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I. INTRODUCTION
 

At different times development studies center around 
particularly salient concepts such as economic growth, meeting 
basic needs, participation by the poor. Currently there is a 
major interest in the issue of sustainability, in whether or not 
interventions to bring about change in Third World nations will 
last over time. Sustainability takes us beyond the traditional
 
concerns with the design of interventions or the amount of
 
resources to allocate to them. it reminds us to pay attention to
 
how interventions are managed and organized. If we ignore these
 
questions, economic benefits are apt to be diverted from intended
 
clients, resources may be wasted, opportunities to mobilize
 
additional support will be lost, and perhaps most critical,
 
activities are less apt to be sustained. Thus concern for
 
sustainability reminds us that good will and economic resources
 
are not enough to produce lasting results, that management is a
 
critical factor.
 

Management is often discounted, however. A number of
 
development studies document the reality of heavy handed 
bureauciacies, the inappropriateness of interventions patterned 
on western models, and the difficulties of bringing about 
societal changes in impoverished and traditional societies. They 
demonstrate that interventions often fail and may even exacerbate 
problems. Partly as a result of this line of reasoning, there is 
a growing interest in trying to change the public policies in 
Third World nations so that governments rely more on the private 
sector to accomplish their goals. Policy dialogue and 
privatization it is argued, have greater potential for promoting 
development than improvements in the management of traditional 
public programs. 

Rather than leading us to discount management, however,
 
these are reasons for rethinking it. The field of development
 
manaqement begins with studies of management problems and takes
 
them one step further. It proposes ways to intervene that can
 
promote developmental changer drawing on examples of success, and
 
theories of change, as well as on generalizations about problems
 
and failures. Further it stresses that managers can potentially
 
play a major role in exploring policy options and in designing
 
new institutional patterns for implementing programs. Even when
 
program responsibilities are diverted to private organizations:
 
public managers continue to play a role in coordinating
 
activities, providing directions or developing incentives. In
 
fact one could argue that management issues become particularly
 
important as we explore mixes of public and private institutions 
(Lamb, 1986).
 

Management: however, is not a straightforward subject: for
 
as one reviews the many studies and evaluations of development
 
activities, one is struck by the variety of assumptions about
 
what constitutes good management and the number of different
 



prescriptions. The purpose of this study is to review these
 
studies as well as the broader literature on management to
 
classify the major theories and approaches which seem relevant to
 
development managers. A second purpose is to apply these theories
 
to a particular group of managers, those related to ongoing
 
agenci;es in host countries and responsible for public programs. A
 
number of observers are showing more interest in programs as
 
opposed to autonomous project units, and argue that improvements
 
at the program level may have more lasting effect, than project
 
interventions. Programs also open up opportunities for promoting
 
sustainable change which are not always present for managers of
 
specific project activities.2
 

Section II proposes a framework for considering how program
 
managers can enhance sustainable development. One dimension of
 
the framework consists of management functions relevant to
 
development programs. A second dimension consists of several
 
theories or approaches to management. Section III describes these
 
approaches in more detail, with an emphasis on the variations and
 
developments within each approach. The concluding section
 
explores how managers can compare and use the several approaches
 
to bring about developmental change, and ends with implications
 
for management training.
 

II. A FRAMEWORK FOR MANAGING DEVELOPMENT PROGRAMS 

Program management is not a "bag of tricks," or set of
 

technocratic skills to be pulled out for any and all occasions.
 
To be successful it has to be tailored to the specific
 
opportunities presented by programs, and the specific demands
 
raised by development. The management functions included in the
 
framework are drawn from the characteristics of programs,
 
development and management, and therefore we begin by defining
 
these terms.
 

Progams. While the term "program" is often used imprecisely, it
 
is used here to describe systems of varied activities and
 
organizational units, designed to accomplish some substantive
 
purpose, and under the responsibility cf existing program
 
agencies. For example, consider the following description of
 
programs by Paul:
 

(I)n a health program, the service is not the set of
 
individual health services, ... but the system designed to
 
assemble and deliver them at the village, sub-district, or
 
district level, whichever is the appropriate unit of
 
operation. Similarly, it may be misleading to define the
 
output of a dairy development program as the supply of milk.
 
Its service might well be the interrelated system which has
 
been developed to integrate the set of services for the
 
production, processing and marketing of milk for the benefit
 
of specified client groups (Paul, 1982, 10).
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For our purposes, programs have the following
 
characteristics:
 

1. Connected to an ongcing host country organization.
 
2. Continuity over time.,
 
3. ongoing systems for delivering services.
 
4. System designed for different settings.
 
5. Combination of different activities and services.
 

These features mean that program managers will have to take
 
account of existing procedures and patterns of incentives, and
 
that it will often be necessary to change both the structures of
 
organizations and the attitudes of those within them. Similarly
 
because programs are systems of activities, manager will usually
 
be working with and through a variety of organizations at a
 
number of different levels, and will often have to adapt
 
activities to varied local conditions.
 

PvplopDment. While development has been defined in various ways
 
ranging from economic growth to participation, we begin with a
 
fairly minimal definition. A development program is one which is:
 

1. Designed to carry out a nation's development goals
 
insofar as those goals:
 

2. Intfoduce change to increase productive or organizational
 
capacity;
 

3. Improve the quality of peoples' lives, including the
 
poorest.
 

4. Carried out in a hostile and icult environment.3
 

Development defined as capacity buil .eans that assistance
 
should consider what people can do foL .Aiemselves rather than
 
simply provide services to them. It means that development deals
 
both with processes for improving capacity and with the substance
 
of improving the quality of life. Finally, the emphasis on the
 
nature of the setting means that implementation problems will
 
often reflect the fact that development managers are always
 
working under problematic conditions. Whereas economists tend to
 
ignore such complexity and think of implementation as the 
problem, Moris reminds us that often it is "the qX fe [that] is 
problematic" (1981, 8). 

The Scope of Management. Based on these definitions, development
 
places special demands on managecs, and programs afford them
 
particular opportunitie!s not always present when one is managin7
 
a relatively autonomous project. Further, management itself has a
 
broader scope than many appreciate. Whereas the term
 
administrator sugqests people who carry out tasks designed by
 
others, the term "manager" implies a broader range of activities
 
and "carries overtones of initiative and flexibility' (Warwick,
 
1982r 41-2). Similarly, it is important to recognize that 
managers work both within and outside of their inaediate 
organizational units. Bryant, for example, suggests that 
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management should be more broadly conceived than it often is, and 
observes that we need to emphasize vays in which managers can be 
influential outside of their immediate arenas (Bryant, 1985; 
Smith, Lethem and Thoolen, 1980; Rondinelli, 1986). 

Five Functions of Program Management.
 

The management functions described below were selected
 
because they are particularly salient to development programs aL
 
defined above, and to the potential scope that managers can play:
 

Contribute to Policy and P[rjra Design. This function points to 
ways in which managers can shape and influence the content of 
policy and the programs they are called upon to manage. 

Developt) the- pacity of Implementing Organizations. This function
 
refers to the need to enhance the structural and operational
 
capacity of implementing units to carry out programs. Capacity is
 
important both to implement programs and to have the continuing
 
ability to sustain them over time.
 

Develop esources: Financial and Political, A third function
 
refers to the need to develop resources, and notes that these are
 
broader than financial resourcese that they include personal 
commitment and political support. 

FQc-i_.Qn PerformancLjaiL_ roving Quality of Life. The fourth 
function emphasizes that managers need to focus on whether they
 
are effectively accomplishing results which promote development.
 

Work With ardThrog Multiple Organizations and Groups, A final 
function underscores the need for managers to spend much of their 
time working in an interorganizational arena. 

Anproaches to .ania 

When we review the literature on development management and
 
apply it to these functions, it becomes clear that observers and
 
practitioners differ about which functions are most important,
 
and what they look like in practice. A second dimension of the
 
framework, theref re describes the major approaches and theories
 
about management.
 

Goal. D rected Approach, This approach begins with the goals of
 
the program and how best to accomplish them. From this 
perspective the most important task for managers is an analytic 
one - - to define the problem, set goals, design strategies, 
adjust and monitor these. 

Anarhy Apoah A second approach emphasizes the limits on what
 
managers can accomplish. Even supporters of a program have a
 
number of other concerns to deal with and pursue activities which 
may or may not contribute to program goals. 

.4 

http:FQc-i_.Qn


Bureaucratic Process Approach. A third approach focuses on the
 
bureaucratic procedures for delivering the credit and technology

packages, and the kinds of incentives offered to different
 
parties to gain their support.
 

Institutional Analymaj pxac .h A fourth approach emphasizes the
 
need to develop appropriate institutions for carrying out a
 
program, and often turns to private organizations and community
 
organizations.
 

Social Learning Approach. A fifth approach stresses the need to
 
involve the community directly in the programi by working through

local organizationsr and reorganiziihg the bureaucracy so that it
 
can work effectively with these organizations.
 

Politi Influence Approach. Yet a sixth approach emphasizes the 
political dimensions of the task, and the fact that program goals 
emerge from bargaining among different interests. 

The ipproaches emphasize different strategies for dealing

with the five functions listed above. Each is based on a 
description of how managers function, and contains prescriptions
for improving the process. Table I describes tne assumptions each 
makes, and their major prescription for improving management. We
 
have cnosen these particular perspectives because they shed light
 
on critical aspects of managing development programs, and are
 
helpful devices for organizing the literature, and understanding

differences among observers. It is also true that while they

share a common set of assumptions, the approaches have been
 
developed and applied in a variety of ways. Robert Chambers had 
a
 
similar thought in mind when he proposed using terms such as

"networks' and "discourses," because they can "accommodace shifts
 
of meaning and content" (1985, 4). As we will see, the approaches
 
are really clusters of propositions and recommendations, many of
 
which are richier and more refined than their original statements.
 
Classifications which deal only with their earliest formulations
 
tend to overlook their most important contributions.
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TABLE I Approaches to Progran Management
 

ASSUMPTIONS ABOUT MANAGERS 


1. G,] DiLeLd: Management is an 

effort to achieve program goals;

it emphasizes the setting of 

appropriate objectives 

and monitoring results.
 

2. Management as Anarchy: 

Managers have far less ability to 

anticipate or control what is 

done than many assume. Partici-

pants have many items competing 

for their attention.
 

3. Btuea']dcrati fi 

Managers need to coordinate 

members and sub-units in their 

organizations, and they establish 

procedures and routines to do so.
 

4. Ln.titutional Analyris7

Shifts the unit of analysis 

from the implementing organiza-

tion to the set of institutions 

suitable for carrying out a 

program.
 

5. Social Learning: Management is 

a process in which all stake-

holders have a role. Involving

others elicits their assistance, 

gives them a power base, and 

reorients organizations.
 

6. Political" nterests: Managers 

work in an arena of many differ-

ent interests; program objectives 

and strategies reflect patterns 

of influence. 


PRESCRIPTIONS
 

Rationa Analysis: Improve
 
decisions by making
 
analysis and actions more
 
rational.
 

Control/ Flexibility.
 
Strengthen and broaden
 
reactive capabilities to
 
maximize both control and
 
flexibility.
 

Incentivest Provide sanc
tions and incentives to
 
members and sub units to
 
cooperate.
 

Fonomic efficiency We
 
need institutions which 
will lower the costs of
 
decision making and
 
make them more responsive.
 

IDXny en t;_ Managers
 
should organize benefici
aries and involve them
 
directly in design and
 
implementation.
 

Influnec Managers need to
 
use their influence tc
 
mobilize support; show
 
leadership; broker
 
interests
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III. APPROACHES TO PROGRAM MANAGEMENT
 

Goal Directed Approach
 

The best way to understand what managers do is to look at
 
the goals of the programs they are responsible for. Managers are
 
primarily goal oriented problem solvers and decision makers.
 
Their roles center around analysis, around translating goals into
 
strategies and designing organizational structures to accomplish
 
them. Prescriptively, they need to formulate clear objectives,
 
control information and resources and orchestrate them to achieve
 
goals as efficiently as possible. The approach values expertise
 
and professionalism, and looks for ways to improve managers'
 
decision making and analytic skills and enhance their ability to
 
be rational.
 

It also recognizes that managers have what Simon calls
 
"bounded rationality." Whereas economic man maximizes,
 
administrative man can only deal with a small number of options.
 
As a result he considers only the more likely alternatives and
 
determines which is satisfactory. Hence Simon's word for decision
 
making under thei.se conditions -- satisficing. This important
 
concept shifts the emphasis away from skills of individual
 
managers to organizational structures for handling information.
 
Since managers cannot handle sufficient information to make
 
optimal choices on their own, it is necessary to design the
 
organization to improve the rationality of decision making.
 
Typically this is done by giving managers the authority to set
 
limits cn the agenda, and establish rules to control the factors
 
which members take into account (March and Simon, 1958).
 

There are three characteristi( of management in the Third
 
World context which affect how this approach is applied in
 
practice. First, analysis is usually interpreted in very
 
technocratic terms; second, it is often applied to development

issues which are complex and have multiple dimensions; and third,
 
it is often carried out as a separate activity rather than as an
 
integral part of the total management process. Partly because of
 
these realities, the goal directed, analytic approach has many
 
critics. In general they charge that it produces the well-known
 
and discredited long range plans and blueprints. By definitioni
 
these ignore many social anid organizational realities, but once
 
formulated are difticult to alter or adapt (Korten, 1980).
 

Those concerned with the uses and improvement of analysis
 
have responded to these critiques by proposing a number of
 
adaptations which have moved the approach far beyond its original
 
emphasis on rigorous analysis.
 

efulpropriate Analysis, The general trend within the
 
goal directed approach is to select analytic procedures according
 
to how appropriate and pragmatically useful they are in
 
accomplishing program goals, rather than select them according to
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their methodological rigor. From this perspective one would ask
 
under what situations systems models or economic techniques are
 
useful, rather than promote any technique solely because of its 
methodological rigor (Fc.tton, 1981). 

QI~h1 ai~in. 
to collaborz~te 

To develop appropriate techniques, it is helpful 
with users. Their involvement, insures that the 

techniques will be relevant and increases the likelihood they
will be used. Involvement in fact, may be as important as the 
objectivity and rigor of the techniques. Thus we move from an
 
emphasis on purity and scientific rigor to an appreciation for 
involving people in using and applying analytic techniques. 

ILLLgdaed L Qu __i'ted Management. Integrated management 
emphasizes organizational procedures for collecting and reporting
information and using feedback as a basis for decisions and 
implementation (Wholey, 1.983). We can even say that rationality

is more a function of how effective these procedures are, and 
less a characteristic of the substance of the decisions 
(Springer, 1985, 484, 486). 

ziI9Le__Thta Gathering aid Analytic Techn ao De useful, 
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' 
(Honadle, 1982, Chambers, 1974). Often program performance can be
 
analyzed using proxy measuresp rather than ones which 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 additional information.
 

Prtaiipatory and I-nclusive Data Gathelinig. Several versions of
 
the approach acknowledge that experts have a limited perspective

and that othJer points of view need to be taken into account. 
Since political processes reflect the ideas of those with most 
influence, they are less likely to supplement the views of
 
elites. Nanagers, therefore, need to incorporate a broader range
 
of viewpoints into analysis. One reason is to improve the
 
decision itself. Another is to insure that relevant parties have
 
an investment in the decision, A number of structured techniques

have been developed to elicit ideas from relevant interests and
 
aggregate them into a set of priorities for decision makers to 
review. They include the Nominal Group Technique and Delphi
 
(Delbecq et al, 1975). Others propose more open ended techiiques
 
for incorporating alternative views such as lateral thinking and
 
brainstorming (Mintzberg, 1976).
 

St uic__Planni and Strategic Management. A cluster of 
practices associated with strdtegic planning and management 
combine the purposiveness and future orientation of long range 
planning, with collaboration and utilization. Strategic planning 
hLs three key elements: One is to establish measurable objectives 
and priorities in distinction to the broad goals associated with 
long range planning efforts. A second is to make planning more 
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flexible and responsive to changes in the environment. And the
 
third is to look to the future an( promote change rather than
 
merely improve productivity.
 

Performance Management. This technique weds strategic thinking to
 
organization development techniques. The central hypothesis is
 
that managers can increase capacity by successfully performing
 
some task. Instead of stressing analytic and planning techniques

in and of themselves, it uses work teams to involve members
directly in the planning process, agsuming this will improve the 
analysis and gain their commitment.
 

Goal Directfdh Ajrac nd_-r ramManagement. Those working

within this approach to program management have developed what
 
was often a very control oriented approach into one that is far 
more flexible and adaptive. Their main concern is to use a-aalytic
techniques that are appropriate to the situation and which 
incorporate a broader range of opinions. They are more aware of
 
the human dimensions of the organization and concerned with 
finding ways to involve members and to gain their support. 

In the last ten years a body of literature has developed

which challenges many of the assumptions in the goal directed
 
model. it argues that decision rtaking and analysis are neither as
 
rational nor as orderly as they may appear. A major spokesman is
 
James March, who claims that organizations are better
 
characterized as anarchies than as goal directed bodies.
 
Particularly when managers are dcaling with the kinds of 
ambiguous goals associated with development programs, individuals
 
behave in often unpredictable and even random ways, rather than
 
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 (March and Olsen, 1976).
 

According to the anarchy approach, traditional analytic

tools such as systems analysis have serious limitations in
 
helping managers set priorities and design solutions to problems.

The reason is that decisions reflect the interaction of different
 
people and events rather than problem solving techniques and
 
logic (Springer, 1985, 498). Just as there are cognitive limits
 
on the process of rational analysis, there are limits on the way
 
managers and organizations learn from experience. The goal

directed approach assumes that managers learn by adaptinq to
 
feedback about their performance. According to the anarchy

approach, however, goals and performance measures are ambiguous
 
and th- causality of events is seldom clear. As a result,

experience is often ambiguous, and "learning' produces many false
 
conclusions.
 

While most of the writing within this approach analyzes how
 
decisions are made, several works have begun to take the next
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step and ask how managers should deal with anarchic situations.
 
One strategy is to bring more order, to make an effort to set
 
agendas, to regulate and structure what is Vone. Another proposes
 
more flexibility to generate new solutions. While authors differ
 
in their emphasis on order and flexibility, generally they
 
prescribe that managers need to find a balance between ordering
 
the anarchy and being open nd flexible to unanticipated events
 
(Johnston and Clark, 1982).' The approach makes several very
 
important contributions. It captures much of the reality within
 
organizations. It adds a human dimension to discussions of
 
organizational structure and procedure. It checks the tendency of
 
observers and restarchers to assume that what goes on in an
 
organization makes sensef and to provide explanations and
 
rationalizations even when they are not warranted.
 

Whereas the goal oriented approach brings people together
 
around properly defined goals, the bureaucratic process approach
 
assumes that individuals and sub-units have their own interests
 
and perspectives. The anarchy approach attributes this disorder
 
to the complex nature of program situations, while this approach
 
assumes that what appears to . anarchy results from everyone
 
pursuing their own agendas.
 

Since managers cannot rely on shared objectives to
 
coordinate participants, they have to enable members to
 
simultaneously pursue their own interests while satisfying
 
program needs. Instead of promoting rational program decisions,
 
they spend their time supervising and managing people to gain
 
compliance. Further, when staff do not follow through on a job
 
assignmentr managers should not worry about poor attitudes or
 
inadequate training. Instead they should address the structure of
 
their orqanizations, and particularly the system of incentives.
 
Because members become attached to existing routinesf they tend
 
to undermine any development goals which require new procedures
 
(Heaver, 1982, 20; Blair, 1978; Heginbotham, 1975).
 

While the model has primarily been used to diagnose why
 
implementation if difficult and how to circumvent the
 
difficulties, it has been amplified in a number of ways. Just as
 
proponents of the goal directed model have come to appreciate
 
that rationality is consistent with more flexible and open-ended
 
processes, proponents of the bureaucratic process approach have
 
come to appreciate the limits on control and are exploring
 
alternative strategies to coordinate staff. The common element in
 
all of the proposals is to move beyond simple models of
 
hierarchical control, and explore a variety of incentives and
 
ways to include staff in defining performance criteria (Leonard,
 
1977; Chambers, 1974; Honadle and VanSant, 1986). Many of the
 
strategies stem from economic models which accept peoples' values
 
and preferences and steer them in a different direction. Others
 
try to avoid a relatively narrow economic calculus, and draw from
 
a wider variety of social needs for status and belonging, and
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develop new values. These other incentives incorporate
 
consultations, work teams, and routinized procedures in order to
 
protect members from the excesses of personal authority. 

IDat. intnal Analysis Appxach 

Whereas the above approaches take existing organizations for
 
granted, there is a growing interest in exploring different
 
institutional &rrangements for implementing programs. In general
 
terms, institution refers to the rules and norms for selecting
 
and allocating values in a society. Institutions encompass
 
organizations, rules for assigning responsibilities to them, and
 
expectations a out how organizations should function and relate
 
to each ether. Until recently observers have assumed that
 
institutions are a product of cultural and social forces, and
 
that we need to work within and improve those which exist.
 
Recently, however, observers have been more willing to evaluate,
 
compare and design new institutions rather than accept existing 
ones uncritically (March and Olsen, 1984). How do people behave 
in different institutional settings, and what influence do they
 
have on policy and programs? The result is a broad interest in
 
analyzing, shaping and designing institutions (Perrow, 1986). 

The approach raises a whole new set of issues for managers. 
Instead of focusing on internal organizational activities, it
 
leads them to examine different ways to organize a program. To 
appreciate what impact this shift hasr consider the institutional 
choices facing managers of a farm credit program. One option is 
for the host program agencyr such as a Ministry of Agriculture,
 
to implement the program on its own. Another option is to explore
 
alternative strategies for handling credit. These include:
 

state agricultural banks, supervised credit agencies,
 
national and regional development agencies, area pilot
 
projects, crop purchasing authorities, various kinds of
 
farmers associations and cooperatives, credit unions,
 
commercial and rural banking systems, private processors and
 
exporters, suppliers, distributors and dealers, village
 
merchants, etc. (Gonzalez-Vega, 1979).
 

A major source for this approach has been micro economics,
 
particularly a body of literature known as public choice theory.
 
It uses concepts borrowed from micro economics to analyze the
 
ways in which choices are made through traditional political
 
institutionse and compares them with choices made through market
 
institutions. Since public institutions are often very
 
inefficient, we need to compare public and private options,
 
rather than simply turn to public bodies whenever there are
 
problems with market arrangements (Kiser and Ostrom, 1973).
 
Alternatively, economic theory is used to propose ways to reform
 
public institutions to make them more market like and hence more
 
efficient (Lamb, 1982). The theory is appealing because it begins

with specific assumptions about how individuals make choices; and
 
builds a predictive, testable model. The lure of a deductive
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theory is even greater since neither sociology nor public
 
administration offers a comparable methodology.
 

While public choice theory continues to dominate
 
institutional analysis, a number of other economists not
 
identified with public choice theory have begun to participate in
 
this discussion (e.g. Nelson, 1977). They question whether
 
efficiency and preference satisfaction are the only or primary
 
criteria for evaluating institutions. For example, some say we
 
need institutions which encourage innovation and change, and
 
feedback as well as competition. Others stress that we need 
institutions to accoL TIlish agreed on social goals. Some emphasize
 
that since preferences can change and develop, we need
 
institutions which can accurately reflect these changes. These
 
analysts generally recommend that managers decentralize
 
responsibilities but are more interested in how they facilitate
 
the work of other units and hold them accountable,. and are less
 
apt to urge tha 0managers simply turn activities over to the
 
private sector. Like public choice theorists, these analysts
 
concur that managers need to go beyonr' thinking simply of 
performance or service delivery issues. They need to analyze the 
best institutions for designirng and implementing programs, rather 
than assume that program agencies are the only, or best vehicle 
for bringing about development goals. 

While the approaches described above have generally become 
more inclusive, and looked foz ways to consult with others to 
supplement their limited information, the changes they propose 
are designed to correct what is otherwise a rational process. The
 
social learning model, by contrast, views the limits on
 
rationality and the need to incorporate additional views as an
 
opportunity rather than a way to compensate for poor methods. It
 
asserts that development involves transformations in peoples'
 
lives, transformations which can only take place if the
 
individuals themselves are intimately part ofithe process,
 
shaping it and being transformed themselves. It is not enough
 
for managers to learn by adapting to demands from the community,
 
or by consulting with clients as is done in the other models.
 
Direct involvement in program design and implementation by
 
community groups and beneficiaries-is essential, and the role of
 
managers is to design and oversee a process that promotes such
 
inr:olvement.
 

The social learning approach can be thought of as a 
continuation of the debate cver different kinds of institutions 
Like public choice theory, it is skeptical about the ability of 
traditional, large bureaucracies to bring about development, and 
it is interested in making public organizations more responsive 
to local communities. It differs in several major respects, 
however. Instead of relying on a method of analysis to prescribe
institutions, it urges that managers need to establish processes 
whereby community members and groups become closely involved in 
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the management process. Often this will mean turning over
 
responsibilities for program design or implementation to local
 
organizations, but the purpose is to learn and change the 
governing units, p much as it is to accomplish the most

efficient result.-'- There are four reasons for involving the 
community in management: To gain essential information; To create
 
a momentum for changing governing organizations; To increase the 
capacity of program agencies to contribute to development; and To
 
change the participants and increase their capacity for being

effective.
 

Like the other approaches this one has been amplified in
practice. Observers and practitioners have gone beyond an earlier 
stress on community organizations, and propose ways to link 
community groups with program agencies rather than rely simply on

informal interaction, or on organizing the community. It requires
changes in management practices and organizational procedures.

Learning is not just done by individuals. It has to become part
of the structures and procedures 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 which fit with the goal
directed approach (1984).
 

Studies which have appliedjis approach suggest the
 
following management strategies:
 

1. Learning involves pilots and experimentation, "embracing
error" and learning from it. Mistakes are opportunities

for exploring alternative strategies rather than an
 
occasion for identifying who is at fault (Michael,
1973).
 

2. It is important to stimulate local organizationsr to
 
promote indigenous leadership and help them build a
 
functioning organization with widespread participation.

3. To encourage learning, data and the techniques for 
collecting them have to fit the needs and capacities of 
all those involved. 

4. 	 Managers can best learn from their experiences by keeping 
a running record of the process. Based on action 
research, clients and researchers collaborate in 
observing, reporting and reflecting on activities.

5. 	 Because they are less visible, the poorest members in 
society are often ignored by programs, even programs
presumably targetted at the poor. Special attention
 
needs to be paid to learning about these poorest.


6. The .earning process requires a new set of norms, that
 
clients should be taken seriously and that professional
 
expertise is limited.
 

The approach captures the social dimensions of development,

and offers specific prescriptions for establishing linkages
between organizations and the community. It emphasizes that
beneficiaries have an important role to play, primarily in 
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providing information and in collaborating with administrators to 
design and maintain development activities. It is realistic about

the fact that organizations frequently are not structured 
to
 
carry out development, and therefore that they need radicallyto 
alter their processes.
 

There is a dilemma at the heart of this approach. While it

is obvious that political interests are involved in

development activity, acknowledging 

any
 
the political dimensions of 

development is often a signal that there is little canone do,
that dark forces of political will and rhicanery are more
determinative than any actions that managers can take. Accordingto thiE approach, program goals are not right or wrong, so much 
as they are successful or unsuccessful in accommodating relevant
interests. Instead of asking whether an organization is
effective, or is accomplishing its goals efficiently, one should
ask "effective which o-. whichfor group" "for interests." Since
development programs emerge from the give and take among
different interests inside and outside of the implementing
 
agency, knowing program goals is less ureful than understanding

the interests and power resources of various stakeholders. It is
 
aware that often those in power collude in order to keep

competing interests from bang expressed, and often use programs

to support the status quo. 

While most observers of development activities agree thatpolitics is endemicr they usually think of management in
apolitical terms. Since political interests are seen as obstacles
 
to development, it is natural to think of programs in apolitical
terms and focus on strategies based on scientific management or
reorganization (T. Smith, 1985; Yates, 1985). Studies find itdifficult to lay out specific strategies or interventions to dealwith political interests. Management as a political enterprise is 
an art and not a science, and therefore there "is no real set ofmanagement techniques on how to do most parts of this job"
(Leonard, 198).
 

While two observers of development have observed that
ascribing development failures to politics is "one of the truest
but least useful observations that can be made" (Johnston and 
Clark, 1982), the political influence approach has been amplifiedaround some very specific and useful strategies. Politics is not
only an inevitable part of a manager's arena, but it suggests
some useful and positive ways to function within that arena. The
prescriptions encourage managers to look for ways to develop and
 use their influence, to develop their bargaining skills, and to

consider the value of mobilizing alliances in the community to
build support for their programn. There have been three major

developments in the approach. First, proponents are trying to be
iaore s3stematic in analyzing political dynamics. Second, there 
an emphasis on the value of developing political strategies to 

is 

influence program design and implementation. Third, an
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increasing number of observers stress that managers need to be
 

leaders as well as effective administrators.
 

ytematic alyh includes the following concepts: 

1. 	 T-a nactji-an Management is an effort to transact with 
other interests, to take their point of view into 
account, to rethink and recast programs, to persuade 
and convince where possible.

2. Pitical-1atinai y. Managers should design their
 
transactions around the assumption that other parties
will do what seems politically rational from their 
perspective.

3. Plitice oas _.~jure of Informatiorn The 
economist Hirschman asks how organizations can learn 
about the reasons for poor performance (1970r 31). The 
traditional answer of economists is that customers who 
do not like a product simply exit by choosing an
 
alternative. When people exit, however, managers do not
 
necessarily learn anything about the reasons for their
 
dissatisfaction, and what they do learn may come too
 
late. If people used 'voice" instead of "exit" they

could communicate their preferences or persuade
 
managers to address their problems.
 

PoJlia-_iatrate4i_ inc! de the following:
 

NP otiatinor Ya 	 The approach prescribes a variety

of strategies for working directly with different
 
interests, and brokering among them.
 

_OA..!.erStrategv. Another political strategy distinguishes
 
among three aspects of a manager's environment and
 
suggests an appropriate strategy for each, based on the
 
power resources of relevant groups (W. Smith, 1986).
 

Politiral AnalvsiE. A similar strategy is proposed by

Lindenberg and Crosby. Managers, they write, need to
 
learn how to diagnose a situation politically, how to 
negotiate and build coalitions, how to mobilize support
for their programs. They need to ask, "What do I Ynt?" 
"Who has it?" and "How can I get it?" (1981, 25). 

Influence and iAderhip strategies. In addition to focusing on
 
systematic concepts and political strategies, the political
 
interests approach emphasizes the value of leadership. This
 
concept goes beyond traditional views of managers as supervisors
 
or negotiators and lifts up their potential ability to persuade

others, to bring new vision, to change peoples' values and
 
priorities. Instead of simply assessing opinions and developing

strategies, managers can use personal appeals to shared values,
 
and can try to alter and shape preferences.
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The political interests model is 
a useful reminder that we
 
cannot take program goals at face value. They often mask elite
 
interests, and groups will usually view them differently. This

perspective is important for 
two reasons: First, it is a

realistic description of the development arena, and sensitizes
 
observers to the ways in which managers in the Third World do

exercise political influence and leadership every day. Western

models of management which ignore these can undermine one of the

major resources which these managers possess. Second, managers
 
can improve their performance by developing political strategies
to increase their influence, and to gain important information,
 
resources and supports. While the strategies cannot be packaged
 
or put into training packages as 
precise technologies, they can
 
be used as models.
 

IV. USING THE FRAMEWORK TO EXPLORE OPPORTUNITIES FOR CEANGE
 

Ar implicit theme throughout is that program managers have 
a
variety of opportunities for promoting devel opmental change in 
a
 
society. They do far more 
than simply administer mandates from

policy makers. Potentially, they contribute to program content,

they affect the capacity of their organizations to implement

programs, they expand their resources, they monitor the outcomes
 
of programs, and they interact with a variety of organizational

units throughout the political and social systems. Further their

opportunities go beyond even this array of functions. They can

draw on a variety of perspectives and theories about management,

eacb of which emphasizes different opportunities for bringing

about change. This emphasis is important because much of the
 
literature on management takes a limited view of their role, and

fails to explore the variety of ways in which they can introduce
 
and promote change. Exploring different functions and
 
perspectives is 
one way to correct these limitations.
 

Opprortuinities Presented byEarLaent Functions n nl r 

The opportunities for promoting development very according

to the several functions and the perspectives in the framework.
 
These are represented in Table 2. The rest of this section
 
sunarizes the implications of the various approaches for the
 
functions.
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TABLE 2. A Framevork for Studying Program Planageuent 

THEWORIES OF MiLNAGEMENT 

crat c Lknni Learn- Infauence 
P r ce s s AnhilyaiE i=. 

KNARNGE~X2T 
FUNCTIONS 

Contribute
 
to policy - 
and program

design 

Develop
 
capacity ot - - 
implement ing
 
organizations
 

Expand resources:
 
financial and 
polit icAl 

Focur, on 
performance
 

Work with and
 
through multiple 

organizations
 

Contribute to Program and JJW2_iy_aig. Decisions about policy 
content provide an important oppoitunity for managers to
 
influence and shape program content. There are many policy issues
 
for which policy makers have limited information and where they
 
may be open to the expertise and experience which managers can
 
offer., Five of the approaches suggest opportunities for
 
contributing to program design. These include an emphasis on
 
analysis and strategic planning (goal directed); a warning that
 
goals ray rationalize what organizations do for other reasons 
(anarchy) ; an emphasis on designing appropriate institutions for 
providing program services (institutional analysis); the need to
 
involve beneficiaries in design (social learning); and that 
managers need to design programs to build a coalition of
 
supporters (political influence).
 

.1.£' 



Devclop the Capacity of implemnting Organization. It is not

enough to design a program and provide it with ample funds.

Designing appropriate organizational procedures and assigning

responsibilities to various units offer further opportunities for
promoting development. Five of the approaches suggested ways to

deal with organizational procedures. Organizational procedures

can 
improve information flow and communications and thus
 
compensate for the bounded rationality of individuals (goal

directed); organizations should reward risk taking (anarchy);

incentives can r-place controls over personnel (bureauc.atic

process); delivery systems can be designed to encourage

efficiency or innovation (institutional analysis); procedures are

needed to involve beneficiaries in design and implementation
 
(social learning).
 

D-eyeI Financial and Poltical. An emphasison scarcity and the need to develop resources offers a number of
important opportunities. It encourages managers to define
 
resources broadly, to include both financial support, and less
tangible political support. It also encourages them to look 
to
the community for contributions, and to explore a variety of

institutions in the public and private sectors. Three of the

approaches deal with this function. Community organizations,
 
users and those in the private and voluntary sectors can

contribute to programs (institutional analysis and social
learning); resources 
include expertise and contributions of time

(social learninq); persuasion and negotiation are important

management tools (political influence); a lack of resources can
be an opportunity to work more closely with beneficiaries (social

learning).
 

Focus on zPeo_ Qal1g_Qt!ality of Life. This function
 
is a reminder that we are not interested in improving management

and organizational capacity as 
ends in their own rightr but as
 means to increase development in a society. Two of the approaches

deal with this function. Clear objectives can be very useful in
evaluating organizations and holding them accountable (goal
directed); 
staff need to know that they are being evaluated

according to their performance (bureaucratic process).
 

Workwithand ThrQ DJer Orgajizations. This function reminds
managerE that their role extends beyond their organizational

boundaries, and that this vroader arena greatly increases their

opportunities for promoting change. Four of the approaches deal
with this function. Managers can greatly expand their
 
opportunities by working through community organizations and non
governmental groups (social learning and institutional analysis).
Such expansion will make coordination both more necessary and
 
more difficult. Since managers have few sanctions in this arena

they will have to rely primarily on exchange of benefits and
 
special incentives (bureaucratic process) and political

persuasion (political influence).
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While different approaches are frequently presented 
as
 
alternatives, the above descriptions of their applications
suggest that as they have been amplified in practice, the
 
approaches have developed in many similar ways:
 

Inclusivensw. Several of the approaches are paying more 
attention to different perspectives. Instead of assuming there is
 
a consensus, or 
that experts can arrive at a satisfactory

definition of a situation, they acknowledge that views on
 
development differ, that 
a program which benefits some may hurt
others. They are taking beneficiaries more seriously and accept
that they have their own perspectives which need to be taken into 
account, and which may open up new opportunities. 

Infor-al and9 Intrnunl 4gJj.I ofscs A number the 
approaches have come to appreciate that formal procedures are not

the only way to encourage change. Managers need to appreciate

that attitudes, commitments, and interpersonal relations alsc

determine how people respond and that they offer opportunities 
for promoting development.
 

interest in a Variety of Institutional Strategies. While the

institutional analysis approach argues that policy makers and
 
managers should consider different strategies, other approaches
 
are also exploring this issue. Most obviously, the socia'
 
learning approach looks for opportunities to directly inv. 7e
community organizations in program responsibilities. In fauc, the 
institutional analysis and social learning approaches, so

different in respects, share
many a profound appreciation for the
creative energies of voluntary and self help organizations. The
political influence approach is interested in different
 
institutions for encouraging beneficiaries to register their

interests, particularly those which encourage 
 them to support

activities rather than veto them.
 

tanL rs Can Shape and Change Preferences Managers should 
explore ways to educate and inform others. Models which urge them 
to simply reflect preferences and adapt to opinions are very
shortsighted. 

Need for FlexibiiLy_ As they are being amplified, virtually all
of the approaches are placing more emphasis on the need for 
managers to be more flexible, and warn that controlling and
 
technocratic management styles have limitations, particularly in

developing a capacity for dealing effectively with environmental
 
changes.
 

L L Several of the approaches define management more
broadly than they formerly did, and are looking for opportunities
for managers to be leaders, rather than simply carry out mandates
 
in an effective manner. 
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Value of Expertencp and Experimentation. FInally, developments in
 
several of the approaches emphasize the need to design

organizational procedures to learn from experiences rather than
 
assume that managers can anticipate problems and develop adequate 
designs ahead of time.
 

The similarities noted above point to important developments

that transcend particular theories or approaches. At the same

time the approaches retain important differences. Because they
 
are grounded in different assumptions and emphases, we can get a
 
purchase on a wider range of opportunities by acknowledging these

differences an 6exploring where they lead us, rather than
 
ignoring them. For example, consider different prescriptions

offered to a manager facing the prospect of reducing the number
 
of staff. The goal directed approach would determine how large

the reduction should be, what skills are needed in the 
organization and which staff have these skills. It would then 
recommend cuts among those who do not have the required skills.
 
The political influence approach, however, would warn 
that
 
personnel decisions are usually made on political grounds and
 
that the prescriptions described above simply rationalize a
 
decision made for political reasons. In addition it would predict

that a move based on rational analysis would generate excessive
 
controversy and conflict. It would therefore recommend applying

political rationality and making the cuts across the board. This
 
strategy would prevent any single group from feeling they were
 
being unfairly treated. 

The implication is that managers should review the analyses 
of each approach, and then develop their own strategy. In the 
above example, they would note that the second option, an across
 
the board cut, would mean the lovs of many of their best workers.
 
They would then weigh this result against estimates of the amount
 
of political opposition that would be generated and the relative
 
power of different groups. The point is that there is nouhing
 
inherent in either theory which makes it superior, and theretore
 
managers are better off if they recognize both of these options
 
and compare their implications, than if they merely proceed

according to a single perspective. This section reviews the
 
unique opportunities posed by each of the approaches.
 

According to the goal directed approach, managers should
 
focus on defining appropriate goals, objectives and strategies.
 
It proposes a variety of techniques and skills to better equip
 
managers to translate goals into objectives, and collect and
 
analyze needed information. But the core of the approach is 
more
 
profound. It affirms that program substance and goals do make a
 
difference, and that analytic techniques have to be tailored to
 
the substance of the program. Managers who simply apply generic

skills in any and all situations will overlook an important 
opportunity for building on 
the unique substance of a particular
 
program. Ideas and goals can be important motivators, and
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managers can use them effectively to nourish commitment and
 
enthusiasm.
 

The anarchy model offers a reminder that if managers are
 
going to be in a position to take advantage of any opportunities
 
that arise, they will often find themselves in what can only seem 
like pure anarchy, with few clear guidelines. Even when they
 
carefully identify an appropriate strategy, staff and relevant
 
stakeholders may be preoccupied with other issues that seem more
 
pressing. The approach is a call to modesty and patience, and a
 
warning not to be immobilized if events seem disorganized. It
 
reminds managers that there is little reason to expect everyone
 
else to accept your priorities or time frame. Some distance and 
perspective may be usefulr and managers need to learn to function
 
in a very open and unpredictable setting. By not trying to impose
 
too much control, and by being open to follow up on opportunities
 
as they arise, they may make far more progress than by following 
earlier charted courses.
 

Ti.e bureaucratic process approach focuses on the need for
 
managers to establish rules and procedures to coordinate those 
involved in implementing a program. It is a reminder that goals
 
do not have an automatic claim on managers or members, and 
appreciates that managers need to provide incentives to those
 
involved in implementation. Careful analysis has its place, and
 
hiring and training the best people can also be very valuable.
 
Structural variables such as bureaucratic procedures and
 
incentives are critical howe7'er, and managers who ignore these, 
who assume that persuasion and commitment are sufficient 
inducements, will often be disappointed. This approach is a
 
reminder that carefully designed routines can often defuse
 
conflict by depersonalizing it, and can reassure people by 
bringing sorme order and predictability into an insecure 
situation.
 

The institutional analysis approach urges managers to 
address a broader question than they normally do. Instead of
 
simply asking how to improve implementation and management7 they
 
need to ask how best to design institutions to carry out 
programs. Direct government provision by program agencies is not
 
the only possible strategy. Governments can decentralize and
 
delegate activities to other public bodies, they can turn
 
activities over to non-governmental units, they can develop a
 
number of strategies such as providing loans or grants. By
 
raising such questions the approach offers a far greater range of
 
opportunities for managers to bring about change. This approach
 
has relied heavily on economic analysis and norms of economic 
efficiency for designing and selecting institutions. Other models 
are available which suggest selecting institutions according to 
whether they Encourage innovation and change. 

The social learning approach expanes the meaning of 
development to include increases in peoples' capacities to
 
influence their future. This increased capacity will only come
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about if beneficiaries are directly involved in designing and
 
implementing programs. Such involvement expands the perspectives
 
and confidence of community members, and is altso useful to
 
managers because it provides a mechanism for gaLhering relevant 
information. In addition, community members often able to
are 

assume some of the responsibilities and burdens of funding nnd 
implem ring programs. The approach therefore erases the
 
bounda,. &s between those within an organization and groups in the
 
community affected by the program, and by directly including
 
community groups, reordents the attitudes and procedures within
 
the program agency.
 

The poltitical influence approach is particularly sensitive
 
to the different interests in a policy arena, to the ways in
 
which they can subvert and skew programs. Its major contribution
 
stems from this emphasis on the potential power which different
 
interests have. Strategically it proposes ways to mobilize the
 
support of those with necessary resources or clzims on program
 
benefits, and to neutralize the power of those who can subvert
 
program goals. The different interests exist both within the
 
organization, and in the wider political arena. Instead of 
consulting, coordinating or involving them, this approach
 
proposes ways to either negotiate with them, or use influence to
 
change them.
 

Uz !_LhE_,Anncoches to Diagnose n 

Managers should use the approaches outlined above to analyze
 
the constraints and opportunities in their situations, and design
 
a package of stategies which takes advantage of their immediate
 

"
opportunities.l Recall the earlier example of the manager faced
 
with the prospect of reducing the staff in an organization. The
 
traditional approach applies a rational goal directed analysis
 
set an objective for the number of staff to be cut, determine
 
needed skills, test existing staff, retain those with the needed
 
skills, remove the remaining staff. Based on the review of
 
approaches in this study the manager could also ask if any of the
 
other approaches indicate important factors to be taken into
 
account. The political influence approach serves asan important

reminder to be sensitive to what is politically rational in this
 
situation. An appreciation of the political dynamics of the
 
situation might suggest that across the board cuts would be less
 
damaging in the long run. The bureaucratic process approach asks
 
whether it would be possible to design incentives to encourage
 
some staff to leave voluntarily. The social learning approach
 
suggests that some of the political heat could be taken off
 
management staff by including community members in evaluations.
 

The point being made, and a major thesis of this study is
 
that it is useful for managers to be aware of all of these
 
approaches, that potentially each provides relevant insights for
 
carrying out programs, and can serve as useful correctives to
 
each other. A cluster of approaches with their differing

emphases, can sensitize managers to a variety of variables and
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aspects of their problemsr and direct them to different
 
opportunities.
 

Conflicts among views help practitioners as well as
 
organization theorists to recognize their biases, to

discover their implicit premises, and to perceive different
 
aspects of reality ... DiEsension gives perceivers the
 
courage to look in unorthodox directions and ho say what
 
they see (Starbuck and Nystrom, 1981, xvii).J
 

In effect we are encouraging managers to be pragmatic, to pick

and choose among several approaches. The approaches enable them
 
to assess opportunities and design ways 
to take advantage of
 
those opportunities.
 

We have argued that managers can use the approaches to
 
diagriose the opportunities present in their particular situations

and to correct for the weaknesses in any single approach. What 
are the irplications of this emp.,asis for training managers? 

FJrst it is clear that there is no single repertoire of
 
skills to serve as the basis for 
a training package. Managers
need tr, be exposc to a variety of skills and techniques drawn
from all of the approaches. Further they need experience in using

them to diagnose their situations to see what opportunities

exist. This means that training should be closely integrated with

the actual management situation, and deal with job related
 
problems and issues.
 

It may seem from the descriptions that it would be easier to
 
train people in the analytic skills than the techniques

associated with the other approaches. Some would argue that
 
because they rely more on interactive processes, the social

learningr political interests and anarchy approaches do not offer
 
specific and transferable techniques. Models based on systems

analysis and economic models, by contrast, are easier to use in
 
training because these techniques are more readily communicated,

their assumptions are clear and they can be tested 
in a fairly

straightforward mLnner. As emphasized in the descriptions,

however, proponents of the anarchy, social learning and political

interests approaches, have each become more systematic in their
 
analyses, and have proposed rather specific intervention
 
techniques. The social learning approach, for example, has

developed a strategy for bringing beneficiary and agency staff

together. Similarly, a number of those who pursue the political

interests approach have proposed specific ways to develop

political awareness and skills through training.
 

The discussion also emphasized the importance of program

content and design, and noted that an 
important management

function concerns the contributions they can make to program

content. Training teams, therefore, should include some with
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program specific skills and experience with health or forestry or 
agricultural research, whatever programs are being dealt with.
 
Often the most compelling opportunities for developmental change
 
are suggested by adaptations in program content: rather than by
simply applying generic management skills. 

Program content is important in &nother respect. Leonard 
notes that a major characteristic of successful managers is their 
commitment to program goals and to the values associated with
 
development (1986, 66). While training cannot produce commitment,
he proposes bringing managers together with others who share 
similar values. The meetings can be used to socialize managers
and staff to an appreciation of the goals and purposes of a
 
program, and reinforce their commitment. Studies of private

voluntary organizations attribute their success in development

activities to the strong value commitments of their leadership

(Tend).er, 1982). It is also the case that many of the
 
international donor groups who sponsor and support private

voluntary groups have placed 
a high priority on developing and
 
reinforcing values in their training and consultacions (White,
 
1986b).
 

In developing training materials, more research needs to be
 
done or. indjgenous models of management and leadership. Recent 
studies of management in the southern African countries, reported
by Montgomery (1986) illustrate the kind of work that can be done
 
to document the realities of management in Third World settings,

and to reduce the common reliance on models based solely on 
western experiences. As Leonard reminds us, we often shy away

from indigenous models of leadership because they appear to be
 
hopelessly mired in political connections (1986). This prevents
 
us from exploring and using some of the strongest models of
 
leadership tie have. More could also be done to mine the wealth of
 
evaluations that have been done on various projects and programs

to develop models of successes.1 9
 

Finally, the emphasis throughout on programs, on activities
 
of ongoing host institutions, suggests that the management

training 4-stitutions already existing in the developing nations
 
have an impirtant role to play. Studies confirm that they have a
 
very uneven record6 that they are very oriented to classroom
 
teaching . and that typically they train people in very narrowly
defined skills. As donors turn their ettention to programs and
policy reforms, they need to*also challenge and better equip
these training institutions.2u OneOnestrtegsrtgy would to fund the• be 
institutes to do original research on management problems and
 
experiences in their own countries. 

CONCLUSION
 

This study has addressed managers as participants in a broad
 
governing process rather than as narrow technicians. Its emphasis 
on 
a broad range of roles and several different approaches fits
 
with Moris' distinction between administration and management:
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'Administrative skills are 
in large part routine. Managerial
 
responses consist of diverse actions taken to meet changing
demands" (1981, 119). 
It would add that managerc do not only
"meet changing demands," they can also try to change the demands,
and they can draw on 
a variety of theories to ceste

opportunities for promoting developmental changes in a society.
 

This broad scope may seem to encourage inconsistency or agreater variety skills mostof than managers are capable of. Inreality, however, studies suggest that managers are 
fairly
complex beings, that they simultaneously are committed to programgoals, want to 
empower groups in the society, desire to expand

their turf, and 
are wary about sharing any of their meagerpowers. A one dimensional model of management behavior which
ignores their ambivalence and glosses over evident failings and
difficultiers will ignore some of the tensions they experience. We
also need descriptions which appreciates a variety of potential
resources for bringing about change. In this sense the variousmodels can suuplement, inform and correct each other. While theapproaches do complement each other, they also disagree and poseJ.ssue; which can only be resolved by managers themselves as theycope with particular situations. Taken as a cluster, theapproaches can sensitize managers to issues they will inevitably
confront, and provide a number of different strategies for
 
bringing about change.
 

NOTES
 

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

2. The growing interest in programs is welcome because it
directs attention to the ongoing institutions in a country ratherthan to separable donor funded interventions (Morgan, 1983;Honadle, Gow and Silvermane 1984). Others who stress programsinclude 1Korten (1980), Paul (1982) , Rondinelli (1986). 

3. Coypare Morss' definition of develbpment -- concerned withthe development goals of a countryi oriented to changes andinnovation, concerned with linkages to institutions and
communjtiesr and answerable to groups (1977, 18). 

4. For two particularly interesting comparisons of approaches

see Allison (1969) and Elmore (1978). For comparisons relatedspecifically to developmentthe arena see Ingle (1979)1Brinkerhoff, 1986; Bryant and White (1982), Kiggundu et. al..

(1983). 
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5. This theory has been developed by practitioners from the

Development Project Management Center 
(DPMC), jointly funded by

the US Department of Agriculture and US/AID; &nd the

International Development Management Centerr 
funded by US/AID and

acsociated with the University of Maryland. The basic thecry is

described in Solomon, Ingle, Iettering and Countryman (1981);

Kettering (1985) and evaluated in Br, ,kerhoff (1986).
 

6. Work on intuitive management cited as a development within
 
the goal directed model would also fit with this model. See for

example, Cates (1979) and Mintzberg (1976).
 

7. While these authors do not cite this literature, their

important study of development captures many of the insights and
 
prescriptions of this approach.
 

8. Montgomery describes how common 
this tendency is among
 
African managers (1979).
 

9. For example, see Ruttan and Hayami, 1984; Connerley, 1985;
 
and Kiser and Ostrom, 1982.
 

10. Nellis (1986) offers a very interesting analysis of the 
performance and inefficiency of public enterprises in several
African nations, and proposes some specific ways to reform them. 

11. Even though this approach is closely linked 
to the third

world, some refer 
to an emerging paradigm that is far broader
 
than development management. For example, Chambers (1985),

Thomas (1985), and D. Korten (1981).
 

12. While this is the emphasis throughout this literature, it
is particularly stressed in Korten 
(1984); Johnston and Clark

(1982, 164-199); Montgomery (1979). For other important
statements of this approach see Michael 
(1973), Gran (1983),
 
Friedmann (1986).
 

13. See especially cases described in Korten 
(1984); Uphoff

(198.5) ; Charlick (1984); Cernea (1983). 

14. Major sources include Grindle (1980, 1981), Lindenberg and 
Crosby (1981), Bates (1980), Fantmergren (1983). 

15. Their analysis is based on Ilchman and Uphoff (1969).
 

16. Compare the conclusions of Allison 
(1969) and Johnston and
 
Clark (1982).
 

17. The economist Albert Hirschman has developed a particularly

interesting approach to managing development activities around

the concepts of constraints and opportunities (or "latitudes).

Managers need to have flexibility so that they will be able to
 
take creative advantage of unforseen opportunities (1967).
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18. Others argue that 
it
perspectives. See Allison (1969), Mitroff and Pondy (1974).
Burrell and Iorga- (1979), 


is valuable to retain a plurality of
 

Harmon and Mayer (1986). All of thee
studies argue for keeping and comparing several models, but a±ll
worry that the rational model is frequently held up as a standardagainst which the other models are compared.
 
19. For example see


evaluations the series of studies which looked atof AID funded projectElessons they held 
in Africa to determine whatfor managers (Ron~inelli, 1986; White, 1 9 86a).

20. Peter Queirnell of the United Nations Developpment Programme(UNDP) strongly advocates that donors do more to assist host
country management training institutions. 

27
 



REFERENCES
 

Allison, G. T. 1969. Conceptual models and the Cuban missile
 
crisis. m!cr.Pit kl Science Revize-63 (3), 689-718.
 

Bates, R.H. 1980. Sta)tes and political intervention in markets: A
 
case study from Africa. Social Science Working Paper 345.
 
Pasadena: California Institute of Technology, mimeo.
 

Blair, H.W. J.78. Rural development, clz.ss structure, and 
bureaucracy in Bangladesh. iorl dDevelopmnnt_6, 65-82. 

Brinkerhoff, D. 1986. The evolution of current perspectives on 
institutional development: An organizational focus. In 

Bryant, C. 

Brinkerhoff, D. and Garcia-Zamor, J.C. Eds. ojj C_ 
Pr Development in aiti. New 
York: Praeger. 

1985. Development management and institutional 
development: Implications of their relationship. Washington 
D.C.: Agency for International Development. 

Bryant, C. and White, L. G. 1982. tiaqing Developal t-in the 
Thii_]jiorld. Boulder, Colorado: Weo"tview. 

Burrell, G. and Morgan, G. 1979. S o lic PajLy j 
Organizational Arnjyi. London: Heinemann. 

Cates, C. 1979. Beyond muddliny: Creativity. PjjLjg 
. ... a i (6), 527-32. 

Cernea, M.M. 1983. A Social Methodology for Community 
Participation In Local Investii-ts: The Experience of 
MezjiQ'S PIDER Program, World Bank Staff Working Paper
No.400. Washington D.C.:World Bank. 

Chambers, R. 1974, 1986. Managj-iRural Development: Ideas and 
Experiences rom East Africa. Hartford: Kumarian. 

Chambers, R. 1985. Normal professionalism, new paradigms and
 
development. Brightonr England: Institute of Development
 
Studies.
 

Charlick, R.B. 1984. Animation Rurale Revisitede Participatory
 
Techniques for Improving Agricultural and Social Sevices in
 
Five Francophone Nations. Washington D.C.: Agency for
 
International Development.
 

Connerley, E. 1985. Developing effective resource management
 
institutions: The search for an improved theory base. Paper
 
presented at annual meeting of American Society for Public
 
Administration, Indianapolis.
 

DelBecq, A.L., Van de Ven, A.H., and Gustafson, D.H. 1975. Grout)

Iechniqes for Proram Plannirag. Glenview, Ill.: Scott,
 
Foresman.
 

Elmore, R. F. 1978. Organizational models of social program
 
implementation. P"h-lic Policy 26 (2), 185-228.
 

Friedmann, J. 1986. From Knowledge to Action: The Dialectics of
 
Planning, Princeton: Princeton University.


Gonzalez-Vega, C. 1979. invierno:ion In Credit and In
 
Rural Development. Washington D.C.: Agency for International
 
Development.
 

Gran, G. 1983b. Development by People: Citizen Construction in a
 

28
 



just Woid. New York: Praeger. 
Grindle, M. 1980. (Ed.) i~ici atd l _Oj1Lptha o 

ThLunlorl. Princeton: Princeton University. 
Grindle, M. 1981. Anticipating Failure: The implementation of 

rural development programs. Publi- oj y-2-j9, 51-74. 
Hammergren, L.S. 1983. Development an th Pollkics.o 

LaiLlx-al_ erica. Bou ide r: 
Westview. 

Harmon, M. and Mayer, R. 1986. _ 
Zi1 sltntein. Boston: Little, Brown. 

Heaver, P. 1982. rnrrtic PolitJfs2and Incentives in the 
_3 World Bank Staff Working 

Paper No. 537. Washington D.C.: World Bank. 
Heginbotham, S. 1975. CQuLL inConfnl-cLjL New York: Columbia. 
Hirschman, A.O. 1967. Dp D.4-2 QcPy&,_, Washington 

D.C.: Brookings.
 
Hirschman, A.O. 1970. _zit.gLjiceLo~aly-,- Cambridge: Harvard.
 
Honadle, G. 1982. Rapid reconnaissance for development
 

administration: Mapping and moulding organizational
 
landscapes," World Deveop enXt _(8), 633-649.
 

Honadle, G. H., Gow, D., and Silvermanr J. 1984. Technical 
assistance alternatives for rural development: Beyond the 
bypass model. CanliaL ]rDLnL?._ I ent Studies 4 (2) 

Honadler G.H. and VanSant, J. 1986. Im " zentation for 
3.sAtainability. Hartford- Kumarian. 

iichman, W. and Uphoff, N. 1969. Th2_pItjcal Economy of Change. 
Berkeley: University of California. 

Ingle, M.D. 1979. T.jnu2 ina Development Programs: A State of 
theArt e Syracuse: Syracuse University. 

Johnston, B.F. and Clark, W.C. 1982. Redesigning Rural
 
Deveoi t: A Strategic ers"ective. Baltimore: Johns
 
Hopkins.
 

Kettering, M. 1985. Synrhesis of lessons and guidelines for
 
development management in Africa. Washington D.C.:
 
Development Project Management Center, U.S. Department of
 
Agriculture.
 

Kiggundu, M. N., Jorgensen, J.J.r Hafsi, T. 1983. Administrative
 
theory and practice in developing countries: a synthesis.
 
Administrative Sci e Quarterly 28 (M) 66-83.
 

Kiser, L.L. and Ostrom, E. 1982. The three worlds of action. In
 
E. Ostrom (Ed.), SLes oPoiicl I/j . Beverly 

Hills: Sage. 
Korten, D. C. 1980. Community organization and rural 

development: a learning process approach. Publi 
Admin-lstrtion Review 40 (5), 480-53.1. 

Korten, D. C. 1981. Management of social transformation. pjth 
administration Review 41 (6), 609-618. 

Korten, D. C. 1984. Strategic organization for people-centered 
development. Publi Admirniatrtion Review 44 (4), 341-352. 

Lamb, G. 1982. Market-surrogate approaches to institutional 
development. Washington D.C.: Bureau of Science and
 
Technology, Agency for International Development, mimeo.
 

29 



Lamb, G. 1986. Institutional dimensions of economic policy
 
management. Washington D.C.: W2orld Bank.
 

Leonard, D.K. 1977. R IP • ganization
 
Theory and n on!_ Chicago: University of
 
Chicago.
 

Leonard, D. K. 1986. The political realities of African
 
management. Rejrt of a Pr .i rL_ uton Workshop on
 
t., AID
 
Evaluation Special Study No. 33. Washington D.C.: Agency for
 
International Development.
 

Lindenberg, M. and Crosbyr B. 1981. a ing Dfe-v opmn The 
Pitic _da iw West Hartford: Kumarian. 

March, J.G. and Olsen, J.P. 1976. Amiguit- _i/LocyriCh = 
Q0-r4 iatjfns Bergen, Norway: Universitels Forlaget. 

March, J.G. and Olien, J.P. 1984. The new institutionalism: 
Organizational factors in political life. American PoliticalSience RvieW 7.E (3) , 734-749. 

March, J.G. and Simon, H. 1958. Q~anxz.ionL. New York: Wiley. 
Michael, D. N. 1973. QnLear'no to P"an an t 

San Francisco: Jossey-Bass. 
Minitzberg, H. 1976. Planning on the left side and managing on the 

right. Ha auiness Revie (July) , 54-57. 
Mitroff, I. and Pondy, L. 1974. On the organization of inquiry: A 

comparison of some radically different approaches to policy 
analysis. Publ i€ Administ-ation Review 34 (5), 471-79. 

Montgomery, J.D. 1979. The populist front in rural development.
 
_Eijic A istrationRev_-i_2vg. (1), 58-65.
 

Montgomery, J.D. 1986. Bureaucratic politics in Southern Africa.
 
Public Administration Review 46 (5), 407--413.
 

Morgan, E.P. 1983. The project orthodoxy in development:
Reevaluating the cutting edge. PlJicAdministration and 
DgeeQpnIm (4), 329-339. 

Moris, J. R. 1981. Maaing Induced Rural Development. 
Bloomington, Indiana: Indiana University, International 
Development Institute. 

Morss, E. R. et. al. 1976. SLrate. e-_s-n. Small Farmer 
flyIo-mnt. Vols. I and II. Boulder, Col.: Westview. 

Nellis, J. 1986. Public Enterprises in jb-nhariAf "r&. World 
Bank Discussion Papers, No. 1. Washington D.C.: World Bank. 

Nelson, R. 1977. The Moon and thb Ghetto. New York: Norton.
 
Nicholson, N. K. 1981. Applications of public choice theory to
 

rural development -- a statement of the problem. In Pub-I
 
Choice and Development, Russell, C., Nicholson, N.K. (eds).
 

Patton, M. 1981. "" "on-uocUs EYajnltion Beverly Hills:
 
Sage.
 

Paul, S. 1982. Managing Development Prorams! The Lessons-of
 
Suc-c- Boulder, Colorado: Westview.
 

Perrow, C. 1986a. Ciple Organizations: A Critical Essay. 3rd
 
ed. New York: Random House.
 

Rondinelli, D. 1986. Develoq&3t Management in Africa, The
 
Experience With Implemeting Agricultural Development
 
PjoeU. AID Evaluation Special Study No. 44. Washington
 

30
 



D.C.: Agency for International Development.
 

Ruttan, V. and Hayami, Y. 1983-84. Toward a theory of induced 
institutional innovation. rn of Deveopment Stldies 20 
(4), 203-223. 

Smith, T. B. 1985. Evaluating development policies and programmes 
in the Third World. Puhl A i "on and Deyelo 
(2) , 129-144. 

Smith, W.E., Lethem, F.J., and Thoolen, B.A. 1980. Thdesian of 
organizationsr . apjPc tr - a pr oa r e s s 
Le World Bank Staff Working Paper No. 375. Washington 
D.C.: World Bank.
 

Smith, W. E. 1986. Power in the designr management and evaluation
 
of organizations. Mimeo.
 

Solomon, M.J. Kettering, M.r Countryman, P., and Ingle, M. 1981.
 
Promising approaches to project management improvement.
 
Washington D.C.: Development Project Management Center,
 
Department of Agriculture.
 

Springer, J. F. 1985. Policy analysis and organizational 
decisiens: 'towarda conceptual revision. MAinistration and 
. ietv _-J (4), 475-503. 

Starbuck, W.H., Nystrom, P.C. 1981. Handbook of Orgiaaizatin 
D-c-,n. Vol. I and II. New York: Oxford. 

Tendler, J. 1982. TIZ!U i" - try Organizations intQ 
DevyeClmnt Agij__ ens for EvaluatdDn- AID Program 
Evaluation Discussion Paper, No. 12, April. Washington: 
USAID, Bureau of Food and Voluntary Assistance and Bureau 
for Program and Policy Coordination. 

Thomas, T. 1985. Reorienting bureaucratic performance: A social 
learning aDDroach to development action. In Garcia-Zamor, J. 
Rbli-k. Part ic ip~at ion ji -ReJelapp te Pnnjn _EnaigEl .±L 
13-30. Boulder: Westview. 

Uphoff, N. 1985. People's participation in water management: Gal 
Oya, Sri Lanka. in Public Particijm-iQnj-in Development
FP&ia ana ariAener" ,i Garcia-Zamor (ed.), 131-178. 
Boulder: Westview. 

Warwick, D. 1 1982. 'iLtizi1J. Carmbridge: Cambridge 
University. 

White, L. G. 1986a. a ina DPoams: Managament 
&Li~Leie5_anlPxo ect Interventis.min Six African 
&gizkjilai.al j&iec-.LE. AID Evaluation Special Study No. 38. 
Washington D.C.: Agency for International Development.
 

White, L. G. 1986b. PVO assistance and institutional development.
 
Washington D.C.: International Science and Technology
 
Institute.
 

Wholey, J. S. 1983. Evaluation and Effective Publijc . ment.
 
Boston: Little, Brown.
 

Yates, D. 1983. ThePoliicof Manaaement. San Francisco:
 
Jossey-Bass.
 

31
 

http:j&iec-.LE
http:gizkjilai.al

