these realities, the goal-directed analytic ap
proach has many critics. In general they charge that it produces the 
well-known and discredited long range plans and blueprints. By
definition, these ignore many social and organizational realities 
but once formulated are difficult to alter or adapt. The approach
has been described as the "machine theory of implementation" in 
which goals automatically drive implementation." Plans produced
by this approach do not take into account complex problems or 
allow for changing conditions. Such plans fail to acknowledge that
"many-perhaps most-constraints remain hidden in the plan
ning stage .... Feasibility conditions keep changing over time: old 
constraints disappear or are overcome ... while new ones emerge" 
(Majone and Wildavsky, 1978, 106).

By and large the critics do not conclude that analysis should be 
abandoned. Rather they recommend supplementing economic 
models with several different approaches to analysis. "'The charges
also suggest that analysis should be designed to encourage learn
ing and debate and that analysis needs to be integrated into ongo
ing management practices. The remainder of this chapter de
scribes a number of developments within this approach that move 
analysis precisely in these directions. These developments place a 
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high premium on using analysis to establish priorities and outline 
needed changes, while trying to avoid many of the limitations of a 
blueprint approach. Insofar as overly prescribed plans and blue
prints fit the needs of political elites these variations may not be 
used, but some managers have found opportunities to adapt and 
apply them. They are organized around the following topics: sys
tems analysis; translating goals into objectives; useful and col
laborative analysis; integrated management and o.-ganization 
learning; results-oriented management; flexible data-gathering 
and analytic techniques; participator3 and inclusive Jata gather
ing; strategic planning and management; and performance 
management. 

Systems Analysis 

One of the more widely used analytic techniques, and one that 
stresses rationality, is to think of a development program as a sys
tem of many interdependent parts. Systems analysis is a strategy 
for taking these different elements into account. and at the same 
time bringing some structure into the analysis so that it is consis
tent with bounded rationality and is not too overwhelming. Con
sider an extension program to increase cotton production." Man
agers need to rely on field staffto get informatio .td supplies to 
farmers; improve the planning capacity of the headquarters unit 
and its relations to field staff; find out from clients what problems 
they confr'ont and what resources they have; and understand the 
crop and related technological problems. Focusing on any one of 
these aspects to the exclusion of others would ignore important 
elements. 

A systems approach thinks of organizations "as problem
solving 'systems'-functionally integrated collections of parts that 
are capable of concerted action around a common purpose" (El
more, 1978, 191-192). Managers coordinate the system by assign
ing tasks to sub-units and holding them accountable fr accom
plishing their part of the overall task. Managers exercise control 
by providing feedback about results, thus allowing tl-, sub-units to 
pursue their goals as long as they are able to adapt them. Thus coor
dination does not necessarily require highly centralized decision 
making but can allow for a certain amount offlexibility.'" 

The following example illustrates these several characteristics 
of systems analysis--the interdependence of different elements in 
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a manager's situation; the role of different sub-units; the need to 
oversee and coordinate the parts; and the importance of feedback 
and adaptation. Kulp, an enthusiastic advocate ofsystems analysis
for rural development prog-iams, describes what is unique about a 
systems approach. This approach 

differs from what.we might call the traditional, common-sense ap
proach to decision making. The common-sense approach tells us 
to plunge right into the problem, get at the heart of the matter, 
and come up with an answer. For most day-to-day decisions this is 
obviously the right approach. The Systems Approach, by contrast, 
says, "Whoa there! Step back a ways. Don't hack at any trees until 
you are sure you can see the entire forest." The Systems Approach
requires that you start with an elaborate rigorous exercise in defi
nition, in abstraction. It requires one to approach a problem with 
a highly formal cort of intellectual war-dance, closing in on the 
problem slowly with decreasing concentric circles of analysis 
(n.d., 9). " 

Kulp continues that the core of systems thinking is good plan
ning. Managers need t,)clarify the logic behind their decisions and 
be certain they have the data they need for making decisions. If 
careful planning is done at top management levels, then lower 
level staff can make operational decisions, or what Kulp calls "cep
ing decisions," and relieve top managers. In developing countries 
one is constantly struck by the flood of coping decisions that take 
up most of the time of top administrators. Well-defined policy en
ables planning and coping to take place as far down the pyramid of 
the social subsystem as possible, where middle and lower echelon 
managers in much larger numbers have much more total time 
available (n.d., 17). 

In Kulp's version systems thinking helps managers cope with 
complexity. At the same time be discourages participation and in
volvement because they can waste management talents."' Kulp is 
particularly interested in finding ways to make managers more ef
ficient by cutting down on the meetings they need to attend, by
delegating decisions to the appropriate levels, and by making 
paper work and reporting concise and regularized. Planning 
should be broken down into a "series of steps that keeps participa
tion to a minimum" (n.d., 18). Severa' :studies attest that standardi
zation can facilitate the work of managers who oversee a variety of 
field situations. Mohapatra, in reviewing problems in implement
ing family planning programs in the Third World, notes that stan
dardization was very helpful in providing a direction for local field 
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efforts and for monitoring what field staff were doing (1977). 
Others find that in the Third World context systems theory,

with its stress on modeling multidimensions ofa problem, can be 
unduly complex. Such models also often fail to lay out their as
sumptions carefully, thereby making it difficult to examine 
whether or not they are accurate. According to Johnston and Clark 
this oversight can impede learning from experiences (1982, 232). 

Several Third World practitioners have adopted a similar 
technique, operations research. Operations research assui-,ies that 
problems can be translated into systems terms, but it focuses in de
tail on one aspect of the system. Instead of describing the entire sys
tem, operations research proposes ways to intervene i-'order to 
achieve a specific objective (Blumenfdd, 1985). Like systems
theory, operations research distinguishes aniong inputs to a deci
sion or activity, outputs or results, and feedback into future de
signs. This zipproach specifically concentrates on the operations 
that managers can use to accomplish their objectives. In this sense 
it is a modeling technique to identify the major variables and the 
relationships among them and to propose ways to intervene and ac
complish objectives.
 

The strategy has been used as a 
tool to help managers involve 
community organizations in health programs. First it asks what 
the major problems are that managers have to deal with in working
with community organizations.A typical question would examine 
the relationship between athe roles of community organization 
and the incentives needed to get the organization involved. Then 
the approach proceeds to model the relationship of community 
groups to a health system and ends by proposing ways in which pro
gram managers can intervene to make them more effective 
(Goldsmith et al., 1985). In many respects, this approach overlaps
"strategic management" approaches (which are described later in 
the chapter. 

Translating Goals into Objectives 

Virtually all analytic approaches attempt to translate broad goals
into measurable objectives because relatively precise objectives 
make it, easier fbr managers to control organizations and staff. 
First, objectives can serve as guides to middle level managers. The 
concept of guidance emphasizes that managers are "goal directed, 
and not merely goal-oriented, since it is the deviations from the 
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goal-state itself that direct the behavior of the system rather than 
some predetermined internal mechanism that aims blindly."'" Spe
cific objectives ensure that everyone in the organization will have a 
common focus, allowing officials to demonstrate what they have ac
complished. " Specific objectives also encourage implementation by 
offering criteria for evaluating activities and for determining their 
cost effectiveness (Rutman, 1977). 7 

A variety of experiences testify to the value of being precise 
about objectives. In her study of administration .i Latin America, 
Hammergren offers several examples in which managers were able 
to break complex goals into accomplishable steps and use these to 
institute change (1983, 178). A recent World Bank review of family 
planning programs emphasizes the value in establishing measures 
that can be used for monitoring and evaluation and illustrates how 
managers can maintain goals and objectives at several levels of 
specificity. 

All family planning programs involve a hierarchy of objectives, 
conveniently grouped into three classes-ultimnate,intermnediate, 
andprogram-executionobjectives. The most common ultimate ob
jective is the reduction of fertility, although improved maternal 
and child health, and the spread of fertility-control as a basic 
human right, are others. Intermediate objectives refer to the ac
complishment of attitudinal and behavioral changes needed to 
realize ultimate objectives-for example, spreading knowledge of 
fertility-control possibilities through films, radio, or schools, or 
the acceptance and use of family planning services by the public. 
Program-execution objectives refer to the performance of the spe
cific activities carried out in pursuit of the intermediate goals. 
The mobilization of resources (staff, buildings, vehicles, films, 
supplies, funds, etc.) and the actual provision of services or the 
showing of films would be examples-the first called "program 
input" objectives, the latter "program output" objectives (Mo
hapatra, 1977, iii). 

Specific goals also can reduce expectations and demands on 
managers, demands that would otherwise greatly overload the ca
pacity of an organization. A case study of the implementation of a 
vaguely stated program te increase cooperatives in Zambia con
cluded that 

agencies with multiple, ambiguous and measurable goals find it 
difficult to develop technically rational solutions to the problems 
of implementation. They have no logical way of setting priorities 
or organizing routines, since any activity can bejustified in terms 
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of son goal. This paralysis of rational planning inhibits the 
agency from taking decisive or eflective action on its own (Quick, 
1980, 57). 

Although precise objectives have clear benefits, some observers 
find that retaining broad goals can be very positive. For example, 
goals can play a catalytic and motivating role. These observers are 
more interested in how lpeople respond to goals and become commit
ted to them and less interested in how goals can be used to control 
staff or to evaluate activities. Research shows that in cases where 
mernbers have strong coomitmients to program goals, the program 
will be much more effective than those where such commitments 
do not exist (Peters and Waterman, 1982). From this perspective, 
specific ohjectives are less important than the power and legiti
inacy of the goals themselves. When goals are meant to sirve as 
motivators, there may be advantages in retaining some broad defi
nitions of the goals rather than narrower operational objectives. 

Strong commitnent to goals, particularly to their ethical con
tent, is often cited as one of the comparative advantages private 
voluntary organizations PVOs have in promoting development 
activities (Tendler, 1982). Evaluati(;s ofa numl)er ofPVO develop
ment efforts document that PVOs, such as church and humani
tarian organizations, have invested considerable eflbrt ii, infusing 
affiliates in the Third World with a commitment to development 
goals (White, 1986b). These experiences suggest managers need to 
appreciate that broader goals can serve as motivators and may 
need to supplement narrow objectives used for evaluation and 
control." 

Based prinmarily on his experiences in Africa, Leonard em
phasizes the importance ofcomniitment to goals and yet notes that 
it is frequently lacking in Third World situations. He urges that 
training programs, confbrences, and workshops pay special atten
tion to professional values and explore ways to reinforce them. Un
fortunately, he observes, donors very often are distrustful of value 
commitments by indigenous leaders and try to neutralize them. 

There are times, however, when it would be belneficial to swim 
with the current of indigenous morality. For example, a geo
graphically focused project i; likely to get Car better leadership 
from a local official than from an "objective" outsider. In any case, 
one cannot treat mianagers as interchangeable on this commit
ment dimension. An oflicer with this scarce commodity probably 
will perform far better than another who is more able and techni
cally better qualified but who lacks this moral commitment 
(Leonard, 1986, 66-67. 
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Useful and Collaborative Analysis 

Systems analysis and operational indicators ofgoals continue to be 
applied widely, but the general trend within the goal-directed ap
proach is to select analytic procedures according to how appropri
ate and pragmatically useful they are in accomplishing particular
goals, rather than according to methodological rigor. Arecent man
agement study distinguishes among three kinds of decision prob
lems, moving from specific to more general. Most specific are the 
operational tasks that typically involve definable and specific ob
jectives and are commonly referred to as well-structured decisions. 
In these cases quantitative or generic systems models may be most 
useful. Examples include personnel assignments, decisions about 
supplies, establishing routine mainenance, and locating facili
ties. A second cluster, middle level decisions, anticipates program
needs in the immediate future. These decl.ions have to deal with 
conflicting objectives, with changes in technology and resources,
and with uncertain demands. It is usually impossible to use spe
cific systems models in such cases. Finally, there are longer range
planning decisions about goals, where a great deal more uncer
tainty exists and where managers have to find ways to model alter
native views of the future. The point of the distinction is that differ
ent analytic techniques need to be used for each level of decision 
making (Kraemer and Perry, 1983).

In order to ensure that analysis is appropriate to the problems
being addressed, users may have to collaborate in designing
techniques. User involvement, in fact, may be as important as the 
objectivity and rigor of the techniques. Thus the approach has 
moved from an emphasis on purity and rigor toward appropri
ateness, a need for collaboration, and an appreciation for the value 
of involving people in using and applying the techniques. As de
scribed in a number of works by Patton, "utilization-focused" 
analysis increases the chances that the analysis will be b,,th relev
ant and used. If people are consulted and included in designing an 
evaluation, they will be more apt to take the infor.m;.tion seri
ously."' Analysts who adopt this approach do more than collect use
ful information, they also help managers conceptualize: their pro
grams, brainstorm about alternative strategies, and reflect on 
ways to improve implementation. 

Note that utilization has a much richer meaning than simply
applying information about results in an instrumental fashion. 
Managers may not "use" the results in the sense of applying spe
cific recommendations, but may still find the process helps them to 



66 APPROACI'ES 

conceptualize what they are doing. As an example, Patton de
scribes how evaluation can help managers rethink a needs-based 
approach to development. 'raditional needs assessment ignores 
client strengths, and Patton suggests that an evaluation consulta
tion could help managers exploro the assets clients bring as well as 
the needs they have. The same balance can be applied to program 
evaluation. Evaluation reports tend to ficus on program deficien
cies, things that need to be changed or improved. and areas in 
which a program is weak. But programs also need to be told what 
they have going fior them, strengths upon which they can build, and 
assets they can use fr program improvenent (19811), 79-81 ). 

A recent experience by tile World Bank in Kenya describes a 
particularly successful example of collaborative research. Faced 
with inadequate infi-omation from the government of'K'enya to Cle
sign an integrated agricultural development system, World Bank 
and Kenyan officials worked together to improve the budget and fi
nancial information processes. As described in a recent review the 
results have been very positive. 

The result was a Bank-funded program for assistance and train
ing that has )ecomne a 1n)tel for making progress in financial and 
budgetary relbrm .... Withoot government cooperation ftcused 
on how the systemi worked, it is likl Nythe Bank's reconimenda
tions would have [heen ill-suite( to the hdget real ities and would 
eit her have ben ignored or have heen disruptive oft he operaI ion 
ofthe Ministry ('ohen et al., 1985, 1222). 

There are a nimber of ways in which analysis can assist in 
clarifying goals and designing strategies to meet them. It can pro
vide basic knowledge about relationships among variables or offer 
answers to specific problems. It can he part -Ca, interactive search 
among a number of people and can provide political support for cer
tain positions. ,Just by being carried out, research can legitimize 
certain activities (C. Weiss, 1979). It can serve political uses by nar
rowing conflict or reducing its scope (Springer, 1985). This em
phasis on the multiple uses of analysis is important because it is 
tempting to judge analysis by how well it marshals concrete data 
and to ignore that its worth also derives from its abilit.y to clarify 
assumptions and define working concepts. 

Practices associated with appropriate and collaborative 
analysis suggest that when program managers are overseeing a 
system of activities carried out by field units, they need to discover 
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how their units can be most useful. Program managers may find 
they need to help the other units do priority setting and planning, 
rather than design specific projects for them. By following this 
reasoning program managers would adopt a "trade association" 
role in which they provided backup services to units, instead of be
coming involved in the details of what happens on site. 

The importance of field support by the central program unit is 
especially critical when local units are spread out geographically 
because they are often located in remote regions where communi
cation and transportation may be very uneven. At the very least 
program managers need to provide logistical supports to ensure 
that resources are available when needed. In most cases managers 
will also need to provide technical assistance and training to build 
the capacity of the local unit. The key is to design the system 
around actual data needs and integrate it with the local planning 
process.
 

For example, consider how managers might think about infor
mation and financial support systems from a utilization and col
laborative perspective. According to this approach information sys
tems should be designed around actual data needs and integrated 
with the planning process. These needs may differ according to pro
gram level. For example, an evaluation of a rural development pro
gram in Niger notes that the program agency needed information 
on farmer preferences, such as what technology farmers preferred 
and why they continued to prefer ox-drawn carts. At the local level, 
however, the organizations in charge of handling credit simply 
needed records of who borrowed how much and when and if it was 
repaid. In this particular case the program agency had set up a 
data collection system in the local communities that was far too 
complicated for their needs or their capacities (Painter et al., 
1985).'' 

When program units emphasize ways to service other units 
their data systems usually need to be upgraded. First, the central 
program unit needs regular reports on supplies so it can plan distri
bution and schedule deliveries. Second, because program man
agers usually want local units to look at the results of their activi
ties and not merely keep track of what they have done, the 
managers will need to assist local units to collect information 
about outcomes. Third, because they work with other units, the pro
gram units need to collect information that is comparable and can 
be shared. 
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Integrated Management and Organization Learning 

The emphasis on utilization is closely related to another emphasis 
in recent studies of*analysis. To be appropriate and useful, proce
dures for planning or goal setting need to be integrated into the fill 
management process so that learning can occur In fact, as dis
cussed in Chapter 1, the possibility of such integration is often 
cited as an advantage of' approaching development from the pro
gram rather than the project level. Integrated management em
phasizes procedures For collecting and reporting inforrnation, and 
one could even argue that rationality is more a fAnction of these 
procedures than a characteristic of' the substance of the decisions 
(Springer, 1985, 481, -180). The overall purpose is to integrate
analysis, planning, imlplementation, and evaluation; overcome the 
frequent separation of'analysis anld impl ementation; and incorpo
rate information about rL sults into the nmnagement process and 
even to drive impi mentation.-

Befbre reviewing some of the specific strategies for promoting 
integrated learning, it is useful to distinguish between learning 
and adaptation. Ealier systems nmodels assumed that organiza
tions would automatically adapt to information fi'olm the envii'on
ment in order to maintain themselves. More recent writings, how
eve; note that learning is more involved than these adaptive 
responses. Learning, in this view, has tw)O di nensions, neither of' 
which is necessarily true of adaptation. i rst, in addition to 
changed behavior, there has to be some consciousness or awareness 
of what changes are leing made and why. Compare the fblowing 
definitions: 

Learoiiig:The developnent of insights, knowledge, and associa
tions between past act ions, the effect iveness oft hose actions, and 
future actions. 
Adaptation: The ahilit' to make increnwntal adJLUstInents as a re
sult of environmental changes, goal stRuC3 ore cbinges or Other 
changes VFiol and lIyles, 1985, 811 ). 

Clearly, the first involves more awareness and knowledge and goes 
beyond adjustments to new pIrssures. 

Second, learning refers to more than increases in knowledge by 
individual managers and involves the norms in the organization. 
"Members come and go, and leadership changes, but organizations' 
memories preserve ceutain behaviors, mental maps, normis, and 
values over time" (Hedberg, 1981, 6). Procedures that involve this 
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"higher level" learning encourage managers and staff to gain a new 
understanding of their activities. They not only examine the 
routines and activities in the organization, but also reflect on the 
norms and style of the organization and how members understand 
their role. 

Higher-level learning aims at adjusting overall rules and norms 
rather than specific activities or behaviors (and has) long term ef
fects and impacts on the organization as a whole. This type of 
learning occurs through the use of heuristics, skill development,
and insights. It therefo,;e is a more cognitive process than is 
lower-level learning, which often is the result of repetitive be
havior (Fiol and Lyles, 1985, 808)."' 

Results-Oriented Management 

Given that learning, as described previously, involves consciously
acquiring new information at the organizational level, it requires
procedures for integrating feedback and information into the im
plementation process. This is often referred to as results-oriented 
management, which monitors activities on an ongoing basis and 
incorporates evaluation into the implementation process. As de
scribed by WLoley, results-oriented management overlaps other 
techniques described in this chapter, with its stress on specific and 
measurable objectives, appropriate evaluation, and organizational 
procedures for collecting and reporting information.! ' Like these 
other strategies, results-oriented management adapts analysis to 
the realities of the management process and is open and flexible 
rather than constrained by formal, prescribed methodologies. 

According to Wholey many evaluations are not used, not neces
sarily because they are poorly done, but because the information 
they provide is not usefuil.2 Utility depends on having information 
systems designed around goals and objectives that provide infor
mation in a timely manner and are applicable to actual decisions. 
He recommends beginning by determining if an activity has even 
been carried out. An evaluation may document that results were 
not achieved, when the real problem is that the program was never 
implemented in the first place.!"; In some cases a quick, preliminary 
evaluation is appropriate, while in others a more elaborate infor
mation system is needed. Throughout, evaluators need to actively
help managers define objectives and information needs and learn 
to report the information so that it can be applied to actual deci
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sions. Moreover, the indicators or measures of effective manage
ment should deal with factors over which managers have some con
trol. Timeliness, accessibility, and usability of the infbrmation are 
all more important than methodological precision and should drive 
the process of collecting and reporting information on results.27 

Flexible Data Gathering and Analytic Techniques 

To be useful and to promote learning, techniques for gathering and 
analyzing data should be flexible and tailored to the particular
situation. One example is the variety of techniques associated with
"rapid rural appraisal" strategies (Honadle, 1982b). Often program
perfbrmance can be analyzed using proxy measures of results,
rather than ones that rely on statistical precision. If the proxy 
measures tell managers what they need to know, then more time 
consuming approaches may waste resources and provide little addi
tional information. 

An effort to establish a relatively simple data reporting scheme 
in Niger illustrates some of the dilemmas involved in determining
what level of simplicity is appropriate. A group associated with a 
rural development project in that country proposed that project 
managers could rely on available data about the community rather 
than invest in large-scale surveys. Because there was very little 
variance among the farms the group argued that a profile of the av
er.ge flarm would be sufficient. These analysts also proposed a
 
proxy measure of seasonal migration-money orders received 
at 
the local post office, on the assumption that migrants would send 
money back to their villages. The analysts recognized that by bas
ing their data system on information about the average farm, they
would be overlooking a few innovative and highly productive
farms. As a result they made a special eflbrt to include high per
formers in th( esearch. Project oflicials, however, did not adopt the 
proposed system on the grounds that it was too simple fbr the com
plex situation. Those who designed the system continued to main
tain that "managers were overloaded with more data than they
could effectively use" and that the proposed system "provided them
with the information they needed to successfully manage the proj
ect" (Wentling, 1983, 125). 

A technique developed lv the Development Project Manage
ment Center oilers another example of'an approach to data gather
ing that emphasizes utilization of analysis and involvement by 

http:results.27
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those who will be using it. This technique proposes a relatively 
-itructured process for collecting information whose p,:rpose is to 
produce a report ofa management activity that describes what was 
done in a particular case and analyzes its implications. The reports 
range from specific case studies to more structured analyses, ac
cording to what is appropriate and feasible. An outside consultant 
works closely with those involved in the activity in order to gain 
more intimate understanding of what occurred. The consultant 
tells the story of the activity by inte-viewing participants about a 
series of "critical events" and then derives propositions from these 
accounts. Once a number of cases are completed, the propositiens 
can be compared. In this way they can provide a basis for drawing 
more general conclusions or "lessons" about the ingredients of suc
cessful management. Such a lesson can then be compared and 
tested in other settings. By looking at specific cases from a com
parative perspective the technique addresses both the particular 
information needs of managers and a broader policy interest (Ket
tering and Sensenig, 1986b; see also 1986a). 

Participatoryand Inclusive Data Gathering 

Inclusiveness is another development in the goal-directed ap
proach, and like the otherni it takes a pragmatic approach to exper
tise. Instead of deferring to professional judgment, inclusive data 
gathering acknowledges that experts often have a limited perspec-
Live and othcl points of view neod to be taken into account. Tradi
tional approaches to analysis allow those with more expertise and 
influence to dominate decisions; new ideas are not discussed, and 
apparent group consensus often will mask what is really a narrow 
"groupthink." Political processes do not help, according to this ap
proach, because they only reflect the ideas of those with most influ
ence and thus are not suitable for raising alternative perspectives

" or soliciting additional infbormatic.i. Moreove, interest group in
fluence is usually viewed as highly irregular and illegitimate 
(Grindle, 1980, 17). 

By this reasoning, managers need to incorporate a broader 
range of viewpoints into defining the nature of problems and pro
gram goals. One purpose is to improve the definition of the goals 
themselves and ensure that alternativ: definitions of a program 
are considered. Another is to ensure that relevant parties have an 
investment in the decision. In the political influence approach to 
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be discussed in a later chapter, managers can include different 
interests by brokering among them. The goal-directed approach, 
however, is quite different. It proposes a number of',tructured 
techniques for incorporating more views into pro,' .,m decision 
making. The techniques elicit ideas and Euggesti(,.:s from relevant 
interests and aggregate them into some choice or set of priorities .21 
The techniques encourage managers to look at problems in new 
ways, validate intuitivejudgments, and stimulate lateral thinking 
as a supplement to traditional means/ends vertical thinking.I' 

Advocates claim that such structured techniques enable 
groups to produce a more diverse and innovative set oftalternatives 
than they otherwise would and that it prevents them from becom
ing over-routinized. These techniques encourage interaction but 
keep groups from becoming unduly conformist or conflict ridden. 
There are problems, however. Because ideas are included wheLher 
people have an investment in thim or not, this method does not reg
ister how strongly people feel. Nor do people engage each other and 
debate or explore the irvas. A recent study raises an imirortant 
caveat. It questions wheti'er participants will feel that a decision 
arrived at through this picoss has the same legitimacy as one in 
which they were able to inteiact and register how intensely they 
felt about an issue (Mahler, 1987). In spite of' these prlms, ag
gregative techniques ,ernain one of the more inmaginative ;.athods 
for increasing the range ofalternatives that managers can include 
in analysis. 

Another method, a "problem structuring approach" developed 
by Mitroffand his associates, not only collects different views, but 
enables a decision-making group to oeal with conflicting views. 
Managers especially need to incorporate views that are strongly op
posed to how they normally proceed. Otherwise managers will con
tinue to do "business as usual." Because discussions about pro
grams often deal with suilace issues, everyone need'; to surface 
their underlying assumptions. Staffshould also be assigned to rep
resent the views of those not part of the decision-making process. 
Once these stops are taken, the decision-making group examines 
and compares the opposing vie!ws (Mitroff and Emsh6fl, 1979, 5). "
 

Consider how the method applies to a maintenance program
for an irrigation system. Managers would identify all those with 
an interest in the program, referred to as stakeholders, and ask 
what assumptions each would make about the feasibility of a 
maintenance program and about the conditions under which ben
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eficiaries would contribute to the maintenance. Once these as
sumptions are laid out, the next step is to consider their opposites. 
Then a discussion is held comparing and reflecting on the various 
assumptions. Only after some agreement is reached at this level, 
do managers design the maintenance program. 

Strategic Planning and Management 

Another amplification of the goal-directed approach is found in a 
cluster of practices associated with strategic planning and man
agement. These practices try to retain the purposiveness and fl
ture orientation associated with long-range planning while com
pensating for its evident weaknesses. Long-range planning has a 
long and uneven career in Third World nations, but in general it 
has fallen victim to the realities of bounded rationality and the lim
ited capacity of managers to formulate and carry out comprehen
sive plans. Yet there is a forward looking and focusing thrust in 
planning activities that can be -veryvaluable, as seen in the follow
ing description ofplanning in an integrated rural development pro
gram in Indonesia. 

Plans are not road maps because the territory is the future and it 
has not been surveyed yet. Plans are guides made as logically and 
intelligently as possible based on information at hand. They 
make it possible to evaluate progreso, and they give direction and 
consistency to programs, so that they at least move in the direc
tion of their aims. When the scientists using the most sophisti
cated computer technology fired the rockets to the moon, they still 
had to make mid-course corrections to put them on target. We too 
have to make mid-course CoTrrctions. Without a plan, without in
dicators, it is difficult to ascertain whether one should make 
adjustments."' 

In addition to retaining this purposive thrust, strategically 
oriented techniques typically emphasize both collaboration and 
utilization. 

The concept of strategy is often left very vague. "There are 
strategies, and there are strategies-big and little, broad and 
narrow-and a precise, universally acceptable definition is not 
available" (Eadie and Steinbacher, 1985, 448). The thrust of think
ing strategically, however, is captured in the following observations 
by one of the top level managers of the Masagana program. 
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The effective development manager must be able to cut through 
this buzzing, blooming confusion which is the entire process ofde
velopment, separating out what is critical from that which is not 
and concentrate his efforts-and God help him if he is wrong. 
Even if you have an abundance of resources, which is seldom the 
case in a developing country, you can pour them right down the 
drain if you attempt to spend them on too many things at the 
same time. Such selective emphasis, however, ... requires a re
suits orientation as against the emphasis on procedur'es which 
characterizes most government bureaucracies (Tanco, 198:3, 58). 

Traditional long-range planning typically extends the annual 
planning process and forecasts current activities into the future 
(Eadie and Steinbacher, 1983, 449). By contrast, strategic planning 
attempts to consciously learn about the environment and looks for 
opportunities to change organizations. It has three key elements. 
One is to establish measurable objectives and priorities in distinc
tion to the broad goals associated with long-range planning efforts. 
A second is to make planning more flexible and responsive to 
changes in the environment. A third is to look to the future and pro
mote change rather than merely improve productivity. 

Proponents try to provide some structure to the approach. The 
following list ofsteps was drawn from several descriptions: 

• 	Understand relevant aspects of the environment, relying on 
a variety of scanning techniques. 

" Do an audit of the organization's strengths and weaknesses 
in light of possible strategies. 

• 	Determine the distribution of authority and influence among 
different sub-units in the organiza~tion. 

" Set targets on the basis of the above steps, looking for oppor
tunities to provide new services. 

" Design strategies for reaching the targets, taking implemen
tation into account. Be as precise as possible about respon
sibilities, deadlines, and resources. This attention to im
plementation is as important as fbrmulating the strategies 
themselves. 

" Take human factors into account, such as human judgments 
and different perceptions and values. 

" Allocate necessary resources. 
" Establish procedures to monitor and control outcomes.:':' 

As in the other developments described in this chapter, organi
zational learning is more than simple adaptation. Setting targets 
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is a particularly critical step because "without targets, the only 
standard of current performance is past performance" (Mohapatra, 
1977, iii). There are three kinds of targets: targets of inputs or re
sources, targets of activities to be carried out, and targets of results 
to be achieved. By speci, ing these ahead of time, managers can 
try to go beyond incremental adjustments to their present practices 
and come up with specific ways to determine how well they are 
doing. Based on a study of family planning programs, Mohapatra 
adds a note ofrealism when he observes that available resources do 
not always match targeted results and that managers often adjust 
output targets downward to reflect targeted resources (1977).:" 

Performance Management 

Strategic management has been applied to the Third World setting 
by a group of development practitioners in the United States lo
cated in the Development Project Management Center (DPMC).' 
Their particular contribution has been to wed strategic thinking to 
an emphasis on how a unit performs and a belief that those who 
implement an activity should be involved in planning it, The ap
proach combines a number of emphases described throughout the 
chapter--the need for clear objectives, the value of'collaboration, 
and attention to performance. DPMC; stff also have used the 
technique to improve the capacity oforganizations, and not simply 
to develop better strategies. 

The central hypothesis of this technique is that managers can 
increase capacity by successfully performing some task-in other 
words, that they learn by doing. For example, instead of stressing 
analytic and planning techniques in and of themselves, the theory 
emphasizes that work teams can be used to involve members di
rectly in the planning process and claims that this will both im
prove the analysis and gain the commitment of participants. 
Whereas rcsults-oriented planning tends to assume that informa
tion systems in and of themselves will encourage good manage
ment, this approach assumes that knowledge and information are 
not enough, that involvement and interaction are essential fhctors 
in bringing about change. 

Even though proponents argue that there is no set of 
techniques all managers and organizations should follow, there are 
functions all organizations need to carty out in order to improve 
program performance: develop clear objectives; gain consensus 
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among members on strategies; get agreement on the roles of all 
members and units; and set up procedures for getting feedback and 
for adapting to the information (Solomon et al., 1981; Solomon, 
1984). Although many of these steps sound similar to practices de
scribed earlier, the performance management system places par
ticular emphasis on working with organization members so that 
they design the practices themselves, ral her than following pre
scribed recipes for change. Improvements "must be carried oat in 
ways that create members' support for and valuing of the changes 
introduced. Other-wise these changes will not be sustained" (Brink
erhoff, 1985b, 5). 

In order to create such support, the approach relies on a 
technique called "action training" to bring about change in and en
able members to carry out the functions listed in the last para
graph. Instead ofoffering courses in generic management skills or 
introducing new technology, trainers or consultants work directly 
with organization members and provide training in the course of 
working through job-related problems. Organization members, 
faced with a common " 3blem or task, come together in work teams 
or task groups. As teams they establish work plans and budgets
and mutually agree on their respective responsibilities. This team 
process accomplishes two other things. It integrates the various 
facets of the management process by fusing doing and learning, 
and it brings together people at various levels of the organization 
around common tasks. 

Proponents particularly encourage team members to develop 
the kinds of skills that enable them to relate openly with each 
other, to communicate effectively, to develop trust, and to work 
creatively as a team. This creates an "energetic group ofpeople who 
are committed to achieving common objectives, work well togethe, 
make relatively full use of their resources, enjoy doing so and pro
duce high quality results" (Solomon, 1984, 2). 

In addition to relying on task forces or work groups to design 
strategies, DPMC conceptualizes management as an integrated 
and collaborative approach. For example, consider how the ap
proach has been applied to financial accounting practices in the 
Sahel. Traditional financial accounting monitors funds and dp
scribes the flow of program resources. Managers need to go beyond
this, however, to improve program performance. They need to de
velop techniques for what the study calls "management account
ing," a technique for linking the flow of reEources with program ob
jectives (Kettering and Lusby, 1985). Whereas financial accounting 
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would record that a certain amount of money was spent on trucks, 
management accounting would indicate whether the trucks were 
instrumental in meeting the objectives of the program. It is thus a 
way of integrating the monitoring of finances with the broader de
cision-making process and recalls the earlier discussion of inte
grated management. 

In reflecting on the application of the approach in Haiti, Brink
erhoffnotes that top level support may be essential if the strategy 
is going to significantly improve performance. When such support
is lacking, managers may need to be satisfied with incremental ad
justments, rather than strategically induced change. In the case of 
Haiti, a "performance management strategy" was designed to 
change the evaluation unit of the Ministry of Planning. In one 
sense the approach was successful because it hclped the unit rede
fine its role, from policing other units to collaborating with them. 
This was a particularly positive change because the evaluators 
were generally resented, and the only way they could have any ef
fect was to adopt a collaborative approach. In another sense the ap
proach was not successful because improvements were very modest 
and failed to introduce significant change. Brinkerhoff concludes 
from the experience that real change will only occur when there 
are certain conditions in place, such as a reasonably supportive 
political environment. When these are not present, it is necessary 
to make tradeoffs between feasible but minor adjustments and 
more radical but less likely improvements (1935b). In a subsequent 
study he adds that because the approach is based on achieving con
sensus and relies on teamwork, it has a built-in tendency to em
phasize incremental, rather than radical change (1986). 

The Goal-Directed Approach and 
Program Management Functions 

In light of the amplifications described in this chapter, it is clear 
that those working within a goal-directed approach to program 
management have developed what was often a very top down and 
control-oriented approach into one that is far more flexible and 
adaptive. Their main concern is to use analytic techniques that are 
appropriate to the situation. Proponents also are looking for ways 
to incorporate a broader ,ange ofopinions and perspectives and to 
propose a variety of group practices designed to capture additional 
information. Proponents are more aware of the human dimensions 
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of the organization and are concerned with finding ways to involve 
members and to gain their support. Although the approach is very
valuable in stressing that values and commitments to goals can 
play an important role in implementing development programs, 
limited attention has been given to ways to develop and reinforce 
commitment to development goals. Those who are concerned with 
this issue usually assume that if managers and staff are included 
in defining goals and objectives, those included will have an invest
ment in them. There is less emphasis on dealing with the norma
tive or substantive content of the goals and exploring how these 
can generate commitment. 

Table 4.1 summarizes the strategies associated with the goal
directed approach; the next sections review the implications of 
these strategies for the three elements in the framework em
phasized by this approach. 

Contributeto DevelnprnentContent ofProgramDesign 

The approach emphasizes the importance of program content, of 
goals and ideas, and is thus an important corrective to approaches 
that rely primarily on process. Perhaps the most relev ant aspect of 
a goal-directed approach to the program design function is the em
phasis on strategic thinking. Strategic management assesses the 
environment, its resources, and constraints; sets priorities; and de
signs strategies accordingly. Managers are able to be proactive in 
selecting which aspects of the environment they will focus on and 
are not limited to adaptive behavior and activities. 

A second relevant theme is the emphasis on appropriateness
and relevance. Analysis is to be judged by its utility to those who 
will use it, thereby defining utility to include b:th conce!.tual 
clarification and relevant information. 

A third theme is closely connected to the second. It hol, . that 
in order to ensure utility and relevance, the users should be closely
involved in goal clarification and analysis. Such involvement will 
improve the information managers have to work with and also will 
ensure users have an investment and commitment to program 
goals. 

Fourth, the goal-directed approach emphasizes the actual per
formance of the organization in reaching stated goals. The ap
proach presents managers with a variety ofstrategies for translat
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TABLE 4.1 Strategies in a Goal-Directed Approach to Management 

Systems analysis 
Base plans on systematic review of relevant factors
 
Develop replicable interventions
 

Goalsandobjectives 
Examine tradeoffs between retaining qualitative goals and
 

translating them into quantitative measures
 
Use objectives as motivators, guides, and evaluation criteria
 

Useful and collaborativeanalysis 
Judge analysis by appropriateness, not rigor

Design analysis in collaboration with those using it
 
Use analysis to conceptualize and clarify problems
 

Integratedmanagementand learning
Integrate analysis with planning, implemertation, and 

evaluation
 
Must be learning conscious, rather than merely adaptive
 
Institutionalize capacity for learning into organizational
 

procedures 

Results-orientedmanagement 
Design appropriale strateies to feed
 

results into the management process
 
Develop a st-nategy to use and respond to results
 

Inclusivedatagathering 
Use structured techniques to gather variety ofopinions

Structure problems, define assumptions, include all views
 

Strategicmanagement 
Review relevant aspects of the environment
 
Set targets or priorities
 
Design strategies for reaching targetted objectives
 

Performancemanrgement 
Develop work teams so members can develop a consensus about 

tasks, roles, and strategies
 
Work with groups to develop interactive skills
 
Help groups plan to improve performance of program units
 

ing goals into measurable objectives that can be used to evaluate 
program outcomes. It also considers the need to reorient or moti
vate those in an organization to focus on performance and results 
and assumes this can best be done by providing new information 
and encouraging staff to reflect on it. 

Finally, the approach has come to acknowledge that there are a 
variety of stakeholders and valid perspectives on development. Pol
icy and program design needs to find ways to incorporate and re
flect on these. 
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Enhance the DevelopmentCapacity 
ofImplementing Organizations 

The major contribution of the approach to this function is its em
phasis that analysis and goal definition and learning are not 
primarily individual skills. Instead they need to be institution
alized into organizational procedures for handling information,and 
learning from it. Many of the proponents insist on specific 
techniques and procedures, much in the spirit of Simon's concern 
for organizational procedures to compensate for bounded rationality. 

Procedures Fall into two broad groups. One emphasizes formal 
procedures for handling inflormation and recommends fairly struc
tured techniques for collecting and aggregating ideas. The ap
proach is particularly concerned with developing procedures for 
monitoring results and for fbeding information back into decision 
making. A concern fr performance is thus integrated into the 
management process. The other relies more on interactive pro
cesses. For example, several versions stress interpersonal relations 
and the informal aspects oforganizations and recommend bringing 
people together into work teams to reflect on goals and objectives 
and arrive at a consensus on program strategies. 

Exercise Leadership 

The goal-oriented approach provides opportunities for managers to 
mobilize relevant groups around goals, using ideas and social val
ues to persuade groups of a program's merits. Insofar as the ap
proach primarily emphasizes analytic techniques, interactive 
strategies, and consensus building, this aspect of the approach has 
not been fully developed. 

Notes 

1. Weber insists that rationality applies to the ends ofmanagers, or 
to program goals, and also to the means or strategies for achieving those 
goals. The first is what Diesing calls "substantial rationality" and indi
cates whether or not goals are well conceived (Diesing, 1962,3). Currently 
when rationality is applied to management, it almost always refers to 
selection of means or strategies rather than ends. Thus it refers to what 
managers do-plan, organize, coordinate, command, and control in order 
to achieve ends (Fayol, 1949). 
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2. Perrow provides a very helpful analysis of this aspect ofSimon's 
writings in his most recent study oforganizations (1986a, 128-131 ). 

3. See Cunningham (1977, 465). Simon's description of organiza
tional structure somewhat modifies the assumption that the best way to 
ensure rational decisions is to rely on a highly structured hierarchy. Even 
though Weber was one of the first to value hierarchy, he saw its potential 
problems. In his masterful essay, "Politics as a Vocation," he suggests that 
the only way to check the excesses ofhierarchy is to rely on political lead
ers with vision and commitment to the political community (Weber 1958). 
On the one hand, rational administration is inevitable and can be very 
useful to shake off the weight of tradition or the excesses of charisma. Be
cause it can also become rigid, there will always be a need for enlightened 
and committed political leadership to counter the rigidities of bureaucracy. 

4. In other classifications this model is called "organization theory" 
(Hage and Finsterbusch, 1987): and "systems management" (Elmore, 
1978), both of' which present very useful reviews of the literature. For 
original sources see Katz and Kahn (1966); Churchman (1968); Taylor 
(1947); Simon (1947); March and Simon (1958); Thompson (1967); Weber 
(1958); Hage (1980); and Fayol (1949). 

5. Lindblom and Cohen stress the problems associated with expert 
analysis (1979). The same point is made by Chambers in the context of the 
Third World (19741, 1985). 

6. Similar terms include singlenmltiple goals I1lannan and Free
man, 1977); simple/complex ()lonadle, 1985); structured/instructured 
(Dunn, 1980; and Mintzberg et al., 1976); measurable/not operational 
(Mintzberg, 1983a, 174); narrow/broad scope (Paul, 1982, 108); standard
izediflexible (D. Korten, 1980); stable/changing, with change being a re
sponse to environmental pressures (Weiss and Rein, 1970); and stable/
changing, with change being a response to technological change (Hall, 
1980). 

7. An evaluation of an effort to expand the capacity of a planing 
unit in the ministry of agriculture in Liberia illustrates that this lack of 
integration can prevent other bureaus from using analysis, no matter how 
good it is. A study by Boyl,, (1986) notes that this lack of integration may 
be exacerbated because some ministries follow rational norms, while 
others do not (Hermann et al., 1985). 

8. As a result, Leonard continues that training should explore ways 
to foster commitment to goals, and managers should be encouraged to 
draw on values and goals from their cultural settings (1986). 

9. See Hammergren (198:3, 179). In a study offamily planning pro
grams, Warwick notes they were based on such "machine" theories and as 
a result generally failed (1982, especially Ch. 12). 

10. Tribe, for example, recommends including legal reasoning and 
moral philosophy (1972); and Nelson suggests including moral reasoning 
and historical analysis (1977). 
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11. See Moris (1981, Ch. 5). 
12. A useful overview is found in Elmore (1978,194). For examples of 

this version of cybernetic theory see S. Beer (1981); Steinbruner (1974); 
and Jackson (1985,36-37). The work by Beer applies cybernetic theory to 
planning in Chile. This capacity for adaptation was even part of the model 
as originally proposed by Weber. In his formulation "the means and ends 
were both open to change ifthe secondary consequences ofeither were un
acceptable to the actor" (Satow, 1975, 526). 

13. The example is taken from an undated manuscript by Kulp, sub
sequently published by PASITAM (Kulp, 1977). 

14. Kulp's structured approach is illustrated in the following outline 
of steps for designing a rural development program: (1) Analyze-com
pute the best program for the average farm in each homogeneous area; (2) 
standardize-adopt that program as the standard package for the zone; (3) 
integrate-build the zone project around the standard package; (4) satu
rate-ove,.promote the package in each farming community with enough 
agents and appropriately simple routines; (5) concentrate-do not spread 
management and resources too thin, resist pressure to start too big; and 
(6) accelerate-each year build up speed (n.d., 42). 

15. This remark was made by Buckley and cited in W.R. Scott (1977,
67.) A similar concept, "performance gaps," is useful to get organization 
members to understand the need for change and to focus on areas in which 
change is necessary. lage and Finsterbusch review several cases in which 
changes were introduced into organizations in the Third World and docu
ment that knowledge of performance gaps was an important motivator 
(Hage and Finsterbusch, 1987). 

16. A recent study proposes four criteria for establishing objectives, 
all based on whether decision makers can take action on them: 
1.	 normative adequa(y-Sources of values and evaluative criteria are 

made explicit and reasons are provided for their selection. 
2. 	 motivational relevance-Links between activities and consequences 

are meaningful to those responsible for their performance. 
3. 	 actionabili-v-Theactivities that produce a valued consequence are 

consciously understood and controllable by those held responsible for 
their performance. 

4. 	 utilizability--The information about performance can actually be used 
to conceptualize problens and take actians to resolve them (Dunn and 
Mitroff, 1980, 6). 

17. Objectives that serve as guides are not necessarily the same as 
the objectives used for evaluating programs, however (Scott, 1977, 66). 

18. Closely related to this interest in goals is the growing criticism of 
analysis that rigidly separates facts or operational statements from val
ues or broader goals. Analysis has traditionally tried to avoid dealing with 
goals because they are often broad and vague, and it is hard to marshal 
facts to support or refute them. As a result analysis often assumes what
ever goals or values are put forth by policy makers. A number of critics, 
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however, insist that although facts cannot prove values or goals, ficts can 
shed light on them (Tribe, 1972; and Nelson, 1977).

19. Patton's works include an early description of "utilization
focused evaluation" that lays out the basic methodological and epis
temological assumptions (1981a; 2nd ed., 1986). He has developed the 
methodology and provided numerous case studies in additional books, all 
with titles that suggest the flavor of his writings: Creative Evaluation 
(1981b); QualitativeEvaluationMethods (1980); and PracticalEvaluation 
(1982). 

20. An official associated with the project notes that in this particu
lar case the audit requirements of the inspector general in the U.S. 
Agency for International Development were the major reason for the com
plicated data collection system (Jim Lowenthal, correspondence, 1986).

21. Indeed this is a common theme of the implementation literature 
in general. See Daneke (1980); Pressman and Wildavsky (1973); Ingle
(1979); Hammergren (1983); Weiss and Bucuvalas (1980); Bunker (1972);
and Van Meter and Van Horn (1974). 

22. The article by Fiol and Lyles provides a very useful review of the 
literature on learning and adaptation (1985). 

23. According to Argyris when members of an (rganization reflect on 
their purpose and operating norms as well as on what they do, they are 
engaged in "double loop learning" (1 77). 

24. The fullest description is found in Wholey (1983). Applications of 
results-oriented management are in Wholey, Abramson, and Bellavita 
(1986). 

25. For a useful review of the literature on the utility of evaluations
 
see Daneke (1980).
 

26. On the basis of her study of program implementation in Latin 
America Hammergren notes that evaluations are frequently carried out 
on programs that were never implemented (1983, 173). 

27. Wholey lays out the following tasks for managers: 
Level O: Define the program and who is responsible. 
Level 1: Get agreement on a set of performance objectives.
Level 2: Set up a system for measuring and assessing whether these ob

jectives are accomplished.
Level 3: Get agreement from policy makers about expected improvements.
Level 4: Set up a system for using information about performance to en

courage improvements.
Level 5: Achieve effective and efficient performance on the basis of these 

measures. 
Level 6: Communicate achievements to others (1983, 12).

28. Sloan, for example, describes how groups differ in policy decisions 
in Latin America (1982, 424). 

29. Structured techniques include brainstorming, the Nominal 
Group Technique (NGT), Delphi, and Interpretive Structural Modeling
(ISM). Because all are based on the same theory, a description of NGT is 
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illustrative of the others. NGT is designed to be used in decisions when 
there is no single or right answer and people hold a variety of'viewpoints. 
It is a well-known fact ofsmall group stuLdieS that a few artic'late people 
can dominate any discussion, that some ideas are never even discussed, 
and that members often arrive at a false consensus. lit N( ITa Iroblem is 
presented to a group, which is a group in name only, hence tilt' term "nomi
nal." (The rationale is therefbre quite different from tile I,asis for work 
teams described subsequently.) A question could be, '"Wlat problems do 
you anticipate in getting farmers to try a new cropping .scheme?" Note 
there is no "right answer," but in all likelihoo.d there will be different ex
pectations. After individuals spend time alone writing down ideas, each 
takes a turn presenting one of them to tile rot .I'liere is no discussion at 
this point., only questions of' clarification. This sequence continues until 
all tile ideas are listed. The group then tI:Aes specific dlecisi,)n rules to clus
ter them, to prioritize them, and, finally, through consensus to arrive at a 
ranking of'possi)i lit ies. A general description is fou l inI )elBecq, Van de 
Ven, and Gustafson (1975). Applications are described in Ostrowski, 
White, and Cole (198.1). 

:30. The literature on brainstorming and intuitive thinking is sum
marized in Cates (1979); and l)eliono ( 1970). 

31. ''he emphasis on assumptions is critical. Al)heigh )eople may
disagree ahout the best strategy, they niav fintd it easier to resolve differ
ences regarding assuimptions. Once agreement is gained at this level, then 
designing a strategy that can take all the assumptions into account will 
be much easier. Major sources flbr tie problemin-struct urtli ng approach in
clude Ian Mitroff and his associates, many located at Carnegie Mellon 
University. See NIitroffand Emshoff 1979i; and I)unn and Mitroff 1980). 
For a broad overview see the text writ ten 1)Iy )unn 19801. 'l'h- emphasis 
on forcing managers to deal with conflicting views ic 1milar to the con
cerns of Argyris that organizations have theories of' ction that are dif
ficulIt to question (Sclion, 1971: and Argyris, 1977). Whereas Mitroff 
designs structured organizational procedures, Argyris recomniends con
fronting top level managers in workshop settings. 

32. 1. 1M.Poland, "Commtunity Based Integrated Rural lDevelopment 
as Implemented in "rangse and MIbing, Aceh," 1977); cited in VanSint 
and Weisel (1979, 25 1. 

:33. For examlple, see ladie and Steinlacher ( 1983: (limmer 11980); 
Bourgeois) I980) : and Ansoffet al. i 1976). The str:itegy fits with organiza
tional proc(edures (escril)( by I). IKorten I1984,); and (awthrop (1983), 
discussed later in the social learning approach. 

:34. Two pracltioners dlescribe in experience in which senior staff 
came together to plan i strategy flr changing i job training programl. A 
traditional, hierarchical agency was in charge of the program, which was 
administered by local level organizitions, each trying to go its own way. 
"The challenge was to rise above tile routine operational agenda thrOULgh 
the selection of' issues involving high stakes, and to identify) pressure 
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points or levers through which significant change might be effected." In 
the end designers agreed that the ke, to making the systeii, worK would 
be the "intensive, coutinuous and collective participation of the senior 
managers of the bureau." A year later a second planning session was held 
with the following purpose: 

I should emphasize that we are not interested in the development of 
shopping lists of routine, ongoing operational goals. Rather, the in
tent is for each of the executive officers to identify for her/his col
leagues the most significant improvement targets and associated 
strategies, above and beyond normal operations (Eadie and Stein
.acher, 1985, 427,429). 
35. The approach has been developed by the Development Project 

Management Center (DPMC), jointly funded by the U.S. Department of 
Agriculture and USAID. This approach is also called the Guidance Sys
tent Improvement Approach and described as Scructured Flexibility, re
ferrng to the emphasis on developing a system for guidiag organizatiorns 
to improve themselves. Publications include several discussions of the 
basic theoretical assumptions and descriptions of applications of the ap
proach in a variety ofdevelopynent contex ts. The basic theory is described 
in Kettering (1985); and Solomon, Kettering, Countryman, and Ingle 
(1981). Applications of the method i. Jamaica are described by Ketterin! 
(1980); in Kenya bv Ingle (1983); in Portugal by Ingle (1981): in Haiti by 
Brinkerhoff(1985b); inthe Sahel by Brinkerhoff(1985a); and in Pei u by 
Solomon (1983). Reviews ;and critiques of the approach can be found in 
Rordinelli (1987); Hage and Finsterbusch (1987); Creshkoff 11985); and 
Brinkerhoff( 1986). 



5
 
The Anarchy Approach
 

Assumptions and Questions 
About Management Functions 

In the last ten years a body of literature has developed that is con
cerned with decision making and analysis and that challenges 
many of the assumptions in the goal-directed model. This literm
ture argues that decision making and analysis are neither as ra
tional nor as orderly as they may appear. Organizations are better 
characterized as anarchies or as garbage cans than as goal-directed
bodies.' Particularly when managers are dealing with the kinds of 
- .biguous goals associated with development programs, individu
als behave in often unpredictable and even random ways and do not 
follow rationally defined objectives. Goals and objectives, in 
fact, are more apt to emerge during the implementation process,
rather than drive that process as assumed in the goal-directed 
approach. 

The somewhat dramatic terminology used by these analysts 
may obscure some of the connections between the literature on de
cision making as anarchy and other theories about organizacions.
March himself co-authored with Simon a major work on organiza
tion decision making in 1958, which raised serious reservations 
about the role of analysis and rationality and emphasized the limi
tations ort peoples' ability to process and handle information. The 
anarchy approach extends some of the arguments made at that 
time. The concept oforganized anarchy also has roots in theories of 
incrementalism and studies of implementation, both of which em

87 



88 APPROACHES 

phasize that there are major impediments to rationality. According 
to incremental decision theory, people make marginal adjustments 
rather than clear cut decisions. Similarly, the implementation lit
erature is replete with cases indicating that program management 
is usually marked by indecision, retreats, adjustments, and a gen
eral lack of clarity.2 

Decision making as anarchy also fits with a number of recent 
studies that argue that the management process is more open
ended, interactive, and ill defined than is normally realized. For 
example, in an often-cited study,Mintzberg remarks that although 
we often write as if' a manager is "a reflective, systematic plan
ner ... study after study has shown that managers work at an un
relenting pace, that their activities are characterized by brevity, 
variety and discontinuity, and that they are strongly oriented to
wards action and dislike reflective activities" (Mintzberg, 1975, 50). 

Revisionist or anarchy theory goes further than these descrip
tions ofmanagement, however. It not only describes how individual 
managers make decisions or handle information in unpredictable 
ways; it emphasizes that the entire decision process is marked by 
complex interactions among participants and that much of what 
goes on is random and meaningless rather than intentional and ra
tioual (Ande-son, 1983, 201). Organizational processes are best de
scribed as a container (or "garbage can") into which problems and 
ideas are tossed in an essentially random manner. The other fre
quently used term, organize(l anarchy,refers to the fact that much of 
the time, the management proces; has no center; focus, or structure. 

At the same time there are limits to the ability of people to cope 
with, and even to live with, anarchy. As a result people create sym
bols or rituals to suggest meaning and purpose. The symbols serve 
to unite people, and they often appear to have rational purposes 
even when they do not. "When faced with uncertainty and am
biguity, humans create ,ynibols to reduce the ambiguity, resolve 
confusion, increase predictability, and provide direction. Events 
themselves may remain illogical, random, fluid, and meaningiess, 
but human symbols make them seem othervise" (Bolman and 
Deal, 1984, 150). Symbols include myths associated with the mis
sion of a development unit, plans that lay out purposes and future 
activities, and even routine activities such as consultations with 
groups in the community. All of these may be purely symbolic and 
fail to contribute to the actual results of a program, but all may be 
meaningful to those involved and enable them to cope with the 
anarchic processes in which they are involved. 
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Evaluation illustrates how a managerial routine can be used 
for symbolic and reassuring purposes even though it fails to fulfill 
its ostensible purpose. As discussed in the last chapter, evaluations 
frequently do not address decisions that have to be made, evalua
tion results are not available when needed, and they often are not 
used by those who commission them. In addition evaluations can 
be very time consuming and expensive for all in olved. According 
to the goal-directed approach, evaluations need to be improved to 
fulfill their purpose of providing information about programs. The 
anarchy perspective, however, stresses that even when evaluations 
fail to provide useful information they serve a number of symbolic 
purposes. 

Evaluation is something that organizations need to do if they are 
to be viewed as responsible, serious, and well managed, even 
though the results ol evaluations are rarely used for decision mak
ing.... Evaluation persists because it serves significant sym
bolic purposes. Without it, we would worry about the efficiency
and effectiveness of activities. Evaluations produces "magic num
bers" to help us believe that ',hings a,e working. Evaluation 
shows that organizations take goals serioasly. It demonstrates 
that an organization cares and wants to improve. Evaluations 
provide opportunities for participants to share their opinions and 
have them pubicly heard and recognized. Evaluation results 
help people relabel old practices, provide opportunities for adven
ture, and foster new beliefs (Bolnan and Deal, 1984, 179-181). 

These observations about the functions of evaluations could be 
made by proponents of several of the approaches described in this 
book. The difference is that the anarchy approach appreciates that 
they are necessary functions while the other approachE s do not. 

Organizational anarchy, decisions that function like garbage 
cans, and symbolic responses may be particularly common in the 
development setting where goals are typically vague and complex. 
A group of analysts interested in problems they describe as "messes" 
or "wicked problems" contend that they make anarchy inevitabie. 
The term messes means that a problem cannot be separated into 
independent components. Rather it is an interdependent system of 
many problems and hence messy to deal with (Ackoff, 1974, 21). 
Wicked problems are similar in that they cannot be clearly defined 
or isolated and have the following characteristics: There is no de
finitive formulation of the problem; there is no stopping rule to say 
when it is solved; solutions are good/bad rather than true/false; 
there are no ways to test solutions; solutions are "one-shot" opera
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tions because each one makes a difference and cannot be undone; 
there is no set of potential solutions; every solution is unique; and 
each one is a symptom of another problem (Rittel and Webber, 
1973). Because the problems can be defined in different ways, there 
are no clear mandates for solving them or for evaluating their 
results.I 

In a review of rural development issues, Johnston and Clark 
use many ofthe same terms and concepts. Problems are ill defined, 
and the many factors that have to be taken into account constitute 
a "mess." There are multiple objectives, many interacting vari
ables, and poorly understood relations among them (1982, 26). Ef
forts to improve the health of a community, for example, rang' from 
providing medical services to promoting life-style changes to redis
tributing resources. Which of these approaches people take de
pends on their perspective, their values about health, what else is 
competing for their attention, and their understanding of what it 
takes to bring about change. There are so many interacting influ
ences on health that it is diflicu!t if not impossible to sort them out 
and identify what causal relations are at work. 

Becau - most development programs are dealing with situa
tions characterized by multiple, vague, and shirting goals, the 
anarchy approach appears to be particularly relevant. It is espe
cially useful in raising questions about three of the management 
functions: contribute to development content of program design, 
enhance the development capacity of implementing organizations, 
and exercise leadership. 

The approach asks who participates in program design and 
whether they maintain an interest in the program or are con
stantly being diverted by other concerns. What is the nature of 
learning in this situation? What other purposes are served by the 
goals? Do goals direct the process and serve as a reference point? 
Are they brought in to rationalize what has already been done for 
other reasons? Are managers able and motivated to respond to op
portunities that arise, even when they do not seem relevant to origi
nal program goals? 

Concerning the function of enhancing organizational capacity
the anarchy approach raises questions about the best way to handle 
the randomness and disorder that are evident. What symbols and 
rituals will bring some order and purpose to a program unit? Can 
managers develop procedures that allow them to adopt a more 
open-ended, flexible stance? What kinds oforganization structures 
and procedures encourage learning in this very fluid situation? 
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Finally, the approach suggests that leadership depends on ap
pearances and perceptions as well as, and perhaps even more than, 
on actual accomplishments. It asks how managers present them
selves to others. Recall that the chapter on the goal-directed ap
proach concluded that it has not paid much attention to the need to 
develop a commitment to goals. The anarchy approach, by contrast, 
is more sensitive to the ways in which leadership depends on 
peoples' attitudes and perceptions and places more emphasis on 
the culture and norms within implementing units. 

Problems in Applying the Anarchy Approach 

There are two major problems in pursuing this approach. First, it is 
difficult to work within a very fluid and unstructured situation. As 
strategies related to the goal-directed model indicate, clear objec
tives can be very useful in providing guidance and standards. 
Moreover, strategic goals can serve as important mechanisms for 
focusing energies to bring about change. Without clear goals man
agers may easily lose track of what is going on and may become en
gulfed in what can only seem at times to be chaos. In response to 
the seeming disorder, managers are tempted to institute strong 
controls and ty to impose more order than is appropriate. In other 
words managers are apt to revert to the versions of the goal
directed approach associated with blueprints and a machine theory 
of management. 

A second and related problem is that managers try to avoid un
certainties and in the process may fail to explore opportunities 
available to them. They tend to pursue only chose activities where 
they feel they can anticipate what will happen and where they can 
predict the margin for error. The result, according to Albert 
Hirschman, is that designers and managers will shy away from a 
number of activities where they might be successful (1967). 

Although the approach has thus far emphasized description 
rather than prescription, it is possible to derive several themes use
ful to managers. First, managers need to be very realistic about 
their situations. To encourage such realism, much of the literature 
associated with the anarchy approach attempts to sensitize man
agers to the realities of decision making and analysis. Where goals 
and technology are hazy and participation is fluid, many of the 
axioms and standard procedures of management collapse. Once 
managers appreciate that the assumptions of purposefulness and 
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rationality associated with the goal-directed approach do not exist, 
they will be more open to limitations and to the need for new 
approaches. 

Second, the approach suggests that learning is more ambigu
ous than it appears to be in the goal-directed approach. Managers 
may rationalize something they have done for a variety of reasons 
and describe it as something they have learned from their experi
ences. Further, people can only handle a certain amount of new 
information, and there are limits to what they can learn. They can 
learn new insights and some new ideas, but they are unlikely to ar
rive at decisive and clear models they can apply in other situations. 

Third, managers need to balance order and structure on the 
oio lai.id with flexibility and openness on the other. They need to 
appreciate that many procedures and activities that seem purpose
less from a rational point ofview may serve an unintended function 
of providing some order. Managers need to balance this apprecia
tion for order with an openness to unexpected opportunities that 
emerge. The following three sections examine how the anarchy ap
proach describes the reality of management and decision making,
and how it conceptualizes learning in anarchic situations; these 
sections describe some of the techniques the approach proposes for 
balancing order and flexibility. Next the chapter describes a theory 
proposed by Albert Hirschman that captures many of the insights
of the anarchy approach. He argues that it is impossible to ac
curately fbresee all the opportunities that may arise during im
plementation and that may allow managers to override anticipated 
difficulties. The chapter concludes by reviewing the implications of 
the approach for the three management functions noted previously. 

The Realities of a Manager's World 

A core assumption is that goals do not provide much help in concep
tualizing om describing what managers do. Instead of being di
rected by a concern with accomplishing goals, managers deal 
simultaneously with four different factors: (1) problems that re
quire attention; (2) solutions that may or may not be responses to 
the problems; (3) participants who are unclear about their prefer
ences and have a variety of things competing for their attention; 
(4) choice opportunities or occasions when managers have to take 
action. Not only are all four of these factors competing for man
agers' attention, but they are essentially independent of each 
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other. Problems may arise at a time when choices are not on the 
agenda; or solutions may emerge unrelated to problems. Solutions 
that managers propose are often fortuitous and are not necessarily
related to particular problems (March and Olsen, 1976, 26). Those 
paiticipating in decisions may or may not be interested in them 
and may be present for a number ofdifferent reasons. "An organiza
tion is a collection of choices looking for problems, issues and feel
ings looking for decision situations in which they might be aired, 
solutions looking for issues to which they might be the answer, and 
decision makers looking for work" (Cohen et al., 1972, 2). 

A computer program is an example of a solution that does not 
necessarily appear when it is needed. It is likely to become avail
able for reasons unrelated to management needs. Donors may
make it available, or the program agency may have signed a con
tract to instruct staff in the program. Members may have been sent 
to a computer training course because it was being offered. The 
computer program then could be "an answer actively looking for a 
question." Once a computer capacity is added it is tempting to de
fine data needs around the new technology. Hence what appears to 
be a "solution" may actually elicit a "problem" for which it could 
offer an answer. 

Under these circumstances decisions or choices can have one of 
three characteristics-resolution, oversight, or flight. Conceivably 
a decision will resolve the original problem. Howeve; a decision is 
more likely to reflect either "oversight" or "flight." Oversight oc
curs when the choice doeS not really address the problem, and 
flight means that the problem has become attached to another 
issue (Cohen and March, 1974, 83). When either oversight or flight 
occurs, it is hard for managers to explain what has happened, and 
so they develop goals or theories retrospectively to rationalize what 
they have been doing all along for a number of different reasons. 
Such rationalizations will not solve the original problem, but they 
may provide symbolic assurance to the organization that some
thing is being done and thereby maintain enough momentum to 
pursue the program further. 

The following example in which a manager is attempting to im
prove agricultural productivity illustrates these several points. As
sume there are a number of possible solutions, such as new 
methods for training extension workers and improved seed. The 
choice of a solution may reflect donor priorities and may or may not 
fit a particular situation. Participants include members of differ
ent ministries and leaders of farmers' organizations, each of whom 
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may have other priorities. Choice opportunities, or occasions to de
sign a program strategy, may arise at any time according to the 
agenda of national agencies, international bodies, research univer
sities, electoral needs of political elites, and so forth. These oppor
tunities will not necessarily arise at the time when the problem is 
most evident, when new research results are ready, or when par
ticipants are most concerned with the situation. As a result there 
is no reason to expect that managers will be in a position to directly 
res'lve low agricultural productivity. If they appreciate the reality 
of their situation, however. I.hey may gain some wisdom in what to 
realistically expect and how to work within the setting to ac
complish what they can. 

According to the organized ainarchy approach, program deci
sions and management activities can be understood only as part of 
a broader context. They are not single, decisive events but are part 
of a chain o;' multiple, and often unrelated, decisions. Numerous 
participants contribute to implementation strategies and choices, 
even if they are not aware of it.- Similarly, according to this perspec
tive, solutions depend as much as anything else on what else is com
peting for the attention ofdiflerent participants and the timing by 
which information arrives. Members of the organization may be 
preoccupied with a number of different items. Members may work 
hard for some activity to be included in a program and then may 
move onto something else before carrying it out. Their attention 
spans vary and may or may not coincide with program agendas. 
Members usually are ambiguous about their preferences, even 
about what is in their interest. Participants move in and out of the 
process, their time is limited, and they may change their minds. 

March and Olsen recount an incident at the University of Oslo 
that illustrates how decisions get made according to this perspec
tive. It became necessary to make a decision about a secretary in 
the Physics Department. There was no place for someone with her 
skills, and yet department members wanted to retain her. Accord
ing to their analysis, the problem of what to do about the secretary 
became a "can" into which unrelated issues got thrown. The junior 
faculty decided to use the occasion to reorganize the department. 
Another group had a scheme for reorganization that did not deal 
either with the status of the secretary or with reorganizing the de
partment. Eventually several changes were made, unrelated to the 
original problem, changes that no one particularly seemed to want. 
When it was all over the Fhculty reinterpreted the changes to argue 
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that they represented an effort to democratize the department 
(March and Olsen, 1976, Ch. 14.) As Perrow observes, such cases are 
very common in most organizations. Observers usually explain 
them by looking for sources ofpower or by noting that bureaucratic 
processes or "red tape" can overwhelm decision making (Perrow, 
1981, 297). These authors, however, are saying that such explana
tions cannot do justice to the randomness and unpredictability of 
the actual processcs in these situations. 

Given these ambiguities, one cannot understand what man
agers are doing by looking at program goals. Examining processes 
and activities can be much more enlightening. This point is made 
very vividly by Karl Weick. Most writing on management, he says, 
simplistically treats organizations as real entities and ignores the 
actual processes of management. 

Whenever people talk about organizations they are tempted to 
use lots ofnouns, but these seem to impose a spurious stability on 
the settings being described. In the interest of better organiza
tional understanding we should urge people to stamp out nouns. 
If students of organization become stingy in their use of nouns, 
generous in their use of verbs, ... then more attention would be 
paid to process, and we'd learn about how to see it and manage it 
(1979, 44). 

Whereas nouns suggest substance and continuity, verbs 
suggest action and process and more faithfully reflect the reality of 
management., By focusing on process (and verbs) it becomes clear 
that managers spend a great deal of their energy trying to make 
sense of what they have already done rather than planning for the 
future. One way they do this is to rationalize their actions by retro
spectively proposing what goals or objectives they were trying to 
achieve. 

The theory challenges the goal-directed model by saying that 
functions and goals have a limited role in defining what managers 
do. According to Perrow it offers a strikingly realistic perspective. 

For the practicing administrator, the garbage can model is ex
tremely valuable, since it makes some kind of sense out of the 
bewildering shifts, turns, and unexpected outcomes in daily or
ganizational life. It notes that people fight hard to gain access to 
committees, then rarely attend, because of unstable priorities 
and limited attention spans. People struggle mightily to formu
late rules or plans, then forget all about them as new problems 
arise and the membership of coalitions shifts (1986a, 136). 
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Learning inAnarchic Situations 

According to the anarchy approach, tra-ditional analytic tools such 
as systems analysis have serious limitations in helping managers 
set priorities, design solutions to problems, or consider oppor
tunities because decisions reflect the interaction of different people
and events rather than problem-solving techniques and logic. Just 
as there are cognitive limits on the process of rational analysis, 
there are limits on the way managers and organizations learn from 
experienc2. The goal-directed approach assumes that managers
learn by adapting to feedback about their performance. According 
to the anarchy approach, however, "they learn under conditions in 
which goals (and therefore 'success' and 'failure') are ambiguous or 
in conflict, in which what happened is unclear, and in which the 
causality of events is difficult to untangle" (Springer, 1985, 498).
As a result, experience is often ambiguous, and it is difficult to 
draw any clear lessons. It is also the case that situations are com
plex and usually change faster than one can learn from them. For 
both reasons "learning" will produce many flhlse conclusions. 

In a work appropriately entitled Lecdhriship and Ambiguit
Cohen and March illustrate the ambiiuities of learning with the 
example of a manager who decides; to let some employees go but 
keep others and train them. Not too surlprisinglv those he retains 
do well. What has he learned? "'Hewould learn how smart he was. 
He would discover that his judgments about whom to keep and 
whom to replace were quite good.... He will experience some sub
jective learning that is direct and compelling. He will come to 
understand that he understands the situation and has mas~ered it" 
(1974, 200). In reality, the employees he dismissed might have clone 
e, n better than those he retained but he will never have a chance 
to "learn" whether that would nave been the case. Essentially man
agers can rationalize any conclusion they want to and call it learn
ing. As a result, in complex and rapidly changing situations, ex
perience is not a very reliable teacher (1974, 200-201). 

This realism about the difficulties of learning from experience
fits with recent developments in learning theory. Observers recog
nize that if' people are to Icarn from experience they need some 
order and predictability in their situation. "If either the internal 
or external environment is too conplex and dynamic for the organi
zation to handle, an overload may occur, and learning will not take 
place" (Fiol and Lyles, 1985, 8051." As a result learning requires 
both change and stabi.ity. Some change is necessary in order for a 
manager to be able to stimulate new understandings of'what is tak
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FIGURE 5.1 Relationship Between Learning andChange 
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Source:Adapted from Fiol and Lyles (1985,807). 

ing place, but if there is too much change or chaos in the environ
ment, then managers may become overloaded (Hedberg, 1981). 

Figure 5.1 suggests some ways to think about combining stabil
ity and change in a learning process. The vertical dimension refers 
to how much learning is taking place, the horizontal dimension to 
whether an organization is making changes or adopting new proce
dures. At point A neither learning nor change is taking place. At 
point B, an organization is changing or adapting rapidly but is not 
learning from it or altering its understanding of what is taking 
place. Point C means that less change is occurring, but the organi
zation is learning from it and developing new understandings of 
what is going on in the environment and what its role is. At point 
D both change and learning are occurring very rapidly. 

The literature on anarchic organizations predicts that when a 
lot of change is going on in the environment, organizations may be 
overwhelmed and that in such situations, point C may be a better 
goal for managers than point D. By contrast if there is more modest 
change and pressure, managers may be able to sustain their pro
grams at point D but will need very flexible procedures. Assuming 
that development program managers will almost always be operat
ing in a situation of rapid change and shifting pressures, situation 
C is probably far more relevant than D. According to this scenario 
managers will need to find ways to change slowly, giving all in
volved time to reflect on what they are doing. 

Leadership in Balancing Order and Flexibility 

Given the realities in a manager's world, and the ambiguities of 
learning, there are significant limits on the kind of leadership and 



98 APPROACHES 

direction a manager can provide. Cohen and March describe the 
nature of leadership in anarchic situations in the following example. 

If you put a man in a boat and tell him to plot a course, he can 
take one of three views of his task. He can float with the currents 
and winds, letting them take him wherever they wish; he can 
select a destination and try to use full power to go directly to it 
regardless of the current or winds; or he can select a destination 
and use his rudder and sails to let the currents and wind eventu
ally take him where hewants to go (Cohen and March, 1974, 212). 

Cohen and March strongly argue for the third strategy, for an 
incremental, flexile approach, rather than a strategy that relies 
on goal setting, strategic planning, and formal controls. Control 
can be counterproductive and can keep managers from exploring
opportunities. Managers who wish to exercise leadership need to 
develop an ability to live with changing agendas, to be more open 
to alternative ideas and the possibility for learning and change
than they are in models that assume a more rational, linear cause 
and effect. At the same time leaders find that there are limits to 
peoples' tolerance for ambiguity. Therefore leaders will often try 
to rationalize events by proposing goals and claiming that these 
goals have been driving the management process all along. In ef. 
fect the approach says that although leaders should expect an
archy, people can deal only with a limited degree of ambiguity, and 
leaders therefore need to provide some closure routine.and 

Leadership depends 
on balancing order with as much flexibility 
and openness as are possible in the situation. 

Leadership also depends on how much power one is perceived 
to possess. Managers therefore need to think strategically about 
their reputations and place themselves in a position to receive cre
dit for what goes right and to distance themselves from any prob
lems that arise. Cohen and March propose a list of strategic actions 
that managers can use to take advantage of existing situations, ac
cept and take advantage of any distractions that occur, and gently
guide a program in the desired direction. (1) Spend time-Because 
garbage can phenomena consume a lot ofenergy, managers need to 
spend a lot of time on an issue to get anywhere. (2)Persist-Evenif 
something has not worked one day, it might work the next day. (3)
Exchange status/or substance-Manypeople care more about their 
status than about specific substantive issues, particularly routine 
ones. Leaders who are willing to forego some status will be in a bet
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ter position vis-A-vis others. (4) Facilitateparticipationby oppo
nents-Outsiderstend to think that insiders have more power than 
they actually do. Allowing outsiders to participate will make them 
more realistic about what is feasible. (5) Overload the system--
When it is overloaded, others will be so busy they will leave the 
leadership with room to put through their proposals. (6) Provide 
garbagecans-Recall that any issue gets entwined with other is
sues; trying to sort them out is a waste. Instead provide lots of cans, 
and these will attract the garbage away from other projects. (7) 
Manage unobtrusively--Because these systems have a lot of in
ertia, it takes too much energy to control and guide them. Rely on 
indirect bureaucratic routines, rather than on high impact inter
ventions (1974, 207-213). 

Budgets are an example of an "indirect bureaucratic routine" 
that managers can use to manage unobtrusively. Instead of think
ing of a budget as a rational plan to maximize goals, a budget can 
be thought of as an elaboration of prior commitments. From this 
perspective, managers should not continually review budgets in 
light of a prog-ram's performance or how well the program ac
complished its goals. That strategy would require too much of a 
budget and undermitie its real contribution to policy making. In
stead, budgets can be a modest .;ource ofpredictability and order in 
what is a very disorderly situation. Members would agree not to re
view everything at once but only to make specific and marginal ad
justments where necessary.'' 

A related strategy is referred to as "loose coupling." In many 
situations managers confront a number of competing goals. A goal
directed approach attempts to prioritize alternatives and develop 
appropriate program strategies. According to the anarchy ap
proach, it may be better to pursue a loose coupling strategy in 
which managers reduce the interdependence among different ac
tivities (Weick, 1976). Managers thereby can prevent program ob
jectives from getting entangled with each other. 

To construct an example, a manager of a health unit might be 
running programs in nutrition education and treatment of diseases. 
An anarchy approach would predict that these problems would be
come intertwined, that choices about staffing the education pro
gram might conflict with choices about staffing the treatment pro
gram. Decisions about the nutrition education program probably 
would reflect conflicts between the two programs for resources, the 
uneven attention spans of different staff, which resources became 
available first, and so forth. In such circumstances a manager 
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might do well to keep the two programs as independent, or "loosely 
coupled," as possible. 

Managers .cud to distinguish among situations where prob
lems and solutions are closely connected or "tightly coupled" and 
those where they are "loosely coupled." In the latter case, man
agers will not need to spend resources and energy on foordinE tion 
or control and will often find that consensus or common under
standings are sufficient to hold together the different parts of the 
organization (Weick, 1976, 14). 

A proper sense of timing is another useful strategy. The theory
tells us that decisions are often made by those who happen not to 
be preoccupied with other issues and who essentially have nothing
else to do. Based on this reasoning, managers can t-y to bring dif
ferent groups into the decisions at strategic times -and divert tile 
attention of any groups who are interfering in their activities 
(March and Olsen, 1979, 27). 

Another useful strategy is experimcntation. Organizations 
may need "sonie temporary relief from control, cooidination, and 
communication" so that they have time to learn from experience.
Instead of using evaluations to control what staff do, leave them 
free to experiment. 

The evaluation ofsocial experiments need not be in terms of the 
degree to which they have fulfilled our a priori expecta
tions .... The prior specification ofcriteria and of evaluation pro.
cedures that depend on such criteria are common presumptions
in contemporary social policy making. They are presumptions
that inhibit the serendipitous discovery of nev criteria (March
and Olsen, 1976, 81). 

On another occasion the authors use the word plyfulness, by
which they mean the "deliberate, temporary relaxation of rules in 
order to explore the possibilities of alternative rules." "Play" does 
not require abandoning intelligence or reason. It is difficult, how
ever, to get managers tn think about achieving goals rationally and 
at the same time explore alternative approaches to development. It 
therefore may be hard to incorporate both reason and playfulness
in an organization or to ensure that organizations do both equally
well. The problem is that most organizations reward rationality
and not playfulness. Managers need to change this, to treat pro
gram goals as hypotheses to be expiired and encourage staff to ex
press intuitive judgments and conjectures (Cohen and March, 1974,
225-227). What managers and staff learn depends on how they are 
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organized to collect and handle information and.whether organiza
tion incentives encourage managers to look for new ideas and for 
evidence of success or failures to be corrected (March and Olsen, 
1976,54-60).
 

In their study ofrural development, Johnston and Clark reflect 
a similar concern when they question the common tendency for 
managers to automatically tailor means to ends. Instead managers 
need to be constantly open to new ends, goals, or purposes and even 
to let the means shape the purposes. Often the best course is for 
managers to adjust the means and ends to each other. The alterna
tive and dominant view, to begin with ends and then design means 
around them, is counterproductive. 

The conventional view has so permeated contemporary thought 
on this matter that it may be worthwhile to illustrate the mutual
adjustment notion. Our favorite is an old tale of cn Eskimo carv
ing a piece of bone. He carves a little not quite kno ving what he 
is making, exploring the bone for its texture, faults and potential. 
He pauses, examines, carves a bit more. And again. Finay a 
smile of recognition: "Hello seal, I wondered if it might be you." 
Problem posed and resolved all in the same process. Means and 
ends, thinking and doing are one (1982, 18). 

According to another study, compiacency is the major reason 
that managers are reluctant to experiment and rethink goals and 
purposes. Managers therefore need to develop a capacity for "camp
ing on seesaws," for purposefully keeping themselves off balance 
so that they will explore new opportunities and be open to ex
perimenLilion and trial and error. The authors describe six 
strategies designed to prevent organizations from becoming rigid 
and to force managers to continuously reappraise their approach. 
(1) Be wiliing to go with minimalconsensus;waiting for maximum 
consensus may eliminate different points of-riew. (2) Instead oftry
ing to satisfy all members, be willing to live with minimalcontent
ment, so that members will be motivated to pursue change. (3) Be 
willing to live with minimalresources in order to keep the organi
zation looking for new sources of support. (4) Piace only minimal 
faith in one'splans;use them but be willing to discard them readily. 
(5) Minimal consistency will encourage an organization to explore 
alternative strategies or pursue novel ideas. (6) Finally, aim for 
minimalrationalit;try to maintain sufficient but incomplete con
trol ofprocedures in order to encourage others to keep exploring al
ternatives (adapted from Hedberg, Nystrom, and Starbuck, 1976)." 
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Note the argument that managers can place too much stress on con
sensus and consistency. The emphasis on work groups and consen
sus proposed by the goal-directed approach, if taken too far, may 
prevent new insights arid undermine creative tension in an organi
zation. 

Several reports of management strategies in development 
situations seem to capture the style that these authors are talking 
about-reports of an Indonesian thmily planning project attribute 
its ,uccess precisely to the commitment of higher level manage
ment to experimentation. Because of uncertainty about how to pro
mote family planning, local stafTwere given discretion to carry out 
small scale experiments, niany of which did not work out. "The 
willingness of the mission to support unconventional projects with 
a significant risk of failure has been essential in the rapid evolu
tion of th, overall project" (Heiby et al., 1979, 10). Blair notes that 
a similar openness to experimentation was responsible for the par
tial success in the Comilla project in Bangladesh. 

Despite the usual bureaucratic pressures to report only achieve
ment and progress to higher levels, and the perhaps even 
greater pressure to report success to the Ford Foundation and to 
development-oriented circles abroad, director Kha,,j adamantly 
insisted on rigorous self ci iticism. Accordingly, the published re
ports and studies made by Academy personnel ofal aspects of the 
experiment have been full of self'examination, criticism, and 
questioning (1978, 66-67). ' ' 

Exploring Opportunities in the Development Context 

One observer of development activities who reflects many of the in
sights of the anarchy approach is Albert Hirschman. As long ago as 
the mid-1960s he visited a number of development projects and ob
served the variety of unforeseen circumstances with which man
agers had to cope. Like many others, he notes that unexpected prob
lems frequently arose to contbund development activities. Unlike 
others, however, he adds that many of these activities should be 
pursued in spite of these problems because implementation also 
presents a number of opportunities to innovate ard explore alter
native strategies. Like observers associated with the anarchy ap
proach Hirschman is impressed with the unpredictability of events 
and the fact that solutions often appeared unexpectedly. He dubs 
this resourcefulness the "Hiding Hand." 
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Up to a point, the Hiding Hand can help accelerate the rate at 
which "mankind" engages successfully in problem- solving: it takes 
up problems it thinks it can solve, finds they are really more diffi
cult than expected, but then, being stuck with them, attacks willy
nilly the unsuspected difficulties-and sometim-s even succeeds. 

Looking backward on this kind of sequence, an interpreta
tion in terms of s,me challenge-and-response mechanism seems 
to be quite consistent with the facts and, ofcourse. it is much more 
flattering to our ego. Indeed, people who have stumbled through 
the experience just described will tend to retell it as though they
had known the difficu.ties all along and had bravely gone to meet 
them (1967, 14). 

Like participants in the garbage can model, the managers in 
Hirschman's scenario reinterpret their behavior to imply that their 
adjustments resulted from rational foresight. "We itfind 
intolerable to imagine that our inore lofty achievements, such as 
economic, social, or political progress, could have come about by 
stumbling rather than through careful planning, rational be
havior, and the courageous taking up of a clearly perceived chal
lenge" (1967, 14-15). 

Hirschman illustrates the principle of the Hiding Hand by de
scribing a project in Pakistan to develop a pulp and paper mill to 
use the resources of local bamboo forests. After several difficult 
years getting the project under way, the mill was beginning to oper
ate fairly efficiently when the unexpected occuIred-the bamboo 
died and the plant owners had to find another resource. Hirschman 
describes a number of innovative and successful strategies the proj
ect managers adopted to diversify their resources and strengthen
their position. He adds that if they had originally anticipated the 
difficulties they would encounter, they would not have begun the 
project and thereby would have missed an opportunity to develop a 
very significant activity (1967, 9-10). 

The Hiding Hand is more important for some kinds of projects 
than for others. For large infrastructure projects, the benefits seem 
obvious and the costs very predictable, and it is usually appropri
ate to select them using traditional rational techniques. For other 
projects, typically those associated with social and rural develop
ment activities, the reverse is true-benefits seem remote and 
costs and problems seem enormous and uncertain. As a result, 
Hirschman finds that there are strong biases against proceeding 
with activities designed to promote social development. 
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To counter this bias he proposes two ways in which managers 
can apply the Hiding Hand principle. First, they can underesti
mate the difficulties they will encounter in order to compensate for 
the unforeseen opportunities they may find. This maxim implies 
that preliminary cost-benefit studies will often have a built-in 
negative bias because people can anticipate costs more easily than 
they can anticipate opportunities to do things differently once a 
project is under way. Underestimating problems or costs is particu
larly important in agricultural projects because potential difficul
ties are so readily apparent to everyone. Even if projects are begun,
they are subject to problems in production and marketing that be
come immediately evident. As a result, agricultural development 
activities tend to be quickly abandoned (1967, 16-19). Hirschman 
adds that programs are in a better position than autonomous proj
ects to discount such initial problems and apply the Hiding Hand 
principle. "Projects whose potential diflicultics and disappoint
ments are apt to manifest themselves at aln early stage should be 
administered by agpencies having a long-term commitment to the 
success of the projects" (1967, 20-21 ). 

A second way in which managers can cope with the bias against 
social development activities is to overestimate their benefits. 
When more of these activities are started, managers will he in a 
position to take advantage of'uinforeseen opportu ni ties. In making 
this point Hirschman anticipates the emphasis on symbols and 
ritual, within the literature on organizational anarchy. Recall that 
those who write about the garbage-can phenomena recognize that 
people cannot cope with total anarchy, and so managers rely on 
practices such as planning and evaluations to suggest that the pro
cess is more meaningful and rational than it really is. Hirschman 
makes a similar point in noting that comprehensive plans can be 
very valuable in suggesting more certain.y than really exists. On 
the one hand such plans usually suggest tat "experts" have the 
answers. At the same time these plans tend to exaggerate the bene
fits and underestimate the difficulties associated with particular 
activities. In this manner comprehensive plans may compensate 
for the tendency to avoid activities that seem fraught with prob
lems (1967, 22-23). 

The utopian vision may be necessoi'v not so much to offset the in
flated costs of the proposed enterprise as to compensate fbr an in
firmity of man's imagination; for even though costs may not ap
pear unduly high, man may simply be unable to conceive of the 
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strictly limited, yet satisfactory, advances, replete with com
promises and concessions to opposing forces, which are 
the .. frequent result ofambiguous socioeconomic development 
moves (1967, 33). 

The Anarchy Approach and 
Program Management Functions 

The approach makes several very important contributions. It cap
tures much of the reality within organizations. It adds a human di
mension to discussions of organizational structure and procedure. 
It checks the tendency ofobservers and researchers to assume that 
what goes on in an organization makes sense and to provide expla
nations and rationalizations even when they are not warranted. 
Table 5.1 reviews the developments within the approach. The chap
ter concludes by reviewing the implications for the three manage
ment functions dealt with by this approach. 

Contributeto Development Contentof ProgramDesign 

Program goals are ambiguous, and analysis often serves to 
rationalize activities rather than guide them. Managers need to 
appreciate these realities and work around them, rather than rely 
on traditional rational techniques and procedures. Prioritizing and 
rationalizing may make affairs worse. Programs are really hypoth
eses that need to be continually refined and reshaped during the 
implementation process. There is always a certain ambigui'y in 
learning from experience, however, because people can usually 
"learn" what they want to learn. The most important lesson is to 
keep open as many lines of communication as possible in the hopes 
of encouraging new perspectives and fresh insights into problems. 

Enhancethe Development Capacity 
ofImplementing Organizations 

Managers need to develop processes that bring some order to a situa
tion while retaining procedures for finding and exploring unantici
pated possibilities. When routines do not appear to be justified on a 
rational basis, it is important to consider what indirect functions 
they may be serving and how they may contribute to holding mem
bers on course. Monitoring procedures need to describe what was 
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TABLE 5.1 Implications of an Anarchy Approach for Management 

Problematicnatureofprigramgoals 
Goals do not direct management decisions and actions
 
Goals often rationali7e what was done for other reasons
 
Solutions and choices do not necessarily deal with
 

problems
 
Participants are not clear about their preferences or
 

interests
 
Program choices depend on what is competing for attention
 

Learningfrom experience in anarchicsituations 
Appreciate that rational analytic tools have limited use 
Recognize that learning firm experience can be very ambiguous 

-we learn what we want to 

Balancingorderandflexibility
Recognize that orga-nizations have a limited tolerat!3n fbr 

ambiguity and have a need for order
 
Uoebudgets to clariy continuing expectations
 
Employ loose coupling-keep unrelated programs separate
 
Encourage experimentation, playfulness to explore possible
 

actions
 
Provide incLtives for exploring new ideas
 
Prevent complacency by keeping organization offbalance
 
Learn to work with only a minimum ofconsensus
 
Adapt means and ends to each other 

Takingadvantageofunerpectedopportunities 
Recognize that initial cost-benefit studies emphasize likely
 

costs and problems and overlook opportunities for creative
 
adjustments
 

Avoid getting locked into plans that overlook u nforseen oppor
tunities
 

done and why, rather than to be used to hold staff accountable for 
preset goals. Budgets can be used to bring order to a situation 
rather than used as an evaluation tool. Perhaps most importantly, 
managers need to develop incentives to reward people for taking 
risks, for exploring new ideas. 

Exercise Leadership 

This perspective emphasizes that leaders are working within very 
ambiguous and uncertain situations and that their influence is 
primarily based on how they are perceived. They should anticipate 
and take advantage of opportunities that arise rather than proac
tively set goals or attempt to control events. At the same time, lead
ers need to look foi opportunities and be open to possibilities for 
learning new strategies once in a situation. Perhaps the best sign 
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of leadership from this perspective is the creation of a climate that 
encou! iges an openness to unfolding possibilities, a tolerance for 
unexpected lessons and responses, and a willingness to consider 
new ideas and approaches during the implementation process. 

Notes 

1. Studies that do treat the theory as a model comparable to the 
others are Pfeffer (1981,31); Chaffee (1985); Mohr 1976); and Bolnan and 
Deal (1984). 

2. Perrow also notes several of the:se connections (1986a, 135f).
3. There are severa! authors one can identify with this approach, al

though they do not agree completely with each other, nor do they always 
use the same terminology. The major writings can be found in M. Cohen,
March, and Olsen (1972); M. Cohen and March (1974); March and Olsen
(1976); Weick (1976; 1977; 1979); and Hedberg, Nystrom, and Starbuck 
(1976). Reviews of the literature can be found in Harmon and Mayer
(1986); Chaffee (1985); Perrow (1981); Springer(1985); Astley and Van de 
Ven (1983); and Bolman and Deal (1984). The last work uses the term
"symbolic" to describe the approach, and stresses its emphasis on the use 
ofsymbols, rituals, and myths in organizations. 

4. The concept of "wickedness" was originally presented by Rittel 
and Webber (1973). There are thorough discussions of the implications of 
the concept in Harmon and Mayer (1986, Ch. 1); and in Dunn 11980, 99
110). 

5. It shouid be noted, however, that some claim the anarchy ap
proach is also relevant to highly structured management situations (Per
row, 1986a, 138-139). 

6. See also the discussion ofType I and Type II errors in Bryant and 
White (1982, 66-75). 

7. This point is also made by the following: Springer (1985, 496);
Rein and White (1977, 26:3); Palumbo and Wright (1980, 1170); and Weiss 
and Bucuvalas (1980). 

8. Weick has applied his model to empirical studies of institutions 
of higher education. He writes in i deliberately provocative style to chal
lenge normal ways of thinking about -rganizations. Much of this section 
is based on a review in Harmon and Mayer (1986, 629-648). They stress 
Weick's "belief in the primacy of process over substance." 

9. See also 1ledherg (1981); and March and Olsen (1976).
10. See Cyert and March (1963, 33 . See discussion of this point in 

Perrow (1986a, 136). Other studies that explore ways to bring order into 
the process include Lutz (1982); Padgett (1980); and Anderson (1983). 

11. For a similar position see D. Korten ( 1984); and Kiggundu (1986).
12. See also the cases described in Gran (1983a). 



6 
The Bureaucratic Process Approach 

Assumptions and Questions 
About Management Functions 

Whereas the goal-directed approach assumes that organization
members can be brought together around properly defined goals, 
the bureaucratic process approach assumes that organizations are 
composed of a variety of sub-units and groups, each with its own 
interests and perspectives.' The larger the organization the more 
power and responsibility are fragmented among groups and the 
more differences there are. The anarchy approach attributes this 
disorder to the complex nature of program situations. The bureau
cratic process approach, however, aSsumes that what may appear 
to be anarchy is actually the result of'different sub-groups pursuing 
their own agendas. 

Managers appreciate that they cannot rely on shared objec
tives to coordinate participants. Nor can managers improve im
plementation by redefining goals or by designing strategies and 
procedures to make management more rational. Managers have to 
overcome the natural resistance of members and enable members 
to simultaneously pursue their own interests while satisfying pro
gram needs. Instead ofpromoting rational program decisions, man
agers have to overcome resistance to changes brought about by new 
program directives and spend their time coordinating units and 
supervising and managing people. The emphasis is on coordinat
ing units and gaining compliance rather than on formulating goals 
and strategies or encouraging flexibility.2 

109 
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The problem is stated forcefully in a field report from a develop
ment project in Africa. The writer notes that when projects run into 
difficulties, observers typically recommend hiring more trained 
personnel. He strongly opposes this solution. 

The problem is not one onfa lack of training or insufficient person
nel members but one of conviction, discipline and close supervi
sion.... In my opinion !the problem] is primarily due to the care
less, easy going work style which is deeply embedded in the minds 
of the fonctiennaire class.... In almost every instance, the cadre 
in the field is already overtrained for the jobs they have been as
signed. The problem is not that they can't do their jobs but that 
they don't do them. An initial remedy for this problem would be a 
structural reform which provided for tighter employee control and 
supervision. There needs to be a solidly reinforced system of re
wards for those who perform well and sanctions against those who 
perform poorly and most ofall a well-disciplined, competent corps 
of administrative "leaders" who are unafraid to be tough with 
those employees who thil in their duties (Wentling, 1981, 15-16). 

The assumption that people pursue their own interests is 
worth looking at more clcsely. Although the approach obviously 
draws from economic models that assume individuals maximize 
their self-interest, the bureaucratic process approach is also heav
ily influenced by theories of bounded rationality and thus doubts 
that individuals can define or prioritize their interests. Economic 
models of bureaucratic behavior assume that individuals want to 
shirk work and that they usually have the advantage when 
negotiating with their employers.' Bureaucratic process theory, by 
contrast, emphasizes the limits of reasoning. Because interests are 
problematic, the theory makes "minimal refercnce to self interest" 
(Perrow, 1986a, 230).- Some would argue, however, that fiom a man
ager's perspective the effect is the same, because managers have to 
assume that individuals are motivated to do what seems to en
hance their position, rather than to identify with program goals 
(Stone, 1980 ). 

In predicting Lhat people tend to subvert program goals, the ap
proach is not implying they are doing wrong; rather, the approach 
assumes people are doing what makes sense from their perspec
tive. It is simply more rational to protect ones position than to work 
hard to accomplish program goals. A study by Blair of a rural de
velopment program in Bangladesh describes the logic behind the 
bureaucratic process approach. He finds that agents frequently 
steer benefits to the better-off farmers and that managers actually 
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encourage this behavior. One explanation is that the parties are 
lax or inept in favoring wealthier groups. A bureaucratic process
perspective, however, offers a significantly different explanation. It 
observes that field level managers are held accountable by their 
superiors, to increase production, and they in turn hold the agents 
accountable fbr ensuring an increase. Because the better off farm
ers are more likely to be innovative and efficient, agents and man
agers are more likely to be rewarded fbr increasing yields if they 
channel resources to them. Thus, according to this theory, when 
bureaucrats favor the wealthier, they are not expressing a social 
preference but are only behaving rationally from the perspective of 
incentives and rewards within their organizations (Blair, 1978).
Therefore, bureaucrats will favor the better off farmers even if it 
means undercutting the organization's gcal to aid the poorer farmers. 

In light of this logic, when organization members do not follow 
through on ajob assignment, managers should not spend time wor
rying about poor attitudes or inadequatejob training. Instead man
agers should address the structure of their organizations, particu
larly the system of incentives, and examine whether existing 
routines actually serve as disincentives. The approach assumes 
that individuals behave rationally and that "each participant will 
continue his participation in an organization only so long as the 
inducements offered him are as great or greater ... than the con
tributions he is asked to make" (March and Simon, 1958, 84). 

OrganizationsLare systems of exchange in which members 
make their contributions and receive rewards in return. Managers 
can induce changes in behavior by altering one or more of the fhc
tors in the decision calculus of organization members-benefits, 
costs, or resources. Benefits function much like economic incen
tives; when they are cai efully designed they enable individuals to 
satisfy their own interests and simultaneously fulfill program 
goals or the tasks of the organization.' To some extent, prescrip
tions also take into account how costly different strategies are for 
managers because they also are economic actors who need to con
serve scarce resources and focus their energies where expected re
wards are greatest. 

The approach focuses on two of the management functions: en
hance the development capacity of implementing organizations 
and work with and coordinate multiple organizations and groups. 
Concerning the capacity of organizations, the approach asks why 
organizations frequently have very little capacity and become di
verted from perfbrmance and engulfed in red tape. Why do man
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agers have so many difficulties in making changes? Do established 
routines encourage or discourage staff from identifying with pro
gram goals? What are the best ways to supervise workers? How can 
managers use their assumptions about individual behavior to en
sare that everyone contributes to development goals? What are the 
effects of the control and accountability procedures managers de
velop? What is the most effective procedure for getting staff to focus 
on their performance? 

The approach also stresses that managers often have to work 
with other units to accomplish their goals and may choose to dele
gate some program responsibililies to other organizations. How 
can managers most efli'ctively coordinate the other units? Under 
what conditions will organizations cooperate, and what steps can 
managers take to encourage them to do so?" 

Problems in Applying the 
Bureaucratic Process Approach 

Case studies of development activities describing how bureau
cratic procedures engulf organizations with red tape and prevent
change are legion. A large body of organization theory explains
how procedures readily become ends in themselves and stifle re
sponsiveness and innovation. Theorists refer to the "organizational
imperative"-organizations develop their own internal standards 
of behavior, and these become more important than carrying out 
program goals. Hummel, for example, describes how organizations
emphasize their need to continue functioning as a system and at
tempting to manage and control groups in the society (1977). A 
number of development theorists have documented how readily
this dynamic is repeated again and again in the development con
text. 

This chapter focuses primarily on three of the problems as
sociated with bureaucratic procedures-procedures may become 
routinized and impede change; incentives can easily undermine de
velopment goals; and an emphasis on economic incentives can over
look some important ways to motivate behavior 

Although the approach is very clear that routines and incen
tives need to be carefully designed to promote desired behavior, 
these same routines can become institutionalized and impede
change and responsiveness to new program demands. Often indi
viduals develop a vested interest in continuing routines and are 
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loathe to consider changes because the routines protect individual 
competence and status." Or members will be socialized to the domi
nant values in an organization and become attached to its routines, 
apart from any instrumental value they have (Leonard, 1985)." For 
either of these reasons, routines may persist even after they cease 
to offer any economic pyo:.'to members. 

As routines become institutionalized it is difficult to respond 
to new demands in the environment (Leonard, 1985).' Instead of a 
situation in which program goals determine procedures, the re
verse is true-procedures influence the ways in which goals and iun
plementation strategies are defined (Gawthrop, 1983, 122)." This 
attachment to existing routines explains why development goals 
are often undermined and why it is so difficult for many develop
ment agencies to actively promote change (Heaver, 1982, 20).

Although routines and incentives may be very useful to coordi
nate different units and gain compliance, they also can have per
verse effects. Established routines can encourage behavior that 
works at cross purposes to program goals, as illustrated by the fbl
lowing example. 

Personnel of a rural development project were provided with 
training and vehicles. To simplify management and establish ac
countability, responsibility for each vehicle was assigned to a par
ticular individual: to minimize thlse expense claims, each indi
vidual received a standard monthly cash allotment to cover the 
costs ofgasoline and maintenance. Since any costs incurred above 
the allotment would come from the civil servant's own pocket, this 
practice provided an incentive not to make frequent visits to iso
lated rural areas because they would increase gasoline costs and 
raise the probability ofminor repairs. Thus, the procedure was an 
effective deterTent to delivery services to rural areas, monitoring
field activities, or incorporating villagers into project decision 
making. In (his example the civil servant was behaving very ra
tionaliy, given the alternatives. Nevertheless. considering the 
rural development objectives of that l)roject, such behavior sup
ports the observation that the structural constraints of organiza
tions can transform individual rationality into overall stupidity 
(Honadle, 1986, 120-121 ). 

Athird problem is that bureaucratic procedures and incentives 
typically assume that individuals respond to economic and mate
rial incentives. Although it is clear that such material rewards as 
pay and status do motivate individuals to contribute to develop
ment programs, these are not the only sources of motivation and 
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may not even be the most important approach to motivation in 
resource-poor development organizations. 

The model has primarily been used to diagnose why implemen
tation is diflicult but recently is being developed in several interest
ing ways, some of which address the problems identified previously. 
Just as proponents of the goal-directed model have come to ap
preciate that rationaliLy is consistent, with more flexible and open
ended processes, proponents of the bureaucratic process approach 
have come to appreciate the limits on cvntrol and are exploring al
ternative strategies to ,,oordinat, staff ','he colilmon clement in all 
of the proposals is an effort to move beyod simple models of hier
archical control and to explore a variety of incentives and ways to 
include staffin defining perfbrmance critkia. 

Supervising Personnef-Economic Incentives 

It is worth noting that bureaucratic procedures have many advan
tages over the highly personalized system of supervision that con
tinues to he the doininant style of' management in many Third 
World situations (Hyden, 198:3). Moris refers to the "hub and wheel 
pattern" in which a inanager simultaneOusly and personally over
sees a number of independent workers (cited in Leonard, 1977, 
198). This method works, according to Moris, when staffare poorly 
trained and when there are a Iinited number of professionals to 
supervise them. According to Leonard these conditions are no 
longer as true as they once were, at least in East Africa, and the 
personal authoritarian style associated with this approach is actu
ally counterproductive. It results in "a system of hierarchical con
trol neither loose enough to pernit a civil servant to fulfill his pres
ent responsibilities on his own nor tight enough to force him to do 
so" (1977, 200).' 

The following discussion booed on experiences in Indonesia 
graphically illustrates the problems associated with personal 
supervision and the ways in which procedures and routines can sig
nificantly improve management. The writer describes the situa
tion prior to the development ofspecific procedurf:s fbr supervising 
sta ff. 

IAsystem baired o personal supervision Idevelops loyalty to lhe 
Director but not to the program. While it can be very ego satisfy
ing, for it's easy for theL)irector to he a good guy, it is not coldu
cive to statl'development in terms of individual (ligity and pro
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fessionalism, i.e., it fosters dependency. The goodies are seen as 
being bestowed by the Director rather than earned. It is the tradi
tional way but, as we innovate in the field, I believe the develop
ment of a professional group secure in its own competency and 
with a sense that it has earned certain benefits rather than being 
dependent on the benevolence of the director is a move in the right 
direction (cited in VanSant and Weisel, 1979, 26)." 

Management studies increasingly are exploring ways to substi
tute incentives for personal supervision and control. ' Theories and 
prescriptions about the uses of incentives vary according to as
sumptions about motivation, specifically whether individuals are 
primarily motivated by narrowly defined tangible economic re
wards or by a broader set of incentives that includes social as well 
as more traditional economic rewards.'" This section examines 
theories based on material incentives, while the following one 
looks at theories that encompass a broader set of rewards. 

Economic * entives can be divided into those that induce 
people to be - of an activity and those that stimulate them to be 
mrre productive (March and Simon, 1958, 48). Participating in an 
activity depends on whether the benefits people receive are greater 
than the costs they incur or whether there is a net balance of satis
faction over dissatisfaction. The power of incentives depends on 
what workers value. Theories usually assume that staff are posi
tively motivated by ease, se,:urity, sufficient pay, and status. 

The effective use of incentives depends on workers expecta
tions that the rewards wiil be fbrthcoming (Vroom, 1964,15-18). In

f "ystems therefore need to make it relatively easy for work
,rb Lo estimate their chances of being rewarded or promoted. For 
example, Leonard proposes that managers develop a specific set of 
criteria for promotion to make such estimates easier, such as the 
following: No one would be assigned to a task if they would not be 
capable of being promoted to the next level; each person has a 25 
percent chance each year of being upgraded; promotions are based 
on job performance and not on seniority; and those being promoted 
receive separate training than those newly recruited into the sys
tem (Leonard, 1977, 120-121). 

In addition to making benefits predictable, an incentives 
model requires that members believe the incentives will be offered 
only if members demonstrate the desired behavior. Otherwise in
centives are irrelevant. A number of studies indicate that man
agers often fail to make this connection. According to Moris, 
"Within the bureaucracy achievement is noted mostly in default
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actions do not become individually identified unless they are mis
takes."'" In researching agricultural extension agents in Kenya, 
Leonard finds that pay was not related to merit and thus did not 
serve as an important incentive. A survey shows the agents be
lieved that education and training were more important in deter
mining promotions than their performance on the job (1977, 121
125). 

Although much of the failure to relate performance and re
wards is rooted in management styles, there is also a structural 
reason for the failure to link incentives and quality of performance. 
The reason is quite simply that performance is often hard to mea
sure in any meaningful way. Even when measures can be estab
lished, managers may be reluctant to use them because they create 
disincentives. For example, using "number of clients served" as a 
performance measure in a health clinic may lead to treating large 
numbers but paying little attention to the quality of the visits. 
There are two strategies for developing measures--one measures 
effort, such as time spent or visits made, and the other measures 
results or effectiveness ofthe efforts. On the fhce of it the latter is 
far preferable because it rewards workers for what they accomplish 
and not merely for activity. However, the experiences in an agricul
tural development program in Senegal shows that the answer is 
more ambiguous (Seymour et al., 1985). 

First consider the implications of' different ways to measure 
work effort. Given that effort is usually much easier to assess, one 
can understand why managers wotf Ipre!er to measure effort than 
outcomes. Typically, measures ofeffort provide standardized, quan
titative results, such as measures of" time, hours spent, people vis
ited, and so forth. _or example, managers can count formal re
quests for the use of field trucks as a measure of performance. Such 
data are easily collected, they fit the data gathering abilities of 
local staff, and they are readily understood by workers. Managers 
can either make direct observations or they can collect qualitative
information, such as asking for activity reports, and can include 
some open-ended questions. 

Howeve; there are several potential problems with measures 
of effort. There may be very vague linkages between what people do 
and the results oi what they do. (For example, the Kenya Tea De
velopment Authority develops explicit Lr'gets and relies on work 
records to measure whether the targets are met. The work records, 
however, only tell how many visits were made and indicate nothing 
about the quality of the visits ILeonard, 1977, 2031.) In addition, 
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standards for evaluating activity may vary and even be arbitrary.
It is common to include those activities that are easily measured, 
even if they are not the most significant. Managers frequently 
come to rely on measuring whether or not members follow rules 
and regulations, with the result thal the rules come to replace the 
program goals. Finally, activity relp. . m.y easily be distorLed by
the members and come to be disregarded Ly managers as unaccept
ably subjective and self-serving.1 One way around this latter prob
lem, of course, is to rely on redundancy, on several different sources 
of information (Downs, 1967).

For these reasons it may seem preferable to monitor results of 
activities. Such a measure, fbr example, would ask what changes
in farmer practices came about as a result of extension agent visits. 
Although conceptually this is a preferable approach, there are 
some real problems with this strategy. The agents may have ful
filled their roles very well, but because of the program design, the 
farmers were unwilling to respond. Or the agents may have ac
complished results other than what was planned and measured but 
that are equally valuable. 

An evaluation of an agricultural development activity in 
Senegal uses effort measures on one group of workers and output 
measures on another, allowing for an interesting comparison of the 
two approaches. Managers measure the work effort or behavior of 
staff hired on a contractual basis, using measures such as the quan
tity and rapidity oftheir work, the extent to which they are respon
sible, and the quality of their interpersonal relations. At the same 
time managers measure the actual outputs of their regular staff,
particularly whether the staff had improved agricultural produc
tion in the community. Although this second approach seems to 
provide more useful information to managers and to link rewards 
with the quality of work, managers find that it poses severe prob
lems. It forces them to rely on much looser criteria and is harder to 
implement. As a result, they find that it is difficult to distinguish 
among different levels of performance using outcome or impact 
measures (Seymour et al., 1985). The evaluators conclude that al
though measures of results may provide useful information about 
program results, the measures do not provide an incentive to workers. 

Evaluation can also be perverse by encouraging workers to neg
lect problems they conf-ont. Potentially, reports can provide feed
back to managers about conditions and problems in the field. To the 
extent that the reports are also used as an instrument for evaluat
ing the work of personnel, however, agents will be reluctant to re
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port any problems because these will reflect poorly on the agents' 
work. In fact knowing that routine field reports can be used to 
evaluate one's work makes it tempting to falsify them. 

The perversity of many supervisory procedures is graphically 
described by Heginbotham in his study of field agents in India. He 
finds that agents 

writing to their superiors initially for informational purposes 
snon discovered that their reports were treated primarily as bases 
for evaluation of their personal performance, and that the evalua
tion was based on their relative success in achieving targets. The 
formats on which reports were to be submitted became increas
ingly quantitative and restrictive in nature, and the character of 
the reports soon reflected the changing motivational forces 
operating on field agents. Descriptive, problem-oriented accounts 
of the trusted representative were replaced by the quantitative re
ports ofthe defensive subordinate (Heginbotham, 1975,164-165). 

As is evident from this example, managers dry up a fertile 
source of firsthand information when they use evaluations to con
trol subordinates. The perversity goes even deeper, however. Be
cause the same evaluations of field agents can be used against the 
managers, the latter lower their expectations of what agents can 
accomplish. Heginbotham describes how managers felt they n d 
clear and concrete standards against which to measure the work of 
subordinates. The standards turned out to be a two-edged sword. 
The field level maniager could use them to evaluate subordinates, 
but they could also be used by higher level managers to evaluate 
the field unit. Each manager realized that 

his own performance was being evaluated on the basis of his abil
ity to coerce his subordinates into fulfilling their targets. Thus 
the more demanding the levels ofperformance required of his sub
ordinates, the greater the difficulty he would have in achieving a 
creditable record. [AF a result] each officer was strongly moti
vated to minimize the, -tential of his region and the capacity of 
his staff in order to keep his own targets to the lowest possible 
levels (1975, 163). 

In place of strategic thinking to set targets and promote change, 
this approach encourages managers to lower their expectations. 

One of the more interesting developments in this approach is 
negotiating performance criteria with staff. This strategy draws on 
the techniques of organizational development theory and says that 
if workers are consulted about the measures they will have a 
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greater investment in accomplishing them. This strategy assumes 
that workers will agree to reasonable objectives and that they will be 
more motivated to fulfill criteria they have helped to for-mulate.' 

Such participative planning has the greatest possible incentive 
benefits, since officials are likely to ,ommitted to targets that 
they believe to be realistic and haw set. For this reason, participa
':ve goal-setting should be extended to the lowest levels of the 
nierarchy. Bottom-up rather than top-down targetry is riot only
realistic, but essential to motivation (Heaver, 1982, 42). 

An example of such a system is the "programming and im
plementation management," or PIM, system Chambers developed
in East Africa. PIM is designed to link supervision with a "clear 
specification of the work to be done and then with fair evaluation of 
the performance ofthat work." The procedures are very straightfor
ward. Supervisors and agents hold monthly meetings in which 
they review past problems and accomplishments. Then together
they work out the goals for agents for the next month and assist 
them in setting daily targets. Specific mechanisms are developed 
for the agents to keep records of the extent to which they ac
complish these targets, how their work fits with the work of the 
other agents, and what daily activities they engage in. The em
phasis is on conferring together to set goals, using the goals to 
clearly define tasks, and collecting information in order to monitor 
how well the tasks are performed (Chambers, 1974, 41-54). 

In commenting on the operation of PIM, Leonard finds it was 
both 

decentralized and non-authoritarian.... IBy] routinizing the re
porting of delays and those responsible for them, the PIM system
made it possible for subordinates to point out shortcomings in the 
performance of those above them and so provided a new device for 
field officers to pressure their headquarters over damaging hold
ups in authorizations. If they are carefully designed to that end,
procedures can achieve nonbureaucratic results, such as reversals 
in the hierarchical flow of demands and increases in subordinate 
participation in decision making (1977, 221). 

The Training and Visit (T&V) system sponsored by the World 
Bank and used extensively throughout the Third World is yet
another example ofa set of routinized procedures for designing and 
overseeing the work of field personnel. As originally developed by
Benor, the i utines replaced an earlier system in which agents had 
a number ofdifferent supervisors and thus received conflicting and 
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multiple demands. The purpose of the system is to establish a 
highly standardized set of procedures for agents to follow in work
ing with farmers. The agents live in the villages and work directly 
with individual farmers, following a structured set of tasks. These 
specify the number of visits, how to keep records, and how to deter
mine the success of the farmers. The system also ensures that re
search is closely connected to extension work. Middle managers 
are formally linked with research centers, and agents are trained 
in the results of recent research.-' 

There are potential problems with any of these efforts to 
routinize supervision. One problem is that routinized economic re
wards can easily lead to close personal supervision. Both Western 
and development studies note that close supervision can lead to 
"passive resistance, general dissatisfaction and slow down" (Prot
tas, 1978, 296; Schaffer and Wen-hsien, 1975). A second problem is 
that managers may come to define their role too narrowly. For 
example, a review of PIM concludes that an emphasis on internal 
supervision means that no attention is given to the need to build 
political support at higher levels in the bureaucracy. For this 
reason the system is not institutionalized as effectively as it might 
have been (Morgan, 1979, 165-168). Another study documents that 
such approaches view supervision much too narrowly and ignore 
opportunities for motivating and inspiring subordinates (Hegin
botham, 1975, 208-219). Finally, the system is very management 
intensive, making e,.tcnsive demands on managers' time. 

Economic analysis has also been used to analyze appropriate 
rewards when people work in groups. As:;uming individuals are ra
tionally self-interested, it is easy to imagine that they may try to 
free ride on the effort of others when part ofa group.2 ' The question 
is whether managers should reward workers according to their con
tributions relative to other workers or according to the amount of 
work a group produces.22 Which of these is more appropriate de
pends on three factors-the size of the group, the "jointness" ofthe 
effort, and how much turnover there is. 

The smaller the group, the easier it is to cooperate, and rewa,'ds 
based on group effort are more reasonable. "Jointness of produc
tion" means that everyone in the group has to contribute to the pro
gram benefit, and thus they are dependent on each other. Assembly 
line workers illustrate such jointness, whereas extension workers 
illustrate the lack ofjointness. The more jointness, the more man
agers should reward workers according to group eflfrt; the less 
jointness, the more managers need to base rewards on individual 

http:produces.22
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effort. Finally, the more turnover there is, the less time people will 
have to develop ways of cooperating, thus making rewards to 
groups less effective. If, however, workers are motivated by loyalty 
to a group, group rewards will be more effective than those based 
on individual efforts, and individual rewards may even be counter
productive (Spicer, 1985, 524). 

Supervising Personnel-Social Incentives 

The foregoing ,'..cussion noted that in some circumstances incen
tives based on group loyalty will be more effective than those based 
on individual efmbrts. This possibility illustrates an appeal to social 
incentives and assumes that employees belong to informal social 
groups and will respond to rewards that provide job satisfaction,
recognition, and status (Leonard, 1977, 117; Blau, 1964). Social in
centives may complement economic incentives or may ho proposed 
as an alternative and more effective approach. One reason for the 
presumed effectiveness of such incentives is that managers often 
lack the resources to satisfy workers' material incentives, particu
larly worker education level increases, and therefhre need to gener
ate commitments in some other way.:' Another is that economic in
centives are hard to apply because it is difticult to measure 
performance. 

A recent study of industrial relations in Japan observes that 
relations in a number of industries are characterized more by trust 
and cooperation than by competition. The results of what the au
thor calls "relational contracting" are more efficient than is true in 
the more competitive groupings. It is not the kind of efficiency that 
produces the lowest price, however. Rather it is an efficiency that 
encourages managers to be more productive and innovative, a form 
of efficiency called "X-efficiercy." For example, "the relationships
of trust and mutual dependency make for a mor rapid flow of infor
mation" (Dore, 1983, 475). 

An emphasis on trust and goodwill also can generate another 
form of efficiency, one particularly relevant where a nation has a 
full employment policy and it is diifcult to remove workers. Dore 
describes a number of advantages that can occur in such systems,
which are not the case where workers are continually being
evaluated and monitored and where they know they can be 
removed. 
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People accept that they have continually to be learning new jobs; 
there can be great flexibility, it makes more sense for firms to. in
vest in training, the organization generally is more likely to be a 
learning environment open to new ideas. Ifa firm's market is de-. 
clining, it is less likely to respond simply by cutting costs to keep 
profits up, more likely to search desperately for new product lines 
to keep busy the workers it is committed to employing anyway. 
Hence a strong growtlh dynamism. And so on (Dore, 1983, 474). 

By relying on peoples' desire for belonging or for status, man
agers can try to encourage members to identify their own interests 
with program goals. Staffcan satisfy their need to belong by adopt
ing the values of an organization, and managers can encourage 
these loyalties by exploring ways to socialize them into the norms 
of an organization. When values are changed in this way, members 
essentially control themselves.' Managers are relying on social in
centives when they try to establish a climate ofmutual trust. Based 
on experience in East Africa, Leonard observes that "the super
visor who is willing to be non authoritarian is in an exceptionally 
favorable situation. It is quite easy for him to provide his subordi
nates with a supervisory relationship that is satisfying beyond 
their expectations" (1977, 118). 

In his study of rural development, Moris also makes a strong 
argument for exploring the social basis of commitment. It is worth 
citing at some length, particularly because he applies it to iocal 
field situations, where incentives can be most critical. 

In my own experience a significant aspect of program leadership 
is building up an invisible "tolerance margin" within the field 
team. Extra commitment ani good will must be accumulated 
within the group, so that in times of crisis individuals will con
tribute more than can be contractually expected. The traditional 
approach to motivation, with its stress on direct (price-governed) 
remuneration and a contractual definition ofroles, is ill-suited to 
the fluctuating demands of rural development field situations. A 
wise leader uses additional means to create a reserve capacity, es
sentially reciprocal in nature, the aoility to call upon individuals 
for extra effort which they know will be taken into account at 
some future time even though the precise remuneration remains 
unstated. The group propert ies which widen this "tolerance mar
gin" include the evolution of an intc'-nal ideology, peer group loy
alty, confidence in the potential efficacy of group action, and the 
opportunity for individuals to achieve what they regard as being 
significant.... The major advantage of reciprocal exchange 
within a group is its superiority in handling "open-ended" situa
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tions, where the exact nature of compensation cannot yet be 
specified, the tasks are not fully known, and the time duration of 
effort uncertain. As long as the individual trusts that the leader
ship is aware of his or her accumulating "organizational credit," 
he or she will work hard, even under unusual demands. Perhaps
the most important reward is the feeling that the organization is 
succeeding, and that the sacrifices made voluntarily by individu
als are worthwhile and appreciated (1981, 26-27). 

Because of the potential power of social incentives, Leonard 
suggests that managers use a griup rather than an individual ap
proach to supervision. This strategy enables them to draw on both 
social and economic incentives. For example, in supervising exten
sion agents, it is more effective to divide farmers into groups and 
assign the agents to assist the groups, rather than having agents 
work with individual farmers. In Leonard's design leaders chosen 
from among the local farmers work directly with the extension 
agents to 

make decisions on local agr-icultural matters and watch over the 
performance of extension staff and the standards of farmer culti
vation.... Such groupings have sufficient social cohesion and or
ganizational resources not only to be effective for extension but 
also to provide the eventual framework for needed cooperative 
ventures and shared services (1977, 204). 

In the meantime managers find it is much more effective to 
supervise the agents by attending group meetings. Group meet
ings encourage farmers to be more responsive and at the same time 
enable managerr to make more valid and positive assessments of 
what the agents do. "Reliance on the group meeting and demon
strations therefore makes extension agent work truly visible and 
rerlders possible for the first time the meaningful evaluation and 
reward of worker effort" (Leonard, 1977, 206). (Note that Leonard is 
proposin,, using groups to establish impersonal routines for hold
ing staff accountable. Th1is is quite different from the work group 
techniques designed to make collegial decisions. The latter use of 
work teams is used for decision making rather than supervision 
and is associated with the goal-directed and social development ap
proaches.) Routines are useful, Leonard continues, particularly 
when organization members have not internalized the develop
ment goals of a particular program. Such mechanistic procedures 
are not necessarily controlling and in fact can allow lower level per
sonnel to hold supervisors accountable. He concludes by arguing 
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for some combination, for flexibility, for programming by negotia
tion rather than hierarchical fiat, for consultation in the setting of 
work targets, and for an independent collegial role fbr field officers 
in diagnosis and experimentation (1977, 218-223). 

A somewhat different use of social incentives for gaining em
ployee compliance is to give employees more discretion, in effect to 
place less emphasis on monitoring them, and more on delegating
responsibility to those who are closest to the problems being ad
dressed. Individuals will feel more responsibility, will have a stake 
in the programs, and will have an incentive to contribute to them. 
This strategy takes advantage of the information staff have, par
ticularly those who work directly with the public. They have access 
to a lot of information that can be useful but is often not reported or 
fed back to managers. For example, staffare usually aware ofclient 
needs and preferences aid of possible contributions clients could 
make, but are seldom given a chance to report these (Prottas,
1978). : It may be that evaluation methods encourage staff to hide 
their problems lest these problems be held against them. According 
t,this view, manag rs need to offer incentives for field staff to re
port information, and one way is to give then more discretion to 
use the information. 

In a version of this strategy called "backward mapping" pro
gram decisions are made at the field level by staff closely in touch 
with the situation. The approach assumes that employers cannot 
be expected to be seriously invested in programs "without a tang~ible 
stake in the outcome of those programs. One strategy for giving
them a stake is to view them as part of the delivery system at the 
local level, rather than as consumers (fAa product that someone else 
produces" (Elmore, 1982, 616). The majoir problem for managers is 
not to accumulate resources at the national or program agency
level, but to identify those people clos -st to the problem at the local 
level and learn from them what resources they need. 

Coordinating Multiple Units 

The bureaucratic process approach has some interesting applica
tions to those situations where managers are working with or 
through a number of different organizations or units. First we con
sider situations in which managers have no aud ority over the 
other units but need their support or cooperation. The approach as
sumes that the different organizations have their own interests arid 
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that managers cannot rely on the organizations to cooperate with
out inducements. Competing interests are particularly evident 
when managers need cooperation from units that are simulta
neously involved in carrying out their own service responsibilities. 
Contributing to a new program means extra work in a situation 
where there are many competing demands on resources and per
sonnei. Moreover personnel find that any benefits they do receive 
come from their regular service agency, and it is therefore natural 
fbr them to remain loyal to their home organization. Competing 
interests are also evident when field units have to work within 
political communities and adapt themselves to local interests and 
resources (Berman, 1978).2 

Exchange theory assumes that organizations will only cooper
ate when they receive mutual benefits from doing so (Schmidt and 
Kochan, 1977, 220). It directs managers to provide benefits to other 
organizations or lower their costs. It predicts that organizations 
may cooperate when they need resources-funds, specialized 
skills, or access to certain markets. it emphasize-s, however, that 
there are strong organizational imperatives working against such 
cooperation (Aiken and Hage, 1963). Recont literature underscores 
the problems in gaining voluntary cooperation, particularly as the 
number of units increases (O'Toole and Montjoy, 1984). 

A recent review of integrated rural development activities lists 
several different ways of coordinating program units, all of which 
are essentially efforts to provide incentives to gain cooperation. 
These include information sharing through meetings, workshops, 
and reports;joint action such as synchronizing the sequence of field 
activities, joint supervision, contracts, and joint planning; and 
sharing resources by seconding personnel, loaning facilities, joint 
budgeting, and contracts (Honadle and Va.,Sant, 1984, 42). Man
agers need to weigh these and similar options by taking into ac
count the benefits they provided to each unit and the costs these 
options impose on the coordinating units." 

The situation is somewhat different in those cases where man
agers are working with and through a number of units over which 
they have some authority. This is true when managers decide to de
centralize a program so that regional or field units have a major 
role in implementing the program. In such cases managers find 
that an increasing amount of their time is spent supervising and 
coordinating others, over whom they have some, but limited influ
ence. Often the others are located at some distance. Again the 
model predicts that supervision a:,d coordination should be based 
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on an appreciation of what incentives will be attractive to the dif
ferent units. It also reminds managers that coordination can be a 
very costly strategy, creating considerable "administrative over
head" and preventing anything frc,m being accomplished (O'Toole 
and Montjoy, 1984, 499). 

Coordinating strategies can range from complex structural ar
rangements, such as matrix organizations, to more informal sys
tems. A matrix organization can be used when individuals need to 
focus on two aspects of a task at once. Staff from several agencies 
could be assigned to a unit developing a nutrition program. Staff 
would be responsible both to their agencies and to the new unit. In 
the development context the matrix organization has been tried to 
some extent with integrated rural development projects, where it 
has been used to create linkages among several line agencies. Ac
cording to the bureaucratic process approach, matrix organizations 
can develop all of the pathologies described earlier. In particular 
people may become so invested in the routines that they over
depend on formalities and focus on procedures rather than perfor
mance."'
 

Others claim that iiibrmal methods of linking departments or
 
units work better, that success
 

is invariably related to a manager's ability to recognize and use 
informal procedures, relationships, agreements, and communica
tion channels .... The essence of an infibrmal style is to encour
age nonthreatening involvement during the evolution of a deci
sion to create a sense of joint responsibility among those whose 
cooperation is needed to implement it. When this kind ofinformal 
coalition is achieved, less resistance is encountered during im
plementation (Honadle and VanSant, 1984, 35-36). 

Informal methods rely on social incentives and enable man
agers to deal with the ambiguity and role conflict that arises 
whenever individuals are confronted with different sets of de
mands and responsibilities. Like several of the strategies in the 
goal-directed approach, informal methods draw on techniques as
sociated with organizational development, encouraging people to 
share any problems they have in working with others. The bureau
cratic process approach stresses, howeve, that people are unlikely 
to use informal procedures unless they are rewarded for doing so." 

An example illustrates how incentives and coordination can be 
provided through a combination of formal structural arrangements 
and informal processes. INVIERNO, a program to provide agricul
tural credit in Costa Rica, reputedly has a very effective manage
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ment system. The central program unit retains functional author
ity in several areas, such as personnel, planning, and evaluation, 
while responsibility fir implementing credit is decentralized to 
local units. The central unit uses its responsibilities to promote ra
tional procedures and high standards. For example, to ensure high 
quality personnel and to relieve the local units of burdensome 
paper work, INVIERNO has implemented a highly professional
personnel system that combines a competitive saiary scale, a lib
eral fringe benefit package, and an effective system for the selec
tion and promotion of the personnel from within, which includes 
si.&-muiitih individual employee performance evaluations (Gonzalez-
Vega, 1979, 41). 

At the same time, INVIERNO has built lateral linkages across 
the divisions, primarily by using more infimal team approaches.
Planning is done by joint sessions involving centre!. regional and 
local staff. Rather than "isolated divisions and departments, with 
their corresponding heads, the insitution operates as a team even 
at the highest managerial levels. This team shares results, formu
lates plans and closely coordinates its activities. The result of this 
interaction is the fbrmation of a solid esprit de corps" (Gonzalez-
Vega, 1979, 44). 

The Bureaucratic Process Approach and 
Program Management Functions 

According to this approach, the most salient aspect of program 
management is the fact that different groups involved in program 
implementation have their own interests, which may or may not 
correspond to development goals. Managers are primarily super
visors who need to ievelop routines and procedures to overcome the 
natural resistance of these different parties and coordinate them to 
accomplish program goals. Over time the groups develop a vested 
interest in maintaining organization routines, and it is difficult to 
change them in order to carry out new development programs.
Thus the approach is very useful in explaining why it is difficult 
to change the bureaucracy and how easily routines become 
institutionalized. 

The chapter describes a variety of ways in which managers can 
get around these problems, primarily by designing incentives. 
Many ofthe most useful strategies stem from economic models that 
accept peoples' values and preferences and steer them in a different 
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direction. Others that draw from a wider variety of incentives ac
cept peoples' social needs fbr status and belonging and also try to 
develop new commitments and values. As the approach has been 
applied to the development arena, there has been increa.sing em
phasis on using a variety of incentives and not being limited to 
those that fit in a relatively narrow economic calculus. 

Table 6.1 reviews these uses of incentives. Note that they have 
moved far beyond the original prescriptions to impose more control. 
There is increasing attention to incentives, both social and eco
nomic. Recent versions of the prescriptions incorporate consulta
tions, work teams, and routinized procedures in order to protect 
members from the excesses of personal authority. A common de
nominator of all of the techniques is that they accept peoples' pre
ferences and interests as legitimate and recommend that man
agers accommodate them rather than try to change them. 

Enhance the Deuelopment Capacity 
oflmplen en ting Organiza tions 

The emphasis in the approach has been on processes for supervis
ing staff. Program goals are generally accepted as givens, and the 
major work of managers is to coordinate the efforts of everyone in
volved in the implementation process. Managers need to develop a 
capacity for gathering inflormation, hut unlike the goal directed 
model, they need information about the preferences oi staff rather 
than information about policy options. Prescriptions have gone 
beyond traditional methods of centralized control and personal 
supervision to look for alternatives to these traditional, hier
archical strategies. For exaninlo it encourages th,, use of incen
tives based on actual perfor ., -e and proposes evaluation sys
tems that reward performance and that fit with the interests of 
members. It recognizes that memhers wili often respond to social 
reasons for improving their performance and are not solely guided 
by economic incentives. Several observers propose negotiating 
with personnel and collaborating about measures fbr evaluating 
them. 

Work with and CoordinateMultiple 
Organizations and Groups 

Just as the approach is useful in diagnosing difliculties in bringing 
about change in organizations even when new program goals re
quire it, it is equally realistic in emphasizing that other units have 
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TABLE 6.1 Strategies in a Bureaucratic Process Approach to
 
ProgramManagement
 

Supervisepersonnelby manipulatingeconomic incentives 
Make rewards predictable
 
Link rewardq to performance
 
Make tradeoffs between measuring effort and results
 
Allow workers to negotiate performance measures
 
Make tradeoffs between routines and personal supervision
Reward individuals rather than groups when groups are too
 

large to develop trust
 

Supervise personnelby relyingon social incentives 
Socialize people into values ofprogram
 
Develop loyalty and trust
 
Work through groups to make supervision more effective
 
Give local staff more discretion in order to give them a
 

greater stake in program
 

Manageimplementationby severalunits 
To gain the cooperation of field units, attend to their
 

organizational interests
 
Look for opportunities to exchange mutual benefits with other
 

organizations
 
When responsibility is decentralized, supervision and 

coordination assume even greater importance, while managers' 
authority may be very tenuous 

Provide incentives to other units to follow through on
 
responsibilities
 

Consider the relative merits of structural arrangements and
 
informal procedures for coordii.rting staff and units
 

their own interests and priorities. The approach urges managers to 
take the interests of other units seriously, offer incentives, and look 
for mutual benefits. In those cases where managers have decen
tralized responsibilities to a number of other units, the approach
reminds managers that supervision and coordination are particu
larly difficult and that they will need to consider combinations of 
structural arrangements and informal processes. 

Notes 

1. Among the many sources see Cyert and March (1963); Etzioni 
(1964); March and Simon (1958); Lipsky (1976); Blau (1964, 1971); and 
Clark and Wilson (1961). For interesting reviews ofthe approach see Alli
solt (1969); Cummings (1977); and Elmore (1978). 

2. Montgomery describes how common this tendency is within the 
development context (1979a). This issue has been extensively written 
about in the United States as the problem ofoverseeing the work of"street 
level bureaucrats," those who work directly with the public. Because they 
work with the public they are torn between the demands of the organiza
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tion and the demands of the public and frequently resolve these opposing 
pressures in ways that are counterproductive to the program (Lipsky, 
1976; and Prottas, 1978). 

3. These assumptions have been developed by economic theorists 
into a body of literature known as agency theory. See the extended review 
of this literature in Moe (1984); and the more critical review by Perrow 
(1986a). 

4. In an interesting review of economic theory, Rhoads notes that in 
theory economic models can encompass a variety ofdifferent motivations, 
both benevolent and self-interested, but that in practice they assume a 
much more narrow sA of interests based on material self-interest (1985). 

5. According to one description, the model uses economic exchange 
theory in two ways. Frst, conflicting demands are converted into prices 
by having each individolal negotiate the terms needed to agree to pursue 
another's preferences. Socond, managers or entrepreneurs impose their 
goals on the organization :n exchange for fthe negotiated wages paid to em
ployees. In addition to these wage negotiations, organizations use elabo
rate systems of motivation, promotion, reward, and control to maintain 
order and consensus among organizational participants. Thus the employ
ment contract is reinforced by d system of inducements that provides man
agement with a means of secu ing employee consensus toward organiza
tional goals (Astley and Van de Ven, 198:3, 261). 

6. The literature predicting the difficulties in interorganizational 
cooperation is vast and growing. See Berman (1978); Aldrich (1979); and 
O'Toole and Monitjoy (1984). 

7. For example, see Bryant and White (1982); Gran (1983b); lHegin
botham (1975); Heaver (1982); and Cohen et al. (1985). These works all 
include a number of additional citatons. 

8. See Elmore (1978, 201); and Wolf)(1979). 
9. Leonard cites the literature on comparative organizations, which 

shows how the different socialization _-xperiences of administrators goes 
far to explain the different administrative experiences in European na
tions. For example, applied to England, socialization theory explains why 
there was "business as usual" when the socialists came into power. Policy 
content shifted, but decision-making styles remained the same because 
administrators from both p vitics -ame out of the same socialization ex
perience (1985). 

10. The bureaucratic process apuroach notes that responsiveness 
may be diflicult because bureaucratic "outines become more important to 
staff than attending to the community. A later chapter on the social learn
ing approach atrihutes this same lack of responsiveness to the different 
norms within implementing organi.ations and the community. For ex
ample, see Korten (1980); and Gran (1983b). 

11. This problem is illustrated by an evaluation of an innovation in 
the Liberian Department of Planning within the Ministry of Agriculture. 
Members of the planning unit greatly increased their ability to handle 
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and analyze information, but the other units in the ministry were not 
geared to use what was produced. Therefore, it was hard to connect what 
the anatytic unit was doing with the information needs of the various pro
gram units. Each unit pursued its traditional approach, and little was 
changed in spite of the increased capacity (Hermann, 1985). 

12. Heginbotham also criticizes methods of supervision that depend 
on personal contact, based on his research in India (1975). 

13. The statement comes from the Save the Children Indonesia Field 
Office, Bana Aceh, "Semi-annual Report, FY 1977-78," (15). 

14. A numbcr of studies of implementation argue that incentives are 
more effective than penalties. For example, see essays by Jacob and 
Brown (Brigham and Brown, 1981). 

15. Proponents argue that because economic models are able to posit 
ahead of time what is in a person's economic interests, they can make pre
dictions that can be falsified. There is, however, no comparable theory 
about social exchange. The closest social exchange theory comes to predic
tion is that people will take on the values of the group of which they are a 
part. For this reason those who find value in a predictive theory are will
ing to sacrifice some realism for predictability. For a further discussion of 
these tradeoffs see White (1976). 

16. This comment by Moris is cited in Leonard (1977, 125) and is 
taken from a study by Moris on Kenyan administration. For a similar ob
servation see Wentling (1981, 17). 

17. A very good overview ofthese issues is found in Gortner, Mahler, 
and Nicholson (1986). 

18. Leonard finds this to be the case in East Africa, that although 
workers did far less work than could be expected, they came up with 
reasonable standards when asked (1977, 197-223). 

19. Another evaluation of the program is found in David, Oyugi, and 
Wallis (1975). 

20. For a fulle- description of the system see Benor and Harrison 
(1977), who first proposed it. It is also referenced in Bryant and White 
(1982, 190-191); Johnston and Clark (1982); and Hage and Finsterbusch 
(1987). For reports of its implementation see Ray et al. (19791; and Kings
hotte (1980). 

21. This use of the theory comes out of the public choice literature, 
which c.'plores efficiency problems related to public goods. In this case 
group effort is a public or collective good. For a recent review ofthis litera
ture set Spicer (1985). 

22. Managers can also reward workers according to some absolute 
standard, and in these cases public goods theory does not apply. 

23. David Leonard has made this argument on a number of occasions 
(Q984,80; and 1985, 111). 

24. Heginbotham distinguishes among thre( kinds of incentives: ma
terial incentives, in which the work is structured so that workers find it in 
their interest to b effective; feedback conti ol, in which they respond to 



I32 APPROACHES 

monitoring: and preprogrammed control, in which they are socialized to 
accept the values of the agency. This latter is often marked by a strong 
sense of professional identity. "The Indian Civil Service was a classic case 
of a preprogrammed field cadre and its successor the Indian Administra. 
tive Service has maintained the tradition" (1975, 156-159).

25. According to Prottas, the fact that the field agents in tile United 
States are involved in two different worlds means that these agents con
trol the information clients and organizations have about each other. This 
control accords the agents considerable power. Because agents control 
most of the information, agencies find it hard to monitor them. Collecting
independent information about job performance is costly and error prone 
(1978). 

26. The literature on the use of economic exchange theory to under
stand interorganizational relations is growing. Essentially it assumes 
that organizations cooperate with each other on the basis of exchange. It 
includes Benson (1975); Levine and White (1961 );Schmidt and Kochan 
(1977); O'Toole and Montjoy (1984 ; Warren I1967); and Aiken and tiage 
(1968). 

27. Honadle has applied this list of coordinating devices to different 
parts of a manager's environment. Recall the distinction discussed in 
Chapter 4 among those aspects of the environment to be appreciated, in
fluenced, and controlled. When we are dealing with the environment to be 
appreciated, we cr,. share inflormation through such means as meet
ings, workshops, reports, anol liaisons. When we are dealing with those as
pects of'the envii onment over which we can have influence, or can control,
 
we can draw on all three strategies -I
lonadle, commnents at 1986 workshop 
on development management, American Society of Public Adinistra
tion, Anaheim). 

28. One study outlines several pathaiogies in matrix organizations: 
(1) power struggles; 12) ambiguity about roles that leads to anarchy-
when it is not clear what to do, one can do anything; (3)"groupitis'
people overdepend on a group or team; 4) a breakdown because of compe
tition for funds; (5) excessive investment in overhead and information, 
which strangulates decisions; and (6) "naval gazing"-everyone focuses 
on internal processes rather than on their performance Davis and Law
rence, 1977. 11-14). After reviewing rural development experiences,
Honadle and VanSant observe that matrix organizations are much too 
complex for most development situations and produce (o1llicts that are 
difficult to resolve I1984, 34).

29. An evaluation ofa project in Niger notes that members ofthe im
plementing organization were reluctant to spend time working in teams, 
not because of their attitudes toward teamwork, but simply because there 
were few ifany rewards for spending time working with others (Painter et 
al., 1985). 
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The Institutional Analysis Approach 

Assumptions and Questions 
About Management Functions 

Whereas the approaches described in the last three chapters as
sume that managers are working within an existing set of organi
zations, there is a growing interest in examining the relative ad
vantages ofdifferent institutional arrangements for implementing 
programs. This approach, rerred to as institutional analysis, 
examines and compares various rules or institutions for carrying 
out programs. Like the goal-directed approach it uses rational 
analysis but applies the analysis to a different set of questions
namely, what institutions are best suited to implement program 
goals. In very general terms, the concept of institutions refers to 
the rules Fnd norms for selecting and allocating values in a society. 
Institutions encompass organizations as well as the rules for as
signing responsibilities to them. Rules include formal agreements, 
informal shared understandings, and expectations about how or
ganizations should function and relate to each other.' 

Institutional analysis reflects a recent trend in the social and 
political sciences. Until recently observers have assumed that in
stitutions are a product of cultural and social forces and that it is 
important to work within and improve those that already exist. Re
cently. however, institutions are being analyzed as important 
forces in their own right, forces that can shape and influence their 
settings (March and Olsen, 1984). At the same time there is more 
emphasis on evaluating, comparing, and designing new institu

133 
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tions, rather than accepting existing ones uncritically. How do 
people behave in different institutional settings, and what influ
ence do they have on policy and programs? The result is a broad 
iraterest in analyzing, shaping, and designing institution;. 

The approach raises a whole new set of'issues for oanavers. In
stead of focusing on internal organizational activities, it leads 
them to examine different ways to organize a program. This shift in 
emphasis can make a powerful difference, and according to one ob
server, it raises an important and substantially difti,rent set of is
sues. From the perspective of institutional analysis, 

a Ibody of k nowledge t hat fbcuses oi ;low to rganiize and operate 
a public agency, how to moiivate and supervise jiullic employees,
has Car less to say. What is needed instead is a far more compli
cated political etnonrmym of the tools of puhlic action.... Public 
management takes on a whole new dimension that the imp lemen
tation literattu has .,'t to acknowledge iSalanon, 1981, 2(,1 . 

It is fa ir to ask if this is really an approach to management or if 
it is an issue that only can be settled it the policy-making level. 
The question is particularly relevant because prograns are linked 
to ongoing host country organizations. Whereas project managers 
may be able to design new organizations, program managers work 
within existing ones. This connection, however does not preclude 
program managers friom experimenting with diflerent institut ions 
-br delivering prograin services. As noted throughout the book 
many programs are actually systems f0or delivering services rather 
than operational production units. Often managers will have con
siderable discretion in designing these systems and in developing 
institutions for handling prog-ram activities.' 

A.; an example con:;ider the institutional choices fiacing man
agers ofa farm credit program. One option is for the host program 
agency. such as a ministry of*agriculture, to imtplement the pro
gram on its own. Another option is to ask what alternative 
strategies could be employed to handle credit. Credit, for example, 
can be provided ov a number of'diflerent organizations following a 
number ofdifTrent rules. These organizations include 

state agl-ricltural banks, su)ervised credit agencies, nati 0ial 
and regional development agencies, area pilot projects, crop pul'
chasing authorities, various kinds of' firoiers associationis and 
cooperati ve . credit unions, comninerciai and rural banking sys
tems, private processors ald exporters, suppliers. distributors 
and dealers, village merchants, etc. (;onzalez-Vega. 1979, 8). 
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According to an institutional analysis approach, managers 
often have to make such choices. Even when the decision is made at 
the policy level, managers may be in a position to contribute to the 
discussion. What have they learned about the capacity of other or
ganizations and of local communities? Are there alternative 
mechanisms for providing credit? What problems have managers
experienced in trying to be c.Fcient? The answers to these ques
tiens may determine if institutional analysis is even placed on the 
policy agenda, and they will certainly influence what kinds of in
stitutional arrangements are considered. 

The approach is relevant to three of the management functions 
in the framework: contribute to development content of program
design; enhance the development capacity of implement ing organi
zations; and work with and coordinate multiple organizations and 
groups. 

Concerning program design the approach asks how to deliver 
program services, rather than using analysis to select an appropri
ate policy. Which are the most efficient and responsive institu
tions? What institutions are most fitting to deliver particular 
services? 

In order to enhance the capacity of implementing units, the ap
proach asks what kinds of institutions will force program units to 
be more efficient and effective. What procedures will ensure that 
programs respond to peoples' preferences about development 
goals? 

Insofar as managers rely on other units, the approach asks how 
they can best interact with them, and in I:articula; how they can fa
cilitate the contributions of the other units to program performance. 

Problems in Applying the 
Institutional Analysis Approach 

The major source for this approach has been micro economics, par
ticularly a body of literature known as public choice theory. The 
major problem raised about the ipproach concerns the validity of' 
applying economic models of behavior to develkp)ment problems.
This section reviews the assumptions in economic analysis and 
public choice theory, notes some of the problems that have been
raised, and introduces several alternative approaches to institu
tional analysis. 
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Public choice theory defines institutions as rules and expecta
tions that regulate how individuals interact. Its major purpose is 
to design rules fbr choosing policies that allow individuals to 
maximize their preferences at the least cost. Public choice theory 
uses concepts borrowed from micro economics to analyze the ways 
in which choices are made through traditional political institu
tions and to compare those choices with choices made through 
market institutions. The theory has been particularly appealing 
hecause it beg;is with very s)ecific assumptions about how indi
viduals make choices and builds oi these to present a predictable, 
testable model of choice. The lure of a deductive theory is even 
greater because development studies have ililed to develop a 
theoretical base and because neither sociology nor public adminis
tration oflers a comparable, predictive methodology. I 

According to public choice theory, bth market and public in
stitutions pose problems in translating individual preferences into 
public policies, and it is important to compare them rather than 
simlv turn to public bodies whenever there are problems with 
market arrangements. Based (I.n the premise that individuals he
have rationally to maximize what is in their interest, public choice 
theory predicts that policy elites and program managers will try to 
promote their own interests. (Giventhat the public sector oflers ftew 
checks, governments are usuallV more inefficient than the market.
they try to correct. Some go on to argue that the problems with the 
public sector are so severe that the on lv solution is to pri vatize, to 
turn over all feasible activities to the private sector. Others who use 
public choice, and these are potentially more interesting to man
agers, propose ways to change public institutions. Instead of 'fcus
ing on public versus private institutions, this second version of pub
lic choice theory explores a variety of mechanisms fbr retbrm ing 
public institutions by incorl)orating some aspects of the market in 
program activities. These refbrmers typically encolrage managers 
to decentralize progrom activities and work through the private 
sector or through local field un iti.s. 

Public choice theory also questions whether managers have 
any incentive to specutilat e abut. ;i variety of'di firent institutions. 
The bureaucratic process apfroach, fbr example, assumes that 
managers are more interested in expanding theiri jurisdiction and 
power base than in exloring alternative institutions and delegat
ing responsibilities to them. In iact, however, man:tgers have been 
willing to consider a number Of' different institutional strategies, 
as illustrated by the farm credit program meritiOned previously. 
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Current economic difficulties and resource shortages can also be an 
incentive to managers to look for more efficient and effective 
strategies (Lamb, 1982). 

Althcugh public choice theory continues to dominate institu
tional analysis, a number of other economists not identified with 
public choice theory have begun to participate in this discussion.' 
They question whether efficiency and preference satisfaction are 
the only or primary criteria for evaluating nstitutions. For ex
ample, some argue there is a need for instituti.ons that encourage 
innovation or promote change. These analysts are iaterested in 
ways in which institutions encourage feedback as well as competi
tion. Others stress there is a need for institutionis designed to ac
complish agreed-on social goals, riot just goals that are most effi
cient. Some emphasize that preferences can change and develop
and that there is a need for institutions that can accurately eflect 
these changes. Although these analysts gener'lly recommend that 
managers decentralize responsibilities, they are more interested in 
how managers can facilitate the work of other units and hold them 
accountable and are less apt to urge that manager. simply turn ac
tivities over to the private ,ector. It is a different emphasis but a 
very significant one. 

For example, some observe that quite apart from public choice 
theory, public managers increasingly have come to rely on a host of 
different inits, or third parties, to implement program goals. There 
is a need to pay more attention to the ways in which the public and 
private sectors interact and the new demands this interaction 
places on public managers. From this perspective, managers need 
to play a very different role when they are working with other 
units, particularly some within the private secto, than they do 
when they are producing services directly. The chapter continues 
by describing several versions ol public choice theory and then goes 
on to describe some alternative approaches to institutional 
analysis, emphasizing their implications for refbrming organiza
tions and managing programs. 

Public Choice Critique of Public Sector Management 

For a number ofyears economists have accepted the fact that under 
certain circumstances markets fail to provide the amount of goods
that people want. For example, markets do not work well when 
people lack information to make informed choices (Arrow, 1974). 
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Markets also fail to suppily the preferred amount of a certain kind 
ofgood, those that are called "public." Public goods are available to 
everyone whether or not they contribute to them, or even want 
them, and it, is generally difficult to keep people friom en jo-,ing their 
benefits or suffering their costs. Malaria control programs based 
on spraying mosquitos provide a public good. It is difficult to divide 
a spraying program into separable units so that it only afftects 
some, and it is also hard to exclude people in the area from enjoyving 
the benefits of the program once it is carried out.' As a result tradi
tional economic theory predicts that if spraying is provided 
through a market, individuals will free ride on spraying clone by 
others, and less spraying will he done than individuals actually 
would prefer Only a public institution, one that can draw on gen
eral tax revenue, is in a position to pro vide an etthcient amount of 
spraying. 

According to public choice theorY, however. hetwe it is assumed 
that a government program is the only viable way to provide a 
spraying program, it is important to ;1:lyze how governments ac
tually function. When inicro econoomic concepts are applied to pub
lic institutions, it is clear that there are manyicosts associated with 
government. The most imin port ant of these are tin nsacltion costs
the expenditure oftiem 
 and effort when people have to interact and 
bargain viti others. There is also the cost of paying fr policies one 
does not want. The, next step is to weigh these costs against the 
costs of relying on the market or, in efiect, to cornpare inarket and 
non -market ftil ures. 

There aire ibun' reasons tor government or "non-nmarket fail
ure"--private goals, rising costs, externalities, and inequity Volf, 
1979).' All ste from an initial assumption that bureaucrats are 
primarilyNvmit ivat,.Nd to maximize their own interests. First, it is dif
fi(ult to transl ate prograins Into unit costs an: hence to neasure 
when the orga nization is prov idi ng them etlicier t ly.This is particu
larly truefipuhl ic goods.' goods that provi C. general benefits and 
whose vaiuj. cannot be measured by selling them on an open man'
ket. Beciise t,hl have no perfon nCe iea Sl'e,.,,,ma 1agers sub
stitute private gials or standards to evaluate a program. Is t.heir 
budget larger? lave they hired more personel'? Like the bureau
cratic process apl)roach, the model assurmes tHMt nmanagers want to 
maintain their status and expand their organizat ions." At the same 
time there are no external l)ressUires forcing ma nagers of public 
programs to he eflicient, to hoid down costs, and to satisf\ client 
groups. 

http:ivat,.Nd
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A second cause of non-market failure is that there are no mar
ket incentives to reduce costs, and thus prices tend to rise over 
time. Third, beneficiaries pressure policy makers and managers to 
increase program benefits but have little concern for the costs. 
Fourth, there is inequity in that those with less influence receive 
fewer benefits (1979)."' 

A recent study of public enterprises in sub-Saharan Africa by 
Nellis adds empirical support to these predictions. Although aggre
gate figures are not available and are often difficult to interpret, he 
concludes that African public enterprises "have yielded a very low 
return on the large amount of resources invested in them." Some of 
the reasons can be traced to particular policies such as price sup
ports, but Nellis also attributes the low performance to a number of 
the same administrative characteristics that worry public choice 
theorists. These include "unclear and contradictory objectives,"
"excessive political interference," "overly frequent rotation of man
agers," "incompatibility of civil service procedures with commer
cial operations," and the "pervasive and negative effects ofthe lack 
of competition" (1986, 12-20). Both Wolf and Nellis are suggesting 
that these characteristics are intrinsic to, or exaggerated by, public 
provision. (Nellis does add an important qualification in noting 
that many of them are also generated by particular experiences in 
African nations, such as the weak private sector and international 
pricing decisions, that can make these organizations particularly 
vulnerable.) 

Given these characteristics, many within public choice go on to 
recommend that governments privatize many of their activities. 
Some say that it is virtually the only way to improve programs, 
while other.m pose it as an option but recognize that it is not always 
feasible. The privatization strategy has become particularly impor
tant in the development arena in recent years because interna
tional lenders and donors are bringing pressure on program agen
cies to divest themselves of many of their activities, particularly 
those that produce private goods." As Nellis comments, hwever, 
privaization often is not feasible and may not be desirable, and 
therefore efforts to use institutional analysis to reform program 
agencies may be more interesting. 

Public Choice Theory and Institutional Reform 

Public chcice theory is also used as a basis for reforming public in
stitutions by incorporating aspects of the market into program 



140 APPROACHES 

design and implementation. Instead of using a simple dichotomy 
between private and public goods, the theory considers a broader 
variety of institutions and ways to treat public goods like private 
ones. "The objective is to improve performince in public sector 
institutions by institutional reforms which offer some important ef
ficiency elements of markets-which increase incentives by en
hancing competition, choice and accountability-in a non-market 
setting" (Lamb, 1982, 3). 

Lamb, reporting on practices of the World Bank, divides these 
practices into two kinds: those that alter the external eavironment 
ofa program agency to force it to perform better and those that em
phasize internal reforms to improve performance. The first four 
strategies that follow are examples of external changes, and the 
last two illustrate internal reforim. Note the interesting overlap 
with many of the strategies proposed by the bureaucratic process 
and social learning approaches. 

Stimulate Direct Competition. The purpose here is to break 
bureaucratic monopolits so that a number of d-fferent organiza
tions provide a program benefit. These can include private sector 
or community based units. For example, even if a program is oper
ated through a public enterpt ise, a government body that produces 
and markets a private good, ',anagers can encourage competition 
by and with the private sector and instruct the public enterprise to 
maximize its profits and try to be more competitive (Nellis, 1986). 

Another way to provide comp,.tition is to contract out parts of 
an activity to other units. Instead of making program units more 
efficient, as prescribed by the approaches described in earlier chap
ters, managers can contract the work to smaller units less encum
bered vith bureaucratic procedures and history. The units can be 
in the private or non-profit sector, or they can be local public sector 
units that are given considerable autonomy to carry ou programs 
at the local level. Smaller units can tailor program benefits to the 
immediate needs of the local community and can draw on local re
sources. They force program agencies to be more accountable by 
forcing them either to compete with a number of other units or be 
more responsive to consumers (Russell and Nicholson, 1981, 4). 

For example, program managers are increasingly contracting 
with PVOs to provide some program services. These organizations 
are presumably more responsive to local communities, more apt to 
include local citizens on their boards, more sensitive to the poor, 
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and less susceptible to bureaucratic aggrandizement."' Presum
ably PVOs will have to be both efficient and responsive in order to 
be refunded because they will be competing with a number of other 
potential providers. Examples include using traditional herb ven
dors to distribute contraceptives, contracting with private firms to 
maintain public roads, and allowing private firms to offer fertilizer 
to farmers in competition with public agencies (Lamb, 1982). 

IServices.Market Got,ernment Instead of providing a package 
of services (such as fertilizer, seed, loans, and extension services), 
let consumers (or farmers in this case) select which mix of services 
they want. The purpose is to give consumers more choice and pro
vide government bodies with better information about consumer 
preferences. 

Organize Users. Organize local self-heip units to provide ser
vices and to represent the interests of consumers to agencies. Lamb 
cites the example of the highly successful Kenya Tea Development 
Authority (KTDA), which organized a number of local tea commit
tees to represent the tea growers, groups that in turn forced the 
KTDA to be more efficient. This strategy provides an interesting 
overlap with the social learning approach described in Chapter 8. 

Institute Performance Agreements. In this case the goverr,
ment agency sets performance criteria and regulations and then 
lets individual public units find tie most effective way to meet 
them. The agency will need to set objectives clearly, provide backup 
services, and hold the units clearly accountable. 

Decentralize Inernal Management. Lamb's description of 
this strategy echoes some of the developments in the bureaucratic 
process approach. He notes that top level managers are often bur
dened with far too many decisions and recommends changes that 
would delegate decisions and budgetary resources to "specific 
working units-and to give their managers a much wider range of 
discreLion over how they achieve objectives" (Lamb, 1982, 8). Man
agers can also look for ways to increase competition within agen
cies through bonuses, contests, and so forth. Smaller units have 
lower "transaction costs" because they are usually relatively 
homogenous, community preferences are more evident, and pro
gram benefits can be tailored more precisely to community 
choices." 
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Offer Internal Incentives. Lamb's final strategy is similar to 
some of the developments in the bureaucratic process approach. It 
recommends the use of pay and promotion incentives and of 
techniques for evaluating managers throughout a program agency 
(Lamb, 1982). 

Introduce Coproduction. Another reform strategy fo in!c,r
porating the market is coproduction. This concept indicates that 
programs-particularly programs providing seervices rather than 
goods-can often be jointly produced by beneficiaries and public or
ganizations. Clients can often provide some of the resources to 
make a service possible. Coproduction theory also says that pro
gram effectiveness varies according to how clients use the services. 
The effcctiveness of a nutrition program offered by a health clinic 
depends partly on the way in which a mothr uses those services in 
her home. The lesson fbr program managers is to design the pro
gram so that beneficiaries have an incentive to coproduce it-to 
either contribute to providing the service or to use it effectively. 

XTechnique for Institutional Analysis and Reform 

A similar approach to institutional reform is proposed by the Os
troms and theircolleagues at Indiana University."rThey begin with 
a theoretical model of diffbrent program characteristics and pro
pose appropriate strategies for each of these. Their particular goal
is to increase voluntary and cooperative strategies fbr carrying out 
program goals and limit the need sectorfor public coercion. 
Cooperation, the Ostroms argue, will lead to more efficient and less 
costly results than is the case with traditional program activities. 
Cooperation is less costly because people only do what makes sense 
to them and because it avoids the costs that are incurred when pub
lic bodies have to decide on the best course of action and monitor 
whether people are adopting it. 

The basic thesis is that institutions should be designed around 
the nature of the progran goal and the extent to which it is a public
good. Public goods vary on two dimensions. One is "exclusion"
whether it is possible and cost effective to exclude people fr-om 
using a good. The second is "joint use"-whether a policy is used 
jointly or is consumed by individuals acting separately. Table 7.1 
illustrates the four types of goods that result from these distinctions. 
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TABLE 7.1 Publi- Choice Theory of Goods 

Exclusion 

Joint use/ Possible Difficult 
supply 

Low A B 
Private goods Common Property goods 

High C D 
Toll goods Public goods 

Economic theory predicts that if market-like procedures are 
used, the results will be more efficient." The kinds of private or 
market incentives that are appropriate will vary with each type. 
When it is possible to exclude people from using goods, and when 
they do not consume them jointly, then the goods can be provided 
through the private sector, and privatization strategies will work 
(A). When it is possible to exclude people, but the goods are used 
jointly (as in the case of roads, for example), then the government 
might choose to use tolls or user fees to register demand and to en
courage efficiency (C). When individuals cannot easily be excluded 
from using a service and they use it jointly, then the goods are 
classic public goods, and typically the government needs to see that 
they are provided (D). Even here, however, an agency can adapt 
some aspects of the market. The government can provide funds for 
these kinds of goods and contract with others to actually produce 
them. 

The remaining type ofgood, "common pool goods" (C), is a spe
cial and interesting case and a type that is particularly relevant to 
development programs.'7 Economic theory says that unless indi
viduals control or own a good or service, they will have no incentive 
to use it wisely or conserve it."M The question is how managers can 
take this logic into account in handling such common pool prob
lems as rangeland, forests, or water resources. Consider the follow
ing example. 

The Sahel is rapidly becoming desert, a clear case ofa common 
pool policy area where individuals use the land separately, but it is 
difficult to exclude them from using any improvements. A tradi
tional government conservation strategy is to devise a program to 
plant trees 1o hold back the desert. Public choice theory, however, 
predicts that individuals would have no incentivc ,.o conserve the 



144 APPROACI IES 

land and that a tree planting program would not accomplish its 
purposes. This theory counsels managers to consider whether 
there are any alternative institutions that would encourage the 
peasants to tend to the trees rather than destroy them for food or 
fuel. 

Several different solutions are possible. In West Africa the gov
ernment plants kad trees and fines those individuals whose ani
mals eat the leaves, thereby providing a negative incentive. In 
India the state government encourages villagers to maintain trees 
by sharing the profits from firewood with the villageis. According 
to public choice theory the Indian solution is more realistic because 
it provides incentives to individuals to foster the trees. However, be
cause the trees are part ofthe commons and not owned by individu
als, there is still no incentive for anyone to take care of them. The 
best policy is fbr the government to provide trees to individuals, giv
ing them an incentive to use them efficiently J. T. Thomson, 1981, 
119). 

Public choice theory provides managers with a tool for analyz
ing common pool situations and designing appropriate institu
tions. Take another example-a rapidly dwindling supply of 
groundwater. The traditional way to deal with such scarcity is to 
ration or regulate the use of water Public choice theory proposes 
that instead of' automatically relying on government coercion, 
managers should explore whether or not there is a basis for design
ing a cooperative solution to the problem.' Are there any institu
tional rules that would make it rational for individuals to mutually 
agree to limit their use of the water (Connerley, 1986)? 

Assuming that. individuals will maximize !heir self-interest, 
they will not limit their U:,e of' the water unless they know two 
things: first, that everyone else also will limit the use of the water; 
and second, that the others will only limit their use if they antici
pate that everyone will. Unless they can be sure of these points, in
dividuals always would be better off by using whatever amount 
they want and can obtain. According to traditional economic theory 
it would be very costly to come to such an agreement. For example, 
it would only work if individuals had complete information about 
the water supply and about how much others were using. Because 
these condit ions are very unrealistic, the only solution is for a pub
lic program agency to regulate water usage. 

According to public choice theory, however, a regulatory solu
tion overlooks two things. First, there are a variety of ways in which 
such information can be supplied, some less costly than others. For 
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example, there may be voluntary associations already existing in a 
community that could share information and bring people to
gether. Other public bodies may already collect this information 
and could make it available to the community for minimal cost. 
Second, regulation overlooks the possibility that individuals may 
gradually evolve efficient institutions to ration and monitor the 
use of groundwater on their own. 

Part of the research agenda of public choice theory is simply to 
determine whether these co- -itions are ever met in practice and 
what their results are. One study,which reviewed voluntary efforts 
to reduce water usage in a region in the United States, finds that 
common-sharing arrangements evolved. For example, the commu
nity got infbrmation on resource use from a state agency and 
learned about water use from the local voui-s. "The provision of in
formation about individual users and the looses they were incur
ring and their willingness to explore alternatives occurred through 
the creation of the voluntary association" (Erickson -Blomquist and 
Ostrom, 1984, 40).211 

This kind of analysis can be used to show managers how to deal 
with such policy problems as scarce and dwindling supplies of 
groundwater. Basically it suggests that managers need to consider 
three factors: first, the technical nature of the resource--in this 
case the fact that it is a common property resource; second, the way 
in which decisions are currently being made about the water, 
whether people take into account what others are doing; third, the 
way in which all those involved interact with each other, such as 
whether they monitor each other or try to hold others accountable 
for the water they use. The logic of institutional analysis is to trace 
through the implications of these three factors ini a particular situa
tion. If program managers find that the answers are unsatisfactory 
and lead to results counter to development goals, then it will be 
necessary to alter one or all of the factors. Because the nature of 
the good is usually fixed, it will be most effective ifmanagers create 
new institutions for making decisions or for bringing people 

' together.2 
Institutional options range from voluntary to coercive arrange

ments. For example, managers could educate people about conser
vation. Or managers could police and regulate water usage. In 
theory, the public choice model simply states that the choice has to 
vary with the nature of the service or good in question, and the 
model can prescribe either of the foregoing solutions-education or 
policing, and variations in between. In reality, however, because 
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the model assumes that governing institutions are inefficient and 
unresponsive, it emphasizes getting people to cooperate and 
monitor each other (Note the recommendation that managers 
carry out the analysis first and then develop appropriate institu
tions. The social learning model described in the next chapter
takes a more interactive approach and encourages community 
groups to work with program staff to design institutions that fit 
community needs. The public choice approach, by beginning with a 
deductive analytic technique, assumes that it is necessary first to 
establish rules or institutions that define how individuals will 
interact and cooperate.) 

The model can also be expanded to take into account the dis
tributional outcomes ofdifferent institutions and rules (Oakerson
and Connerley, 1985). Managers can ask whether any potential 
users ire being excluded, whether rules are being enforced selec
tively, and whether some users are benefiting more than others. 
This concern tbr distribution is an important issue because the 
poor may easily be hurt when common property goods are
privatized. Consider the diflerence between publicly provided irri
gation systems that benefit the community and private tubewells 
owned by individual farmers. When a community has a common 
irrigation system, village leaders will maintain it because it bene
fits them as well as everyone else. When individual tubewells are 
used, however, the better ofl'will invest in them and will no longer
maintain the old irrigation channels. The result is that privatizing
hurts the poor who still depend on the elites to maintain the chan
nels (Tendier, 1982, 52). 

Alternative Approaches to Institutional Design 

Economic theories in general and public choice in particular em
phasize the need for institutions to ensure that policy choices re
flect individual preferences. Others would agree that managers
need to examine and compare alternative institutions but would 
differ in two important respects. First, they do not begin with the 
deductive method drawn fr'om micro economics, and second, they
do not assume that promoting efficient choices is the most impor

'tant.criterion for designing institutions. -
A number oftheorists, for example, argue that it is more impor

tant to develop institutions that encourage innovation and that 
these may differ fr'om institutions designed to promote efficiency. 
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Economic models that stress efficiency and satisfaction of prefer
ences are too simple and static. Richard Nelson, for example, ar
gues that economic models cannot deal with change very effec
tively because competitive market institutions may not stimulate 
innovation. 

According to Nelson, institutions are needed to perform three 
functions: (1) improve demand by ensuring that all preferences are 
brought forth-institutions should inform people about their op
tions and educate them about the implications of alternative 
choices; (2) improve supply by offering incentives to guarantee that 
suppliers offer a variety of services and goods-this function may
require managers to monitor the market and promote a greater va
riety of services; and (3)ensure innovation and make 2ure that pol
icy choices take changing preferences and techniques into account. 
According to Nelson, the kinds of institutions that can perform 
these roles will differ in each program area. In some situations pri
vate units will be most effective, while for other programs, public 
organizations will be preferable. "In some cases, a market regime 
may screen innovations poorly. In others, an unsupplemer'ted mar
ket regime may fail to generate an appropriate stream of innova
tions" (Nelson, 1977, 142). 

Nelson illustrates his Lrgument by analyzing appropriate in
stitutions for day care programs. Instead of beginning with eco
nomic theory or public goods characteristics, he begins by looking 
at the history ofday care to identify the kinds ofproblems that have 
arisen in the past. This history indicates that programs have been 
unresponsive to clients, that they have not encouraged differentia
tion and variety, and that they have been of very uneven quality. 
Based on these findings he recommends that day care programs ad
dress the aforementioned three functions. Day care programs can 
encourage demand through vouchers, better information, and solici
tation of public views. The programs can encourage supply by es
tablishing a regional board to ensure that centers arc organized 
where most needed and to guarantee minimum standards. The pro
grams can encourage innovation by ensuring that day care centers 
are responsive to community preferences. 

Nelson is suggesting that instead of improving the efficiency of 
institutions there is a _ieed to increasc their capacity to mobilize 
and express public preferences. Both the social learning and politi
cal influence approaches make similar points. Like public choice 
proponents these clusters of theorists emphasize the need for in
stitutions to elicit and express preferences. Unlike public choice 
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theory, however, these theorists recognize that preferences can 
change and ihat program officials will often need to play a role in 
informing people or educating them about alternatives. Managers 
may have to organize commur ity groups or design procedures to en
courage interaction among groups. Managers also may have to in
form members of the public about certain options or even give tile 
public information in order to modift its preferences (MacRae,
1973). These theorists also are willing to concede that there may be 
structural reasons for peoples' preferences, that societal values or 
historical experiences may constrain preferences. 

In summary these theorists are more than willing to sacrifice 
the precise deductive method encapsulated in public choice fbr a 
more historical, criical analysis. Those attracted by tile precision
of the public choice model, therefore, find this more historical or 
problem-centered approach disappointing. It is too open-ended and 
does not provide precise predictions that can be tested. Convers iy,
others who are equally interested in analyzing and designing in
stitutions, but who are willing to forego predictive theory, finda 
this broader approach to promoting choice and eliciting demand 
more appeaiing. It is more realistic in taking historical and contex
tual factors into account, and it is much more suited to the nature 
of development, which involves changing preferences and tech
nologies and requires innovation.:'' 

Ensuring Accountability and Reliability in Institutions 

Generally those interested in institutional analysis, whether they
rely on a public choice model or a more descriptive analysis, con
clude that there are many advantages in encouraging and relying 
on multiple units to carry out programs. A number of theorists 
focus on the )roblems that can arise when managers choose to work 
through a variety oforganizations. Instead of conparing the effi
ciency of public and private institutions, these theorists ask how 
managers can be held accountable fbr program results wI., n they 
depend on others and how managers can ensure that otl: :r units 
will be reliable. 

These theorists acknowledge that For whatever reasons, pro
grams are in fact being implemented by an increasingly diverse set 
of units. This increasing emphasis on what Salanion calls "third 
party government" does not signify to a drasticallya move cur
tailed pubjic sector and a parallel, but growing private sector. 
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Rather this emphasi, me-.ns that there is a complex, mutual pene
tration of the oublic and private sectors and that those concerned 
with institutional analysis need to explore the role of managers in 
monitoring and working in this more complex arena. When the 
issue is defined in this way, it becomes evident that public man
agers kave an essential, albeit a somewhat different, role to play. 

These theorists raise important quostions about the commonly 
made assumption in public choice theory that co-ripetitive market 
incentives ensure eificiency and accountability. Drawing on the 
theory of bounded rationality, these theorists ofIhr two important 
caveats. First. economic incentives may be ineffective. Most de
velopment task, delegated to other units are very complex and un
certain. Technology and policies change, and smaller units may 
find it difficult to keep up %vth the newest information. Managers 
can make mistakes, they may have other priorities, and expert in
formation may not be available when it is needed. Therefore, pro
g-am managers cannot alwav- 'ely on market inc-2ntives to keep 
unit, accountable and may need to encourage and stimulate locAl 
and private managers to devise new solutions. Gi.en limited infor
mation and complex problems, "the current narrow fcus (on eco
nomic incentives), On rule-making activities and market failures 
threatens to eliminate methods and strategies" to encourage inno
vation (Scholz, 1984, 151). 

Second, private organizations are prey to many ofthe same in
efficiencies that the public choice model attributes to the public 
sector. Consider the following discussion about the proverbial "bot
tom line" that private sector managers presumably use to hold 
their units account;,ble but that public sector managers do not 
have. 

In the private sector the bottom line is only a help in evaluating 
sales people or the head of a profit making unit. Perfiormance in 
private sector jobs such as corporate attorneys, accoUntants, com
puter programmers, or marketing specialists cannot be deter
mined b'y profit or loss statements. Business managers still have 
to make judgments a)ouL the at,1ribution of each person to the 
success of the whole enterprise, which is the way it i:ust be done 
in the public sector IPfiffner, 1985.353). 

Both points suggest that nanagers,need to design institutional 
mixes to meet a number of'criteria--efficiency, responsiveness, ac
countability, and reliability-and that even when they turn oer 
responsibilities to other units, :ublic managers continue to pl'aiy a 
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role. Traditionally they have been -issigned a regulatory role, in 
which they monitor other units. The institutional analysis I)
proach, howeve, proposes that managers explore a greater variety
of roles and consider how to assist and stimulate other units and 
how to include them in the overall implementation process. 

Consider the example ofa rural development program to help
the poor in Senegal. Managers elected to rely on banks to provide
the credit to farmers. They realized, however, that tanks typically
do not deal with high risk individuals and that it would be difficult 
to make loans to the poor. Banks have a natural desire to reduce 
credit risks, which in turn leads them to compromise program goals
designed to target funds to the poor. To ensure that the banks met 
program goals, the managers developed special incentives to en
courage banks to assist the poor with profit sharing. Managers also 
had designed the program to work through local flrmer organiza
tions but soon found that tile farmers were coml)romising many of' 
the program goals. When managers contracted with a local farmer 
organization to run the credit program, the farmers set tile interest 
rates so low that the credit progran was unabile to cOver its costs 
and sustain itself' ISeyinour, 1985). In such cases man agers ma' 
have to insist that units adhere to social goi ls ecen if' they Com
promise efficiency (Morrison, 1986. 8). 

Predictablly, as prograrm managers rely more on other units to 
implement programs, tile nature of management changes. Super
vision and coordination will increase in importance relative to pro
ducing goeds and services. Because managers will he relying oi 
units that may have considerable autonomy, it will be more di f 
ficult than usual for imanagers to get the infhormation they need. 
Contractors will be reluctalt to pass on intiormation about program
difficulties fior fear it will reflect badly omithem. Contracting also 
undermines institutional memory. Individuals will not be in a posi
tion to share what they have learned and influence pro ram 
strategies on a continuing I. For their part program manage's 
are more apt to hear about exceptional problems or horror stories 
than to receive systematic, useful i1lfornMition (Kettl. 1987).

Managers also will find it more diflicult to )e accountable for 
the performance of a Inumber of(difflerent units. Privatizing does 
not guarantee competition and i1ccount:,bilit . There may not be a 
number of potential contractors competing to ofler a service. Also,
third party units are likely to be Verv touch\ about accountability
and will try to limit review to techiiical issues. Implementation
will become increasingly complex and hence harder for citizens to 
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monitor. Third party implementors may be less visible and hence 
less easy to monitor. As a result many of the efforts to farm out pro
gram tasks will make implementation more difficult and less re
sponsive (Salamon, 1981). 

Managers can use the other approaches described in this study 
to deal with these problems of working through other units. Man
agers could adapt some of the techniques associated with Lhe goal
directed approach, such as including members of different units in 
strategic planning or bringing them together in work teams to de
sign strategies. Managers could design incentives as described by
the bureaucratic process approach. Managers could directly in
volve client organizations as recommended by the social learning 
model or could focus on the political dimensions of the task. 

A recent study based on experiences of the World Bank illus
trates how the goal-directed approach can assist managers working
with other organizations. Nellis proposes concrete steps managers 
can use to monitor and reform the work of other units. He is par
ticularly .interested in cases where public enterprises have been in
efficient, out his model can be used by program managers to 
monitor implementing organizations, particularly those that are 
not commercial operations. 

Nellis' first step is to diagnose the unit's problems and to set up 
a system for collecting performance information. One of the pur
poses of this phase is to attach a cost to the non-commercial or so
cial service activities of the unit. The second step is to drav up a 
plan for improvement specifying the expectations of both the pro
gram agency and the implementing unit. The purpose of this step
is to establish "in step-by-step fashion, just who will do what, with 
what resources and by what date;" to lay out precise performance 
criteria; and to specify appropriate rewards and sanctions (1986,
57-59). Nellis' model can bo amended by drawing on the goal
directed approach. For example, one could ensure that the diag
nosis was done collaboratively by relying on a work team drawn 
from the several implementing units. Or managers could set up the 
plan as an exercise in strategic thinking. 

The Institutional Analysis Approach 
and Program Management Functions 

The common thread of the various theories described in this chap
ter is that managers need to go beyond thinking simply of perfor
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mance or service delivery issues to analysis of the best institutions 
for designing and implementing programs. This task includes, hut 
is broader than, selecting a number of diflerent organizations for 
implementing programs. It is broader because institutional 
analysis includes , concern with the rules that govern the relation
ships among those units. Do program managers rely on the volun
tary contributions of the other units and design programs to oflcr 
incentives? The value of the approach stems largely from the ques
tions it raises. It has stimulated people to ask a new set ofquestions 
and to explore and compare different institutional arrangements, 
rather thin assume that prograin alenlies are the on ly, or best, 
vehicle for' bringing abou' (evelopment goals. 

Although all the approaches d(,scrihed in this chapter rely on 
economic anal ysis, they use itdiffirently. A major version of' ill
stitutioiial analysis uses micro economic assumptions to examin, 
how public o'ganizations operate. :\ccording to public choice 
theor'. )ubic or'ganizations are inherently ineftlcient and need to 
be refoirmed to operate more like private sector organizations. 
These theorists want to )1iiv%;t ize as many activities as possible. 
OL.1er theorists also draw on econom1ics but .iply itmore broadly.
 
TheLv make a case tiui design inst itit ions to accom nmo(dIte,Wcang
ing prefrences and to encotirage innovation. Although these
 
theorists also wlnt to refbrm pUblic sector organizations, they are
 
not as wedded to efficiency as a sole criterion, and they are more 
inteiestel in the variety of iNfistitUtions that can be developed. 

The chapter LunclUdUS by discussing the unique demands 
1)1.: ce on ma nagers v hen tihey are working in an arena that coin
hines ulhlic o',aniza!ions anld market institutions. These 
theorists acknowledge the trend for program agencies to contract 
out and decentralize responsibilities to other tunits. These analysts 
also focus oa how pi'ogram managers can work with these "third 
parties" to carry out Frogiami goals. Because bounded rationality 
is a problem forn all organizations, and because development pro
grains oflen are carried out with a great deal of uncertain ty, pro
gram managers need to assure that the other units act reliably and 
responsibly. Tabhle 7.2 summarizes the prescril)t ios offered by 
these various theorists. 

Contributeto Decelopment Content o/'ProgramDesi 'a 

The institutional arrangements for delivering program benefits 
are an important element in program design. According to public 
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TABLE 7.2 Implications of an Institutional Analysis Approach for
 
Program Management
 

Publicchoicecritiqueofpublic sectormanagement 
Managers replace program goals with private goals

There are no incentives to hold down costs
 
Beneficiaries bring pressure to increase benefits
 
People with less influence receive fewerbenefits
 
To avoid these problems, privatize public sector activities 

Publicchoicestrategiesfor reforming institutions 
Incorporate market characteristics into public organizations by

enhancing competition, choice, or accountability 
Delegate or contract to other u nit s
 
Market government services
 
Organize users
 
Develop perorrmance agreements
 
Decentralize tasks to other units
 
Apply internal incentives such as pay and promotions
 
Orga nize coproduction with users
 

A strategyfor institutienalanalysisondreform 
Institutions should be appropriate to public goods aspects of 

program goals
User fees will make toll goods more efficient 
Governments can fund public goods, but contract with others to 

provide them 
Managers should explore ways to increase cooperation to deal 

with commor. property goods
Managers may be able to use collaboration among existing 

institutions to make cooperation more efficient 
Model can be used ti; examine distributional consequences 

Alternativeapproachesto institutionalanalysis
Include other criteria in addition to efficiency

Develop concern for being responsive and encouraging supply

Develop institutions to encourage innovation
 
Develop institutions that provide feedback
 
Take into account priorexperiences ofa program
 

Interactionamongpublic anlprivateinstitutions 
Relying on mult iple units makes implementation more cumbersome 

and makes it more difficult to ensure accountability
Bounded rationality means that private sector units will not
 

always know what to d and that there will be a need for
 
public sector guidance and assistance as well as regulation
 

choice theory, public organizations have a number of inefficiencies, 
and therefore managers need to explore ways to reform institutions 
by incorporating such characteristics of markets as competition,
choice, and decentralizatiun. Other versions argue that efficiency 
criteria alone are insufficient and that institutions need to adhere 
to several additional criteria including eliciting demands, ensuring 
an adequate supply, and encouraging innovation. 
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Enhance the Development Capacity 
ofImplementing Organizations 

The first three approaches focus primarily on the procedures internal 
to the implementing organization. This approach warns that internal 
procedures alone may not make any significant changes in organiza
tions. Often the critical fbature is an external set of rules, such as mar
ket exchange or government regulation. Competition with a number 
of other units may encourage more efficiency than internal monitor
ing or evaluation procedures. Similarly, small local units may be bet
ter positioned to be responsive than organizations that rely on par
ticular strategies of data collection and analys;s. 

Work with and Coordnriit, Multiple OrganizationsandGroups 

Public choice theory has been used mainl b-to prescribe different kinds 
f institutions and to explore conditiom, under which cooperative in

- tLtutions will develop. Other analysts outside of public choice theory
have shown a growing interest in the prentice of working with and 
through a number ofldiftient units. These analysts have documented 
the problems associated with implementation by other units, both 
within and outside of'the public sector and the importance of explor
ing ways to assist them instead of relying on traditional means of 
regulation and control. 

Notes 

1. Harmon and Mayer (1986, Ch.2) review definitions oforganiza
tions. Economic definitions of institutions as arenas for indivi, :,al inter
action are dealt with in Ruttan and Hayami (1983-84); Kiser and Ostrom 
(1982); and Connerley (1985). Bryant relates institutions to legitimacy
(1905); Huntington to patteit-is of behavior (1968). An earlier version of 
this discussion asked under what. conditions organizations are institu
tionalized or sustained. According to Huntington, 'Institutionalization is 
the process by which organizations and procedures acquire value and sta
bility," and that an organization is institutionalized once it "demonstrates 
an ability to aldapt to new situations, develops niorc complex procedures,
and when it achieves autonomy and coherent procedures" 1968, 12). See 
also Blase (1973); and Eaton (1972). fnstitution building can be done 
either by influencing the values of organization members or by reinforc
ing organization structures and rules. Drawing on socialization theory, 
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Leonard emphasizes the role ofvalues and suggests we can change institu
tions by examining the values of those we select for leaders, by providing
role models, and by the values we transmit (1985). 

2. For example, Perrow (1986a) writes about the contemporary 
interest in questioning our institutions. 

3. Institutional decisions include constitutional choices or the rules 
for making decisions; collective decisions or policy choices; and opera
tional or implementation decisions (Kiser and Ostrom, 1982). In applying
these distinctions to management, managers usually have to work within 
constitutional choices, they can have some influence over policy decisions, 
and they have considerable influence over operational decisions. Compare 
Figure 2.1. 

4. See Nicholson (1981, 20); and Nelson (1977, 45). E. Ostrom ar
gues that deductive theory can compensate for some of the weaknesses of 
positivism (1982, Introduction). Barry discusses some of the tradeoffs in 
using deductive theory, which takes particular contexts into account 
(1982). 

5. There is a growing interest in institutions as a general phenome
non as discussed by March and Olsen (1984). For a recent review of the 
, evelopment literature on institutions, see Bryant (1985). A study in 
progress by Elisabeth Shields reviews the ways in which the term institu
tionalization is used within the development community. The earlier 
institution-building literature often erred in stressing the continuity of 
institutions, rather than their performance. For a review of this literature 
see Barnett and Engel (1982, Appendix B). 

6. For a good explanation of this logic see Wolf)(1979). Goldin argues
that many goods that appear public on first glance have sufficient private
characteristics that we can choose to treat them as private goods. Even a 
lighthouse, a classic example of a public good, benefits those who own 
boats and vacation near the sea and not others (Goldin, 1977). Buchanan 
analyzes mosquito spraying as a public good and examines the conditions 
under which a mutually beneficial solution (Pareto optimal) will emerge. 
Generally he argues that there should be a decision rule greater than a 
majority to decide on any public good (1968; Buchanan and Tullock, 1962).

7. For a classic statement of costs see Buchanan and Tul lock (1962);
both public and private institutions have costs, and we , eed to make 
tradeoffs among them. See also Wolf (1979). This reasoning, however, is 
based on a limited definition of costs. In addition to resources spent on 
goods some consumers do not want and time invested in working for 
policies, costs are imposed when individuals do not receive policies they 
want. As a result these models are biased against an activist public sector. 

8. Wolf begins by listing four sources of market failure: public
goods, '.creasing returns, market imperfections, and wealth inequity. He 
then proposes the four comparable sources of non-market failure: private 
goods, rising costs, externalities, and influence inequity (1979). 
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9. Note that many ofthese "failures" were also cited by organization 
theorists and implementation studies, as discussed in Chapter 6. Public 
choice theory argues that its analysis is more rigorous because it is based 
on a predictive theory of human behavior, rather than on empirical 
generalizations. 

10. In addition, because non-market goods are financed through pub
lic taxes or some form of external aid, there i:-;no measure of denmand. 
Hence organizations may well provide far more than people would want. if 
they had to pay individually (Buchanan and Tullock, 1962). 

11. In spite of a growing number of cases where such "load shedding" 
is being attempted, a number of recent reviews emphasize that we know 
very little about the likely results of moves in this direction (Morrison, 
1986, 9). Nellis notes that in Africa at least there has been little actual 
divestiture, although there is some preliminary action in this area. Part 
of the problem is that local capital markets are too weak to make invest
ments, and the international lending market has also been reluctant. 
When the latter does get involved, it frequently demands high rates of pro
tection (1986). 

12. Both transaction costs and public choice versions of economic 
chcice theory assume that individuals are self-interested. Recent theory 
accepts the concept of' bounded rationality and agrees that individuals 
seek their interests wit hin the bounds ofa liriited rationality. Perrow ar
gues that instead of assuming self-interested belavior, it is more interest
ing to ask what structures call forth se!f-interested behavior (Perrow, 
1986a, 257). le lists a variety of' circumstances that do this, such as 
measuring individual rat her than group effort 1986a,, 233,. There is some 
ambiguity about the notion of self-interest, however. Economists insist 
that theirdefinition ofself-interest is very open-ended and includes a wide 
array ofpreferences, including those for others' welfare. The economic ap
proach only requires that people are willing to pay for what they want, 
whether it be more equity in the society or clean air. Hlow~ver, whecn 
economists define their terms and conduct their studies, they almost al
ways emphasize "narrow, usually, monetary self"i'terest"' Rhoads, 1985, 
816). 

13. See Tendler (1982); and (orman (1984). In describing these re
puted virtues of PVOs Tendler goes on to argue that they are not self
evidently true but should be treated as hypotheses that may or may not be 
true in particular instances (1982). For a case study of a social program 
agency in Egypt that contracted with local community organizations, see 
White (1986b). 

14. A recent study argues that small, competing organizations are 
the best means to i.ccomplish efficiency during conditions Of abundance. 
When there is resource scarcity, as is endemic in the Third World, small 
units may net be eficient and may generate a lot of waste and duplication 
of effort (Berg, 1984, 79). 
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15. This approach is associated particularly with the work of Vincent 
and Elinor Ostrom, who direct the Center for Political Theory and Policy
Analysis at Indiana University and who have done much to articulate the 
relevance ofpublic choice theory to the field ofpublic administration. Al
though much of their analysis is based on studies of local governments in 
the United States, they have begun to apply their concepts to development 
issues. 

16. This is referred to as property theory in economics and states that 
ifpeople own a good, or have private use of it, they will be more apt to pur
chase the amount they want of it and to take care of it. For one statement 
of this approach see Schultze (1977). 

17. One of the best-known discussions of this type of good is found in 
Hardin (1968). It is also frequently referred to as the problem of the "pris
oner's dilemma." Individuals acting alone and pursuing their own interest 
may not end up with their preferred position because of the actions of 
others. Hyden reminds us that the concept of "commons" usually refers to 
state land in the West, but that in Africa it is assigned to tribes (1983).

18. Public goods theory also has been used to predict that managers 
will have difficulty eliciting support for public goods. Because people can
not be excluded from their benefits, whether or not they pay for them, the 
same people will conceal how much they want of the goods so as to avoid 
paying, whether in resources, time, or energy (Olson, 1965). To get people 
to contribute the manager has to attach some other benefits or require 
them to become members of a local organization (Bryant and White, 
1984). This theory about participation has been challenged both logically 
and empirically. The logical challenge goes as follows: Individuals reason 
that they do not have to contribute to get the benefits of a public good. But 
they will also anticipate that everyone else will use the same reasoning
and decide not to contribute. Therefore, using economic reasoning, they
will know that unless they contribute, public goods will not be provided. 
On the basis of this rational calculus people will decide to contribute if 
they want the good (Kimber, 1981). Empirically, several studies have 
shown that in fact people do contribute to public goods when there are 
either social or ideological reasons for doing so (Uphoff, 1985; and White, 
1976). 

19. For one discussion of relevant theory see Kiser and Ostrom 
(1982). Connerley uses the theory as the basis for (c.case described here 
on water resource management (1986). 

20. E. Ostrom applies this analysis to villages in Switzerland and 
Japan (1985). There are a number of'other studies that apply institutional 
analysis to development situations. These include Bratton (1986-
Zimbabwe); Bromley (1982); Bruton (1985); Connerley (1985; 1986); Gel
lar (1985--Senegal); Hennessey (1985-Costa Rica); Nicholson (1981); 
Ruttan and Hayami (1983-84); Thomson (1981--Sahel; 1985-Niger);
Thomson and Connerley (1986); Wynne (1985-Botswana). 
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21. See Connerley (1986); Oakerson (1985); and Kiser and Ostrom 
(1982). 

22. When Connerley raises questions about the distributional conse
quences of different institutional arrangements, he is also going beyond 
the methodology of public choice. 

23. Kirlin also fits in this tradition. He makes a strong case t!hc' we 
should be focusing on institutional analysis and design but says that pub
lic choice is limited by its preoccupation with efficient service de!ivery. In
stead we need to design institutions that increase our capacity for making 
choices (1982). 
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The Social Learning Approach
 

Assumptions and Questions 
About Management Functions 

One of the themes in this book is that the approaches to under
standing management have been expanded and developed in a 
number of interesting ways. One of the most significant develop
ments is the effort to be more inclusive, to propose ways for man
agers to incorporate additional perspectives into their decisions 
and implementation strategies. This effort has been true of the two 
dominant approaches to management-the goal-directed and 
bureaucratic process approaches. Recent adaptations recognize
that managers have limited information about programs and their 
likely impacts on the community. Therefore, proponents of both ap
proaches suggest that managers include more points ofview in pro
gram design, that they look for opportunities to interact with 
others. Rather than focusing solely on control and coordination, 
managers need to appreciate the values of adapting to local situa
tions and consulting with others. It is important to recognize, how
ever, that even as the approaches have become more inclusive, the 
changes they propose are designed to cope with weaknesses or 
"limitations on an otherwise purposive and rational process" (Per
row, 1981, 296). These approaches propose that managers consult 
with others to compensate for the limited information managers 
possess and to make program strategies more rational. 

The social learning model, by contrast, views the limits on ra
tionality and the need to incorporate additional views as oppor

159 
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tunities rather than as weaknesses. This model asserts that de
velopment involves personal transformations that can take place
only if individuals themselves are intimately part of the process-
that is, if they shape it and are transformed by it.' It is not enough
for managers to learn by adapting to community demands or by
consulting with clients as is done in the other models. Direct in
volvement in program design and implementation by coriinunity 
groups and beneficiaries are essential, and the role of managers is 
to design and oversee a process that promotes such involvement.2 

Ickis proposes a classification of management strategies that 
illustrates the unique thrust of this approach. He describes four de
velopment strategies--growth, welfare, responsive, and holistic. 
The first three at all consistent with the four approaches de
scribed in the foregoing chapters. All four approaches can be used 
to promote economic growth, to provide services to improve the wel
fare of community members, and to respond to demands from bene
ficiaries. The social learning approach adopts the holistic strategy
and includes a concern for growth, welfare, and responsiveness.
This strategy assumes it is essential to involve community mem
bers in shaping development programs (Ickis, 1983).

The social learning approach can be thought of as a continua
tion of the debate abouL different kinds of institutions discussed in 
tile last chapter. This approach shares with public choice theory a 
skepticism about the ability of traditional, large bureaucracies to 
bring about development and is interested in making public or
ganizations more responsive to local communities. The social 
learning model differs in several major respects, however. Instead 
ofrelying on a method ofanalysis to prescribe institutions, it urges 
managers to establish processes whereby community members 
and groups become closely involved in the management process.
Often this will mean turning over responsibilities for program de
sign or implementation to local organizations, but the purpose is to 
learn and change the governing units as much as it is to accomplish
the most efficient result. Accountability is not achieved by formal 
procedures but comes out of the interaction among managers and 
community members.:' 

Social learning theory suggests four different reasons for in
volving tile community in management. The first is a pragmatic 
reason and is similar to developments in the goal-directed ap
proach. Given the bounded rationality of managers and the fhct 
that people hold different values about development, it is necassary 
to get more information from local groups.' Their opinions are 



161 THE SOCIAL LEARNING APPROACH 

worth knowing, and they often have essential expertise. The most 
direct way tu get that information is by involving people directly. 
For example, managers in the Prilippines found that to design an 
appropriate irrigaticn system they needed information that could 
only be provided by farmers. They also found that ideas and data 
provided by the farmers differed from, and were superior to, that 
provided by program engineers (D. Korten, 1980; F Korten, 1982). 

A second reason for involving people directly is to create a 
momentum for changing governing organizations and for promot
ing learning. The social learning approach holds a significantly dif
ferent view of organizational learning than do the other ap
proaches. The goal-directed model relies on techniques for collect
ing information and for adapting to feedback, and tile bureaucratic 
process approach emphasizes the need for incentives to gain the 
cooperation of community groups. This approach, however, as
sumes that organizations will learn only if community groups are 
organized and involved immeaiately in the management process. 
Conversely, groups will be able to contribute and to avoid becoming
the instruments of government officials if they have some responisi
bility. The involvement of members and stakeholders confronts 
managers with new views and experiences at the same time that it 
gives the members and stakeholders an investment in the program. 

A third reason for involving community groups directly in the 
work of program agencies is to increase the community's capacity 
to contribute to development. An early study by Uphoff and Esman 
of local organizations in sixteen different Asian countries finds 
that the more organized groups and the ones with closer linkages 
to the government were much more productive (1974). Montgomery 
adds that these linkages were critical to productivity, that "the 
weaknesses of extreme localism are as debilitating as the 
pathologies of an unrestrained bure,,ucracy." Based on his own re
view of land reform experiences, he finds that "sustained adminis
trative support offered by the profcssional bureaucracy to local in
stitutions is an essential ingredient of long-term agrarian reform" 
(1979b,59-60).
 

A fourth and related reason for involving community groups is 
that the very act of involvement changes them and increases their 
capacity for effective action. Development, according to this view, 
is not just a series of changes carried out by development organiza
tions. It involves a transformation in the values and perceptions in 
the community, changes that have to occur at the community level. 
Such changes cannot be "done for them" but will only happen when 
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communities have some control of their future. Managers, there
fore, have to find ways to involve stakeholders directly in the man
agement process, to give them an oprortunity to develop their own 
capacities. 

This emphasis on the responsibility of community groups 
comes out of two different bodies of theory. One is community de
velopment theory, which argues that unless community groups are 
empowered and have an independent base they will be swallowed 
up by the dynamics of bureaucratic institutions. Thus empower
mont and organization are means as well as ends and are essential 
for community involvement in the management process." The sec
ond source is the literature on community renewal, which is inter
ested in new and emerging community organizations and self-help 
activities. It points to the variety of signs that communities, when 
they are given tLe opportunity, demonstrate their own internal 
strengths and resources. 

The approach is particularly relevant to four of the manage
ment functions: contribute to development content of program de
sign, enhance the development capacity of implementing organiza
tions, expand program resources and political support, and work 
with and coordinate multiple organizations and groups. 

Concerning contributions to program design, the approach ob
serves that managers and their staff are limited by their profes
sional biases and that community members often have expertise es
sential for designing sustainable programs. A major concern is that 
professionals and community groups view the world in very differ
ent ways and need to learn how to communicate with each other 
about program goals. 

In exploring ways to enhance the capacity oforganizations, the 
approach is not primarily concerned with organizing the poor. 
Rather it asks how to involve community groups in the design and 
implementation process. To what extent are managers open to in
volving community groups in design and implementation ac
tivities? Do organization norms support learning? Are there any 
mechanisms in place to involve community groups and integrate 
them into the management process? 

The approach takes the issue of program resources very seri
ously and asks to what extent clients are in a position or are willing 
to contriboute resources to a program. Are clients willing to give 
money, time, leadership or labor? If they are not willing to contrib
ute, are there any ways to give them a greater investment in the 
program and a greater responsibility for its results? 
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Finally, the approach emphasizes the interorganizational con
text of management. What are the responsibilities ofother organi
zatic ns, both those in the government and those in the community? 
What kinds of linkages exist among them? Do these linkages pro
mote collaboration and shared responsibility? 

Problems in Applying the Social Learning Approach 

A perennial problem in applying the approach is that observers 
often mean quite different things by the terms participationand 
local involvement. There are ditTerences about how these concepts 
are defined and also what they are supposed to accomplish. This 
point is made very vividly by Charlick in his review ofparticipatory 
strategies in Francophoi.e Africa. He describes a number of ac
tivities associated with Animation Rurale, an effort to mobilize or 
"animate" rural communities. Charlick observes that three differ
ent perspectives can be applied to determine if a particular anima
tion strategy is effective-whether people are liberated, whether 
the technical results of an activity are improved, and whether or
ganizations are reformed and capacity is increased (1984, 1-30). 
After reviewing a number of specific activities associated with Ani
mation Rurale, he concludes that a significant number are de
signed to improve the technical efficiency of activities and end up 
as fairly top-down efforts (Charlick et al., 1983).' 

In another review of participatory strategies, Riggs confirms 
the difficulty in getting government agencies involved in com
munity organization efforts or in sharing power with local groups. 
He notes that most of the reports of citizen participation experi
ences, even those written by strong proponents of social learning, 
emphasize the actions of the relevant government units and say 
very little about the roles and actions of the community organiza
tions (Riggs, 1985, 21). Others note the difficulty that managers 
and staff in traditional program agencies have in working with 
community organizations. The operating norms in many organiza
tions stress rationality and control, and as a result managers try to 
control the participatory process and are unwilling to share power 
or allow community groups to be involved in any meaningful way. 
Managers may formally delegate some decisions to subordinates, 
but if prevailing norms do not attach any value to the views of 
others, such delegation is not worth much. A close,y related prob
lem is that even when professionals are committed to collaborative 
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involvement their apparent expertise can easily intimidate less ex
perienced community members. 

Some argue that these problems are implicit in the nature of 
organizations. In his revealing study of participatory activities 
throughout the Third World, Gran observes how difficult it is for 
large organizations to work with the poor He notes that the de
velopinent community has implicitly been saying, "'You, large or
ganization, go out there and help poor people.' The problem is that 
large organizations cannot do tiit.Organizations and people have 
different languages and cultures; even if' they learn how to com
municate to an extent, they still have different and opposing agen
das" (1983b, 15). 

The major pi-oblem is that existing large organizatiolas are 
dominated by the elites in any society and therefore are biased 
against the interests of the poor. Gran contends that the solution is 
not to reject organizations. "While organization is a major weapon 
of the strong against the weak, it is also often the only weapon of 
the weak against the strong"( 1983b, 15). Gran's study documents a 
number of cases in which communities did successfully organize 
and work with and through government organizations to promote 
sustainable development. 

Other observers find that the social learning approach is too 
complex and demanding given the limited capacity and hierarchical 
norms in most Third World settings. The approach is hard to translate 
into specific techniques and replicate in different settings. Moreover, 
the emphasis on process in the approach does not mesh well with de
mands for accountability by political elites and donors. 

Like the other approaches this one has been amplified in practice. 
Observers and practitioners have gone beyond an earlier stress on 
community organizations and now stress management practices and 
institutions. These practitioners propose ways to link community 
groups with program agencies rather than relying simply on infor
mal interaction or on organizing the community. Originally, com
munity development theory emphasized mobilizing and empowering 
community groups and expanding self-help activities.' This orienta
tion proved inadequate, however, because it "failed to adopt the 
painstaking approach to developing a participative administrative 
structure able to respond to bottom-up initiatives" (D. Korten, 1980, 
482). 

This comment by David Korten, one ofthe major architects of the 
social learning approach, points to the importance of new manage
ment styles and institutional structures to link community groups 
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and program agencies.'"It is not enough to encourage or allow groups 
to help themselves or to operate outside of government organizations. 
Groups need to participate in the program agencies themselves and 
be in a position to influence them. 

A social learning approach offers the potential for improving de
velopment prog-ram implementation by empowering communities 
for active participation in development programs and simulta
neously linking those communities to the political and adminis
trative structures in the larger society. Thus the development ef
fort is not solely that of organizing client communities as an end 
in itself, but rather is the empowering of persons and com
munities for effective participation in the broader political .nd 
economic community (Thomas, 19S5, 19). 

Proponent,; also stress that involvement by community groups in 
management activities may promote changes inthe implementing 
agencies. For example, bringing staff and community members to
gether in work teams to design programs and plan strategies for im
plementing and maintaining them may be one way to get nane.>ers 
to be more open to new ideas and to sharing authority. This view 
hopes that as managers interact and collaborate directly with com
munity groups this will give rise to manager reorientation. 

The remainder of the chapter describes management practices 
and institutions that promote social learning. It begins by looking at 
the record of community activity and then describes two important 
efforts to establish the social learning approach. A concluding section 
examines the literature on managing the social learning process. 

The Record of Community Capacities 

One place to begin is to ask how realistic it is to expect benefici iries, 
and particularly the rural poor, to organize and contribute to m .nag
ing program activities. Is this approach even feasible? Proponr nts of 
the social learning approach take care to document the accum lating 
evidence that the poor do organize and that they can function effec
tively. A number of studies by the Rural Development Committee at 
Cornell University document the variety and vitality of local organi
zations." In an important study Montgomery notes that local institu
tions can "supplement the contributions bureaucracies can make to 
developmeit" through such services as providing detailed knowledge 
of local experiences, mobilizing investment and local cooperation, 
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generating good project proposals, accepting responsibility for spe
cific tasks, and expressing loca! needs (1979b, 62). 

On the basis of observations in rural Thailand, Calavan offers a
"catalogue of activities which are widespread and locally managed." 

1. 	Small-scale irrigation system,,, 
2. 	 Flood control effbrts 
3. 	 Construction and maintenance of Buddhist temple struc

tu res 
4. 	 Administration of temple fiscal matters 
5. 	 Support of monks and novices 
6. 	 Provision of "public welfhre" benefits that pass through 

the Duddhist temple 
7. 	 Construction, maintenance, and regulation of wells and 

ponds 
8. 	 Administration of funeral insurance clubs 
9. 	 Cult activities, weddings, and funerals 

10. 	 Construction and maintenance of roads, paths, bridges, 
and cremation ficilities (1984, 217) 

Timberlake describes a network of' organizations called the 
"Six S's" founded in 1977 in Africa. 

By 1985 it had grown into 1200 village groups, 700 in Burkina 
Faso, 300 in Senegal and 200 in Togo. h'le runsorganization
"schools" to teach village groups leaders new techniques, and can 
provide finances 1-:sed on word-of-mouth algreenments and discus
sions.... Village groups have undertaken small irrigation and 
drainage, erosion control and reforestation projects. They have es
tablished fruit tree nurseries and built village grain storage 
facilities (1985, 210-2111. 

The lesson i-;that managers need to be aware of'what capacity
presently exists in communities as well as what is needed. The 
problem is that most studies define development exclusively in 
terms of "problem solving" and "meeting needs" and overlook the 
capacities that communities have and that can often be developed 
(Patton, 1981b, Ch. 2). 

These and other studies provide substantial evidence that com
munity organizations play a broad and vital role in developing cul
tures." At the same it is well documented that people are often 
uninterested and even apathetic." According to the social learning 
approach, such lack of interest reflects structural options more 
than it reflects the proclivities of the poor. It reflects the fact that 
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people perceive they have no stake in decisions or that they will re
ceive no immediate rewards.'" ian Korten, for example, finds that 
farmers were reluctant to maintain irtigation projects when they 
were not involved in designing the system (1981). Uphofffinds that 
"if farmers were approached in a well-conceived manner, with their 
interests clearly to be served, they would respond with resources, 
responsibility and initiative" (1985, 140). The lesson is to capitalize 
on any signs of organized activity, mobilize groups when necessary, 
and ensure that people understand the stake they have in being 
involved."' 

Another way to overcome apparent uninterest is to be certain 
that programs address the actual needs of the community. Accord
ing to Tendler, many programs aimed at the poor are not tailored to 
their particular needs and can even make it harder to reach and 
influence the poor. For example, many programs emphasize de
velopment and income-earning opportunities rather than welfare 
and consequently may be biased against the very poorest. "In many 
areas, the poorest are more readily assisted in activities like small 
trading, crafts, fishing, small livestock, women-controlled produc
tinn, charcoal making, peddling, and a variety of gathering or ex
tractive activities not requiring land ownership" (Tendler, 1982, 
53). 

Tendler continues that a program to promote kitchen gardens 
has a lot more potential to impbove the income o, women in a com
munity than the more common programs to stimulate local crafts. 
Such a program could enhance the income of the women in a fairly 
efficient manner at the same time that it responds to their im
mediate needs fbr income and food (1982, 57-59). If managers are 
aware of the needs in a community, they will be in a better position 
to enlist people to contribute and less likely to write them off as 
uninterested. 

Social Learning in Practice: Two Cases 

A social learning approach also requires changes in management 
practices and organizational procedures. Learning is not just done 
by individuals; it has to become part of the structures and proce
dures in an ongoing institution or program unit. The result is what 
David Korten refers to as a "strategic organization" and goes 
beyond the kinds of strategic planning and strategic management 
that fit with the goal-directed approach. The difference is that the 
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entire organization is structured to encourage learning. This sec
tion describes two efforts to apply the social learning model, one in 
the Philippines and one in Sri Lanka. 7 The section emphasizes the 
ways in which the prog-rams were managed and the structural 
changes that were made in the implementing organizations. 

The NationalIrrigationAssociation(NIA) 

Like most Third World irrigation agencies, NIA, located in the 
Philippines, not only builds large irrigation systems but works 
with community irrigation associations to help them improve com

"munal systems.' Like its counterparts, NIA followed the common 
bureaucratic practice of implementing programs in stages. First, 
designs were made, often by a planning and technical staff. Second, 
they were carried out, and third, staff planned a strategy for main
taining the new facilities. In this instance engineers were sent into 
the field, identified whichl projects looked most promising, got the 
agency to commit funds, aod then carried out the planned construc
tion. Once completed the ii.-igation systems were turned over to 
local groups to be managed and maintained. 

In the mid-1970s high level staff at NIA decided to make two 
rather significant changes in this process. Prior to sending en
gineers out into the field, tile NIA hired community development 
workers who worked with local communities to mobilize farmer 
groups. Once organized the farmers were able to think about the 
kind of system they wanted and to share their knowledge about the 
most appropriate way to design the irrigation system in their com
munity. The major thrust of this first change was to organize the 
farmers prior to designing an irrigation system so that the groups 
could assist the engineers in designing the system. 

The second change involved giving the farmers a stake in the 
construction by offering them loans in return for which they contri
buted their unskilled labor. The result of' this relatively simple 
technology was to give the farmers a say in where the clams and 
canals were located, what construction materials were used, and 
how the construction was carried out 

These changes at the community level had their counterpart 
at the agency level. The overall purpose was not only to organize
the farmers but to do so in a way that would bring about change in 
the agency and enable staff to "learn" how to plan with and for the 
community. Thus the managers did not embark on a full-scale new 
effort all at once. Instead the program tried a pilot project in one 



THE SOCIALILEARNING AIPPROACH 1I9 

community and on the basis of the project's experiences, successes,
and failures planned expansion to other communities. 

Unlike other pilot experiments, however, the agency did not 
contract with outsiders to do the pilot but used its own personnel.
Thus any learning that occurred was captured by the regular staff,
rather than by contract organizations. As a result the learning was 
direct and immediate and led to changes in many of the standard 
procedures in the agency. Changes included the kinds of data col
lected, the need for feasibility studies, and a changed role for the 
engineers (F. Korten, 1i982; D. Korten and UpbofW, 1981). For ex
ample, new data collection guidelines asked for information on the 
equity contributed by the irrigators' associations, on the extent to 
which irrigation units were actually turned over to the community,
and on the amou,: of land that was irrigated. Prior to NIA's con
scious development of a learning strategy, staff did not routinely
document the cgntributions of community groups. As a result im
portant indicators of development were neglected, and staff were 
unaware of the role of the community (Bagadion and F Korten, 
1983). 

The learning also affected the norms in the organization in a 
number of ways. First, staff views about program goals changed.
For many NIA personnel the goal of their work was to construct cer
tain physical structures. In contrast the goai of the participatory
approach was to build simultaneously both a physical system and a 
local social capability for using and sustaining that system on a 
long term basis (Bagadion and F Korten, 1983).

Second, staff learned to take the views a nd expertise of farmers 
seriously while understanding their limitations, although obser
vers note that some staff absorbed these attitudes far more readily
than others. As a result the role of NIA changed from providing ser
vices to "enabling local communities to develop both the physical
and organizational infrastructure needed to manage their irriga
tion needs" (F. Korten, 1982,3). Third, managers learned that tradi
tional systems of control and accountability interfered with their 
efforts to experiment and learn from others. 

Gal Oya 

This second example of social learning tried to apply the learning
strategy developed in the Philippines to a much larger area. The 
Gal Oya irrigation program in Sri Lanka was carried out in a set
ting with severe technical and social problems, overlaid with in
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tense ethnic conflict, and one where there was less commitment to 
the strategy among the top leadership than was the case at NIA. 
This program thus provides an important test of'how adaptable the 
approach is to different settings. 

The Sri Lanka Irrigation Agency has had a long history of try
ing to improve a system rife with problems-wastage of water, lack 
of maintenance, and inequity toward those at the fot G." the sys
tem. Initially, program designers assumed that the problems with 
the system could be traced to the farmers. Others argued that the 
real problem was not at the field level but was due to the way in 
which the Irrigation Agency was structured, particularly its lack 
ofcontact with farmers. 

A separate unit was set. up to oversee the program, to organize 
the farmers, and to link thera to the Irrigation Agency. Because the 
farmers were not organized, the staff (lecided to follow the social 
learning strategy-that is, to organize the farmers and incorporate

'them into the planning process." Instead of specifying ahead of 
time what the farmer urganizations would look like in practice, tile 
staffset up a process for contacting the farmers, allowing them to 
design the organizations, and then integrating them into the im
plementation process. 

There was considerable distrust of gove:'nment staff, so new 
staff were hired to serve as organizers. They adthpted two prac
tices-to live in the communities and to work as teams. Both of 
these proved key to the success of the organizing ef~lrts. Once in 
the fielo the organizers began by asking the farmers wiat they 
themselves could do to deal with their problems. This emphasis on 
self-help had an important impact on the program, and as with 
NIA the organizers took care to document the role that the farmer 
organizations played. The fact that the farmers did try some 
changes on their own essentially led officials to change their at
titudes and be more nositive toward the farmers. 

One of the keys to the success of'Gal Oya was its targeted and 
problem-specific approach to organizing farmers. Instead of the 
traditional community development strategy of' promoting organi
zations as ends in themselves, community workers brought farm
ers together specifically to improve the irrigation system. Both 
groups learned some important lessons intile process. The flarmers 
have asked for more structure, and the organizers have come to ap
preciate the value of hoth fbrmal alnd informal structures. In the 
meantime the local organizations have proved very resourceful in 
handling a number of'conflicts. 
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The organizers faced a number of logistical problems in trying 
to forge links between the new organizations and the Irrigation 
Agency. For one, the irrigation engineers were not always ready 
when the community organizers were. It has also been hard to in
stitutionalize the organizing effort within the Irrigation Agency 
and to include it as part of the ongoing routines. Recently, routini
zation has begun to happen as some of the organizers have been 
brought on as permanent staff. 

One of the most interesting strategies, and one that distin
guishes Gal Oya from NIA, is that the farmer groups were told to 
deal with a broader range of activities than irrigation. According 
to Norman Uphoff, who has been intimately involved in the entire 
Gal Oya learning effort, this diversity made it easier for the pro
gram staff to deal with conflicting interests because there are a 
wide range of policies to trade off with each other. It means, for 
example, that those at the hoad of the canals, who have first access 
to water, are more willing to limit their access when organizers can 
offer them other benefits in return. 

Implicationsof the NIA andGal Oya Experiences 

The NIA and Gal Oya cases illustrate several important aspects of 
the approach. First, to be effective in the long run, learning has to 
be carried out in program agencies or in some body with ongoing 
responsibilities, not in isolated project units." Essentially the NIA 
experience assumes that development only comes about if the poor 
themselves are organized and able to have influence. But NIA is 
not proposing another interest group or a self-help model in which 
the por are organized to provide resources and labor. Rather NIA 
organized the poor to participate in setting agendas and designing 
development programs. The same emphasis and involvement have 
occurred at Gal Oya. 

The challenge .. . has been to think (hrough how the program 
can be institutionalized without becoming bureaucratized. As 
much as possible, without compromising the strategy and 
philosophy which have made the program effective in our view, 
we have tried to operate in harmony with government depart
ments, staffs and rules. To coin a new term, the organizers are like 
parabureaucrats. It is clearly in the intet.*'st of the Irrigation 
Agency and the rest of the government to ha-e such roles in opera
tion, bridging between farmers and officials (Uphoff, 1985, 165
166). 
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Second, the cases tell us that there need to be significant
changes in the relevant program agencies. The bureaucracy itself 
has to be changed-both structures and management procedures
so that managers and stnffcan work effectively with the p.,, ."The 
bureaucracy has to be centeredon people in the commuli by and not 
just oriented to doing things for people. Originally the term reori
enting the bureaucracywas used to make this point (Korten and Up
hof, 1981). Thomas, however, notes that the term reorientingis 
really misleading. If an organization were changed to be truly
people centered, it would no longer be a bureaucracy in the normal 
usage ofthe terin (Thomas, 1985).

Third, learning involves pilots and experimentation as well as
"embracing error" and learning from it. Mistakes are opportunities
for exploring alternative strategies rather than occasions for iden
tifying who is at fault.2 2 In Gal Oya the organizers began at the 
head end of the canals and then as tl.ey gained experience gradu
ally moved to the more difficult tail-end areas. Diffe.-ent crite-ia 
can be, and usually are, al.plh, i at each stage. Early in the process 
managers need to emphasize ..T,ctiveness. Because any efforts at 
this stage will likely involve triai rind error they may be relativly
inefficient. Later, once considerable experience has been gained, 
managers can focus on becring more efficient.2 

Note that error is not something one simply reacts to once it 
happens. Rather error is essential to learning-hence the em
phasis on being willing to experiment, to risk new approaches. In 
this sense social learning is different from incremental adjust
ments in which managers make smal, changes that are presum
ably changes in the right direction and dk. not carry much risk. 
Learning from error means being willing to attempt significant
changes as partof a process in which there is opportunity for explor
ing and reflecting on the changes. 

Fourth, the design of the s) stem has to be appropriate to the 
capacity in the community. In David Korten's words, the key is 
whether there is a "fit" between the capacity of the beneficiaries, 
the nature of the p, agram, and the structures and procedures in the 
organization. For example, whether or not the community is or
ganized makes a big difference in the kind of linkages established 
with the program unit (D. Korten, 1980). 

Fifth, a major purpose of the social learning process is to stimu
late local organizations, to promote indigenous leadership, and to 
help farm,r2 build a functioning organization with widespread
participation. These give the community a base from which to hold 
an agency accountable. In the Philippines there already were or
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ganizations in some areas, which the organizers strengthened. In 
Sri Lanka, they had to build organizations. The key in both situa
tions,was to link the organizing effort with the task of reforming 
the irrigation system.2 4 

Sixth, the processes should link the agency with these organi
zation3. NIA established a relationship between the agency and 
the community groups that was critical, a relationship that pro
vided managers with useful information. In the NIA case farmers 
have continued to provide important information about the best 
place to locate canals and how to maintain them.2 5 

Finally, the system needs to be open-ended and flexible. This 
characteristic is similar to the emphasis on discretion in the public 
choice model and loose coupling in the anarchy approach. For ex
ample, Korten asks whether "the financial control system lis]
'leaky' enough to allow individuals to divert some funds for experi
ments" (D. Korten, 1984, 344). He adds that managers need to con
sider flexible change and structural order at the same time. "One 
of the most critical challenges in managing a strategic [learning]
organization is that of sustaining a creative tension between those 
forces which provide stability and those which drive change" (1984, 
344). 

Managing a Social Learning Process 

In this approach management has to encourage learning from ex
perience. Bureaucrats and managers are brought together with 
community members to reflect on and confront a particular prob
lem or task. They propose an idea, it is tried out, some mistakes or 
errors presumably occur, and new ideas are proposed as part of the 
experience." What is it like to manage such a process? What roles 
do managers play within a program unit and vis-iA-vis the bene
ficiaries in the community? More specifically, what kinds of data 
collection, monitoring, and evaluation strategies fit with the learn
ing process? The four techniques that follow facilitate this process: 
collecting appropriate data, documenting the implementation pro
cess, collecting information about the poor, and reviewing profes
sional norms. 

CollectingAppropriateData 

In order to encourage learning, data and the techniques for collect
ing them have to fit the nepds and capacities of all those involved. 
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Chambers warns that measures are often more complex than they 
need to be and that we shculd consider "optimal ignorance" and
"appropriate imprecision" (1980,1.981.). What do we need to know? 
What really is not that important? How precise do we need to be? 
Instead of cost-benefit measures of internal rates of return, it is 
probably more useful to know how many jobs were created or who 
were the gainers and losers from different programs (Chambers, 
1985, 27). 

Most often simple proxy measures are sufficient, ones that can 
be collected through "rapid rural appraisal" (RRA) rather than 
through sophisticated survey research.2 Proxy measures are usu7 

ally visible and hence can be directly observed by researchers and 
by the poor themselves.2 Unfortunately, Chambers observes, re
searchers are more apt to use techniques that Jo not encourage in
volvement by the poor and that appear remote and manipulative. 

Social cost-benefit analysis, psychological testing, and farm sur
veys, all serve to distance professionals from people.... [The 
usual approachl is to extract data from and about them, process 
it, and use it to decide what to do to those people, environments 
and farming systems. The process is enormously inefficient: infbr
mation is missed, distorted, misunderstood, and often not used 
(1985, 19). 

Documentingthe ImplementationProcess 

One of the ways in which managers and others learn from their ex
periences is by keeping a running record of the process. Based on 
action research, clients and researchers collaborate in observing,
reporting, and reflecting on activities. Descriptions are more im
portant than comparisons of results with planned goals, as is done 
in traditional evaluation (Bottrall, 1982).-" "[Process documenta
tion] is a tool for providing an action agency that adopts a new 
intervention strategy continuous information about activities in a 
few project sites and the problems and issues emerging from field 
activities" (de los Reyes, 1983, 1). 

In the NIA case researchers were assigned to document what 
happened, to obser ve what meetings were held, to record what deci
sions were made, and so forth. Researchers rlied on direct observa
tion and unstructured interviews. Monthly reports were produced 
at most of the field sites, shown to the field staff, and then sent to 
the agency to provide a narrative of problems and issues. The re
ports were not diaries but were built around issu,s raised by the 
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project and defined by state-of-the-art knowledge about irrigation 
(de los Reyes, 1983). 

In Gal Oya the community organizers placed much less em
phasis on documenting what they were doing. Program managers
compromised the rationale of process documentation by applying
it to a sample of local projects. The reporters also discussed the re
sults with team members before sending in their analyses. If this 
made them somewhat more subjective than they would otherwise 
have been, it also meant the reports provided instant feedback. In 
order to encourage reporters to be more objective, the managers
stressed that they assumed mistakes would be made and that the 
important thing was to report them so that others could learn froin 
them (Uphoff, 1985, 145).' 

CollectingIn/brmationAbout the Poor 

Because they are less visible, the poorest members in society are 
often ignored by ?irograms, even programs presumably taigeted at 
the poor. Further, studies of the poor often leave out the poorest 
members of the society. For example, 

in the Duale area of Ecuador, if one worked with small farmers 
owning land parcels of between two and five hectares one would 
be reaching 28% oftotal parcels but excluding 51% of the parcels, 
which are less than two hectares. In Ecuador, if oi.e worked with 
farm families working plots any larger than six hectares, one 
would be excluding 6'7'( of the families who work less tnan six 
hectares (Tendler, 1982, 48).:" 

Another problem in collecting information about the poor is 
thatdata often emphasize economic conditions and deficiencies but 
do not give any information about the resources of the poor or the 
ways in which they cope with economic conditions. To deal with 
these deficiencies, David Korten and George Carner developed new 
techniques for collecting ( coromic data that indicated how the poor 
used their resources and what problems they confronted.2 Through
this process, "the poor became visible, not as potential welfare 
cases, but as hard working, creative individuals sustaining them
selves under difficult circumstances" (D. Korten and Carner, 1984, 
206). 

Kortcn and Carner began by dividing people according to their 
resource base, rather than by the more traditional category of 
livelihood, such as farmers, hunters, or fishers. Then, instead of 
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doing a socioeconomic profile on each group, the researchers looked 
at how members actually used these resources. By asking how 
people in fact earned income Korten and Carner found the poor had 
a broad and varied number of strategies for earning a living. 

For example, in a given household the husband might fish in one 
season and harvest coconuts in another. The wife might tend a 
garden and engage in 3mall-scalu trade .... Once available data 
were organized around the survival strategy concept, a dynamic 
picture emerged of the causes of poverty that afflicted these 
households and of the creative efforts of individual household 
units to sustain their members (D.Korten and Carner, 1984,203). 

Reviewing ProfessionalNorms 

J eof the continuing themes ofthe social learning approach is the 
importance of the norms within an organization and the fact that 
dominant norms usually do not encourage learning. According to 
Robert Chambers, the learning process requires a new set ofnorms, 
one that he identifies as" ew professionalism." Their core value is 
that clients should be taken seriously. New professionals "see poor 
people as active and knowledgeable, professional colleagues as 
much as clients, people from whom to learn and whom to serve as a 
role consultant" (Chambers 1985, 17). 

By contrast "normal professionals" find it difficult to relate to 
the poor. Whereas the bureaucratic coordination model provides in
centives to get staff to be more concerned about the poor, this model 
assumes that organization members are so inured to elitist, profes
sional biases, they are unable to deal openly with the poor (1985, 
17).:' One reason is that bureaucrats and farmers live in very differ
ent cultures. " "Each has its unique 'calendar,' neither being the 
calendar year one usually thinks of. For the farmer, the relevant 
cycle of activity follows the coming and ending of the rains, while 
the official is preoccupied with a different 'cropping cycle' known as 
the 'budget year."' (Uphoff and Esman, 1984, 147). 

Managers need to adopt a "new professionalism" toward lower 
level staff as well as toward community members (Prottas, 1978; 
Schaffer et al., 1975). In describing the relations between manag
ers and field agents in India, Rudi Singh observes that 

policies and plans were made at the top of the official hierarchy, 
with little participation by the men in the field.... Orders were 
passed down and the men in the field were expected to show re
sults .... Targets and steps were not modified in accordance with 
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the local situation. The local extension representative was given
little opportunity for initiative, and since the plans he had to exe
cute often had no logical relationship to the local situation, he 
found it difficult to achieve the target set for him (cited in Jed
licka, 1977, 46). 

The norm of new professionalism says that the poor know a lot and 
can build self-reliant organizations, that field staff often have im
portant insights into local situations, and that program staff have 
a lot to learn from both groups. 

Impetus for Change 

A remaining and critical issue is how to institute a learning pro
cess, how to get managers to adopt the "new professionalism." 
Given the assumptions in this approach that organizations charged 
with implementing development programs are so encumbered 
with dysfunctional norms and practices that they need to be 
reoriented, how do they change? Does the impetus come from 
within the agency? From creative leaders? From the community? 

A large part of the literature in the approach assumes that 
some managers are committed to this view ofdevelopment and that 
commitment by top level leadership is necessary to make it work. 
Insofar as managers want to promote social development, the 
model can help them understand what they need to do. Such lead
ers do exist and can make a difference, as in the case of NIA. : The ' 

social learning approach also provides a role for leaders through its 
assumption that ideas and values can be used to change peoples' 
behavior.:" 

A second and closely related argument is that a new view ofso
cial management is gaining momentum both within and outside 
the Third World. In one version the weaknesses in prevailing ap
proaches are increasingly apparent to managers, and many are 
open to a more people-centered approach (D. Korten, 1981).

A third possibility is that mobilized community groups will 
provide the impetus for change. There are two versions of this 
theory. One holds that when bureaucrats and clients work to
gether, the former will learn from those in the local community and 
appreciate what they have to offer. Although this view is implicit
in some of the early writings in this approach, a second version has 
become more important and states that actual power has to be 
given to the local groups so that they are in a position to hold offi
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cials accountable. "To the extent that they contribute to salaries, 
or influence promotions, or determine work priorities, local com
munities or groups can compel field stafls to be more responsive to 
their concerns" (Uphoff and Esman, 1984, 148). : 

The other strategies for bringing about change also rely on ex
ternal pressures, either by consultants, PVOs, or paraprofession
als. The role of external consultants, people not constrained by
being part of the bureaucracy, are included in the process through""work groups. '-, Top leaders in the agency and external resource 
people form an advisory group. By taking people out oftheir formal 
roles and bringing them together in a coalition to discuss problems, 
they are presumably in a better position to capitalize on oppor
tunities that do arise. Writing about his experience with such work 
groups, David Korten wans, "There is nothing magical about form
ing a committee and providing it with flexible funding. The key is 
found in the commitment of' the many talented individuals in
volved and in the infbrmal dynamics which allowed each to contrib
ute in numerous creative ways" (1982, 12-13). 

PVOs are another possible catalyst for bureaucratic change. 
They have been moving from a fbcus on relief and welfare to an 
interest in development and in increasing local capacity. Rather 
than simply relieving the symptoms of poverty, much recent PVO 
assistance has gone to small-scale local efforts to address the 
0auses of poverty. As they do this, some PVOs are exploring yet a 
chird role in which they try to get government agencies to commit 
to new policies and refibrms (D. Korten, 1986). Using a similar logic, 
Esman suggests that paraprofessionals also can serve as external 
catalysts in getting bureaucracies to change (1983). 

The Social Learning Approach and 
Program Management Functions 

The approach captures the social dimensions of development and 
offers specific prescriptions for establishing linkages between or
ganizations and the community. It emphasizes that beneficiaries 
have an important role to play, primarily in providing information 
and in collaborating with administrators to design and maintain 
development activities. The approach is realistic about the fact 
that organizations frequently are not structured to carry out de
velopment and thereflore that they need to radically alter their 
processes. 
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Some have questioned the approach because it demands too 
much of managers. If this charge is meant to imply that the technol
ogy is too open-ended and complex, the charge is not really war
ranted. Proponents have developed fairly detailed strategies for or
ganizing beneficiaries and integrating them into an agency.
Others charge that managers are seldom motivated to adopt the ap
proach. Proponents reply that the approach is still useful because 
it describes cases where the strategy has worked and has had bene
ficial result,. If successful cases continue to be d.<zumented, these 
may encourage external groups or top level stal to promote the ap
proach throughout an agency. 

Table 8.1 summarizes the strategies in this approach. The chap
ter conclud..s by discussing the implications of these strategies for 
relevant management functions. 

Contributeto Development Content ofProgramDesign 
The social learning approach stresses that managers need to learn 
from beneficiaries about the best way to design programs. Because 
community members are often reluctant to share their knowledge 
or find it difficult to do so, the approach stresses the need to tailor 
data collection and design procedures to fit with the capacities and 
interests of those in the community. 

Enhancethe Development Capacity 
oflmplem en tingOrganizations 

The approach deals with two kinds ofcapacity. One is a set ofnorms 
that encourages managers to be open to community members and 
welcome their involvement. The second recommends structural 
changes in organizations, such as institutionalizing linkages with 
community organizations. Whereas the exchange model of interor
ganizational relations says that managers should provide incen
tives to others to carry out tasks, this approach stresses that the local 
units need to be mutually involved in program design and im
plementation. Staff are not held accountable to predetermined
criteria but are included in a process that makes them directly ac
countable to beneficiaries. This practice hopefully will encourage
staff to pay more attention to their performance. Strategies to do 
this include mobilizing local organizations to hold rmanagers and 
staff accountable; setting up procedures so that proposals by bene
ficiaries are part of the ongoing information system in the agency; 
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TABLE 8.1 Strategies in a Social LearningApproach to Management 

Involve clientsand communitygroupsin managementin orderto: 
Gain useful information 
Encourage implementing organizations to change 
Improve the capacity ofcommunity to share in development 
Stimulate local organizations and empower them 

Developlinkagesbetween communitygroupsandprogram unitsin 
orderto: 

Provide access to program units
 
Offer design and implementation responsibilities
 
Reorient rgencyunits to social learning processes
 

Designstrategiesforpurposivelearningin orderto: 
Enhance learning through pilots and experimentation
 
Plan ways to learn from error
 
Go beyond more passive adaptive responses
 

Managea learningprocessby: 
Collecting data relevant to specific information needs 
Using data collection techniques appropriate to capacity of 

community organizations 
Having researchers collaborate with managers and clients to 

describe the activities that were carried out, problems that 
arose, and responses made 

Collecting information that tells about the needs and 
capacities of the poor and the methods they have dvised to 
cope with their problems 

Encouraging staff to respect the poor, and to attend to
 
information from local field staff
 

Provide impetusfor changingto a learningprocessby:
Using leadership to promote and encourage a learning process 
Relying on commu rity organizations to encourage change in 

agency
 
Turning to other external parties, such as funding agencies or
 

private voluntary organizations, to serve as catalysts for
 
change
 

meeting in work groups where staff have access f '' :teinal profes
sionals; instituting process documentation so t;. 111can learn 
from the actual steps taken; and relying on pilot projects and ex
periments to test out new ideas. 

ExpandProgram Resources andPoliticalSupport 

The approach is particularly sensitive to the kinds ofcontributions 
that local organizations can make. It attempts to encourage and 
document self-help efforts. It is open to turning responsibilities for 
such activities as maintenance over to local client organizations. It 
also develops support for a program by including external experts 
and consultants in advisory work tc,: ms with agency staff. 
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Work with andCoordinateMultiple 
Organizationsand Groups 

Because the core of the approach is to increase an agency's capacity 
to work with community organizations and learn from them, this 
mangement function overlaps with the second function--enhanc
ing the development capacity of implementing organizations. This 
function, however, stresses that organizations not be absorbed into 
the implementing program units but rather maintain identity and 
that managers will need to deal with them as identifiable units 
with their own agendas and interests. 

Notes 

1. Even though this approach is closely linked to the third World, 
some refer to an emerging paradigm that is far broader than development 
management. See for example, Chambers (1985); Thomas (1985); and D. 
Korten (1983). 

2. D. Korten also identifies social learning with cybernetic theory
(1980,508, fn. 88). Much ofcybernetic theory, however, is concerned with 
control mechanisms to manage the learning process. Such theories fit bet
ter under the goal-oriented model, which does allow for learning in the 
sense of adapting to feedback. 

3. Although this approach to accountability is the emphasis 
throughout this literature, it is particularly stressed in D. Korten (1984);
,Johnston and Clark (1982, 164-199); and Montgomery (1979). See the 
very useful review of this literature in Shields (1982).

4. For an interesting coilection ofessays by Third World scholars on 
the need for administrative reform and decentralization in order to get 
more information fiom communities see Ro (1985). 

5. See Thomas (1985); and Seers (1969, 1977), both of whom present 
a similar view of development. 

6. These summary comments are based primarily on D. Korten 
(1980, 481-482); Holdcroft (1978); and Uphoff, Cohen, and Goldsmith 
(1979). See also Esman (1978a); leginbotham (1975); Sussman (1980); 
Owens and Shaw (1972); Morss et al. (1976); Uphoff and Esman (1974);
Blair (1981); and Alliband (1983). Community development was vigor
ously pursued in several less-developed countries during the 1950s and 
more recently in low income urban areas in the United States. The lessons 
from these experiences are primarily based on the failures of the reforms 
to bring about lasting benefits. Generally the reforms tried to work within 
the existing power structures and bureaucracies and failed to see that 
these often had conflicting interests and were using the community 
groups to promote their own activities. The experiments often treated the 
local community as a single homogeneous cluster, thereby neglecting the 
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conflicting interests within it. Finally, the reforms did not always succeed 
in building strong local organizations. A recent study ofthe literature con
firms the general failure to provide immediate benefits but argues that in 
both India and the United States reformers did create institutions that 
have succeeded in representing the interests of the poor (Blair, 1981). 
Blair finds that a major reason programs for the poor fail is "overrapid ex
pansion." For example, pilots that succeeded with lots of attention and 
were then expanded faced problems of lack of control and supervision and 
failed (1981, 102). 

7. A recent collection of essays explores this emphasis from a 
number of disciplines. The collection draws from general systems theory 
and stresses the interdependence of different groups and the possibilities 
ofnew social and political forms emerging to deal with complexity (United 
Nations University, 1985). 

8. Charlick adds that observers can apply any of four specific
criteria of success-improvements in material well-being, equity, partici
pation, and self-reliance (1984, 30-68). There is a further problem in 
establishing measures of any of these concepts because such terms as self
reliance are inherently difficult to measure. For efforts to develop mea
sures ofthe effects ofparticipation see Charlick (1984): Uphoff and Esman 
(1984); and Cow et al. (1979). Another source of the Animation Rurale ap
proach is found in Cellar et al. (1980). 

9. See Thomas (1983). One could even quarrel with the concept of
"empowerment" if it implies that it is up to the state to give power to 
others. According to Friedmann, the state cannot bring about social trans
formation. That can only result from changes in the community. lfmanag
ers are clever, they will try to harness or work with the forces of'change 
(1986). For a supporting view see Berger's point that, the poor as objects of' 
development policy should be allowed to participate in defining the situa
tion on which policy decisions are based and that there is a need for inter
vening institutions to assist the poor (1974, xii). See also Riggs (1985).

10. See Garcia-Zamor (1985). This is one of the key themes through
out the collection ofessays in this book. The odi tor concludes with an essay
entitled, "Can participatory planning and management be institutionalized 
in developing countries?" and proposes a rumbei of ways to do so. 

11. One of the sources for this theory is human relations theory, par
ticularly the work ofChris Argyris, and his concern for "double loop learn
iig"-that is, for reviewing goals and norms as well as learning new 
techniques (1977). See also Schon (1971); and M. Beer (1980). Frederick
son, however, notes that the human relations emphasis implicit in the 
work of Argyris has focused on internal activities in organizations and 
"has done little for the organization's clients.... Oaly with changed 
structures can the aims of the human relations perspective be achieved" 
(1970, 4). The emphasis on reorientation in the social learning approach is 
described in D. Korten and Uphoff (1981). Another important source is 
Michael (1973), who specifically integrates learning and long-range plan
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ning in organizations and introduces the important concept of"embracing 
error," or purposefully designing activities so that one can learn from mis
takes and successes. 

1.2. A seminal study in a series, published by the Rural Development 
Committee at Cornell University, is by Uphoffand Esman (1974). Others 
include Uphoff, Cohen, and Goldsmith (1979); Fortmann (1980); Blair 
(1981); Gellar, Charlick, and Jones (1980); and Charlick (1984). The com
mittee also published a journal entitled RuralDevelopment Participation 
Review, vols. 1, 2, 3 (1979-1982). 

13. Similar studies that document the wide range of community or
ganizations include D. Korten (1980); Esman (1978a); Uphoffand Esman 
(1974; 1986); F. Korten (1981); Gran (1983b); and Montgomery (1979b).
Useful bibliographies of the earlier literature can be found in D. Korten 
(1980); and Blair (1981). Whyte (1981) describes a number of successful 
efforts to involve farmers in agricultural research. Many of his cises are 
drawn from experiences in Latin America. 

14. For a discussion of the problems of apathy and the role of 
"animateurs" in mobilizing the poor see Charlick (1984). 

15. For discussions of this reasoning see Bryant and White (1984);
 
Garcia-Zamor (1985); and Uphoff(1985, 137).
 

16. See also Stone (1984). 
To treat policy ii.1plementation as a technical process concerned 
with efficiency and productivity is too distant from the citizen ex
perience. Such a remote enterprise can never be held democratically 
accountable. Passive citizens understand too little not to be misled 
and taken advantage of. The challenge of the future is thus not one 
ofgreater productivity in program administration, but rather one of 
how to organize the public and involve it actively and appropriately 
in the policy process (1984, 21). 

17. Another often-cited effort to develop a participatory learning ca
pacity is the PIDER program in Mexico. For example, see Cernea (1983). 

18. There is a considerable literature on this case. The article that 
brought it to general attention was D. Korten (1980), reprinted in a shorter 
version in D. Korten (1986). F. Korten, who worked in the NIA system, 
writes about her experiences in F. Korten (1982); and in Bagadion and F. 
Korten (1983). 

19. The Agrarian Research and Training Institute located in Co
lombo is in charge of organizing the farmers and has been assisted by ex
perts from the Rural Development Committee from Cornell University. 
The institute started in 1979 and was funded by USAID through the Rural 
Development Participation project. The description here is based on an 
analysis by Norman Uphoff, one of the Cornell staff who has remained 
heavily invested in the project during the years (1985). 

20. The best discussion of the implications of the NIA case are found 
in D. Korten (1980); and D. Korten and Uphoff(1981). See also Gawthrop 
(1983); Calavan (1984); and Bryant and White (1982). Similar points can 
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be found in Garcia-Zamor (1985). 
21. Some argue that even when they are not trying to relate to the 

poor, central agencies have to be changed whenever there is some deen
tralizatien and they have to work with local units. One study ofdecentrali
zation emphasizes the disjuncture between a central agency and field 
situations. For example, see Berman's study of the U.S. flederal system.
The dynamics at the local level are different from the federal level, and 
therefore the federal authorities would do better to decentralize and allow 
for maximum discretion at the local level, rather than become involved in 
local politics. (1978). For a similar point in the development context see 
Leonard et al. (1982). 

22. See Michael (1973 ; Johnston and (lark 1982, 221); and Landau 
and Stout (1979). 

23. D. Korten describes three phases in this learning process: learn
ing to be effective, to be efficient, and then to expand (1980). 

24. Recent studies (foalif' this advocacy model. Organizations of the 
poor may bypass local elites, which are often the best source of leadership 
at the local level. When the program is dealing with benefits that cannot 
easily be appropriated by individuals. then elite control of program ac
tivities may be consistent with the interests of the poor (Tendler, 1982,
34-36). See alo Leonard and Marshall u1982). Banfield argues that in 
resource-poor societies the poor and middle class are competing for the 
same resources, btit that as development proceeds all groups can increase 
their benefits at the same time (1958). The literature on development is 
replete with cases in which such control led to elite hijacking of benefits. 
See Brinkerhofl'(1980) for an extensiv, analysis offiour cases in which par
ticipation was a major factor hut in which elites were able to coopt most of 
the benefits. Blair (1981, 66) cites the literature documenting this result 
in India. For a review of the U.S. literature :ee (Gheenstone am' Peterson 
(1973). 

25. Timberlake gives a number of examples ahout the value of con
suiting with peasants) 1985, 92, 94, 100). 'ThePuebla case in Mexico made 
a point, of interviewing farmers and allowing them to give feedback before 
plans proceeded (Cernea, 1983). 

26. Not surprisingly, the model has emerged out of' the experience 
and self' reflection of its proponents. This close connection comes out most 
clearly in David Korten's description ofi a new developmenthis "search fo," 
management." He describes how his view of social learning gradually
emerged out of a series of experiences in Latin America, in which he 
worked with and observed the way change came about in a number of 
situations, from a congested s(tLuItter coin iii unity to workers in a textile 
plant (1987). 

27. Chambers provides a useful list of the advantages of' RRA (1985,
29-30). A very insightful analysis of the weaknesses of survey research in 
the development context can be fbuid in a study by social scientists in 
Nepal (J. G.Campbell et al., 1979). 
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28. Honadle has written about some of the probiems that can arise 
with proxy measures unless users are careful about the assumptions they 
are making in adopting them (1982). 

29. James March notes that evaluations that rely on previously es
tablished criteria "inhibit the serendip.tous discovery of new criteria" 
(March ana Olsen, 1979, 81). The strength of'-rocess documentation is its 
openness to discovering new criteria. 

30. Critics charge that social learning relies too heavily on case 
studies, the kind of knowledge proluced by process documentation (Cohen 
et al., 1983). Proponents say that this misses the point. When one is trying 
to demonstrate how to bring about change, a case study approach is more 
appropriate than a controlled study, which generalizes about the Ire
quency of the success of the approach. 

31. Another important study that documents the extent to which the 
poor are neglected is Esman's study of the landless (1978b). 

32. Michael Patton writes that evaluators should stress the assets 
that clients have, not just their needs (1981b, Ch. 3). 

33. Chambers (1985,4) contends that the literature of public admin
istration reinforces normal professionalism and reflects a core of knowl
edge that is pe-petuc ted within pr.fessi .nal circles, taugbt in professional 
schools, and hence perpetuated even after reality changes. Normal profes
sicnalism cannot adjust to change because it approaches the world via its 
specialization. 

34. The director, B. Bagadion, was committed t, aid encouraged the 
kinds of changes that were soon to be described as the socil learning 
methodology (Bagadion and F. Korten, 1983). Two observers of the ap
proach, however, note that in one of the cases whore it was tried, the pro
cesses that linked the leadership to the development activity were at least 
as critical as tle leadership itself. Although the learning effort did receive 
strong support from to.n leaders, "it would be wrong to conclude, however, 
that this s simply a question of leadership. The projects in one way or 
ar,oher kept top leadership informed and involved i i so ving problems. 
This involb, :nent seems to be the key factor" (Hage and Finstel'busch, 
1987). For .,jdies documenting the importance of leadership elsewhere, 
see Brinkerhoff(19%6); Kettering (1985); and Honadle (1985). 

35. See Thomas (1985, 24); and Johnston and Clark (1982, 215). 
36. Generally, studies of the role (,f citizen groups in the United 

States find that they play a very limited role in holding the bureaucracy 
accountable nd that they usually are coopted by the process. See Fain
stein and Fainstein (1976); White (1983); Stone) 1(B80); and Gittell (1980). 

37. As used in this approach, a work group is a technique for bringing 
different interests togther to deal with a common problem. It includes ex
ternal consultants who have no immediate stake in the problem. The 
literature on work groups "t reviewed in Schein (1977). The relevance of 
work groups to the development context is 6;Yicussed in D. Korten (1982); 
Leonard (1977); and Jedlicka (1977). The performance improvement ap
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proach discussed in Chapter 4 also emphasizes task groups within pro
gram agencies (Kettering, 1980; Solomon, 1983; Ingle, 1983; 1985; and 
Brinkerhoff, 1985a; 1985b). 



9
 
The Political Influence Approach.
 

Assumptions and Questions 
About Management Functions 

There is a dilemma at the heart of this approach. On the one hand, 
it is obvious that political interests are involved in any develop
ment activity. Clearly politics and the uses of power are inevitable 
aspects of program management, particularly of programs de
signed to promote change. On the other hand, acknowledging the 
political dimensions of development is often a signal that there is 
little one can do, that dark forces of political will and chicanery are 
more determinative than any actions that managers can take. In 
this sense Johnston and Clark are surely right when they note that 
the tendency to ascribe development failures to politics is "one of 
the truest but least useful observations that can be made." These 
authors continue that even so, it is important to take political as
pects of management seriously because effective management or 
analysis "consists in learning to understand the constraints of 
power and in learning to shape feasible programs within the limits 
they impose" (1982, 13). Another recent study urges that donors 
who attempt to attach conditions to their assistance packages need 
to appreciate the political dimensions of development. Without 
such an appreciation the conditions will be unrealistic and the in
tended changes will not be brought about (Cohen et al., 1985). 

A political influence approach makes some important assump
tions about the nature of programs and management. Program
goals are not right or wrong as much as they are successful or un

187 
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successful in accommodating relevant interests. Instead of asking 
whether an organization is effective or is accomplishing its goals 
efficiently, one should ask "effective for which group" or "for which 
interests." Instead of directly involving the different interests in 
the management process as in the social learning approach, the 
political influence model describes these interests, assesses their 
respective influence, and prescribes ways in which managers can 
negotiate among them and mobilize support.' The approach also 
recognizes that objectives are continually redefined throughout 
the implementation process, that the process of accommodation 
and influence is ongoing.2 

In most versions the approach emphasizes that programs 
emerge as a product of bargaining among different interests.:' In 
the context of development programs. howeve, a more general ap
proach is needed, one that takes account of differing interests but 
does not assume that they interact. In fact, the most significant, as
pect of a situation may be that little bargaining occurs and that one 
or another interest is dominant. Bargaining may determine pro
gram goals and implementation 'ictivity when interests are dif
fused. When they are concentrated, howeve, there will probably be 
little or no bargaining, and managers will have to find ways to work 
within these constraints, in the former bargaining version, pro
gram outcomes reflect two factors-the relative influence of the dif
ferent interests and their bargaining skills. Managers are only one 
among several interests in an agency and to carry out program
goals managers have to negotiate with other parties, build coali
tions, accommodate groups, moderate plans, and use whatever re
sources are available. 

In the second version, a few interests may dominate the process 
and prevent significant bargaining from taking place. Some groups 
may not be aware of their interests or may not be in a position to act 
on them. Program goals mayv represent the priorities of political 
elites who are able to control resources and shape peoples' values 
and who in turn prevent competing interests from being expressed. 
Elite domination will not necessarily be open. For example, there 
may be a stable and dominant coalition with enough power to sub
due conflicts and to define what constitutes program effectiveness 
without any open disrussion. Or programs may be used by top elites 
to shore up support rather than deal with development problems. 
For example, Bates describes how governments emphasize pro
grams that provide employment and benefits to groups whose sup
port they need and that governments do so even if alternative pro
grams would better meet development needs (Bates, 1980). 
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The approach is also a reminder that the political process as
sociated with implementation has its own unique characteristics. 
Even after policy has been formulated, politics continues, albeit
less visibly. Implementation is "an unending process of resolving
ambiguities and clarifying priorities" (Stone, 1980, 20). The low
visibility allows organized interests to have more influence than 
unorganized beneficiaries. Managers may need to develop support 
or build a coalition to counter the influence ofentrenched interests.
The approach therefore has a broader view of a manager's role than
the other approaches do. Instead of adapting to feedback, as
suggested by the goal-oriented approach, the political influence ap
proach directs managers to be more proactive in relating to groups
in the environment by exerting leadership and searching out sup
porters to counter elite interests. 

Community interests are also more differentiated in this ap
proach than in the others. There are both beneficiaries and losers.
For example, even the highly touted green revolution benefited 
some and hurt others. "The 'green revolution' is a good example of 
a policy which raised grain production and benefited the larger,
richer, risk-:,aking farmer, but was a disaster for the landless peas
ant, whose numbers and poverty vastly increased" (Smith, 1985,
140). Similarly, the approach views clients as gioups with distinct 
interests and not merely recipients of services. Whereas the social
learning approach focuses on establishing linkages with those
clients and community organizations relevant to program ac
tivities, the political influence approach is potentially concerned

with any groups or interests that need to be mobilized, accommo
dated, diverted, or reeducated.
 

In some respects the approach is similar to the bureaucratic 
process model in that both begin by acknowledging the reality of
different interests. Several authors who write about the bureaucra
tic process approach use the termspoliticalandpowerin describing
their theories.' There are significant differences, however, between 
the two approaches. First, the bureaucratic process approach deals
with interests based on positions in an organization, ones that 
managers can cope with by developing routines and coordinating
procedures and by offering organizational incentives. The political
influence approach is more interested in differences about agendas
and program substance. Second, the political influence model is
particularly sensitive to groups in the environment, to the ways in
which they support or constrain what goes on in an organization,
and to the way in which alliances develop between groups inside 
and outside the bureaucracy (Warwick, 1975). 
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Third, the approach recognizes that some interests, usually the 
elites in a society, may shape the values and norms in a policy area. 
Program goals may reflect these values, and the political problem 
is how to confront and change these values. Fourth, successful man
agers are those who can persuade others, rather than those who 
simply exchange resources (Lindenberg and Crosby, 1981, 19). A 
fifth difference follows from this. Interests are not necessarily fixed 
but can change as people interact or receive new inf'ormation. In 
this sense political influence can be a positive way tc, promote and 
pursue program goals. 

The approach therefore offers a much broader set of reasons for 
implementation success and failure than the bureaucratic process 
approach does and traces many of them to the actions of groups and 
interests outside the organization. The bureaucratic process ap
proach, by contrast, focuses on problems within the manager's im
mediate arena. This is an important distinction. 

By focusing on the dysfunctional attributes of bureaucratic be
havio, the [coordination] approach places blame for program fail
ures at the feet ofmiddle managers and lower-level functionaries. 
It thus overlooks the constraints and pressures that the larger 
sociopolitical system brings to bear at all levels of government, 
and the important role that these constraints and pressures play 
in goal displacement (Stone, 1980. 32). 

In summary, the political influence approach acknowledges 
that development programs emerge from the give and take among 
different interests inside and outside the implementing agency. 
Knowing program goals is less useful than understanding the 
interests ofvarious stakeholders, appreciating the power positions 
ofeach, and examining how they interact. Such a perspective takes 
into account the complex political environment and explores the 
patterns of interests and the spread of influence in the community. 
This approach is aware that oftn those in power coilude in order to 
keep competing interests from being expressed and often use pro
grams to support the status quo. 

The approach emphasizes three management functions-con
tribute to development content ofprogram design, expand program 
resources and political support, and exercise leadership. Concern
ing the function of contributing to program content, the approach 
asks which are the major interests relevant to a program. Are any 
important interests not taken into account? How much access do 
the different groups have? How are original goals reshaped during 
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implementation? How much leeway do managers have to redefine 
the goals, to appeal to a broader coalition of interests, or to inter
pret unrepresented interests? What are the possibilities for com
promising among the interests without derailing the program? 
Can the program be designed so that it does not threaten political 
opponents but fits in their "zone of indifference"?' How can manag
ers avoid mobilizing group' who will then veto activities or make it 
more difficult to proceed?" 

The approach is particularly sensitive to the importance of re
source, both financial and political and asks about the potential 
for managers to develop additional resources. What kinds of re
sourceo are particularly critical? Are there resources available for 
maintainiig .program? If there is more support for a program in 
one area, is it possible to implement it there first and use this ex
perience to build support elsewhere? Is there a potential for recipi
ents to contribute more to the program than originally conceived? 
What can a manager do to obtain these contributions? Are there 
institutions in a community that can offer support?7 

According to the political influence approach leadership in
cludes a variety of techniques associated with negotiaticn, persua
sion, and education. How much leeway do managers have to 
negotiate with others and trade off various aspects of the program 
to gain their support? What opportunities do managers have to per
suade others to change their views? What ideas and values can 
managers use to enlarge their base of support? 

Problems in Applying the Political Influence Approach 

There are four major problems in applying the political influence 
approach-politics is seen as a suspect and illegitimate activity, 
political influence can exploit intended beneficiaries, political 
skills are presumably an art and not a science, and a political influ
ence approach represents the status quo. 

Most observers of development activities agree that politics is 
endemic but think of management in apolitical terms. First, politi
cal interests are seen as obstacles to development rather than as 
expressions of honest differences." The very term politicalinterests 
connotes divisiveness, conflict, and sabotage of worthy goals. In
deed, in the Third World context, politics is pervasive and painful. 
It means corruption by agents, the abuse of power by illegitimate 
elites, or the promotion of particular ethnic loyalties. 
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Given this perspective it is natural to avoid politics, to think of 
programs in apolitical terms, and to focus more on strategies based 
on scientific management or to explore the possibilities ofreorgani
zation (Yates, 1985, 3). This bias is reinforced by much of the 
generic management literature. Administration is treated as a 
sphere separate from politics, a separation that "allows both politi
cal and administrative elites to resist interference by the other" 
(Lynn, 1984, 21). To keep politicians from interfering, career ad
ministrators say they are mere technocrats and should be left alone 
to use their expertise. The Law of Political Entropy, coined by Pfef
fer, captures this sentiment. 

Once politics are introduced into a situation, it is very difficult to 
restore pure rationality. Once consensus is lost, once disagree
ments about preferences, technology and management philoso
phy emerge, it is very hard to restore the kind of shared perspec
tive and solidarity which is necessary to operate under the 
rational model (1981, 32). 

Instead of opening this Pandora's Box, it is wiser to focus on 
those areas where common interests are evid-nt rather than move 
into the murky areas of conflicting interests. This attitude may ex
plain the finding that Third World managers tend to avoid politics 
in practice. fn a study of' managers in southern African countries, 
Montgomery finds that there was indeed a lot of'political activity, 
but that managers usually defined their interests very narowly 
and did not identify them with program goals. 

First, bureaucratic actors resolve issues on the basis of personal 
relationships without often attempting to build structural coali
tions of like-minded partners.... Scond, the managers who en
gage in bureaucratic politics, at least in this sample, ;are not 
necessarily working as agents of their organizations or as 
originators of policies. They are more likely to be trying to solve 
immediate problems than to develop a constituency.... 'rherej
is little evidence that managers seek to develop a sense of institu
tional mission or loyalty among their colleagues or subordinates. 
(Montgomerv, 1986a, 411). 

A second reason for questioning the political influence ap
proach stems from the fear that managers may use political influ
ence to exploit and manipulate others. In this view, managers are 
apt to represent the elite interests in a society and to collaborate in 
exploiting the poor. Gran, for example, in a very forceful statement 
of this position, argues that there are structural reasons to assume 
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that governing organizations, including their managers, reflect
the interests of a coalition of national and international elites. A
strategy to enhance the political skills of managers only increases 
their potential for exploiting the poor (1983b).

A third reason for insulating managers from politics stems
from the instrumental nature of development management
studies. Eren though their major purpose is to report interven
tions, it is difficult to lpy out specific strategies or interventions to
exercise political influence. Management as a political enterprise
is an art and not a science, and therefore there "is no real set of
management techniques on how to do most parts of this job"
(Leonard, 1984). Consider one of the most frequently cited
metaphors from the literature on implementation-the concept of 
managers as "gamesmen." The preeminent task of managers is to
assemble resources and coordinate the interests that control the re
sources. To de this managers end up playing games such as budget
maximization or flexible funding (Bardach, 1977). Such descrip
tion emphasizes the idiosyncratic nature of management (War
wick, 1982,179). Because there is no core technology, as some would 
put it, the literature has focused on those areas where it is more
feasible to develop such a technology, areas that are defined non
politically. 

A fouith problem is the concern that a political influence ap
proach reinforces the status quo. Gawthrop, for example, ubserves
that the goal-directed and social iearning approaches are able to
introduce new ideas and priorities into a decision situation. Manag
ers who use the political influence approach are constrained by the
existing set of interests in a manager's arena and by the need to
accommodate them in some fashion (1983).

As with the other approaches, those who apply the political in
fluence approach are expanding it to deal with some of these prob
lems. First, proponents are trying to be more systematic. Instead of
simply acknowledging that "politics is endemic," observers are de
scribing the political arena more systematically using concepts
such as transactions and political rationality. 

sive 
Second, there is an emphasis on the value of developing purpo

political strategies. Managers need to develop political
stratqgies to influence program design and implementation. They
need to learn how to diagnose a situation politically, how to
negotiate and build coalitions, and how to mobilize support for pro
grams. The approach enables managers to anticipate the ways in
which power is used in any situation, both to support and to oppose 
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developmental change. The approach cannot guarantee that man
agers themselves will not exploit others. Assuming, however, that 
managers are committed to development, the approach enhances 
their ability to understand how different interests can exploit the 
poor in any society. 

Third, many observers stress that managers need to be leaders 
as well as effective administrators. Leadcrship gives r magers 
more leverage to influence events. Thus managers "are trans
formed from passive instruments, used simply to receive and trans
mit information signals on a single channel frequency, to active 
and dynamic quasi-independent brokers of data and information, 
working on a multichannel frequency" (Gawtbrop, 1983, 125). 
Others go further and argue that leadership is more than an ability 
to broker among interests. It involves persuasion and altering pre
ferences. This view challenges the common tendency to depoliticize 
management and to focus on technocratic solutions to what are 
often political problems. 

The rest of the chapter reviews these three amplifications
conceptualizing the political arena, developing political strategies, 
and exercising leadership. Each amplification explores how poli
tics can be used as a basis for changing the environment within 
which development pr.ograms are designed and carried out. Politics 
is not only an inevitable part of reality but can be a positive 
dynamic. Different interests are not only possible vetoes but are po
tential supporters. Moreover, the different parties can change and 
learn as they participate in the process. 

Conceptualizing the Political Arena 

PolicySpace Research 

As noted previously management studies often sidestep the politi
cal dimension of management because it appears chaotic and un
predictable. This apparent chaos, however, does not mean that it is 
impossible to make any useful generalizations about the role of 
managers in the political process. A recent study emphasizes that 
"generalized frameworks for generating insights into political fac
tors in decision-making are available" (Cohen et al.. 1985). The au
thors go on to propose a framework they call "policy space research" 
that explores the policy options realistically available to decision 
makers. Insofar as managers contribute to program design the con
cept can usefully be applied to management decisions also. Policy 
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space research suggests that managers analyze their situation to 
determine the area within which they can bring about developmen
tal changes and the constraints and opportunities within this space
(1217). Who are the potential allies and opponents? What oppor
tunities ai3 there to build supporting coalitions? Only then can 
participants explore the possibilities for change, and only then can 
participants formulate effective strategies. 

Managementas Transactions 

Based on a comparative study of population planning programs, 
Warwick describes management as a series of political transac
tions. The virtue of this concept is that it focuses on both the sub
stance ofa program and the interactions among different interests. 
Transactions emphasize how implementation varies according to 
the environment and also explores how managers can influence 
and change their environments, rather than merely adapt to them. 

A transaction approach lays out the factors managers need to 
address. First, program goals provide a direction for management 
but are not determinative. Structures and organizational routines 
make a difference, but again they provide opportunities rather 
than definitive directions. The environment is important; it is 
made up of multiple, shifting, and often unpredictable parties who 
need to have their interests taken into account. The implementors 
have considerable discretion, and managers need to work directly 
with them, preparing and motivating them. Finally, managers 
need to pursue transactions with the clients, who also have discre
tion and whose response can make or break a program. The point is 
that each of these parties has its own interests, which managers 
need to address through a series oftransactions. Warwick observes, 

Clients are above all human beings with their own hopes, fears,
aspirations, and interests. How they react to a program depends 
not only on their objective need for the service but on their subjec
tive reaction to it, the site in which it is offered (such as a family
planning clinic), the implementors, the program as a whole, and 
the government. However much a woman may seem to need fam
ily planning in the abstract, if she feels that pills will give her 
cancel, that she may be sterilized without her knowledge at the 
local health clinic, or that the implementors will treat her rudely,
she may not accept the services offered; if she does, she may dis
continue their use after a brief period. As obvious as this point 
may seem, it was widely ignored in the design and execution of 
family planning programs in many countries (1982, 133). 
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'Transactions as a concept goes beyond the idea ofmanagement 
as playing games with other interests to promote program goals or 
as a series of interactions with other interests. Management is an 
effort to transact with other interests, to take their point of view 
into account, to rethink and recast programs, and to persuade and 
convince where possible. 

PoliticalRationality 

Another organizing concept is political rationality. The point is not 
that political interests are rational in any objective sense. Rather 
the concept suggests that managers should design their transac
tions around the assumption that other parties will do what seems 
politically rational from their perspective. They may be mistaken 
or even behave irrationally, but in general they will express a 
rough rationality. The power of the concept is that many actions 
that are rational from an economic perspective may be politically 
irrational from the perspective of the other parties involved. 

The concept suggests that managers anticipate this logic, work 
around it, or use it to their advantage."' ft forces managers to look 
carefully at the complex of political forces, distribution of re
sources, and options in different political settings. For example, 
what is politically rational to those in national agencies may be 
very different from what is politically rational for staff in field 
situations. At the national level managers may be able to act fairly 
autonomously on the basis of their organization's perspective and 
traditions. At the local level, howeve; local program units are more 
vulnerable to other organizations and to political groups in the en
vironment (Berman, 1978, 165). 

Managers can improve their bargaining power if they are sensi
tive to the needs of political elites and can anticipate that political 
elites will support programs that produce visible and widely dis
tributable benefits. 

An ideal investment for a politician Ifior example[ is a labor
intensive rural roads project. From an economic point of view 
roads improve access to producers and rural markets, thereby low
ering the costs of trade and improving the chances ofcompetition 
without imposing government controls or officers that could be
come exploitative. Simultaneously roads are very popular with 
the peasantry and when they run down their construction can be 
undertaken again. If those employed are drawn from the local 
area, the jobs given are a limited act of patronage that can be re
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peated with new jobs in the future.... Similarly, grants to small 
businesses and Basic Needs prorams have higher political
payoffs than many large economic projects (Leonard, 1984, 12
15). 

Political rationality can assist managers in choosing the best 
institutional arrangements for delivering program benefits. These 
arrangements can be selected for their relative efficiency as in the 
goal directed approach, for their value as incentives as in the 
bureaucratic process approach, or for their compatibility with com
munity capacity as in the social learning approach. Or, following 
political rationality, arrangements can be selected according to 
how they address the evident political interests of major partici
pants. A study of a Korean health care program observes that it 
failed becaus. it did not take into account the political rationality
of the health care paraprofessionals. The program began by assum
ing that the interests of the physicians conflicted with those of the 
paraprofessionals and tried to restrict what the latter could do. 
They responded by undercutting the program (Dunlop et al., 1982, 
32). 

Political rationality suggests that managers should look for 
ways to lower the risks associated with programs. Managers could 
make the goals clearer and more specific or could do more research 
on what people actually want. Managers could devise experiments 
so that less risk is involved or could try to be more realistic about 
what results are reasonable and reward local staff accordingly. For 
example, it clearly violates political rationality to design a pro
gram around an expensive import, as was the case with the Poshak 
nutrition program in India (Pyle, 1980). By contrast a rural elec
trification project in India was more sensitive to the interests of dif
ferent villages and went to great lengths to assure them they would 
eventually be included in tile program. "Villages denied one year
knew that their position on tile eligibility list would rise" (Hadden, 
1980; Cleaves, 1280). 

Consider a proposal for using political rationality as a positive 
strategy, admittedly one that may not always be feasible. In this 
scenario, a manager wants to improve a squatter community but is 
aware that according to the political rationality of local political 
elites the squatters are politically threatening. Hence the elites 
are reluctant to allow them to establish a permanent community.
Perrow describes how a manager concerned about the needs of the 
squatters could use the logic of political rationality to get the elites 
to agree to let the squatters stay. He or she could first mobilize the 
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squatters to build shacks on unused government land. Their pre
sence could then be used as a tangible threat or bargaining chip 
with national elites-unless they made significant policy changes, 
the poor would become a political threat. 

Ifsuch a demonstration were organized, and then used as an argu
ment that substantial policy changes would be needed at the top
to prevent the massing (and politicization) of desperately poor
Brazilians, the expansion of the favela might be allowed to 
stand.... [The role of the manager] is to convince national elites 
that the goals of' most development projects (sewage, housing,
food distribution, productivity in small businesses, community 
development, education, health, etc.) are fir more imlortant than 
they realize (Perrow, 1986b). 

The key in this example is the distinction between long and 
short term interests. Peirow is suggesting that managers look for 
ways to convince the elites that acceding to the interests of the poor
is often politically rational, at least in the long run. Whether the 
strategy works undoubtedly has as much to do with how open the 
elites are and with how much they can afrord to take some risks, as 
it does with what managers do. 

Choice Opportunities 

A fourth way to conceptualize the political process is to organize it 
around the choices managers need to make. According to Grindle 
there are three kinds of choice-program design, delivery strategy 
and beneficiaries-and political rationality is appropriate to all 
three. In designing programs, for example, managers choose how 
specific the objectives should be. Numerous case studies trace im
plementation problems to vague goals and incomplete analyses. 
However, such vagueness can be a conscious political strategy to 
build support for a program. Managers need to he able to take ad
vantage of the positive features of vagueness rather than assume 
they have to redefine goals into precise objectives. Managers, she 
says, need to find a way to "capitalize on the support or elite consen
sus that may have been forged through vagueness to acquire 
greater budgetary and political support" (1981, 65). 

Similarly, in selecting units to implement a program, manag
ers need to look at their technical competence and also at the politi
cal calculus of different groups. Managers need to ask which or
ganizations have experience in this area and which organizations 
have compatible goals. Given an organization's goals and history, 
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would it be politically rational for it to pursue the prog-ram goals? 
(Grindle, 1981, 69). 

Such an asses.m-,i. can be broken down into a series of specific 
steps. (1) According to a program's history what problems does it 
face? Lack of resources? Lack of support? Managers typically as
sune the problems stem from inadequate financial resources, 
when the real problem may be lack of political support. 2) Ap
praise the relative power positions of the various actors. Appreciate 
that power can be demonstrated in a variety of ways, both obvious 
and subtle. (3) Map the environment. Who is involved, what are 
their views, and who is allied with whom? (4) Examine the poten-. 
tial managing units. How fragmented is this cluster? How much 
conflict exists? (Yates, 1985, Ch. 3). 

Politicsas Infinrmation 

The economist Hirschman, a long-time observer ofdevelopment ac
tivities, proposes a particularly interesting way to conceptualize 
the political process. He begins with a question central to manage
ment-how can organizations learn about the reasons for poor per
formance so they can make appropriate changes (1970, 31)? The 
traditional answer of economists is based on "exit." Customers who 
do not like a product simply exit by :hoosing an alternative. Many 
of the economists' recommendaiLions for making political organiza
tions more responsive described in Chapter 7 are based on this 
reasoning. Privatizing and deentralizing make "exit" easier, and 
in doing so they force organizations to be more responsive. 

The problem, according to Hirschman, is that when people 
exit, or choose another product or supplier, managers do not neces
sarily learn anything about the reasons for user dissatisfaction. 
Moreover, what managers do learn may come too late tc make help
ful changes. If people used "voice" instead of "exit," they could com
municate their preferences or protest or persuade managers to ad
dress their preblems. This option potentially can give managers 
the information they need and hence may be far more useful than 
an economic strategy based on competition and choice. From this 
perspective political activity is a way to impart information, to 
make institutions more responsive. Managers would encourage 
political activity in order to learn about community preferences 
and reactions to program results, which is consistent with efforts 
in the social learning approach to learn about community views. 
However, Hirschman's emphasis is on political strategies to impart 
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information and does not necessarily involve beneficiaries directly 
in program implementation. 

One of the most interesting implications of Hirschman's 
analysis is that "exit" and "voice" may be incompatible, When 
there are several suppliers of a benefit, and community members 
can choose among them, they may find it easier to "exit," to chooe 
one supplier and reject another. As a result they will h less likely 
to express their ;Kews and give managers th? information they 
need to improve a program (1970, 44). He predicts that unfortu
nately the middle class is most apt to exit and overlook its political 
options. This is unfortunate because members of this class have the 
resources to be most effective in pressing fbr change. The most im
mediate lesson of Hirschman's analysis is that managers can find it 
greatly to their advantage to increase opport,mities for voice. Allow
ing people to express their opinions may proc'ice more change than 
structural and institutional changes that incroase competition." 

InterorganizationalRelations 

A final effort to deal systematically with a manager's political 
arena is found in the increasing number of'studies that take sets of 
organizations as the unit of analysis. One influ.ntial approach be
gins with the concept of an institutional network. Even though it 
is difficult to set boundaries on a network, a boundary can be de
fined to include those organizations that affect each other more or 
less directly. The point is to fcus on the relations among organiza
tions, rather than on the organizations themselves. One begins by 
describing the network, estimating what linkages exist, and which 
represent the greatest sources of power. A manager who wants to 
influence a certain organzation may find it strategically useful to 
go through another one that has stronger power links with the 
target organization (Perrow, 1986a, 196-199). 

A some~vhat different concept is an organizational domain. 
Networks focus on interacting organizations and raise questions 
about control and influence. A "problem domain" approach, how
eve; begins with issues that cut across sectors ofthe society and 

'that "join many organizations in a kind of common fite." This set 
may be different from the first set, the organizations with which 
managers interact, because some organizations in a "problen-1 do
main" may not be active or involved. In problem domains the issue 
of control is not so important as the fact that all the organizations 
are somehow affected by the problem or have a stake in its resolu
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tion (Gricar, 1984, 2-3). Are all actively involved? How do they re
late to each other-do they collaborate, compete, or try to exclude 
each other? How can they organize themselves to interact more 
effectively? 

Interorganizational relations have their own dynamics. Or
ganizational studies tend to see conflict as harmful; in the interor
ganizational arena, however, conflict of some sort is taken for 
granted. 'a addition, the patterns ofauthority are likely to be some
what more unstructured (Litwak and Hylton, 1962). Earlier chap
ters have described how managers can use goal commitments or 
economic exchange to get other units to cooperate. The political in
fluence approach is more sensitive to situations in which one or
ganization is dominant or in which organizations have conflicting
interests. It asks what managers can do to get others to support a 
program under circumstances when they cannot rely on mutual 
interest. Benson, for example, argues that managers will often 
need to acquire extra resources to influence others (1975).'" 

Research on interorganizational relations suggests that coop
eration depends on: 

1. 	 Vdlues of the different organiza:ions.If organizations have 
similar values, or at least see that others have a legitimate 
stake in a problem, they will be more apt to collaborate (Ro
gers and Whettan, 1982). One problem is that public organi
zations may have different norms than private voluntary or
ganizations, thus making cooperation between these two 
types of organization more difficult. '1 

2. 	Recognition of interdependence.A second basis for coopera
tion is the extent to which organizations perceive that they 
cannot solve their problems on their own and that they will 
be better off if they cooperate. Community norms may or 
may not support this interdependence. The prevailing 
norms in the United States, for example, support adversa
rial methods, whereas other industrial countries, such as 
Japan and Sweden, are more supportive of collaboration 
(Gricar, 1984; Schmidt and Kochan, 1977). 

3. Distributionofpover.A third factor is the distribution of in
fluence. "There is growing evidence to suggest that effective 
collaboration cannot take place unless key stakeholders pos
sess roughly equal capability to influence domain develop
ment" (Gricar, 1984, 13; see also Hirschman, 1970).

4. 	Shared situation.Geographical features can affect coopera
tion. How physically close are the organizations, and how 
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frequently are they in contact? What history have they 
shared, and to what extent do they have similar sources of 
information? The greater the extent of shared experiences, 
the greater the chances of cooperation. 

Developing Political Strategies 

In addition to thinking more systematically about the political pro
cess, the politicai influence approach has developed specific politi
cal strategies for managers to use. Instead offocusing on the traits 
of successful managers, the approach is more operational and fo
cuses on leadership activities (Johnston and Clark, 1982, 216). In 
general, the strategies are designed to enable managers to antici
pate and cope more creatively with multiple pressures.16 

NegotiationandBargaining 

The approach prescribes a variety of strategies for working directly 
with different interests and brokering among them. Some of the 
most interesting work come fiom experiences in negotiations be
tween unions and employers. A study by Walton and McKersie de
scribes two dimensions of negotiations. First, negotiations involve 
both conflict and collaboration because any cluster of interests will 
usually find some ways in which interests diverge and agree. Sec
ond, negotiations can have two different purposes, one to gain sub
stantive benefits and the other to influence peoples' attitudes. 
Based on these characteristics, Walton and McKersie propose that 
negotiation includes four kinds of activities: 

1. 	Distributive bargaining-to resolve conflicts of interest, 
where one interest loses and another gains. The purpose of 
this kind of bargaining is to increase one's share. The au
thors predict that although both pa-ties have a range of ac
ceptable solutions, they enter the negotiations with a very 
limited view of acceptable bargaining points. The result is 
usually some form of a compromise. 

2. 	 Integrative bargaining-to find common interests. This 
form of bargaining is useful when a solution can be found 
that benefits both parties or at least when gains to one do 
not entail losses to others. The purpose is to increase the 
amount of joint gain, and the result is some integrative 
solution. 

http:pressures.16
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3. 	 Attitudinal bargaining-toinfluence the attitudes of the 
participants. In this case, negotiations are notjust designed 
to achieve specific benefits, but to affect the relationships 
among the parties, to promote trust and respect. The au
thors identify three motivational patterns-competitive, in 
which each party hopes to win over others; individualistic, 
where a party cares about gaining benefits but not whether 
someone else wins or loses; and cooperative, where a party 
wants to find a cooperative solution. Which of these patterns 
is used depends on power relations of the different parties, 
their personalities, shared beliefs, and prior bargaining ex
periences. 

4. 	Intraorganizationalbargaining- achieving consensus within 
each of the bargaining groups. 'fhe authors add this final as
pect of bargaining as a reminder that negotiators have to 
take into account what each needs to retain the confidence 
of the respective group, and hence there are limits to what 
bargaining can negotiate (Walton and McKersie, 1965). 

This analysis makes several useful points. First, managers 
need to think of negotiations as an opportunity to explore shared 
interests and to deal with conflict. Managers may overlook oppor
tunities for exploring and promoting shared interests (,Johnston 
and Clark, 1982). Or they may overlook difibrences and thus fail to 
deal with tnem. The point is important because many commonly 
used techniques, such as those associated with organizational de
velopment (OD), downplay conflict and can promote a false consen
sus.'7 The Wajton-McKersie model also stresses that even as they 
negotiate with potential supporters, managers need to appreciate 
the vested interests of the implementing organization. Their con
clusion recalls the concept oftransactions, in which managers take 
into account the interests on both sides of any negotiation. 

PowerStrategv 

Another political strategy distinguishes among three aspjects ofa 
manager's environment and suggests an appropriate strategy lor 
each, based on its power resources. One arena is composed of those 
parts of the environment a manager can control. A second is the 
"influenceable" arena, which comprises 
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entities external to the organization whose activities can influ
ence organization and management pertbrmance. Such entities 
have ongoing relationships with the focal organization; for ex
ample, they provide inputs or receive outputs .... For an imple
menting agency, these might be marketing boards, credit associa
tions, government agencies, and so on (Smith, Lethem, and 
Thoolen, 1980, 9). 

The third part of the environment is beyond influence, but 
needs to be "appreciated." It is not "everything else" but "includes 
only those entitieswhose actionsaffect organizational performance 
directly or indirectly, and are not subject to control or influence of 
organizational members" (Smith et al., 1980, 10). Thus this arena 
consists of the givens within which managers have to work, includ
ing pricing policies, budgeting procedures, administrative system, 
hiring policies, land tenure systems, technological knowledge, and 
cultural attitudes, insofar as they affect what managers do. These 
distinctions expand the management arena. "The management 
role can no longer be seen as primarily inward looking. The man
ager must focus not only on those internal elements subject to his 
control, but equally-and often even more-on those external ele
mentLs of the environment that are subject to his influence and that 
he has to appreciate" Smith et al., 1980, 10).' 

On the basis of these distinctions, the authors develop a "power 
strategy." Managers estimate the power resources of' different 
groups, focusing primarily on their potential power and only second
arily on the substance of their political interests. The managers' 
primary interest is to gain support fbr a program, rather than to 
negotiate content or to design an appropriate program. Managers 
determine whose priorities are being met, who has an incentive to 
promote the program, and what resources groups can bring. First, 
managers contact those groups whom they need to appreciate and 
consult with the g-roups. Second, managers influence those with 
most power resources primarily by helping the stakeholders under
stand the potential value the program has for them (Smith, 1986). 

PoliticalAnalysis 

A very similar strategy is proposed by Lindenberg and Crosby. 
Managers, they write, perform a number of different political func
tions, many of them involving external groups or actors. These 
overtly political roles include negotiating with others, acting as a 
spokesperson, coordinating other organizations, organizing meet
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ings with other units, and setting strategy (1981, 18). To be effec
tive, maragers need to think logically about political strategies by
asking three questions-"What do I want?" "Who has it?" "How 
can I get it?" (1981, 25).'1 

Asking "What do I want?" leads to an exercise in specifying a 
problem, setting bounds to it, and defining objectives based on this 
analysis (Lindenberg and Crosby, 1981, 27-36). "Who has it?" gen
erates a list of relevant actors and their resources and is very simi
lar to the power approach described previously. Managers gauge 
the relative influence of different actors and "concentrate their at
tention on those actors they believe will make the final decisions as 
well as those who will have the most influence on the principle deci
sion makers" (1981, 38). Managers can try various mapping
techniques to inventory such resources as "economic goods and ser
vices, force, authority, information, status and legitimacy" (1981, 
45). Sometimes it makes sense to inventory all relevant groups in 
the society to n "p potential support. On other occasions managers
only need focus on groups in a particular sector. To answer the final 
question, "How can I get it?" managers can develop a payoff matrix. 
They list their possible strategies on one side and possible coun
terstrategies on the other side. The matrix is then filled in by asses
sing the feasibility of each management strategy and the likeli
hood of each counterstrategy (1981, 56). 

Lindenberg and Crosby then offer a proviso that really applies 
to all of the strategies described in this chapter. 

We conclude by warning our readers that while the methods 
suggested will help organize political analysis, they are only as 
good as the quality of information and analysis provided by the 
manager himself'. The purpose of analytical tools is to provide a 
set of lenses with which the manager may sharpen his or her focus 
on an otherwise murky environment. We acknowledge that the 
managerial political environment is far too complicated to be 
completely and definitively ordered by any of the methods 
suggested (1981, 64). 

Exercising Leadm-rshi!r 

In addition to focusing on systematic concepts and political 
strategies, the polftical influence approach emphasizes the value 
of leadership. This concept goes beyond traditional views of mana
gers as supervisors ( r negotiators and lifts up their potential abil
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ity to persuade others, to bring new vision, and to change peoples' 
-alues and priorities. Instead of simply assessing opinions and de
veloping strategies, managers can use personal appeals to shared 
values and can alter and shape preferences. 2 11 

Influence 

A number of studies compare the relative efficacy of' using influ
enc.: and sanctions. In effect these studies are comparing a political 
concept (influence) with a bureaucratic process concept (sanc
tions). In general the studies conclude that sanctions, both rewards 
and penalties, are more costly because they require a lot of 
resources, managers have to continually monitor what people are 
doing, and if used for a long enough time, sanctions will lose some 
oftheir value. Influence, by contrast, is more subtle. It attempts to 
change attitudes through the use ofprestige, expertise, or persuasion. 

Influence has two interreiated characteristics. It generates in
volvement by others, and it seeks to change attitudes. When man
agers use sanctions, they arc essentially accepting others' views as 
givens; when managers use influence, howeve, they try to involve 
others and thereby gain their active support)' Influence is often de
scribed as an informal style in contrast to more formal incentives 
or sanctions. The following example, based on an experience in the 
Philippines, illustrates how influence can induce change. 

The director of a regional planning and coordinating unit success
fully managed conflicts and ohtained cooperation among the na
tional line agencies operating in the region. lie relied on informal 
discussion in non-business locations to create an atmosphere con
ducive to agreement and coordination, and to incorporate the 
views of important people who were concerned about the issues 
being considered. Significantly, the influence of these persons 
over project outcomes was based less on formal authority than on 
their ability to exert behind-the-scenes power. Common mecha
nisms included dinner meetings at village festivals and other 
traditional social encounters. When the unit director was re
placed by a military officer whose style was authoritarian and for
malistic, the result was a d:line in peribrmance and morale and 
an increase in conflict.... 

The essence ofan informal styli, is to encourage non threaten
ing involvement during the evolution of a decision to create a 
sense of joint responsibility among tho:;e whose cooperation is 
needed to implement it. When this kind ofinformal coalition is 
achieved, less resistance is encountered during implementation 
(Honadle and VanSant, 1984, 35-36). 
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Influence conceived in this manner goes beyond strategies of 
negotiating differences or exchanging benefits and becomes what 
many would refer to as leadership. Influence includes efforts to per
suade and to change peoples' opinions. Managers are seen as lead
ers, as mobilizers, as cajolers, and as promoters. Leonard lists the 
following eight characteristics of effective leaders: personal com
mitment to goals, ability to anticipate problems, bargaining skills, 
political sensitivity, capacity to inspire others, extra resources, 
flexibility, and the ability to recruit good staff. Most of these, he 
adds, are difficult to teach through training programs, but training 
at least can make sure that managers can exercise these skills 
without unnecessary difficulty (Leonard, 1984). 

Values 

Note that a common element in these discussions of leadership is 
that managers are not limited to manipulating bureaucratic incen
tives. Part of the currency leaders have available are ideas and val
ues, which leaders can use to persuade and encourage. In a classic 
statement of leadership, Selznik observes, "The inbuilding of pur
pose is a challenge to creativity because it involves transforming 
men and groups froin neutral, technical units into participants 
who have a particular stamp, sensitivity, and commitment. ... The 
institutional leader, then, is primarilyan expert in the promotion 
andprotection of values" (1957, 17). 

More recently, Burns describes what he calls "transforming 
leadership." This "occurs when one or more persons engage with 
others in such a way that leaders and followers raise one another to 
higher levels of' motivation and morality... Power bases are 
linked not as counterweights but as mutual support for common 

irpose" (1978, 20). 
This emphasis on leaders as initiators who trade in ideas, val

ues, and commitments is a significant innovation. Until recently 
leaders were viewed solely as brokcrs, as these wh,, brought to
gether a number of different interests to develop a coalition. This 
emerging view of' leadership is more interested in interactions 
among leaders and with followers and the way in which each influ
ences the other. "Leaders interact with other leaders and are 
coopted into new beliefs and commitments. The leadership role is 
that of an educator, stimulating and accepting changing world 
views, redefining meanings, stimulating commitments" (March 
and Olsen, 1984, 739). In these studies leaders do not merely reflect 
and broker the interests ofothers. They are decisive political actors 
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in their own right who can influence and shape political debates 
and activities. 

StLone adds a particularly interesting' dimension to managerial
influence and leadership. Program managers, he argues, are in a 
particularly good position to appreciate both the goals and ideals 
that programs designed serve and theare to hard operating
realities of bargaining that inevitably occur. These managers also 
are in a position to explain to other actors the complex intercon
nectedness of the political world. Managers need to h-,Ip other par
ties understand these separate dimensions (ndsearch flor ways to 
involve them appropriately in the management process, Echoing 
the concerns of the social learning approach he adds that the most 
important step is to find ways to interpret the policy process to citi
.zens and then include them. "The challenge of' the future is thus 
not one of greater productivitv in program administration, but 
rather one of how to organize the public and invoive it actively and 
appropriately in the policy proce.-s" (1984, 20). 

The Political Influence Approach 
and Program Management Functions 

The political influence model i a usell reminder not to take pro
gram definitions and goals at fice value. They often mask elite 
interests, and diflirent groups will usual lV have diflrent views 
about these goals. The approach suggests that this perspective is 
important fbir two reasons. 1First, it is a realistic description of the 
develcpment arena and suggests the kinds of strategies managers
need to develop in oider to he successful. Second, because the de
velopment context is very complex and uncertain, managers can 
improve their performance by taking adcit onal interests into ac
count. Political activit v can provide imp,,ant irlfiniation, re
sources, and supports. 

The chapter also emphisi'es a numbeI'sosirategies that man
agers can use to improve progrilr)1 p)'lf)i'latLce an( the increasing
attention given) ,he positive uses Of )olitical influence and 
leaderslip. A thbough the st iategies cannot he packaged or put into 
training packages as precise technologies, they can be used as mod
els. The approach also sensitizes observers to the ways in which 
managers in tile Third World do exercise politica influence and 
leadership every day. Western models of' management that ignore
these can undermine one of the major resources these manageis 
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possess. Table 9.1 lists the major strategies associated with the 
approach. 

Contributeto Development ContentofProgramDesign 
This approach encourages managers to take the interests and pre
ferences of relevant actors into account as they design their pro
grams. If managers assume that others will usually act out of politi
cal self-interest, then they can anticipate the goals of other parties
whose support is needed and can take these parties into account in 
designing programs. Managers should be clear about which as
pects of a program are negotiable. 

ExpandProgramResourcesand PoliticalSupport 

Managers need to pay particular attention to building political
support, assessing the power positions of other actors, and anti
cipating sources of support and finding ways to mobilize them. The 
approach includes a number of techniques for diagnosing the distri
bution of interests in a political arena as well as recommendations 
to use influence to energize others and to influence their values and 
preferences. 

TABLE 9.1 Strategies in a Political Influenc Approach to Management 

Develop systematic descriptinsofthe politicalarena, such 
as: 

Managenient asa sries oftransactions in which parties

recognize multiple interests and exert influ,nce


Political rationality-assumption that others design strategies

according to what is politically rational to them
 

Ke) choices oroplx)rtuniti.s--l)rogram design, delivery
 
strategy, and beneficiaries
 

Politics as a source ofinformation about consumer preferences
 

Develop consciouspoliticalstrategies
Negotiate among and broker interests-shared as well as
 

conflicting interests
 
Focus on groups with greatesL potential influence, and
 

demonstrate to them how they will benefit from a program

Analyze the political dimensions in any situation anduse
 

this analysis to build support
 

Look for ways to exerciseinfluenceandleadership
Using influence to change values and preferences may be 

less costly in the long run than sanctions and incentives
 
Exercise leadership through informal and interpersonal means

Appeal to ideas and values to oammunicate purpose and vision
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ExerciseLeadership 

Political influence is an important dimension of leadership. It 
stresses strategic behavior and a willingness to spend time inter
acting, listening, and contacting others. Rather than emphasize in
centives as prescribed by the bureaucratic process approach, this 
one counsels managers to search for areas of agreement, to build 
coalitions, to promote new ideas, and to offer visions of the future 
to others. 

Notes 

I. The literature relevant to this model comes from political science. 
Among those who have applied it to development are Grindle (1977; 1980; 
1981); Lindenberg and Crosy (1981 ); Bates (1980); Ilchman and Uphoff 
(1969); Wynia (1972j; and Cohen et al., 1985). For a discussion of conflict
ing interests within bureaucracies see Abrahamsson (1977); for a more 
general theory oflpolitical conflict see Dahrendorf(1959). 

2. Compare lammergren's study of efforts to reform administra
tion in South American countries. Instead of the two-stage scenario in 
which experts make plans and then submit them to managers, she recom
mends that the two groups work closely throughout the plroress, even if 
experts have a sta Iler role. 

The lessened role for reform experts and the correspondingly 
greater involvement ofpoliticians and bureaucrats means that even 
at the planning stage, coalitions of supporters are being formed. 
Thus contrary to the two-stage scenario of reform planning by a 
specialized group, alliance formation among the interested parties 
is incorporated from the start and compromises with potential op
position can become a part of the initial proposal (Hammergren, 
1983, 166). 

3. See, for example, Elnore (1978); Gawthrop 11983); and Allison 
(1969). 

4. See, for example, Pfeffer (1981 ;Heaver 1982); and Montgomery 
(1986a). In his study of power in organizations, Mintzberg notes that lie is 
primarily concerned with 'behaviors that are dictated s;trictly by role" 
(1983, 30). 

5. Research on development programs in the United States 
suggests that sometimes programs are potelit ially threatening to power
ful interests but are tolera ted or at least not opposed. Some programs do 
things no one else is doing and thus are tolerated as long as they do not 
become competitive. Others, fall into "a zone of' indifference" beyond the 
control ofother officials or fit a "vacuum-fi Iling model ofinnovation in un
claimed territory." The point ofthese options is that even if'prograns were 
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not supported by political elites, they may be tolerated if managers take 
the opportunity to design them so they do not threaten the elites directly 
(Yates, 1976, 161). A number of other studies have made similar compari
sons between urban areas in the United States and in developing societies: 
Alliband (1983); Leonard and Marshall (1982); Blair (1981); Tendler 
(1982); Holdcroft (1978); Ingle (1979); and Esman (1978a). 

6. Research associated with the war on poverty in the United States 
finds that leaders who mobilized community groups often found that the 
groups turned around and vetoed whatever they tried to do. For an illus
trative case study and a review of this literature see Bryant and White 
(1975). 

7. If population planning has been institutionalized in a commun
ity, for example, then a new program can rely on its legitimacy and sup
porting networks; if no such insti tot ions exist, then a new program will be 
much more dependent on public support (Blair, 1981,. 

8. See, Smith (1985, 132); Grindle (1980); and Cohen et al. (1985, 
1214). 

9. It is far more difficult to do this during implementation because 
policy has already been fornmlated and there is less room for give and 
take. The actors become very defienive and are l)reoccupied with what 
they might lose. As a result there is often no basis for building a coalition, 
and managers instead confront a series of r'agmented nmaneuvers (Bar
dach, 1977, 43). 

10. The strategy is very similar to what Bardach describes as 
"scenario writing," in which managers try to anticipate the likely scenario 
that will occur in implementing a particular prograni. B. i imaginatively 
constructing the likely roadblocks, managers can try to redesign the pro
gram around the roadblocks (Bardach 1977, 25-1-2661. 

11. Hirschman does add that the availability of exit can make voice 
more effective (1970. 83). 

12. Some of the studies that emphasize the extent to which organiza
tions are increasingly dependent on actions taken by other organizations 
include Pfeffer and Salancik (1978); Trist (1983); Aldrich and Whettan 
(1981); and Ackoff(1974). In general, this literature refers to the extent to 
which organizations impose external pressures on other organizations 
and goes on to criticize organizations for being unable to adapt to these 
pressures. 

13. The following are among those authors who approach interor
ganizational relations fr'om the view of problem domains: Trist (198:3); 
Gricar (1981); McCann (1983); Cummings (1984): and Aldrich (1979). 

14. Interorganizational theory based on a conflict model includes 
Benson (1975); and Zeitz (1980). 

15. Tendler notes that private voluntary groups commonly indulge 
in rhetoric that emphasizes that they have very different qualities and 
values than public organizations, even though in fact they often work 
closely with the public sector. Research by Rothschild-Whitt indicates 
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that private voluntary groups often feel they need to draw this contrast in 
order to justify their existence and that they are able to gain supporters by
playing up differences with the public sector (1982, 77-78).

16. Bardach proposes the strategy of being a "fixer." This involves 
intervening, sometimes covertly, often by using coercion, to improve the 
chances of carrying out a program. Typically this means going around nor
mal channels and bringing together people who are in a position to free up 
resources or make things happen. He adds, however, that managers prob
ably cannot rely on the strategy of "fixing" to make much difference 
(1977). 

17. This point has been argued in considerable detail by Brown and 
Covey on the basis of an analysis of the ioaterial contained in the major
OD texts (1985). See also White (1V82). A similar point was made in the 
discussion ofaggregative techniques in Chapter 4. A question was raised 
whether decisions might have more fgitimacy if'people could express how 
strongly they felt about an issue and iot just indicate what their prefer
ence was. 

18. Bryant uses this classification to analyze the institutional envi
ronment of organizations t 1985).

19. Lindenberg and Crosby's analysis is based on llchnman and Up
hoff(1969). 

20. There is a growing literature on the uses of power by managers.
Pfeffer (1981) and Mintzberg 119831 are two major studies. Schein reviews 
the literature on different definitions of power and influence that are of 
particular relevance to organization behavior. She develops a model that 
liiks the resources, the intent, and the means ofpowerholders (1977). 

21. See Fidler and Johnson (1984, 708); and French and Raven 
(1959). 



Part 3
 
Implications of the x'pproaches
 

for Program Management
 

What are managers to make of the theories and prescriptions de
scribed in Part 2?The preceding chapters attempted to organize the 
literature into meaningful categories while doing justice to the 
variety of experiences and prescriptions that are evident in the 
development management literature. The six theories or sets ofas
sumptions reflect iraiportant theoretical differences and contrast
ing emphases. These approaches bring together studies that are 
based on similar views of management and similar strategies for 
changing it and organize what could otherwise be a bewildering 
array of seemingly independent studies and recommendations. At 
the n time the descriptions tried to avoid making the ap
p ).. es more internally consistent than they really are. The de
scriptions presented the approaches as clusters of related pcoposi
tions thaL taken together illustrate the dynamism and creative 
energy in the field ofdevelopment management. 

An emphasis on different approaches, even though broadly con
ceived, can pose a problem however. Johnston and Clark, in their 
study of rural development, warn that the diversity of perspectives 
has its down side. It may simply mean that people are not listening 
to each other, that they are more interested in fighting the same 
battles again and again and in defending their own turf than in 
making progress. in this sense a plurality of perspectives can be a 
sign of an immature field (1982, 19). Part 3 tries to avoid this im
passe. It explores how managers can use the diversity to improve
their chances of bringing about sustainable development and indi
cates ways in which the theories are moving in similar directions 
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as well as areas where each offers a unique perspective. Part 3 also 
suggests how the approaches can be used to make managers aware 
of a va:iety of opportunities for promoting developmental change. 



10 
Creating Opportunities for Change 

An implicit theme throughout the preceding chapters is that pro
gram managers do far more tha.1 administer mandates from policy 
makers; in fact, managers can promote sustainable development. 
They contribute to program content, they affect the capacity of 
their organizations to implement programs, they expand their re
sources, they interact with a variety of organizational units 
throughout the political and social systems, and they exercise 
leadership. In carrying out this array of functions managers can 
draw on a variety of perspectives and theories about management, 
each of which emphasizes different opportunities for bringing 
about change. This emphasis on different opportunities is particu
larly important because much of the literature on management 
has taken a limited view of the managerial role and has failed to 
explore the ways in which managers can introduce and promote
change. The description of different functions and perspectives in 
this book has tried to correct these limitations. 

This chapter first reviews how the approaches apply to the man
agement functions first described inChapter 2 and summarizes 
the opportunities provided by each approach. It then asks how to 
assess and compare the approaches and notes several ways in 
which the approaches are converging. In spite ofan emerging con
sensus in some important areas, the approaches also offer unique 
and contrasting insights into management opportunities. One im
plication is that it is inappropriate to define "the one best way" to 
manage programs or identify a single strategy for promoting de
velopment. A better strategy, and one that does justice to the vari
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ety of insights and to different program settings, is to draw from 
several approaches, using them to supplement and qualify each 
other. 

Applying the Approaches to Management Functions 

Contributeto Development Content ofProgramDesign 

Policy decisions provide an important opportunity for managers to 
influence and shape program content.' Much of the traditional 
management literature overlooks this aspect of management by as
suming that managers can have little influence on policy. There are 
many issLes, however, for which policy makers have limited infor
mation and may be open to the expertise and experien)-e managers 
can offer. In addition, program design continues throughout the im
plementation process, thereby providing managers with a series of 
opportunities for influencing program design that go beyond the 
original policy formulation stage. Outsiders interested in policy
dialogue and policy change may also find it fruitful to discuss with 
managers how decisions are made within program units and how 
managers collect information and monitor results. 

Five of the approaches suggest opportunities for going bevond 
narrow definitions of management and contributing to progi n 
design. 

" Goal-directed-emphasizes problem definition, appropriate 
and usable data collection and analysis, and strategic 
planning. 

" Anarchy-warns that goals may be used to rationalize what 
organizations do for other reasons and that a number of other 
issues can attach themselves to and complicate goals.

" Institutional analysis-emphasizes using analysis to design 
appropriate institutions for providing program services. 

" Social learning- .resses the need to involve beneficiaries in 
design to gain their expertise and commitment. 

" Political influence-recognizes that goals reflect particular 
political interests and emerge from the interaction among 
those interests. 

Enhance theDevelopment Capacity 
ofImplemetingOrganizations 
It is not enough to design a program and provide it with ample 
funds. Designing effective organizational procedures and assign
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ing responsibilities to appropriate units offer further opportunities 
for promoting development. Even though managers of program 
agencies have to work within existing organizations, generally 
they have some discretion regarding organizational procedures. 
This function is particularly relevant to ensuring sustainability 
because procedures that enable the organization to adapt and learn 
from experiences can increase the chances of continuing programs. 

V_ /e of the approaches suggest ways to improve organizational 
procedures. 

" Goal-directed-stresses that organizational procedures can 
compensate fbr the bounded rationality of individuals and 
facilitate the collection and analysis ofinformation. 

" Anarchy-encourages managers to explore ways to bring 
some order and structure to an organization and balance 
these with flexibility and openness to unanticipated oppor
tunities. 

" Bureaucratic process -notes the need for coordination and 
supervision, for using incentives to replace central controls 
and personal supervision of personnel, and for relating re
wards to performance. 

" Institutional analysis-recommends designing delivery sys
tems to encourage efficiency or innovation. 

" Social learning-proposes procedures to involve beneficia
ries in design and implementation activities. 

Expand ProgramResources andPolitic l , Uplort 

Resource scarcity and the need to develop supplementary resources 
open a number of important opportunities for managers. Managers 
need to define resources broadly, to include both financial support 
and networks of social and political support. The emphasis also en
courages managers to look for contributions from the community 
and to develop relations with a variety of institutions in the public 
and private sectors. Finally, because beneficiaries may or may not 
want the program and its services, managers need to promote pro
gram understanding, use their influence to mobilize support, arid 
ensure that the program is responsive to community views. 

Three of the approaches deal directly with this function.. 

* Institutional analysis-looks fbr ways to enable community 
organizations, users, and groups in the private and voluntary 
sectors to contribute to program support, primarily through 
user fees. 
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" Social learning--also looks for ways to involve community or
ganizations but stresses interactions between the groups and 
program staff to determine co'tributions and adds that a 
lack of resources can be an opportunity to work more closely 
with beneficiaries to elicit their contributions. 

" Political influence--emphasizes the importance of political 
support and recommends that managers look for oppor
tunities to mobilize coalitions of supporters. 

Work with and Coordinate Multiple
 
Organizationsand Grou'ps
 

This function reminds managers that their role extends beyond or
ganizational boundaries and that this broader arena greatly in
creases opportunities for promoting change. First, programs are 
generally clusters ofactivities, linkinga number ofdifferent imple
menting units. Managers operating out of a central program 
agency will spend a large part of their time working with and 
through other units-coordinating, facilitating, and monitoring 
them. Second, managers have to take into account the interests of 
this constellation of organizations and explore ways to gain sup
port--including tangible resources, cooperation, and political sup
port. Three of the approaches deal with this function. 

" Social learning-emphasizes how managers can expand 
their opportirn.cies by working through community organi
zations and non-governmental groups. 

" Institutional analysis-explores -ules for promoting coopera
tion and exchange among private, non-profit, and public 
organizations. 

" Bureaucratic process-observes that working with multiple 
groups will make coordination more necessary and more dif
ficult, and given that managers have few sauctions in this 
arena, they will have to rely primarily on exchange ofbene
fits and special incentives. 

ExeriseLeadership 

Several of the approaches define management more broadly than 
they formerly did and are looking for opportunities for managers to 
exercise leadership, rather thon simply to carry out mandates. 
These approaches emphasize opportunities for managers to be pro
active, to develop agendas and supporters, and to rely on ideas and 
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values to develop program support. Three of the approaches deal 
directly with this function. 

• Goal-directed-urges managers to focus on critical problems, 
set priorities for programs, and develop a commitment to 
goals by appealing to ideas and social values. 

* Anarchy-warns managers that they will often be working 
in very ambiguous situations, that their leadership depends 
on peoples' perceptions of how effective they are, and that 
they should ty to bring some order to decision making. 

" Poitical influence-encourages managers to look fbr occa
sions to educate and inform the public and generally promote 
program t dls. 

Comparing the Approaches-Signs of Convergence 

The central question in this chapter is how to deal with this plural
ity of approaches and the opportunities they present. Perhaps the 
most obvious point is that as these approaches have been amplified 
in practice, they have developed in many similar ways, confirming 
Perrow's observation that, "fortunately, over time theorists are 
forced to include bits and pieces of alternative theories, compromis
ing simplicity and limiting generality, and in this way we seem to 
make progress" (1986a, 219). This secLion discusses a number of 
areas where the approaches converge around similar emphases. 

Inclusiveness 

Several of the approaches are paying more attention to different 
perspectives and interests, particularly the views of intended bene
ficiaries. Instead of assuming there is a consensus or that experts 
can arrive at a satisfactory definition of a situation, there is a grow
ing recognition that views on development diffrhr and that a pro
gram that benefits some may hurt others. Ther. is less confidence 
that some policies are obljectively "true" or "best" and more willing
ness to accept the legitimacy of different views. Strategies to incor
porate the views of program staff and beneficiaries range from 
structured techniques-goal-directed approach; to work teams
goal-directed and o;ocial learning approaches; to market arrange
ments that reflect different preferences-institutional analysis; to 
community organizing efforts-social learning approach; to negoti
ations with lower level staff about field situations-bureaucratic 
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process approach; to the use ofpersuasion to mobilize supporters
political influence approach. 

Informal andInterpersonalAspects ofManagement 

Proponents within all the approaches have come to appreciate that 
formal procedures are not the only way to encourage change. At
titudes, commitments, and interpersonal relations also determine 
how people respond and how effectively they promote development,
and managers can use the informal system of social relations to 
bring about change. Representatives of several approaches concur 
with advocates of the anarchy approach that informal aspects of'
implementation are critical and that people often react in unpre
dictable ways that reflect social needs. Although some studies that 
compare approaches to management treat the body of theory asso
ciated with human relations and organi::ational deve opinert (OD)
as a separate approach, it is probably more interesting to observe 
that the techniques associated with this important body of re
search on organizations have had a major impact on all of the ap
proaches. Those who adopt a goal-directed approach and provide
analytic staff support to managers emphasize consultations with 
program staff about problems and priorities, development of work 
teams, effective communication of findings, and application ofcom
munication skills drawn from OD techniques. Several innovations 
with the bureaucratic process approach recommend negotiating ex
pectations with staff and involving them in designing their ac
tivities. The social learning approach uses many of the interactive 
techniques associated with organizational development in work
ing with community groups. The political inflence approach
draws from this same literature to explore how nanag-is can de
velop creative leadership styles and stimulate commitment and en
thusiasm in staff. 

Managers Can Shape and Change Preferences 

Although the approaches are taking client interests .;eriously, a 
number stress the need for managers to educate and inform and 
that it is not enough fbr them simply to reflect prefierences and 
adapt to opinions. Several approaches include strategies for en
couraging people to change their preferences. The performance im
provement strategy, part of the goal-directed aIproach, relies on
work team.- to bring people together, encouraging thom to share in
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sights and arrive at a new consensus. Despite the fact that eco
nomic models usually accept preferences as givens, at least one ver
sion ofpublic choice theory examines how voluntary organizations 
encourage people to develop new strategies for cooperating and 
sharing information. The social learning approach links bene
ficiaries with program agencies, giving the several parties a chance 
to change their views and learn. Recall that agency staff attached 
to both NIA and Gal Oya gained a new appreciation for the con
tributions of local fhrmer organizations as a result of working with 
community groups. Finally, somc vei'sions of the political influence 
approach urge manager to appeal to peoples' values to get them to 
change thtir minds and commit themselves to program goals. 

Managers Need to CoinbineFlexibilityand Struetre 

A growing number of observers from several of the approaches have 
begun to emphasize the need to combine flexibility and structure 
in implementing programs. The record is clear that blueprints pre
vent managers fioro adjusting to problems and exploring oppor
tunities that arise during implementation. Managers therefore 
need to allow for flexibility to explore options and make changes. 
One trategy that encourages such flexibility i,; the use of work 
teams proposed by theorists within both Lhc goal-directed and so
cial learning approaches. These rely on consultations and open
sharing of ideas and experiences. Experimentation is a second 
strategy that encourages flexibility. Strategies within the goal
directed and the social learning approaches are particularly inter
ested in ways fo, managers and organizations to incorporate ex
perimentation in their programs and learn from their experiences.
Flexibility is also encouraged with the bureaucratic process ap
proach by delegating activities to sub-units. Finally, the political 
influence approach recommends that program content should be 
flexible sc that it can incorporate what is politically rational to af
fected parties. 

At th, . same time there is a concern that taken by themselves 
open-ended processes generate confusion and anxiety and result in 
anarchy rather than results. A number of strategies, such as the 
performance management version of the goal-directed approach
and several techniques associated with the anarchy approach, have 
been exploring ways to set realistic priorities, to limit options, and 
to provide some structure and guidance for implementation. 
Another way to combine flexibility and structure is to design man
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agement around carefully designed experiments. Both the goal
directed and social learning approaches recommend fornal experi
ments or pilots as a systematic way to collect infbrmation about 
program effects and propose specific changes. Similarly, some 
using the bureaucratic process approach say that managers need 
to provide incentives to staff to report problems and should 
schedule meetings where staff and supervisors reflect on and 
analyze any problems that arise. 

Skepticism Aboid TechnocraticManagement 

,Just as there is an interest in flexibility, there is a skepticism about 
controlling and technocratic management styles throughout all of 
the approaches. The growing skepticism has been most evident 
within the goal-directed approach, primarily because it was earlier 
identified with a blueprint approach. Proponents ar! taking 
bounded rationality very seriously and stress that managers often 
are not in a position to rely on quantitative precision or to control 
what goes on. Similarly, the bureaucratic process approach is rely
ing more on incentives and inducements than on hierarchical con
troi procedures. The institutional analysis approach argues that 
competition is a better strategy for holding organizations account
able than trying to control them. The anarchy approach notes that 
control is often unrealistic and inappropriate, and the social learn
ing approach objects strongly to efforts to control the agenda and 
foreclose contributions from the community. 

Comparing the Approaches-Contrasting Emphases 

The aforementioned sirilarities point to important developments 
that transcend particular theories or approaches. At the same time 
the approaches emphasize certain factors rather than others and 
by doing so point to different opportunities for pursuing develop
mental changes. For example, consider different prescriptions of
fered to a manager facing the prospect of' reducing the number of 
staff.The goal-directed approach would determine how large the re
duction should be, what skills are needed in the organization, and 
which staff have these skills. It would then recommend selective 
cuts among those who pertbrm poorly or do n, have the required 
skills. The political influence approach, however, warns that even 
when a careful analysis ofstaff performance is can ied out, person
nel decisions are made on political grounds because staff are hired 
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and retained for political reasons. Those with education assume 
the government has an obligation to hire anyone not employed by
the private sector, and political leaders can use civil service ap
pointments to build support." For these reasons, according to the 
political influence model, any action based on rational analysis
would generate excessive controversy and conflict. Political ration
ality would be better served by across-the-board cuts, thereby pre
venting any single group from feeling it was being unfairly treated. 

After reviewing the arguments in each analysis, managers
would devise their own strategies. They would consider that across
the-board cuts mean the loss of many of their best workers, while 
selective cuts would generate considerable political opposition.
Managers need to weigh the relative strength of the relevant inter
ests, the likely losses of skilled personnel, and so forth. The point is 
that there is nothing inherent in either theory that makes it 
superior; managerps re better offif they recognize both options and 
compare their implications. This section reviews the unique oppor
tunities posed by each of the approaches.

According to the goal-directed approach, managers should 
focus on defining problems and selecting appropriate goals, objec
tives, and strategies. Further it assumes that program substance 
determines the kinds of analysis that are useful and that analytic
techniques have to be tailored to the characteristics of different sec
tors. Managers who simply apply generic skills in any and all 
situations overlook an important opportunity for building on the 
unique aspects of a particular program. The approach also affirms 
that ideas and goals can be important motivators and that man
agers can use them to nourish commitment and enthusiasm. 

According to the anarchy model, even when managers care
fully identify an appropriate strategy, staff and relevant stakehol
ders may be preoccupied with other issues that seem more press
ing, and unrelated issues may become entangled with the program.
The approach is a call to modesty and patience and a warning not 
to be immobilized if events seem disorganized. The approach re
minds managers that there is little reason to expect everyone else 
to accept managerial priorities or time frame. At the same time,
problems or apparent roadblocks may offer unforeseen oppor
tunities. Sophisticated analysis may emphasize difficulties and 
constraints and overlook the possibility for creative and innovative 
responses. 

The bureaucratic process approach focuses on the need for man
agers to establish rules and procedures to coordinate all those in
volved in implementing a program because goals do not have an au
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tomatic claim on managers or members. The approach appreciates 
that managers need to provide incentives to those involved in im
plementation. Careful analysis and training may enhance pro
grams; bureaucratic procedures and incentives may be the crucial 
ingredient in implementation, however, and managers who ignore 
these, who assume that persuasion and commitment are suflicient 
inducements, often will be disappointed. This approach is a re
minder that carefully designed routines often can defuse conflict 
and can bring some order and predictability into an insecure 
situation. 

The institutional analysis ap)roach urges managers to address 
a broader question than they normally (to. Instead of'siil)ly asking 
how to improve ilmplenientat ion and management, managers need 
to ask how best to design institutions to carry out programs. Gov
ernments can decentralize and delegate activities to other public 
bodies, turn activities over to non-governmental units, and develop 
a number of strategies, such as providing loans or grants. By rais
ing such questions the approach oIlers a far greater range ofoppor
tunities fbr managers to bring al)out change. [his approach has re
lied heavily on economi. mnalysis and norms of econoniic efliciency 
for designing and selecting institutions. It is also possible to select 
institutions according to w'hether they encourage innovation and 
change. 

The social leairning approach takes a 1Iuch more expansive ap
proach to the meaning of* development. Ievelopment means in
creasing peoples' capacities to influence their future, but bene
ficiaries will only be able to do this if'they are directly involved in 
designing and implementing programs. Such involvement is essen
tial in expanding the perspectives and confidence of community 
members. More pragmatically, it provides a mechanism fbr gather
ing knowledge essential for designing effective programs and f'or 
enabling community members to assume some of' the respon
sibilities and burdens of funding and implementing programs. The 
approach therefore erases the l)oundaries )etween those within an 
organization and groups in the community aflcted by the pro
gram; by directlv inclu.ng community groups, the approach re
orients the attitudes and procedures within the progriam agency. 

The political inlltuence approach is especially sensitive to the 
different interests in a policy arena, particularly to the ways in 
which they can sutbvert and skew programs. Its major contribution 
stems from this emphasis on the potential powers of'diflerent inter
ests. Strategically, the approach proposes ways to mobilize the sup

http:inclu.ng
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port of those with necessary resources or claims on program bene
fits and to neutralize the power of those who can subvert program 
goals. Instead of consulting, coordinating, or involving the rele
vant interests, this approach proposes ways either to negotiate 
with them or use influence to change them. 

Looking for Opportunities-
Modified Contingency Approach 

One f tih,i ost important traditions within management and or
ganization studies is contingency theory. Contingency theory as
sunes that managers should select fr'om the approaches according 
to the nature of the situations, rather than personal whim or 
choice. 

Certain kinds of problems are more amenable to soIution when 
using one perspective than Mhen using another. It is conceivable 
that in certain times and settings, the use of nanagemient coin
trols is clearly appropriate, while in other circumstances only 
bargaining is appropriate.... Using management controls in a 
system in which power is extremely diffuse, for exaimple, is like 
using a crescent wrench to turn a phillips screw. The problem is to 
understand when certain tools of'analysis and strategies ofaction 
are likely to pay offand when not (Elmore, 1978, 227-22P,. 

The important contribution of contingency theory is its claim 
that there is no all-purpose organization design or management 
strategy. Any approach will function better in one setting and for 
some purposes than on other occasions. Stated in these general 
terms contingency theory adds an important element to discus
sions about cornpnpring the several approaches. There are problems, 
however, with more specific versions of contingency theory that try 
to identify the kind ofsituation in which each approach is appropri
ate. For one thing the approaches are not mutually exclusive. 
Further, programs consist of multiple tasks, each of which might 
fit with a different approach. To really do justice to the complexity 
of development activities and settings, it would be necessary to 
identify a large number of variables and match them with ap
proaches, thus producing a very unwieldy matrix. Even then such a 
strategy would be likely to overlook some unanticipated situations. 

Another problem is that contingency theory can militate 
against change and innovation. The purpose of the approach is to 
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match organization structures or management techniques with cir
cumstances. Theories typically focus on tile nature of the program 
content or task and the characteristics of the environment. One 
could argue, however, that if managers fbcus only on being appro
priate to or fitting their situation, they may o erlook opportunities 
for introducing the unexpected (Brinkerhoff, 1986).' 

A modified version of contingency theory can retain the aflir
mation that "it all depends" and still avoid a narrow theorv based 
on a fiew variables. For example, managers can use the approaches 
to analyze the constraints and opportunities in their situations and 
"distinguish among diflerent kinds of problems" (Ehnere. 1978, 
228)." (liven !hat the approaches point to different aspects of any
situation, managers can use the approaches to diagnose tile most 
important aspects of their partictila: setting. Managers then could 
draw on several approaches and develop alternative action 
strategies according to the variety of'opport unit ies present to bring 
about developmental chailges. 

Recall the earlier example of the manager teited with the pros
pect of reducing the staff in an o,-ganization. A rational, goal
directed approach applies systematic anal ysis-set objectives, 
determine staff levels to be retained, consider needed skills, test 
existing staff, retain those with the needed skills, and reassign or 
remove the remaining staff. The interesting question is whether 
the existing decision, problem. and situation lend themselves to 
this kind of analysis. A manager als, couo ask if'a 'yoflthe other 
approaches indicates important fac',)rs to be t, 1 into account.-en 

Earlier it was noted that the political inflUernce approach serves as
 
an important reminder to 
be sensitive_ to what is politically ra
tional in a given sitiati! An a ppreciation of the political
dynamics of the situation r. suggest that across-the-board cuts 
would , l,,ss da maging in the long run. Taking the example one 
step further, the manager also could consider if" the bureaucratic 
process approach had any u.seful insights. For example, does th 
situation provide any opportunities to design incentives that en
cornage some staff to leave vol tin tarily? The social learning ap
proach suggests that som1e of tile political heat could be taken off 
management staff by including community members in staff 
evaluations. The institutional anal vsis approach suggests that 
some initiatives Might be 11lade to st5i mu late priv'ate or non-profit 
groups to compete for staff. 

It is useful fbr managers to be aware of all of these approaches 
because each provides potentially relevant insights flor carrying 
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out programs. As one recent overview of management concludes, 
"It is the interplay between different perspectives that helps one 
gain a more comprehensive understanding of organizational life, 
since any one school of thought invariably offers only a partial ac
count of reality" (Astley and Van de Ven, 1983, 245). A cluster of 
approaches with their differing emphases can sensitize managers 
to a variety of variables and aspects of their problems and direct 
them to different opportunities. "Conflicts among views help prac
titioners as well as organization theorists to recognize their biases, 
to discover their implicit premises, and to perceive different aspects 
ofreality... . .Dissension gives perceivers the courage to look in un
orthodox directions and to say what they see" (Starbuck and Nys
trom, 1981, xvii). 

Following this strategy, managers may find one approach more 
appropriate and better able to take advantage of opportunities that 
present themselves in a particular situation than other ap
proaches. On other occasions managers will find that the ap
proaches supplement each other's limitations and that it is more 
satisfying to draw from several approaches. The result is a modified 
contingency theory that pragmatically designs management 
strategies according to the opportunities that present themselves 
in different situations. It proposes the approaches as a diagnostic 
technique managers can use to analyze their situations and af
firms that the approaches are valuable insofar as they sensitize 
managers to aspects of the situation they might not otherwise 
consider. 

Looking for Opportunities-Combining Strategies 

If managers use the approaches to diagnose the opportunities, they 
are likely to develop strategies that draw from more than one ap
proach.7 This section describes some of the combinations that 
others have found useful and is followed by a case describing how 
program managers in a public health agency might diagnose their 
situations and design a prcgram strategy. 

Drawingfrom Analytic andInteractiveProcesses 

According to the goal-directed approach managers should improve 
the analytic capacities of their organizations. Analysis enables 
groups to set priorities, and can offer vision, perspective, and alter
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native interventions. Analysis is most useful when it "reflects sys
tematically on the key issues, the large constraints, the feasible op
portunities, and the main priorities of the development debate. 
This reflection becomes a basis and a guide for articulate interven
tion in the development mess" (Johnston and Clark, 1982, 27). The 
alternative way to set goals is to rely on interactive processes, such 
as those described by the performance management version of the 
goal-directed approach and the bureaucratic process and political 
influence approaches. Managers bring different partius together, 
and program goals and strategies emerge from discussion and shar
ing rather than in response to analysis. Interaction is a way to 
understand the full dimensions of a situation, gain additional in
sights, and get others to commit themselves to program goals. 

A number ofdevelopment studies conclude that either analysis 
or some form of interaction alone is inadequate and that both are 
necessary (Johnston and Clark, 1982, 25). Interactive approaches 
tend to reinforce existing interests and ideas, and managers who 
use them are usually intent on understanding and accommodating 
preferences (Springer, 1985: Gawthrop, 1983). By contrast, ap
proaches that emphasize analysis-goal-directed or institutional 
analysis-can bring new information and ideas into the discus
sions and offer a larger franiework within which to develop actual 
strategies. 

Consider efforts to interact with beneficiaries in designing pio
gram strategies. Even though beneficiaries may provide useful 
infbrmation, they may define program goals fairly narrowly or be 
unaware of possible options. For example. fhrmer g''oups are often re
luctant to fbrce individuals to repay loans even though repayments 
are necessary to replenish funds and continue a loan program. 
Local groups consulted about the kinds of economic development 
programs they would prefer often select to learn very traditional 
subjects, such as tailoring skills, rather than innovative produc
tion techniques or marketing 3kills. Program managers often will 
find it useful to look for opportunities to combine consultations or 
interaction with comnmnity groups and analytic strategies as
sociated with the goal-directed approach.' 

Strategies associated with the goal-directed approach em
phasize the value of designing implementation around clear objec
tives and commitments, while those who value interaction em
phasize the merits of leaving objectives open-ended and defining 
them during the implementation process. Managers can use the 
approaches to diagnose their situations and identify opportunities 
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for providing direction as well as opportunities for taking different 
views into account. Consensus on objectives may be particularly 
important in situations where managers are working through a 
number of units and the multiple levels of implementation can 
lead to delay and confusion (Moris, 1981, 116, 121). In situations 
where conflicting values are very apparent or where different par
ticipating program units have alternative agendas, the political in
fluence approach may be a useful source for strategies to resolve 
conflict. 

BalancingEconomic andPoliticalRationality 

Techniques associated with several of the approaches rely on eco
nomic efficiency. Systems theory and cost-benefit analysis tools 
used in the goal-directed approach emphasize the importance of 
bottom-line measures. Public choice theory, a major resource for the 
institutional analysis approach, argues that competition will in
crease government efficiency. Many of the recommendations for 
supervising staff discussed in the bureaucratic process approach 
rely on economic incentives to encourage better staff performance. 
By itself, howeve, economic rationality is a fairly narrow ap
proach, and it ignores many opportunities for improving programs. 
The political influence approach notes that economically ineffi
cient programs may be very rational from a political perspective. 
For example, agricultural programs frequently encourage produc
tion by providing credit, at the same time that policies discourage 
production by depressing prices for farm produce. Whereas sup
ports encourage production, the low prices discourage it and usu
ally have more impact. Even though the supports make little sense 
economically, from a political perspective they enable policy mak
ers to provide direct and visible benefits to potentially important 
groups. Managers need to be aware of these tradeoffs and ofthe op
portunities to build political support. Similarly, many programs de
signed to meet basic needs may not be sensible from an economic 
calculus but still make a great deal of sense from a political per
spective if they allow managers to mobilize community groups 
around major program objectives. Thus political participation and 
involvement may provide more feedback and generate more innova
tion than institutional arrangements that promote efficiency and 
competition. Again, managers need to be se~,sitive to the implica
tions ofboth approaches. 
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EncouragingandManagingDiversity 

Several of the approaches, primarily the institutional analysis and 
social learning approaches, encourage managers to diversify pro
grams and to involve community groups in the implementation 
process. It is well known, however, that decentralization may in
crease complexity and delays and overliad an already fragile sys
tem (Moris, 1981, 116). The bureaucratic process and anarchy ap
proaches warn that managers cannot afford to cope with too much 
complexity and that when confronted with a very complex and un
certain situation, they may need to provide some structure. Some 
of the strategies associated with the social learning approach may
exacerbate this problem and introduce more complexity than man
agers can handle. "Garbage can phenomena" tend to emerge
whenever organizations are faced with ambiguous and unclear 
goals and when managers are faced with a number of'demands and 
cannot concentrate on any one (March and Olsen, 1979, 85). Such 
dynamics are especially likely when community groups become 
part of' the implementation process. In such a setting it is harder 
fbr managers to control and structure what goes on, and from their 
perspective they become players in what must often seem like an 
anarchic process. They feel that they cannot make major decisions 
but are part of an ongoing.r, unpredictable "continuous, disjointed
process" (Springer, 1985, 4,7). Tho.,e managers then need to look 
for opportunities to use techniques that provide sonie structure and 
order, that introduce change gradually and sequentially. 

Structure and flexibility can also be combined by introducing
coordination strategies associated with the bureaucratic process
approach and bargaining strategies associated with the political
influence approach. Johnston and Clark describe how this might
work in practice. Ideally there would be strong national organiza
tions working with local, semiautonomous groups. 

In such a relationship, authority is exercised more through
mutual adjustment than through unilateral control. Ministries 
at the national level set fbrth an array of programs that they
would like to see adopted and would be willing to support. )istrict
level facilitator organizations counter with proposals f"or benefit 
packages which they believe are 6casible and desirable from the 
perspective of villagers and field staff. Both parties recognize that 
they need the cooperation, resources, and "distinctive organiza
tional competence" of the other to achieve significant results.'The 
mixed structure ofhierarchy and bargaining which emerges looks 
horrible on org inizational charts, is rarely peaceful, and requires 
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the constant support and attention of the most senior national 
planners and policy makers ifit is not to lose its balance and slip
into the adjoining abysses of local autonomy or centrist control 
(1982, 207-208). 

DiagnosingOpportunitiesfor DevelopingLeadership 

A final example of ways in which managers can draw from several 
approaches to take advantage of opportunities in their situation 
concerns leadership development. Both the performance manage
ment strategy within the goal-directed approach and the social 
learning approach have been heavily influenced by training 
strategies associated with action training. This training strategy 
emphasizes the value of learning to deal with actual situations, 
rather than relying on training in generic skills. Consultants work 
with managers to deal with specific program-related issues, 
thereby helping them diagnose their problems, design interven
tions, carry them out, and then reflect on the results."' 

The goal-directed approach offers another opportunity for de
veloping leadership. There is evidence that one of the marks of suc.. 
cessful managers is a strong commitment to program goals. 
Leonard observes that training cannot produce commitment, but 
it is possible to bring managers together with others who share 
similar values and encourage them to reflect on development goals. 
Such meetings can be used to socialize managers and staff to an ap
preciation ofthe goals and purposes ofa program, thereby reinforc
ing commitment (Leonard, 1986, 66). Studies of private voluntary 
organizations attribute their success in development activities to 
the strong value commitments of their leadership (Tendler, 1982). 
It is also the case that many ofthe international donor groups that 
sponsor and support private voluntary groups have placed a high
priority on developing and reinforcing values in training and con
sultations (White, 1986c). 

The political influence approach suggests a third strategy for 
providing training in leadership. Leonard notes that trainers fre
quently shy away from indigenous models of leadership because 
they appear to be hopelessly mired in political connections (1986). 
The result is a failure to explore and use some of the strongest mod
els of leadership available. Not only do some of these cases lift up 
the experiences of successful local leaders, but they demonstrate 
how they take advantage of local political and cultural settings. 
More also could be done to mine the wealth ofevaluations that have 
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been done on various projects and programs in order to develop 
models ofactual success stories within the development context." 

Case Study: Opportunities for 
Managing a Public Health Program 

This section illustrates how a manager of a public health agency 
might use the approaches to manage a public health program to in
crease sustainable development. 'he case is taken from an evalua
tion of a number of projects carried out by CARE and funded 
through USAID to improve water potability in Tunisia (Bigelow
and Chiles, 1980). The projects were largely unsuccessful. Their 
failure presents an interesting context for examining how the Min
istry of'Public Health (MOPH) could develop a more adequate pro
grammatic response to water and health problems. 

It is hardly necessary to document how important water is in 
rural Tunisia. Many of those living in rural areas have no conven
ient access to clean water, particularly during the dry season. The 
water that is available is often contaminated, and the lack of pot
able water is commonly associated with the relatively high rates of 
infant mortality and water-related diseases. In the early 1970s 
CARE began a program to improve the supply of water by upgrad
ing and enciosing wells in order to make the water safer In 1975 
CARE launched a more elaborate effort to improve water potability 
in four specific provinces. The projects had three purposes-to reno
vate and enclose existing wells and springs, to establish a disinfec
tion and maintenance system at the provincial level, and to im
pro,? the health awareness of the local populace. These goals 
meant that the projects were trying to refurbish existing wells and 
improve the quality of the water, rather than search for additional 
sources or increase the supply in present sources. 

When the evaluation team reviewed the results, it found seri
ous problems At a majcrity of the sites. The water was not potable,
and the improvements had not been maintained. There was little 
change in water use patterns. Staff had been trained to disinfect 
water sites, but there were few visiLs to sites and very little evi
dence of disinfection. Assume that the Ministry of Public Hea!th 
wants to address these problems. How do the several approacLes
help program managers diagnose their opportunities for dealing 
with water problems and promote sustainable development 
activities? 
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The goal-directed approach suggests that MOPH needs to do a
better job of defining the problem. CARE officials focused on the
quality ofwater, but the evaluators found that users were far more
interested in the supply of water than in its quality. Project design
ers did not consult with the users and only consulted with the Tuni
sian government about site selection. Thus the approach suggests
the need for better information systems that collect useful informa
tion about program activities on an ongoing basis and report it to 
staff so that more timely adjustments can be made. 

The performance management strategy within the goal
directed approach suggests that program managers consider estab
lishing work teams to arrive at a consensus on the nature of the
problem and to establish priorities and objectives. The teams could
include prog,'am staff from the MOPH, provincial staff responsible
for disinfection and education, donor rcpresentatives knowledge
able about certain kinds of' pumps, representatives of research in
stitutes aware of different technologies for disinftcting wellk, en
gineers responsible for designing the upgraded vells, and some
representatives from the local communities. According to the
evaluation each of these parties was involved in some aspect of the
problem and was responsible "br some of the roadblocks that
emerged. The teams would be asked to share their respective ap
proaches to the problems, come to some agreement on reasonable 
priorities and objectives, identify the problems, and enumerate the 
sequence of steps to be followed. 

The anarchy approach cautions that the problem of improving
the water supply is potentially a garbage can into which a number
of other concerns may get dumped. Managers should consider
whether in this situation it would be beltter to keep the water pro
gram "loosely coupled" with other program objectives. In this case
efforts to link water supply and health education may have unduly
complicated the activities anc made it more difficult for either one 
to succeed. The approach also urges mzanagers to look fbr oppor
tunities to change direction and take account of community mem
bers' interests instead of adhering to the original program design.

The bureaucratic process approach is particularly interested inthe difficulties that were encountered in getting health workers to
actually visit local villages and carry out the assigned tasks ofdis
infection and education. The approach a :ks about opportunities to
improve the motivation of' community health workers and fhvors 
more eflective supervision and a more adequate set of incentives.
The bureaucratic process approach asks whether it would be fruit
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ful to organize health workers into teams and consult with them 
about their perceptions of problems in the villages. 

The institutional analysis approach asks what. incentives exist 
for community members to cooperate with others to conserve water 
and maintain the improved vells. Is there an opportunity to design 
different rules or incentives so that community members would be 
motivated to monitor the water supply and improve sanitation? Is 
there an opportunity to stimulate private sector initiatives? 

The social learning; approach notes that community members 
were not c,)nsulted or inlbrmed about the 1iojects ahead of time, 
that women did not even know of the project until the construction 
crews arrived to work on the well or spring. Further there was little 
participation by community members even after the wells were 
completed. Supposedly One person in each area was a"signed to do 
basic maintenance, but this strategy (lid not work. The approach is 
also interested in several cases whe're local people did invest them
selves in the project, articularly one case where an individual who 
had donated the lan(d for a spring maintained a proprietary inter
est in how the spring was maintained. The approach suggests that 
this fact points to an opl)p(tunity to involve community members 
in the program, give them a stake in the )roject, and thereby stimu
late their investment in it. The fact that participation was some
what greater in areas where the need for water was most, criticJ 
also suggests that ifa program addresses the felt needs ofcommu
nity members and involves then, directly, they may be more respon
sive. The evaluations dIid note that few organizations existed in 
these communities and that managers wold need to directly or
ganize the community. 

Finally, the political influence approach raises questions about 
the diflerent interests in the area and whether any had opposed the 
projects. It asks how other government oficials tiit about the issue 
of improving water and whether managers needed to use their in
fluence to gain oflicial support. The approach notes that curative 
medicine is given a higher priorit *v i public health oficials and 
might conclude that those managing the water program need to 
use some political influence to get officials to divert more resources 
to preventive health practices . According to the evaluation results 
it appears that community members are very ill infabrmed about 
the relationship between \%ateor and bealth and that a major educa
tion program needs to be a high priority. 

Using the approaches to diagnose problems and opportunities 
should make managers more sensitive to the possibilities in their 
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situations. It is difficult to specify exactly which factors would 
weigh most heavily or even what combination of strategies would 
make the water program truly developmental. It is reasonable to 
predict that managers will see a need to include more views, to em
phasize the infbrmal characteristics of their organizations, to look 
for opportunities to change preferences, and to combine flexibility 
and structure. Beyond those common tendencies managerial
strategies are likely to vary according to the specific opportunities 
present in each situation. Some managers might argue that the re
commendations are not directive enough and fail to provide clear 
guidelines. On the other hand, using the approacies to diagnose 
situations sensitizes managers to possibilities within their particu
lar settings, and in this sense the recommendations probably will 
feel more realistic to managers than approaches that chart out a 
more specific course ahead of time. 

Conclusions 

This book has defined managers as participants in a broad govern
ing process rather than as narrow technicians, which fits with 
Moris' distinction between administration and management: "Ad
ministrative skills are in large part routine. Managerial responses
consist ;f diverse actions taken to meet changing demands" (1981,
119). Managers do not only "meet changing demands," however; 
managers also can try to change the demands and can draw on a 
variety of theories to create opportunities for promoting develop
mental changes in a society. 

This broad agenda probably reflects the reality that most man
agers experience. It is reasonable to assume that managers are 
fairly complex beings who share a commitment to program goals,
who want to empower groups in the society, who wish to expand 
their turf, and who are wary about sharing any of their meager 
powers. A on,-dimcnoional model of management behavior that 
ignores the ambivalence m:?agers feel and glosses over evident 
failings and difficulties will ignore some of the tensions managers
experience. It is important to elaborate the hard choices managers 
must to be prepared to make.12 An alternative model of manage
ment that describes the managerial role from a single perspective
will ignore many of the potential resources for change. In this sense 
the various models can inform and correct each other. As discussed 
in this final chapter, the approaches often support and complement 
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each other. In other respe ts they disagree and pose issues that 
probably only can be resolved by managers themselves as they cope 
with particular situations. Taken as a cluster, the approaches can 
sensitize managers to issues they will inevitably confront and pro
vide a number of different strategies for exploring and creating op
portunitie.. to bring about change. 

Notes 

1. Contributions by bureaucrats to poli:y making alo figure promi
nently in Heady's important comparative study of'administ rative systems 
(1984). 

2. Compare the similar discussion in Cohen et al. (1985, 1215). 
3. For example, a major tradition in organization theory focuses on 

two variables related to organization perlornmance-a )irogrnll's technol
ogy and the characteristics of'its i1mediate environment. This tradition 
compares them according to how certain the technology is and how much 
consensus there is in the environmient. When there is certaintv and con
sensus, hierarchical and structured organi::ation designs are appropriate. 
When the reverse is the case, then organizations should be designed 
around more collaborative models Thunlpson, 1967; Stout, 1980; and 
Robey, 1982). Fora recent statement of th is approach applied to develop
ment, see I lage and Finsterhusch, although they do not use the concept of' 
certainty because it so ambivaent ais (1987. JPaul also has developed 
contingency model of development prgruans. lie classifies programs ac
cording to the complexity of*their goals and the complexity of their envi
ronment and then muggests which management strategies best fit each 
combination 1)82). 

4. Perrow has questioned whether contingencv theory that relates 
different orgaoiizational designs to particular situations is very relevant 
to Third World situations. The theory has more to say, he feels, where 
strong organizat ions are in place that need to be redc(signed to deal with 
changing problems. but has less to say where the plroLlem is to build new 
institutions i ')'6b 

,',no fllis5. ''ll,, iist Albert l-irschlran t WvlopeId a partica,larly 
interesting approach to managing (evelopment activities around the con
cepts of con.straints and opportllnities lor "latitu(id"sI.Managers need to 
have flexibility so that they will be a)le to take creative alvantage of un
foreseen opportunit ies 1967). 

6. Others argue that it is valuable to retain a plurality (,fperspec
tives. See Allison 19691; M itroff and Pondy I197,1; Burrell and Morgan 
(1979); 13olman and Deal 1198-4); and lHarmon and Mayer 11986;. All of' 
these studies argde far keeping and comparing severarl models, but all 
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worry that the rational model is frequently held up as a standard against
which the other models are compared. 

7. Donors engaged in policy dialogues with host country officials
also might find it useful to apply these approaches to their discussions. 
Presumably most donors are operating out of a goal-directed approach,
while many representatives of Third World nations will be thinking in 
terms of a political influence or bureaucratic process approach.

8. D. Korten makes a similar point in recommending the value of 
"strategic organization" (1984).

9. A !lumber of the analysts described throughout the study have
tried to integrate different approaches. Hirschman, for example, dis
cussed in the political influence approach, says he "hopes to demonstrate 
to political scientists the usefulness of* economic concepts and to
economists the usefulness o/'po'iticalconcepts" (1970, 19) Lindenberg and
Crosby, also part of the political influence approach, draw from both ra
tional and political strategies (1981,6).

10. For a comprehensive review of action-training experiences in the
development context see Kerrigan and Luke (1987).

11. For example, see the series of'studies that looked at evaluations
of USAID-funded projects in Africa to determine what lessons they held 
fbr managers (Rondinelli, 1986a; and White, I986a).

12. The recent studies of management in the southern African coun
tries, reported by Montgomery (1986a, 19861), illustrate the kind of'work
that can be (lone to document the realities ofnmanagenment in Third World
settings and thereby 'educe the common reliance on models based solely 
on Western experienres. 
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