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For more than 30 years the U.S. Agency for International Development
(AID) has been providing technical and financial asagsistance to
developing countrieas to improve their administrative and managerial
capabilitiea and tc strengthen inatitutions that are responsible for
implementing development projects and programs. Since the beginning oi
the American foreign aassistance program, inastituticnal development has
been an integrel part and a primary inatrument of aid. Indeed, in
recent years both the problema of, and emphasis on, development
administration and management have incresaed. More than 25 percent of
all AID field projects aim wheolly or in part to improve the managerial
performance of Third World institutiona. Hundreds of millions of
dollars have been obligated by AID for projects of applied research on
institutional development, project managemernt and development
adminiastration, for technical assistance to government agencies and

rivate organizations to improve their managerial capacity, and for
training thouasanda of officialis from developing nations in public
adminigtration and managemeant in their own countries and in the United
States.

The impact of these activities remains uncertain. Few aystematic
evaluations have been done of the results of these inveatments on
nanagerial capacity in developing countries and observers of the
variocus approaches that AID has used over the years disagree on their
effactiveneas. Some argue that public administration in many
developing countries is more effective and efficient than in the past,
and better than it would heve been in the abasenca of aid. Others
contend that some of the approaches to institutional development and
management used by AID have either had little impacti or have
exacerbated adminigtrative probleas.

The only issue on which there is atrong consensus--within AID, in
developing countries and among acholara and practiticners of
developnent management--is that problema of pleanning, implement.ing,
nanaging and inatitutionalizing development activities remain serious
and pervagsive. There has been a growing awareness in international

Developnent Report for 1383--that the moat carefully planned and
syatenatically analyzed projects are worthleas unless they can be
implenented effactively. There is a growing recognition within
developing countries that weaknesasese in institutional and managerial

capacity are critical bottlenecks to economic and social progress.

‘It haa become clear cover tha past decade that bureaucracies in much
of the Third Wsorld--and ezpecially in Africa-- have limited capacity to
inplement policies and to manage davelopnment projects effectively. The
findings of a recent atudy by the Sudar’as Management Development and
Productivity Center, for example, would be familiar o anyone who has
worknd in or with governments almocst anywhere in Africa. The study
found that development planning in the country is a confusing process
in which the plans and programs of various agencies and ministries ars
often inconsistent or conflicting. Coordinaticen and integraticon of
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plans among government agencies and public corporations are weak, and
nowhere in the government structure is careful analysis done of policy
alternatives. The ability of public organizaticns to implement plans
and projects is equally weak. Most public organizations have long
chains of command and managers have large spans of control, underainin
the capacity <f officials to supervise subordinates. There ias often
little relationship between activities that public organizations pursue
and their formal objectives and miasiona. B8cth government cffices and
public corporations are greatly overstaffed yet inherently

inefficient. High levels of perscnnel turncver in some organizations
create instability, while in others middle and lcowaer level managers can
neither be fired nor effectively disciplined. Direction and leadership
within government organizations ara weak, and public managers are given
few incentives to perform their duties creatively or responajvaly
(Weavar, 1979).

Similar deficiencies were seen in a recent asaseasment of
adminiatration in Egypt. Ayubi (1982: 29S) concluded that:

in general, the public bureaucracy is extremely large and
complex. It is top-heavy, loocsely coordinatad, and very
inactive at the lower levels. Overlapping and duplicatien
are alaoc widespread, and a large gap exists between foraal
and inforamal arrangements, while the excessive fraquency of
chianges 1ln lawa, astructures and leadership makes
‘organizational inatability’ a real problem--for example, the
average period of position tenure four an Egyptien minister is
a year and a half, barely sufficiaent to enable him to
familiasrize himself with the taska of the post.

Adainiatrative performance s so riddled with a number of
related pathologies, such as the ‘idolization’ of papers and
documents, asignatures and seals, routine and red tape, and
the complexities and repetitivenaesa cf a large number of
formalities and procedures all of which inavitably lead to
bottlanacks anc dalays. Serious carelessness and negligence
are alsc among the most dangercus of Egyptian
bureaupathologiea, recognized by a large nunrber of experts,
critics and politicians, as is the rapidly grcwing phencmenon
of ’‘corruption’ in all shapes and foras.

Noraover, government agencieas in aoast African countries have little
ability to provide servicea effactively %0 peripheral regions or =zursl
areas. Decentralized procedures either do not exist or are extremely
wesk. Local adminiatrative units have little authority, few skilled
personnel and inadequate financial resourceas to serve their
constituencies or to implemant development picjects (Rondinealli, 1981,
1982; Cheema and Rondinelli, 19830,

In Xsnya, for example, administrative capacity even toc carry out
central development policiea at the local level ia quite constrained.
Trapman (1974:34) notaa that the inability of central ministries to
coordinate with each other leada to ambiguitieas in decisions in Nairobi
and confusion in the provinces and diastricts., Often, he observes,
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“decisions have been made in isoclation by heads of technical divisions
and circulated as directives to the provincial ocffices without
consultation either of the planners or of the field ata<ff themselves,."®
Either field staff attempt to apply irrelevant or inappropriate
policies at the local level, or ignore the directives entirely.

Moris (1977: S90) points out that in many African governments the
entire administrative syatem "has a characteristic weakness in managing
large scale or complex activities beycnd the capacity of one top
exXecutive to control directly,' resulting in managemnent by reaction to
daily crises. There is little capacity within government to guide or
direct development projects toward larger goals.

It is to these problems in African and other developing couniries
that AID has aimed its inatitutional and management developmeant
assistance over the past three decades. But the difficulties of
evaluating AID’a performance in this field ias complicated by the fact
that the concepta and definitiona of “inatitutional development,*
“development administration® and “development management' have always
been broad, and have changed rather drastically over time with changing
perceptions of deveiopment problema, evolving theories of economic and
social development, and changing priorities of American foraeign
asasistance policy.

Moreover, the field of administrative theory is replete with
contending schocla of thought and the thinking within AID has reflectad
that diveraity. Crawley (1965: 169) pointed out nearly two decades ago
that debates in AID over proper management approaches included
advocates of the management process, empirical analysis, human
behavior, asocial aysteas engineering, decision theory, ana mathematical
nodelling aschoola of management thinking. Diveraity of opinion in AID
about the "right™ approaches to nanagemant improvement is meither new
nor now less disparate. Differences atill exiat between thocae who
advccate technique- and process-oriented approaches, participetory and
control-oriented approaches, and atructural and behavicral approaches.
The issue of whether management is a science or an art is still
strongly debated.

Any attempt to evaluate AID’s experience with development management
nust recognize that both the theories of development adminigtrstion,
and AID’s application of them, have changed drastically over the past
30 yeara. During the 19%0a, AID simply transferred managerial
techniques and organizational atructures that seemed to be successful
in the United Stateas to developing countries. AID helped to establish
institutes of public administration in many developing czuntries to
teach thease methods of administraticn and brought thousands of
adminigtrators from Third World countries for education and training in
American universities.

During the late 19508 and early 1960=s, the emphasig shiftad fronm
merely transferring the tocls of Amaerican public administration to
promoting fundamental political modernization and administrative
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reform, first through the community develcopment movement, then through
the political development and institution-building approaches. In the
late 1960s and early 1970s, AID adopted many of the “management
sciance” theories of administration that wera reflected in the
"planning, programming, and kudgeting’” (PPBS) and project management
systems approaches, both for the administration of its own projects and
for dissemination tc develcping countries.

With the adoption of the "“New Directicns' mandata in 1973 and :the
refocusing of American foreign aid on the needs of the pocr, AID began
tc explore and apply local capacity building, organizational
development and behavicral change approaches to institutional and
managerial developament. In the late 13970s and early 1980s new concapts
avolved that focused on problems of managing social and human rescurces
davelopmenti. They are embodied in the learning prccess and
bureaucratic reorientation approaches.

This paper examines the evolution of these theories and practices of
development management in AID to provide an historical context fcr
avaluation.(l] It should be kept i mind that esch of these approaches
to development administration evolved from perceptions of the needs and
conditions in developing countriea at different pericda of time and
were in part the reaults of the asuccesaes and failures cf previous
attampts at improving administrative capacity in developing countries.
But each also focused on different levels of administration and placed
a different emphasis on different adminiatrative problemns:
organizational sitructure, administrative proceas, resource inpu%
managaement, human resourcie and behavicral changes, or contextual
factors. Table .l provides a profile of the major theories of
development management uzed in AID over the past three decades and
catagerizes them by their primary form of intervention.

THE TECHNOLOGY TRANSFER AND MANAGEMENT CCNTROL
APPROACHZS

AID’s technical asaistance for development administration during the
1930s and early 196Q0s was heavily influenced by the prevailing concepts
and theories of aconomic developrnent, reflected in the Marshall Plan
and Point-Four Program, which were primarily aimed a% rashabilitating
physical infrastructure and industrial plants, “emporarily faeding
large nunrbers of pecple whecse sources of income had been dastroyed
during the war, and re-eatablishing the economies of industrial
societiea. In much the aame way, gross national product of poor
countriea could be increased moat rapidly, it was believed, by raising
tha level of industrial output.

The Pocint Four approach urged poor naticns 2o seek large amounta cf
foraign capital, to build on their comparative advantages in low-wage
aanufacturing or in raw-naterials exporting and to apply
capital-intenaive technology in agriculrtural production.
Export-criented cr import subatitution industries were usually
fsveored. Strong emphasia was placed as well on political moderaization
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TABLE 1

FOCUS OF INTERVENTION IN DEVELOPMENT MANAGEMENT ASSISTANCE EFFORTS

Institutional Intervention
and Managerial Organization, Change in Improvemept  Human Change
Development Structure, Administra- of Resource Resources in
Approaches Institutional tive Input and Contextual
Change Process Management Benavioral Factors
Change
TECHNOLOGY TRANSFEK
AND MANAGEMENT CONTROL
Tool=-0Oriented
Technology Transfer m X X m ]
Comz aity Development
Movement X X o o b4
Polizical Develcpment
and Modermization X X m o X
Institution Building X p:4 ] m m
®roject Management
Control Systems o X X m o
LEARNTNG PROCESS AND
LOCAL CAPACTTY BUILDING
Local Action amnd
Capacity Budilding X y4 m X X
Organizational
Development
and Behavioral
Change o X m X o
Learning Process and
Bur=aaucratic
Reorientation X X m X X

X= major objective of intervention
a= minor or consequential objective of interveation
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and administrative reform to create conditions that development
theorists thought were essential to promote rapid economic growth and
aocial change.

This early pericd of American experience with development assistance
was based on a strongly prevailing paradigm, the elaments cf which, sas
Eaman (1$80) points cut, were that all societies cnuld nodernize and
grow eccnomically in a aequence of historically verified stages that
had occurred in Western nations over the previcus two centuries and
that this modernization and growth could be accalerated in poor
countriaes through the transfer <f resacurces and tachnologies £from
induatrialized nations. The atate would be the principal instrument of
developnant. Central governmenta, through compre=hensive =zlanning,
could guide or control tha eccnomic, social and political forces
generating growth and modernization. Well-trained tachnical and
profesalonal personnel, uaing modern administrative procadures and
support.aed by benevolent and development-oriented political leaderss,
would surve as catalysts for development. The transformation of poor
countries would be rapid and the benefits of growth would be widely
shared. Econcmic development would bring political atability, and
aventually, demccratic government.

These principles were applied thrcugh throce major "“novements"™ that
dominated AID’s activitieas in development adainistration during the
1950s and early 1960a: 1) tranafer of Weatern public administration
technolcgy and training of officialas from developing countries in
American public administration methods, 2) political develcopment and
institution-building, and 3) comaunity development.

The "Tgol-Oriented” Techngology Transfer Approach

During the 13508 and 1960s tachnical asaistance took the form of what
Esman and Montgomery (l1969: S09) called the "Point Four Modael." This
consisted meraly of transferring American administrative technology and
“know-how" tc less developed countries, much in the same way that
industrial and agricultural technolagy anc "know-houw" ware :tranaferred
through the Marshall Plan. This zapproach assumed that succesaful
methods, techniques and ways of sclving problems and dalivering
services in the United States or in other econoaically advanced
countries would prove equally succasaaful in developing nationas.

AID and cther intarnational asaistance agencies spent large armounts
of monay on establishing institutue of public administrstion in
developing countriea, cn bringing people from devalcoping nations ts the
Unitad Statas tc study public adainiatration and on providing training
pregrama in developing countries. The United Nationa, AID =nd the Ford
Foundation tcgether aspent more than $250 million during the 1950a alone
on inatitution building and publiz administration training. AID helped
egtablish inatitutea of public administration in many countries
including Brazil, Mexico, Peru, EZzuador, El Salvador, Korea, Pakiastan,
the Philippines, Thailand and Vietnam. More than 7,000 pecple <rona
daeveloping ccuntries were brought to the United States to study public
adminigtration through tha auspicea of internaticnal funding agencias
during the 15S0s (Psul, 1983: 19).



Much of the knowledge transferred abroad, and most of the training
given in the United States, was ateeped in conventional administrative
theory. It emphasized the creation of a politcally neutral civil
service in which modern methods of management, budgeting, perscnnel
administration, contracting, procurement, supervision and auditing
would be appl:ed. The transfer of Western techniques to the developing
world-- what Siffin (1976) later called a “tool oriented”
approach--assumed that administrative capacity for development could be
expanded simply by adopting the approcaches that had been successful in
"economically advanced countries without seriously examining the
political conditions or administrative needs in developing nations.
Strong emphasis was also placed on "administrative reform’ to bring
about organizational changes in government bureaucracies, which were
often considered to be irrational, politically influenced, ineffective
and corrupt.

But the tool-oriented, technology-tranafer approach to development
administration came under severe criticism during the 1960s. In a
study prepared for AID, Esman and Montgomery (1969: S09) pointed out
that:

Much American know-how is ill-suited to the needs of many
less developed cocuntriea. While Americanas learned to
economize on labor, these countries heave labor surpluses and
acute scarcity of capital. Many of our techniques. if they
were to be uaseful, depend on other complementary skills and
organizationa which are asaumed in America, but do not exist
in other countries. Western technology haa alsc encountered
unexpectaed cultural barriers. For exampla, it presupposed
attitudes toward time, the manipulation of the physical
world, and the proper relationships among men and between nmen
and government whichk simply do not prevail in many
aocieties. Many innaovations which an American considers
purely technical were seen as threatening to men in other
cultures. ««+ Technoleogical innovation sometimes brings
drastic changes in the social, political and persconal
behavicr of many individuals. In many instances, our
overseas partners in technical cooperation acceptad American
practices in a literal or formal way, but applied them with
quita unexpected results.

Other evaluations later found that the inatitutes of public
adminigtration, created at high cnat, were able to provide servicea to
only a amall percentage of the civil servants needing training and that
few were able to carry cut reaearch affectlively or to provide
consulting services to the government (Paul, 1S83). AID evaluationa
during the cearly 1270s led to a re-axamination of U.S. bilateral
asaistance for public administrution itrsining and inastitution
building. "Fairly conventional public administration methoda had been
uaed, aa conceived by U.S. university contractorsa," they observed.
Theae nethoda offared "too acadenic an approcach in the context of
conventional U.S. oriented public adainiatration."™ The universitiea
had "apotty recruitment recorda in termas of continuity and quality,



-8 -

relying chiefly on U.S. academics.” They usually created a "separate
U.S. contract ‘taam’ presence, with excessive reliance upcn expatriate
haeads of assisted institutiona.® Inadequate attention was given to
expeanding the pecol cf trained manpower and their approach to
inatituticn building did not effectively atrengthen the linkageas of ti..
aasisted organizations to leacdaersahip, asupport and the political
envircnaent. Finally, the aasiated institutions never developed a
at>rong research capacity (Edwarda, 1972).

AID evaluators argued that more innovative programs and approachea to
technical asaiastance werae naaeded in developing cosuntries, that the
assistance had to ba Zcocused aore directly on cperaticral problems, and
that training had to be tailored aore closely to the internal probleas
and needsa o the develcping countriea rather than aimply providing
those programs in which American universities had developed expertisa.

OCthers noted that the administrative tools and concepts transferred
to developing countries were not, in fact, marely neutral instruments.
They were methcds of administrestion that grew cut of tha unigue
American political experienca and Weatsrn democratic values (Siffin,
1976; Ingle, 1979). Theair application often produced unanticipated
effacts, or had no impact at all on improving adainistrativae
procadures, in developing countriea. In scme cases the techniques were
cetrimaental to those scocieties to which they were tranaferred. Siffin
(1976:63) noctesa that the transfer of American adminiatrative techniques
and procedurea '"largely ignorad the human side of administration and
the real prcoblems of incentivea. It afforded no foundation for :he
atudy of policymaking and administrative politica. And it aimply did
not £it the realities of xaocat of the developing countries of the
world."

The Community Development Movement

Another approach that was used extenaively during the 1950z cnd 1960s
to promote scocial change, inculcate the apirit of democracy. attampt to
creata ccnditiona that would eastablish a2 base for political satsbility
and promote social welfare for the masses of the poor in developing
netions was community development. AID defined community development
as a praogram that "a) involves people on a community basia in the
solution of thaeir cocmmon problams; b) teachea and iL:1ists upon the use

£ demccratic procesases in the joint sclution of <ummunity problems,
and c) activates or facilitatea the transfer of tachnology to the
pacpla of a community for more effective solution of their common
problems"” (Holdcroft, 1978: 1lO).

Advacates of comaunity daevelopment arguaed that the objective of
accnomic and secial acodernization was to improve the lives of pacple in
developing countries and that the aovament waa cne of the mosat
effective waya of doing sc for the masaes of the poor. Thay contended
that the approach was alsc an sconomically scund faora of national
develcpment becauge it mcbilized underused labor and resourcas wiith
miniaum capital investment and extended the impact of scarce government
specialists in hsealth, educaticn, social sgservices and agricultura
through the coordinated effcris of community devalopment agentas.
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Moreover, they argued that community development wae the most effective
way of promoting and guiding change among large numbers of people in a
peaceful and stable way and of promoting the spirit of self-help,
participation and democratic decision-making. Through community
development, local action could be linked with macro-economic
development st the national level (Sanders, 1958; Tumin, 1958).

In his retrospective aasesament of the nmovement for AID, Holdcroft
(1978:) correctly points out that the agency adopted the community
development process becausa it was perceaeived to fit so well with the
ideology underlying the Point Four approach to development asasistance
and because it was seen as an effective instrument for proroting
political stability £rom the "Cold War" perspective.

Beginning in Lhe early 1950a, AID sent teams of technical asssistance
personnel to those countries where governments expressed an interest in
eatablishing conmunity development programs both to act asa pelicy
advisors and to assist with program design. Most of the prograns were
self-help efforts to assiat villagers to establish small-acale health,
educaticnal, sanitation, and social services, obtain agricultural
extension sarvices, and construct small-acale infrastructure,such as
roads, bridges, dams, and irrigation ditches. AID also provided
capital asaistance for community development projects in sonmne
countries,

By 19359, AID was assgisting 25 countries with community develcopnmnent,
nnd was heavily involved, along with the Ford Foundation, in extensive
Pilot projects in India. The Agency had more than 100 advisors assigned
to projects and programs throughout the world. From the early 1950s to
the early 19608, AID provided more than SS0O million to more than 30
countriss through bilateral assistance and indirectly supportad
cormunity development programs through contributions to United Nations
agencies that were funding the movement in nearly 30 other countrises
(Holdecroft, 1978). Moreover, community development programs werea used
extensively as ways of preventing or countering insurgency in South
Korea, Taiwan, lHalaysia, the Philippines, Thailand and South Vietnanm
£rom the late 1950z until the early 1S70s.

However, as Holdcroft (1978) points out, the community development
movament faded for a number of reasons. Advocates of community
development promised tc achieve more than the movement could poaaibly
deliver in promoting social astability and improving lecal living
conditions, and thuas it generated expectations at both the local and
nationel levels that it could not £fulfill. Moreover, community
development was always perceived of by AID snd by many national leaders
as a form of “pacificstion," aimed at promoting local democratic
principles, easing the threats of asccial instability and subversion,
and guiding change in nonrevclutionary wayas. Yet, it did net directly
addregsas--and indeed was often designed to divert attenticn £rom--the
political and scocial fcrcea that caused and maintained wideaspread
poverty and social diassatisfaction. Often community develcpment
programa strengthened the poasiticn of local elites, landowners and
government officials, and as a result it waa difficult to elicit real
participation by the disadvantaged. By emphasizing the provision of
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social services rather than promoting productive and income-generating
activities, community development did not contribute tc creating a
sound eccnomic base for improving the living conditions of the poer.
Resourcss for both the construction of facilities and for the recurre-
costa of social services, therefcre, often had to come from central
gevernnents that were reluctant or unable to provide them on a large
sacale throughout the countxry.

In addition, community develcpment programs never aolvad the problen
of coordinaticon, on which their asucc=2sa 30 heavily depended. The
programs required asubatantial inputs from a variety of gcverament
ainistries and agencies that did not work together effectively aven at
the naticnal level. Few community development programas could overcore
the L1l effects of the rivalriea, conflicts and lack of cooperation
amcong government agencies, and thus required inputs could not ke
coordinated effactively at the local level. Advocataas of community
devalopment cften failed toc recognize and desl with the high degree of
heterogeneity in communities and the conflicta among different inconre,
social and cultural groups in developing countriea. They often dealt
with communities as groups of pecople who had commen interests and who
wculd work tcgether for the common good. In reality, there was often a
aultiplicity of differing and conflicting intereats, aspecially ketween
the elites and others, and among people who had always interacted on
the basis of family, tribal, ethnic, rmsligicuas or other affiliationa.
Structural berriers were often greater than the incentivea offered by
community develcpment for cooperation and participaticon. The
“*aalf-heaelp" approach to community development, alone, could not
nobilize aufficient reasources to promota parvasive and meaning=ul
change and was not an adequate aubatitute for inatitutional
devalopment. Moreover, the community development workers were usually
recruitad from amocng the more aeducated and higher income groups, and
they tended to asupport more the vsluea and gcala of the rural elite
than those of the rural poor. Thus, they were not usually effective as
aither leaders or advisors. Often the community development pilot
programs were replicated and expanded too rapidly. Cocmmunity
development workars were raecruited in large numbers and not given
adequate training. When the programs were expanded toco widely and toc
quickly, they could not be supported with the financial and physical
resources needed tc make them work effectively on a large scale.

Thus, by the mid-1960a the suppor%t for community development within
AID had largely faded and the movemaent was displaced by other,
seamingly more effactive, approachas.

New approcaches to developaent administraticn emerged during the
i960s, par+tially in reactlon to the inadequacias of the tachnology
transfer and community development procesges. AID sponsored, through
the Comparative Administzation Group (CAG) of the Americean Sociaty for
Public Administratizn, & series of theoratical studies on
administrative and political refora in develocping netions. The
palitical modernizers beliaved that the tranafer of American
adninistrative procsdures and technigquaes was not suificiant. They
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viewed development administration as “social engineering" end national
governments--rather than local communities-- as the prime movers of
social change. Landau (1970) defined development administration as a
"directive and directional process which is intended to make things
happen in a c=rtain way over intervals of time." Others perceived of
it as a means af improving the capacities of central governments tc
deal with problems and opportunities created by modernization and
change (Lee, 1S70: Spengler, 1963). National development
administration could be the instrument of transforming traditional
sccietiea, but unless the entire political system was reformed and
nodern.zed, governments could not adeguately direct and control social
and economic progress. “What is urgently needed in the study of
development administration,” Riggs (1970: 108) argued, "“is a new set o=
doctrines likely to prove helpful to countrieas who seek to enhance
these capacities in order to be able to undertake with success prograns
intended to modify the characteristics of their physical, human, and
cultural environments."”

During the 1960s and early 1S70s, the institution-building approach
emerged from the work of the Comparative Administration Group on
thecories of political modernization and administrative reform. The
concepts and approaches to institution-building were formulated by
Milton Esman and colleagues at schools participating in the Midwest
Universities Consortium for International activities (MUCIA). The
Institutior-Building approach was heavily funded by AID and tested
through AID-sponacred field projects.

The low levels of administrative capacity in governments of
developing countries was seen as an overriding obstacle or bottleneck
to developmrent. One of the leading American development adminiastration
theorista, Donald Stone (196S: S3) argued, that "the primary cbstacles
to development are administrative rather than economic, and not
deficiencies in natural resources.” He summarized the argumenta of
many othe:r development theorists in noting that poor countries
“generally lack the administrative capability for implementing plans
and programs,” and that in the United States and other economically
advanced countries "a great deal of untapped knowledge and experience
is available in respect to the development of effective organization to
plan and administer comprehensive development programs.® But he
insisted, "most persons charged with planning and cother development
responaibilities in individual countriea, aa well as persons nmade
avallable under technical asaistance programs, do not have adequate
knowledge or adaptability in designing and installing organizations,
inatitutiona, and procedures suitable for a particular ccuntry.”

The institution-building approach was based on the assumption that
development was "a process involving the introduction of change or
innovations in societies™ (Smart, 19870). In developing countries the
most urgent need of governments was for administrative procedures and
methoda that promoted change and not for those that simply strengthened
routine cperating procedures. Underlying this approach waa the
agaunption that change waa introduced and sustained primarily thzrough
formal institutions and eapecially through government and educaticnal
organizations (Eaman, 1S€7; Blaae, 1973). in order for changes to be
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adoptad and have a long term impect they had tc be protected by formal
organizations, that is, chenge had to be "institutionalized." The
proceass of instituticnalization involved a complex set of interactions
between the organization adopting or promoting change and the
environment in which it had to operate and obtain auppors.

According to Eaman (196&6) the variables that affected the ability ef
organizaticns to lnatitutionalizza change included: 1) leadership--a
group of persaons who engage actively in feormulacing an organization’s
doctrine and programs and who direct its coperationa and interactions
with the environment; 2) decctrine--the organization’s values,
objectives and operational zethods that raticnalize ita actions; 3)
program~-the functions and services that constitute the organization’s
Qutput; 4) resources ~-the organizaticn’s physical, human and
technological inputs; and, 3) structure-~-the procesaes =satablished for
the operation and mainstenance of the corganization.

Each of these aspacts of an institution had Lo ke strengthened if it
was to be effective in intreducing, protecting and suataining change.
Moreover, &n effective change-inducing institution had to engage
succasgfully in transactions with other organizations in its
environment in order to obtain authority, rescurcass and suppors and to
make the impact of chenge felt throughout society. Those transactions
occurrad through an institution’s linkages. Four types of linkages had
to ba strengthened if inatitutions ware to becoma effectiva
change~-inducing organizationa! 1) anabling linkages with organizationasa
controlling rescurces end authority needed by the instituticon to
function; 2) functional linkages with organizaticna perfcrming
conplenentary functicns and services or which are competitive with the
inatituticn; 3) nermative linkages through which other organizations
place conatrainta on or legitimize the instituticns’ norma and values
as expressad in ita doctrine or programs; and, 4) diffused linkages
through which the institution has an impact on other organizationsa in
the environment.

The transactions allow the inatitution %o gain support and overcone
resistance, exchange rascurcas, structure the environment and Lransfer
ncrma and values (Esman, 196&8). An organization became an institution
when the changes that it advocated and protectad were accspted, valued,
and became functional in the environment (Smarc, 1970). The essence of
this apprcach ts develcopment nanagement was to strsngthen an "enclave*
organization that could engage in transactions with other organizations
in its envircnment, gain political support for ita activitias and allow
for ita survival (Honadle, 1S582).

The AID-sponacred activities included a massive research program into
ways of building inatitutional capability for development and technical
agasistance to institutions in several developing countriesg., The
rasearch produced detailed and extansive astudies of organizaticnal
charactaristics and administrative behavior in developing nations
(Eaton, 1872).

The rasults o the technical assistance, hcwever, wars sonewhat
disappointing. Drawing on four specific cases (Siffin, 1$67; Birkhead,
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1967; Heanson, 1968; and Blase and Rodriguez, 1968) that were typical of
many others in which the MIICIA network attemmted to apply institution
building theory, Blase (1973: 8-9) notes that nearly all the technica!
aid came £from the faculty of American universities who were only able
to introduce models of change and were "unabie to carry “heir local
counterparts with them on significant issuez.” Studies of the cases :in
Nigeria, Ecuador, Thailand and Turkey indicated that the local
counterparts tended to support only a few of the inatitutional changes
thet were recommended by foreign assistance personnel. “Local sta<<
nembers fraquently attached higher pricrity to protecting existing
relationahips than to the changes proposed by technical assistance
personnel,” Blase concluded, "“although they frequently agreed with
technical personnel abocut proposed goals.*

Ironically, during the 1970’as %he administrative-political reform and
the institution-building approaches came under heavy attack both by
adninistrative theorists, who considered ‘hem unsystematic and
insufficlently theoretical to add much to knowledge about comparative
administration (Loveman, 1976; Sigelman, 1976; Bendor, 1976) and by
practiticners who considered them too abstract and theoretical :o be
operationel (Ingle, 1979). AID, for exanple, reassessed its support of
CAG and MUCIA at the end of the 1960s and deciced at the beginning of
the 19708 to cut back both its funding for public administration
training and for research and technical assistance in administrative
reform and institution-building.

In reaction teo the widespread criticism of bilateral and multilateral
foreign aid programs that were reflected in the findings of several
international evaluation commissions(Pearacn, 1969; Jackson, 1969), and
bacause of increased scrutiny and oversight of the AID progranm by
Congress, the Agency began in the late 1960s and early 1970s to adopt
rnew managemant systems for its cwn lending and grant activities.

The system of controls and management procedures adopted by AID was
influenced in part by the need to integrate project development
activities and documentation with the Agency’s budgeting process and
with its annual Congressional Presentation. Adoption of a more
systematic approach to loan and grant management was also influenced by
the prevailing belief at the end of the 1960s in tae efficacy of
"systems management. Many administrative theorists argued that
implementation could be greatly improved by the application of project
nanagement systema that had been used in corporatiocns to manage large
scale construction projects and in the Defense Department and NASA to
nmanage defense systems and space projects. Tndeed, a number cf cther
federal agencies had alaoc adopted planning, budgeting and programming
systems (PPRS), of which AID’a planning, budgeting, &snd review (PBAR)
process was hut a variation.

The management science approach, strongly advocated by technical
experts, project engineers, and management conaultanta was one, as
Esman and Montgomery (1969) pointed out, “which applies mathematical
logic to cptimizing the performance of an organization, usually in
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cost-effectivenesa terms. +.« These methods include the following
aelementa! detailed i{dentification of the interrelated factors in a
complex aystem of action; precise time phasing of related activities,
and contrnl of operaticna through the use of modern high apeed
cecmaunication and reporting instruments.'" Heavy use waa made of
cost-benefit analysis, quantitative analysis for decision-making,
CPM-PERT schecduling and control techniques and management infsormation
ayatems.

AID’s PBAR process, introduced in the early 197Q0s, was a detailed
aystem of procedures for its eptire zroject cvcle, concentrating on the
stages {from project identification to approval and on logistics of
izplementation--espacially bucdgeting, contracting and procurement--and
evaluation. The PBAR promsess wasa expected to integrate and unify the
syst=ama used for grant and loan projects, rasulting in improved project
design and develcprent; integrate AID’s project planrning and budgeting
proceadurea, thereby reducing the growing divergence between the
Agency’a Congressionazl Presentations and the programs for which it
requeataed appropriationa; and allow the Agency to make more systematic
and coordinated declsicns about the selecticn of projects.

USAID Xissions would be required to submit & series of detailed
plans, proposals and justificaticns for projsects. A Project
Identification Document (PID) had to deacribe how the project relates
to the Misgion’s overall develcpment program for the country and the
country’s national and sectoral development plans; identify the primnary
beneficlaries of the project; provide praliminary informaticn on the
activities of other donors in the aector for which the project was
being proposed; describe more detailed analyses and studies that would
have to be done to develop the propoasal; and provide a rough estimate
of tocal cor.: and time for implementation, along with estimates of the
amount of inputs that could be expected from the hosst country
geverament and other donora.

Project Papers (PPs) would have Lo previde detailed information on
the amounts of loans or grants needed from AID, total program or
project costs and rescurces that would be provided by the asponsoring or
implenenting agencies within the developing country. The PPs would
alseo include a detaziled justification for the project and the
preparation of a "“log-frame’" design.

The “log-frame,"” or Logical Framework, was & device designed for AID
by a management ccnsulting firm, Practical Concapts Incorporated (PCI),
to foramulate projects in a consistent, comprehenasive and "rational”
way. It required USAID Missions to deacribe the projects by their
goals, purposes, ocutputs and inputs, providing for each “objectively
verifiasble indicators' by which progresa could be measured and
avaluated. In addition, the project designers would have to deacribe
tha important assunptions they were making about each aspaect of :he
project that might affwect implementation. All of this information
would be summarized in a matrix format that would allow reviswers and
evaluators to assess the "laogical framework of each project. The
log-£framae would require USAID Missions to design each project:
comprenensively and in detail prior teo final approval of fundas.



In addition, the Project Papers had to contain an analysis of the
project’s background--the history and development of the propocsal, a
deacription of how the proposed project related to other projects beiu
implemented by the Mission and host country government pclicies and
programs in the sector, and a summary of the findings of studies done
of the problem that the project would attempt to solve. The part of
the project paper that was considered most critical o Agency cfficials
was the project analysis-- econcomic analysis of the effects of the
project on intended beneficiaries, cn other groups and on the natiocnal
economy; technical feasibilty analysis of the project design; "“social
soundneas” analysis of the project’s impact on the avcio-cultural
traditions and values of the groups that would be affected by it; and
analysis of hoat country government policies (tax system, credit rates,
pricing and regulatory structures) that might affect the success of the
projact. 1In addition, the analyses would include an assessment of the
financial ability of the government to implement the project
succeassfully and coat-benefit or internal rate of return analyses of
the project itself. Finally, the Project Paper weas to include an
adninistrative assessment of the ability of the implementing
institutions to carry out the tasks described in the prospectuas.

Moreover, the PP was to include a detailed implementation plan--
providing a programming achedule for all tasks and activities,
"milestone"” indicators of progress, & schedule for disbursament of AID
fundes and procurement of needed inputs, and a plan for menitoring,
reporting and evaluation.

Guidelines, procedures, ruquired forms, and controls for each atage
of the PBAR cycle were included in a detailed set of Manual Orders and
in AID’3 Project Assistance Handbook. These management systems, of
course, are still being used in AID.
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Project Management Systems

In the early 1970a, AID also began toc develop traianing programs for
those who manage projects in developing countries, horrowing heavily
from concepts, methods and approaches that characterized its own
planning-programaing-budgeting control asystems. Given the complexity
of the project management cycles used by internaticnal funding
inatitutiona, Solomen (1274: 2) pointed ocut the need te develop
adrinistrative capacity within developing countriea to manage projectsa
aa an integrated asyatem of activitiea. The project cycle was
considered to be an important framework for effeciive management
because the variousa elements were inextricably related:

A defect in any of the phases of the project can make the
projlect unsucceaasaful. Thua, decision-makers have to be
interested in all aspects of the project cycle. One person
Oor group may conceive the idea, perhaps in a sector atudy,
ancther may investigate it and give it a rough formulation, a
third may give it a more detailed atudy, a fourth may sapprove
it, a £ifth may give i1t more detailed form and, £finally,
another group or person may take reaponsibility for carrying
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out the plans.

Training materials were developed for AID by several universities
that focused on implementation within the framework of a generics
"project cycle," that is, the actions required from the initial astage:
of identifying potential projects for funding by AID or by natiocnal
governments through their deaign, appraiasl, approval, organization,
management, completion and evaluation.

To follow on f£rom the work done by the universities, in 1975 AID
initiated technical assistance activitieas aimed at improving project
managenment syatems by building the capsacity of four regional and four
national training centers to offer project management training,
consulting, "action research," and technical cooperation. The funds
would be used to help regiocnal centers to adapt project management
training naterials developed by the universities and AID to local needs
and to test them uncder lccal conditions. Grants were alsoc used :o
adapt the materiala to particular sectors, auch aa health and
agriculture. Among the regiocnal centers that received grants were the
InterAmerican Inatitute for Developmrent (EIAP), the Pan-African
Institute for Development (PAID), the InterAmerican Institute for
Agricultural Sciences (IICA), and the Asian Inatitute of Management
(AIM). The grants were uaed to develop training programs “hat coverad
the entire project cycle as well as specific elements of projec:
planning and management.

Howaever, the project management learning packages developed by the
universities aimply reflected the application of what Esman and
Montgomary had earlier referrad to as the "Point Four approach® of
tranaferring American busineass management methods and techniques to
developing countries. The training packages included almost erntirely
aaterial on project management procadures used in the United Statas by
private corporatiocns and by the defense industry that had lit+le to do
with the problema of project management in developing countries (USAID,
1973>. AID’a evaluations noted that the training materials did make
conceptual advances analyzing the alementa cf the project cycles that
were used by international aid agencies and the ways in which wvarious
parts of the cycle related to each otner. They emphasized the
differences in management problems anrong developing countries, prcject
organizers, beneficiaries and lending institutiona. They highlighted
the need for nultidisciplinary analysis of projects, and introduced new
skilla for project nanagement, including creative problem solving,
environmental assessment and technology evaluation. But, in the end,
they had limited direct uapplicability in developing nations.

Among the weaknaesses of the trazining packages were that they simply
wars nct practical for building the skills of managers in less
devalcped countries because they were tcso theoreticzl. They drew
primarily on American corporate experience; theres was little emphasia
on the econemic and Zinancial aspects of projaect feasibility; and the
approach to prcject management was too general and did not relata to
the problems and opportunities in specific sectors. As a result, they
could only be used as general rescurce naterials that would require a
great deal = revisicon for training programas in developing ccuniries
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(USAID, 1975: 31-32).

The universities’ work, however, did lead to a stream of research
carried on by iadividual faculiy thet came to question many c£ the
assumptions underlying AID’s systems approachkes o project managemen+
and the usefulness of many of the techniques deacribed in the training
materials. Rondinelli (1376a: 314) for exanmple, argued that the formal
design and analysis requirements reflected in the project cycles of
international agencies--including AID’s PBAR syestem-- had becone =0
complex that their application "is beyond the administrative
capabilities of most developing nations, thus intensifying their
dependence on foreign experts and =onsultants <or projecst planning.
Foreign standards and procedures ara imposed on governments, cften
without sensitivity to local needs and constraints.” Rendinelli (197se,
1877, 18979, 1983) argued that the prciect cycles, although they
provided reasconable iterative models for planning and analyzing the
actionas that had teo be taken in order for projects to be implemented
successafully, had become too rigid, inflexzible and complex to be
nanaged by governments in devaloping countries.

Even attempts to make financial management less rigid, by use of the
fixed amount reimbursement (FAR), for examnple, often resulted in
overtaxing local financial and management cupacities. Indeed, one
recurring criticism of the management control approaches, ironically,
was that they often eroded lecal managament capacitiesa by imposing
multiple complex donor management systems on organizations ill-equipped
to cope with them (Rondinelli. 1983; Honadle and Van Sant, 1585.)»

At the same time, more comprehensive studies of agricultural and
rural development projects in Africa and Latin America carried out by
Development Alternatives Incorporated (DAI), under contract with AID,
were alaso questioning the effectiveneaas of the Agency’s projec:
Planning procedures. Referring toc AID’s standardized and somewhat
rigid project deasign procedures as & "blueprint" approach, they noted
that the large gap between design and implementation, referred to
frequently in AID’s own evaluations, waa due to the fact that effective
rural developmeni prorects aimply could not be designed in detail in
advance and be atandardized for all developing countriea, or even for

different areas of the sare country. "“Unfortunstely, it is impoasible
to specify precisely what is needed, when it ahould be provided, and by
whom without a detailed knowledge of local aonditions," Morss and his
agaociates arcued (1373: 319).

instead of attempting to design a projecs  in detail at the cutset,
DAT analysts suggested, AID should use a prccess approach. "“Our study
suggests that the most successiul projects are those which have
attempted to gain a knowledge of the local area prior to project
initiation or have structured the project in such a way as to start
with a simple idea and to develop this required knowledge base during
the initial project stagea,"” Moras and his associates reported. The
proceas should occur mainly by collecting adequate information during
the early stages of the project, involving beneficiaries in design and
implementation and redesigning the project as it proceeds.
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In sum, sufficient data about local conditions were needed to define
better the behavicral changes required by small farmers and %o design
the project to bring those changes about. More important, however,
DAI’s studias underlined the need for flexibility in modifying the
nroject design during implementation rather than viewing deviationsa
from original plans ("bluerrints") as managerial problems or as
indicators of poor perZormance or failure, "Few projects can survive a
rigid blueprint which fixes at the time of implementation the
development approcaches, priorities and mechanisms for achieving
success,” DAI analysts (Morss et al., 1397S5: 329-33C) argued. "Most
projects scoring high on succesa experienced at leest cne major
roevision after the project (menagersl] determined “hat the original plan
was not working. This flexibility is critical, particularly if the
techneolcgy is uncertain and if the local constiaints facing the small
farmers are not well known.” The study concluded that revisions of
project designa during their implementation should be viewed =as
desirable, if assistance aimed at improving the conditions of the rural
poor was to be more successful. The "blueprint'™ versus "procaess"
distinction was to beccme a basis for much of the later thinking abcut
devalopment management.

LEARNING PRCCESS AND LOCAL CAPACITY BUILDING APPRCACHES

By the mnid-1970s, AID’S development management activities were being
shaped by a dramatic change its mandate from Cocngresa. The increasing
criticism of the aconomic grcwth theory that had been the basis cof
American foreign assistance policy since the Harshall Plan, acunting
evidence that poverty in developing nations was becoming nore
widespread and seriocus, and the growing realization that problems in
develcping countries differed drastically £from thosa faced by
industrialized countries during their pericds of economic development,
brought about a fundamental rethinking of development policy in the
aarly 1970s that was clearly reflected in the Foreign Assistance Act of
19723. Congress instructed AID to give highest prioriity to activities
in developing nations that "directly improve the lives o the pooreat
of their pecple and their capacity to participate in the development of
their countries.”

In the Foreign Aassistance Agt of 1973, Congreas declared that the
conditions under which American foreign aid had been provided in tha
past had changed and that in the future aid policy would have to
reflect the '"new realitiles.'" Although American aid had generally been
aucceusful in stinulating economic growth and industrial output in many
countries, the House Committee on Foreign Affairs lamented that the
gains "hava not been adequiely or egquitably distributed to tne poor
majority in those cauntries,'" and that massive accial and economic
sroblems preventad the large najority of pecple from breaking out cf
the "vicious cycie of pover<y which plagues mecat developing
countries." '

The Act aszerted that, henceforth, American aid would depend less on
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large-scale capital transfers for physical infraast-ucture and
industrial expansion, as it had in the reconstruction cf Europe during
the Marshall Plan, and more on transferring technical expertise, modes
financial assistance and agricultural and industrial guods to solve
“critical development problems.” It would focus on providing
assistance in those sectors that most directly affected the lives of
the majority of the poor in developing countries; food production,
rural development, nutrition, population planning, health, education,
and human rescurces development.

For the firast time, AID’s primary beneficiaries were cleaxly
identified. Congresa declared it the purpose of American foreign
assistance to alleviate the problems of the "poor majority" in
developing naticns. The new aid program would give less emphesis to
naximizing national output and pursue what the House Foreign Affairs
Committee called a “people-oriented problem solving form of
assistance.” In its report accompanying the Foreign Assistance Act of
1973, the rForiegn Affeairs Committee argued that "“we are learning that
if the poorest majority can participate in develcpment by having
productive work and acceas to basic education, health care and adequate
diets, then increased economic growth and social justice can go hend in
hand.™

In response to the "New Directions” mandate, aid focused its programs
and projects primarily con rural areas, where studies had shown that the
vast majority of the poorest groups in developing societies lived. I&
defined the primary "“target groups" of American sssistance to be
subsistence farm families, small-scale commercial farmers, landless
farm laborers, pasto#alists, unemploved laborers in market tcwns, and
small-scale nonfarm entrepreneurs. The AID program would help the
rural poer to increase their productivity and income. It would extend
access to services and facilities to rural families that had previously
been excluded from participation in productive economic activitiies
(UsalD, 197<b).

As a result of the "New Directions" mandate, AID began, in 1973, *“o
explore the factors affecting successful planning and implementation of
projects that were aimed at helping smell-scale farmers. A ccontract
was signed with Development Alternatives Incorporated (DAI) Lo carry
out the applied reseerch project, the purpose of which was "“to sasist
AID in understanding how more succesafully to work with the rural poor®
and to conform more effectively with AID’s new Congresssicnal
directives (Morton, 1979).

The study included £field visits to 36 technical assiatance projects
in African and Latin American countries. The results, published in a
two-volume report, 3Strategies for Small Farmer Development: An

Empirical Studv of Rural Development Projecis (Moraa, Hatch, Mickelwait
and Sweet, 19735), indicated that of the 25 major factors that
distinguished relatively successful from less successful rural
development projects, two accounted for about 49 percent of the

variation. These were! l) the degree c¢f involvement of small £armers
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themselves in the process of decision making during the implementation
of the projects; and, 2) the degree to which farmers were required and
willingly agreed to commit their own rescurces--labor and money-- to
the implementation of the projects.

DAI analysts defined the combination of %these twe factzcrs as local

action, and argued that it was necessary, but not sufficient, fcor the
succesas cf rural development projects. They found, mcreover, =hat
three variables were pcsitively associated with the level of local
action:! 1) the spec:ifiicity of the agricultural information offered by
axtansicn services Lo smallholders; 2) the a2xiastence of effective local
organizations; and 3) the creation of an effective two-way
communicationa flow between the prolaec:t staff and the farmers
participating in the projecrt.

While these conditions were essential for projects %o have an impact
on small-scale farmers, others were also important. Either the projact
had to provide--or other institutions had to offer--an adequate
technological package for agricultural improvements, timely delivery of
needed agricultural inputs and effective extenaion servicea. In
addition, there had to be favorable markets for agricultural produce
and the means for farmers to get their goods Lo market. This
combination of factors, DAI’a reasearchers found, constituted a set of
conditicns that would allow AID projects more auccessfully tc neet the
needs c¢f pcor farmers in developing countries.

Indeed, their case studlies indicated that projects were mcst relevant
and elicited the greateat participation when they were designaed and
aanaged in such & way that (Mcras et al., 197%: $5-96) their
geographical becundaries were well-defined and the client pcpulation was
easily identifiable; the project ataff actively asocught the
participation of local leaders and farmers, or delegated te them
contrcl over decigiona concerning project design and implementation;
and farmers were iavolved jointly with the staff in testing
technological packages and crganizational arrangements to Se used in
the project. In the more succassful projects pawticipants were
Senerally homogeneous in terms of social group and economic class; the
project staff developed an effective communications process with and
amcng local participants; and organizational arrangements were created
to give farmers a voice in decisiocns concerning projact management.

Moraover, high priority was placed on technical training of =he
particirants and nany were used as paraprofesalonala to “each others
technical skills., Participation was elicited initially %o promcte
single purpose activitiaes, such as credit provision or crop promotion,
and later broadened. Systems of accountapiliiy were established to
parmit changes in leadsrship among leccal participants and to ansurs
that services were provided efficiently and oppor-unities were cffered
initially or local crganizations to participate in income-generating
activities,

The studies concluded that when projects were designed in this way
they would nct only deliver services acre effactively, but alse build
the capaciiy of Zarmersa 4Zc helz themsalves and susta2in the benefiis
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fter the projecis were conmpleted.

The strong influence of the "New Directicns” nandate in focusing the
Agency’s attention on the problems of the poor, and especially of the
marginal and subsistence groupa in rural areas, alsoc led 4&4ID in 1978
sponacr a large reseerch and technical assistance project on the
administration and organization of integrated rural development
projects. The objective was "to increase the effectiveness of on-gcing
Integrated Rural Develcpment (IRD) projects and to improve the design
and management of Zuture rural develupment efforts which combine soccial
aervicesa, income production, and production-suppor+t funcitiona in a
single pruject* (USAID, 1878).

In addition to providing “echnical aassistance ts> two dozen
AID-sponscred integrated rural development projects, the contractors--
again DAI--also produced a study ~f the management and organizatiocn o¥
nultisectoral rural development a . tivities (Honadle, Morsa, VanSant and
Gow, 1980). The studies revealed the importance cf proper
organizational structure in the successful implementation of integrated
rural development projecta and, indeed, in any multi-sectoral
development program. Proper organizaticnal design, DAI analysts found,
included choosing the most effective organizational level at which to

the appropriate ipnstitution to manage the projects, and the best

——— i mas i ———— — —

configuration of internal organizational divisions. Four major
organizational arrangements were being used for integrated rural
development projecta--national line agencies, subnational units of
government, integrated development authecrities, and project management
units--each of which had advantages and disadvantages, and each of
which required the existence of specific conditions to allcocw them to

cperate effectively.

DAI studied rurel development projects that were organized both at
the central government level and at regicnal and local lavels of
adrinistration, but found no universally applicable lessocna about the
potential adventages of centralization over decentralization. Both had
benefis and limitations in specific situsationsa.

Integirated rural development projects could be more effectively
ranagaed if they were designed, not in the conventional “"blueprint®
fashion, but through a learuning proceass aimed at building local and
sustainable administrative and institutional capacity, in which:

l. The design is done in discrete phases rather :than in great detail
prior to the project’s approval;

2. A large amount of short-term technical asgsistance ia provided to
help the staff cdeal with particular technical problems as they arise;
[
3. Emphasis is placed on actiocon-oriented, procblem-related, field
training of both steff and beneficiarias;

4. Rewards and incentives are provided to staff to carry ocut project
activities effectively and which are consistent with a learning and
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performance orientetion;

S. Applied research is made a part of the project so that staff can
test 2nd learn Zrom new ideas;

&. Simple, fleld-level informetion systems are used that collect new
information only after an inventory has been macde of existing data,
identifying the information that decisicn-nakers are currently usiag,
deternining how the {nformation will be used and assessing the coats of
informaticn collection and analysis;

7. Provisions are nade for redeaign c¢f£ the project--its objectives,
organizaticn, procedures and ataffing needs--as managers learn more
about its operation and effectivenesa during implementation.

The atudy fcund that the limited inpact of the projects was often due
to the fact that the intended beneficiaries had not participated in
their design and implementaticn; that the designers had lgncred or
underaestimataed the “"target group’s'” perception of risk in
participating; that the projects were administratively and technically
coaplex; and, that often the results that the projects were deaigned tc
achieva were those that were more important to the intaernzaticnal
assistanca agencies than to local groups.

A number cf organizaticnel and managerial attributes were found to be
essantial for esguring greater impact on intended beneficiaries. These
included openness to participation by a broad range of community
groupg; ability to adapt activities to culturally accepted practicss;
the ability to establish and maintain strong linhages with other
organizationa on which reacurcea and political aupport dwepended; and
the willingnesa and ability to distribute benefits equitebly.

Lecal participation could be enhanced if organizamtions responsible
for integratad devaelopment projects adapted new ideas Lo local
Circumastances and ccnditions, davised ways of gaining acceptance for
new .dazs amcong the intended beneficiaries, obtained a commitmrent of
reasogurcas fraom the beneficiaries, limited or reduced exploitation of
the groups they were working with, and designed projects in such a way
that they could be handed over to the beneficiary groups for
inplementation when the fareign wr external asasistance ended. Thase
conclusions about the efiicscy of popular perticipation in prsject
management were 1l _.ter confirmed by studies of participation by Cohen
and Uphoff (1977) and by Leonerd and his associates (Lacnard and
Marshall, 1982).

Moreover, the response of local groups to integrated rural
developmant projaects could he iaproved if the projects were corganized
and managed to be reasponasive to the needs of intended beneficiaries,
developed and used a local baae of social support and developed local
leadership and contrel.

The studies concluded that integrated rural development projecta
ahould be kept amall-scsale, they should focus on overcoming critical
conatraints to rural development in the areas in which they are
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located, and that the projects should be deaigned te build up graduallv
the organizational capacity of beneficiary groups so that they could
participate in or eventually control, project activities.

Throughout the late 1970s, AID had alsc been funding reaearch on
applied methoda of project planning and implementation through a
contract with PASITAM--the Program of Advanced Studies in Insticu-ion
Building and Technical aAasiatance Methodology--at Indiana Universizv.
The most widely noted reasult of the PASITAM work was the publicstion of
Jon Moris”® (1981), Hanaging Induced Rural Develonoment, which alsc made

the case for a local capacity-building approach to institutional and
ranagerial developnment.

Horis suggested again that many of the features of AID’a project
cycle were too complex and rigid to be applied effectively in rural
areas of developing countrieas. The local environrents in which AID
projects had to be designed and implemented were far different than
thoae assumed in AID’s procedures. He noted that adminiatrative
structures in develcping countries have characteristics that can create
sericus problems for project planners and managers. The control chain

rom the field to the ultimate asurces of financa and aupport tends to
be long, and within that chain decisicna are frequently altered or
rejected for no apparent rsason: commitments to projects and progranms
by officials in developing countries are often conditional, and quickly
modified for political reascns; and the timing of events is frequently
not subject to planned control. Thus, nc matter how detailed the
programming and acheduling, postponements and delays nmust be expected.

Moris also argued that the field units that are usually responsible
for implementing projects are contained within extremely hierarchical
administrative atructures and decisions affecting development
activities are usually made or must be approved at the top. In many
developing couniries, however, there are atrong differences in
perspectives and interesis between naticnal and local administrators,
and local staff are often cut-off from or in conflict with officials a*
the center. Finally, Moria (198l) pointed cut that supporting sexrvices
from the central government are usually unreliable and staff at any
level of administration cmnnot be dismissed except for the most
flagrant cffenses; thus, many development projects are only
half-heartedly asupported from the center and pocrly managed at the
local level.

Within this kind of administrative environment, AID’s design and
implementation requirements were cofien unrealiastic or perversa. To be
effectiva, the studies found, project planning and management must be a
"grounded™ activiiy in which field conditions are well understood and
planners and managers are heavily engaged in day-to-day operaticna.

Finally, Moris (1$81: 124-12S) derived a number of lesaons <rom the
zpplied resesrch and cases on how to managa rural development projects
more effsctively. Among them were the following:

l. Find the right people to lead a project and let them
finalize its design if you want commiitment and success.
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2. Keep supervision simple and the chain of command shert.

3. Build ycur project or program intec the local
administrative structure, even though this will seem
initially to cause frictions and delay.

4. I£f the program aims at achieving najor impact, aecure
funding and commitment for a ten to fiftaen ysar period.

S. Put the project under the controcl of a single agency and
see that the agency can supply the necessary sxternal
inputs.

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

7. Make chcices ahout projects and contractors basaed on
racords of pest perforaance.

8. Treat political constraints &s real if you wish to
survivae.

9. Recruit core staff from those who have already done at
laast one tour of duty in an arsa [where the project is to ba
located].

10. Concentrata afforts on only cone or twe innovaticns at
a tirea. .

1l. Make sure that contact staff in touch with faraers is
adequataly trained, supervised, motivated and supported.

12. Identify and use tha folk management strategies which
managers rely upon within the local system to get things
done.

13. Simplify scientific soluticns to problems intec
decision rules that can be appliaed routinely withcut apecial
expartise.

14, Look for the larger effecta of an item of technology
on the entire syatem befora deciding upon ita adopticen.

1S. Inaure that experienced leaders have subordinates who
do stand in for them on ccassion and that there ia a pocl
£rom whom future leaders can be drawn.

Moria concludaed that, realistically, developnent projects and
programs could not he designed comprehensively and in detail--that is,
in the conventicnal "blueprint' fashicn. Many of the leasaons c¢f paat
experiencs could provide guidelines for those engaged in projec:
planning and management, but the real challenge L35 both AID and
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governments in developing countries was to create a process of project
management based on continuous learning.

Thus, the capacity building and local action approachea moved
development management theory beyond a concern only with the process
project implementation to focuas as well on the "sustainability"” of
benefits after donors’ contributions to projects ceased (Honadle, 1981;
Bremer, 1984). This emphasis on post-project: sustainability
distinguished development management £rom institution-building by
emphasizing functional rather than formal organizational impact, and it
distinguished development management Zrom general management by
stressing the creation of social and organizational capacity for
sustained development rather than merely the efficiency cf service
delivery or zhyasical construction.
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During the late .970s and early 1980s, AID was also applying a number
of organizational development and behavioral change approcaches to
development management in both its technical assistance and training
pProgramsa.

The primary applicant of these approaches was the Pevelopment Project
Manugement Center (DPMC) in the O0ffice of International Cooperation and
Development in the U.S. Depariment of Agriculture, which was working
with AID’as Qffice of Development Administraticen. DPMC devoted much of
its attention to developing interventions for improving project and
program management performance. The staff of DPMC relied heavily on
the use of “procesa intervention'" strategies and behavioral change
methodologies, based in par: on the "organizatiocnal development,* or
QD, approach to management improvenent.

Crganizational development is defined in the management literature as
"a procesas which attempts to increase organizational effectiveness by
integrating individual desires for growth and development with
organizational goals. Typically, this process is a planned change
effort which involvea the total ayatem over a period of time, and these
change efforts sare relsted to the organization’s mission® (Burke and
Schmidt, 1S71).

Usually, 0D thecrists use various forms of intervention to change
sroup atititudea and values, modify individusl behavior and induce
internal changes in structure and policy (Golembiewski, 1969). Among
the methods used are (Golembiewaki, Proehl and Sink, 1981): 1) process
analysis activities that atiempt to increase understanding about
complex and dynaric situetions within organizations; 2) gkill-building
activitiesa that promote behavicr consistent with organizational
development principles; 3) disgnostic activiiieas that help membera
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rToups within the crganization; 7) technostructural activities that
T g
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seak to build "need satisfying'” roles, jobs and structures: and
system-building or gsystem-renewing activities that seek to promote

comprehensive changes an organization’s larger '"climate and values."

The process of organizational development s usually initiated and
guided by external "facilitators'” who induce members o¥f %Lhe
organization to identify organizational or nanagerial problems, to
analyze the problems and the forces within and ocutside of the
organization that inhibit or promote change; to identify alternative
managerial atrategies, methods and techniques for overcoming their
problems; to identify and diagnose the factors limiting change; to
select the most appropriate strategies for improving organizational and
nanagerial effectiveness; and then %o develop processaes for
implementing the strategy (Gibscn, Ivancivich and Dennelly, 1973).
Heavy reliance is placed on job-relatad training in which groups fronm
varicua levels in the organizational hierarchy participate in tasks
that are designed to bring about behavioral changes.

DPNMC, however, attempted to improve upon and go beyond conventional
0D approaches. It rejectaed the notion that there ara generic
management techniques that could be used by all organizations in
developing countries to iaprova project and program implementaticn.

But it did &ccept the idea that almost all organizaticna have cemmon or
generic functions. It aaserted that improvements in management
rerformance could be brought about by identifying common management
functions and establishing proceasses through which appropriate
rRanagement. techniques could be applied to improve an crganization’s
ability to achieve ita goals.

The generic management functicns identified by the DPHMC staff
included: 1) having clearly stated and shared objectiveas; 2) having a
congensaus on the stratagies and means for carrying ocut aeobjectives; 3)
having a consensus on roles and rasponsibilities;: 4) having realistic
implementaticn planning and support aystems; and, $) having operaticnal
gulidance «nd adaptive mechanisms for pclicy and program mecdification
and redesign. The DPMC approsach used a process of intervention that
would lead the staff fo identify appropriate managemant technologies
and apply them to the gsneric managemeant functions in order to improve
ocrganizaticnal performance.

o e

Dev=lopment, Ingla and Rizzo (1981l: 2) defined "performance
improvenent” asa a "“prccesa whereby people in an organized achtivity seek
to increasze (i3 effactiveness and efficiency." The "action training®
approach, 23 it was sometimes called, grew ocut of experience with
ranagement development training, behavicral psychology and
organizaticonal development in the United States. Specific principles
wera darived by Rizzo, Davidscen and Snyder (1980) £from their studiass
for AID during the late 13970a of health zservicea dellivery projects in
Latin America. Thay auggeatad Lhat the ncst effective means that AID
could uze tc help iapreve project and program management would be to
agaist in the funding and dellvery of appropriate management training.
Sut, they insiasted that conventional approachea Lo training would not
be appropriate and suggeated inatead the creation of training prograas
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based on the following principles:

1. Management training must be closely linked to organizational
needs in specific developing countries. This could be done by
explicitly identifying the changes that needed to be made in the
implementing oryanization and then translating these cheanges into
performance criteria for sperific joba. Changes then could be made
through new knowledge, siills and attitudes.

2. Treining objectives should be detasrmined by the types of
performance required to bring about changes in the organization.
Therefore, it would be necessary before Lraining progreams were designed
to distinguish between performance chengeas that could be achieved
through training and those that required changea in policies,
procedures and incentives.

3. Training should not be a one-time occurance, but a continuing
proceas over a long period of time to help develop, maintain, correct
and reinrorce desired behavior and performance within the
organization. Much of the continuing training should be on~the-job and
be accomplished through self-learning activities.

4. Instead of concentrating on individuals, training should involve a
"eritical mass" of people so that that new management techniques and
procedures could be applied throughout _he organizatica. The training
should be group or taam focussed and inveolve people at various
poeiticns in the organization’s hierarchy. *Thus, the selection of
trainees, the content of training, the critical mass and the
utilizaticn of the on-the-job training are all aligned for maximum
pay-off to health services."

S. The contents of and participants in the training programs should
be chosen by the implementing organization and not by the trainers or
advisors, sco that the needs of the organization become the focus cf the
training progranms.

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

7. The training methods should be applied and practiced. Training
courses should not merely be an intellectual exercise or the transfer
of knowledge. Methods should include such techniques as role playing,
case analyses, programmed instruction, simulation, field work and
others that require the participants to practice what they are
learning. The methods should "reflect the fact that management is a
performing art and not an intellectual discipline."

8. Training programs of this kind are usually nore effectively
tailored to orgenizational needs if they are managed in-house by the
implementing agency or in collaboration with an external institution.
I: is much more difficult to develop an appropriate training program if
it is managed exclusively by an external institution.
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9. If an external institution is used it should be sne that can adapt
to local needs and culture.

10. The :training program shculd alse include or make provisicn for
rasearch and develcopmant to =ac.t knewledge to local conditions,
consultaticn and experimentation Lo fest new nethecds and technigques
under local conditions, and means of disseminating the results.

The basic concepts underlying "“performance improvement or
performance management, a2s it was variocusly called, (Ingle and Riz=za,
1981; Sclomen, Kettering, Ccuntryman and Ingle, 158l) alao reflected
these principles. Much of DPMC’s work alsc went into the training of
trainers and consultants in the processes cf perfornarnce iaprovement
intervention and methcds of action training. DPMC staff and
consultants participated in more than £ifty shcri-term assistance
projects and fcur long-term projects by 1982. The long-term projects
included helping the government of Jamaica improve its aystems of
project design and implementation; providing asaistance with improving
financial management systems in the Sahel; asaisting with Portugal’s
Program for Agricultural Producticn; and helping the government of
Thailand design a project management information system. In the
program in the Sahel, DPMC staff develcped a set of cperaticnal
requirements for selecting and training trainera and consultants in its
“action-training”™ methodology.

Although the effectivenesa of these approcaches and their impact in
céuntriaes whera they have been applied have not yet been fully
asseased, AID’a3 internal evaluation found that individual asaistance
activitias were generally well regarded by the organizations to which
help was provided. The Develcpment Project Xanagement Canter itselsf,
hcwaever, needed a mors effaective long-range plan for its werk seo that
its activities added up tc more than a series of unrelated
interventions in developing countries. The procssses of crganizational
devalcpment and behaviorsl change were applied in very diffarent
situations and their impact on organizaticnal change could not be
easily detarmined (USAID, 1962a).

Cleearly, heowever, the concept of cehavicral change used by AID has
been rather narrcowly defined to include only admiaistrative and
tachnical behavior. The 0D approach tended to focus on the amall group
and to ignore policy, interorganizatioconal relations and client group
factors or o deal with them only £from the perspective of the work
group. The Agency generally ignored in its technical aassiastance and
training a whole set 0of informal inter-crganizational and political
interacticons that vitally affect the ability of institutions and
managers to plan and implement develcocpment projects and programs.
Rondinelli (1S83) haa criticized these apprcaches for giving little
attention tc the proceasaes of gsocial and political
interacticn--persuraion, mediation of rewards and punishments, tacit
cocordinaticon, informal bargaining, political negotiation, coaliticn
building, cooptation, and others that Lindblom (15635) has called
methods of '"partiasan mutual adjustment.'” Nor have the organizatiocnal
devalopment and behavicral change apprcaches addrassed the qusestions of
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how policies and decisions are actually made in developing countries
and attempted to train managers in those processas. Too often they
have assumed that rationalistic patterns of decision-making apply--or
she....d apply--and have trained managers in administrative and plannin.
practices that have little to do with the ways in which decisions are
actually made in their countriez (Rondinelli, 1982).

The most recent articulation af development manzgement +heories tc be
applied in AID ere those developed through its coniracts with the
National Association of Schools ©f Public Affairs and Administration
(NASPAA) and the work of David Korten, into social development
nanagement, bureaucratic reorientation and the asocial-learning
process.

The basic tenet of these perspectives is that the attempts by AID,
othe~ (nternational asaistance agencies, and most governments in
developing countries to design projects and programs in detail in
advance of implementation, using stendardized and inflexible procedures
(the "blueprint" approach), are ineffective in helving the poor. The
project cycles used by international agencies are preplanned
interventions that do not allow designers and implementors to analyze
or understand the needs of beneficiaries, or allow benefiaries to
participate actively in the design and implementation of the projects.
Thus, the prolectsa and programs usually end up being ill-suited to the
needs of the poor. AID cannot build wapacity for sustained action
using the "“blueprint approach;" and even when projects are tempora=ily
beneficial, the impacts rarely lazt long after the projects are
completed. Indeed, Korten (1980) challenges the value of projects
themselves, as temporary activities, in creating the kind of learning
environment and flexible action needed to match appropriate rescurces
to the nesds of poor communities and in building the long-term
cooperative arrangemente through which people czn solve their own
procblena.

This approach to development management is based in part on the
principlea of community development, in part on theories of social
learning, and in part on field assessments of successful local programs
that were planned and managed in ways far different from AID’s "
projects. However, Korten takes the concepts beyond those underlying
conventional comnunity development in recognizing the weaknesses in
"tor~-down" centralized plenning, the need for bureaucracies to be nore
responsive and the necessiiy of planning and managing development
gctivities through & process of social! interaction, experimentation,
learning and ad-ustment. Moreover, Korten focuses on the need to
develop "institutional capacities" to manage and learn at the same
time. 1In addition, he seea projects as obstacles to learning because
of their time-bound characteristics and emphasizes the need to develop
sustained capacity within organizations to engage in development
activities over a long period of time. This, he argues, requires
"bureaucratic reorientation.”

At the heart of approach (Korten, 1980: 497) is the concept of
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learning process, in which programs are not planned in detail at the
outset but only the strategy for mobilizing, using and sustaining local
organizational capacity to solve problems is preplanined. Observations
of projects carried ocut by the Naticnal Irrigation Administration in
the Philippines and similar “pecople-centered" projects in Sri Lanka,
Bangladesh, Thailand a&nd India led Korten to conclude that they were

succesaiul bacause they

were not designed and implemented--rather they emerged out
of a learning proceas in which villagers and progranm
persconnel shared their kniwledge and reaources “o create a
program which achieved a £fit between needs and capacities of
the beneficiaries and those of cutsiders who were providing
assistance. Leadership and team work, rather :than
blueprints, were the key elements. QOften the individuals who
emerged as central figures were involved in the initial stage
in this village experience, learning at flrast hand the nature
ot the benefiary needa and what was required to address thenm
aeffectively.

It is exactly this learning process that is lacking in the project
and progran planning and management procedures of moat governments and
international agencies, Korten argues, and for this reason they raraly
£it the needs and desireas of the intended heneficiaries. Where the
poor do benefit from such activities they often become more dependent
on the donors rather than developing their own capacity to solve their
problems thrcugh independent action.

Advocates of the learning process spproach aasert that only a
development program’s gcals and objectives should be centrally
determined by those crganizationa providing tachnical or financial
rasources. Operaticnal planning and management should be left to the
heneficiaries and the field representatives (change agents) who worked
in the placas where the activities would be carried out.

An essential part of the learning proceas £or managing social
devaelopment, Korten contends (1583: 1l4) is cpalition- building. Change
can be stimulated and sustained only when a cocalition-- which cuts
across fornal lines of organizational authority and is compesed of
individuals and groups who are directly affacted by the project or
program or who have the resourcas to plan and implement it--can be
formed to take responaibility £or initiating and guiding acticn in
innovative ways. Korten argues that

the foraation of such a coalition is to the leartning
process apprcach what the preparation of a project paper ia
to the blueprint approcach. 1In the latter a formal piece of
paper drives the project process and encspsulates the
critical project concrepta. In the former theasa same
functicns are performed by a lcu=ely defined social network.
«es In blueprint projachs the projsct plan is central and the
coaliticn is incidental. Planning efforts are focused on
plan preparation, and iaplementation on its realizaticn. By
centrast, in a learning process the energies of the projec:
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facilitators are directed to the formation and maintenance of
this coalition, while project documentation is a relatively
incidental formality, a legitimating by-product of the
coalition-formation process.

The result of coalition-building is empowerment, the enabling proces.
that =zllows the intended beneficiaries of development pregrams and
projects to exert a more pcsitive influence on activities that will

influence the direction of their lives.

Korten (1981) contends that such a learning process approach to
program and project management would contain three basic elements: 1)
learning to be effective in asaisting intended benaficiaries to improve
their living conditions or to attain other development goals; 2)
learaning to be efficient in eliminating ineffective, unnecessary,
overly costly cr adverse activities and in identifying methods that
might be appropriste for larger-scale applications; and 3) learning to
expand the applications of effective methods by creating appropriate

¢nd responsive organizations to carry out developrent tasks.

In order to adopt a learning proceass approach, government agencies

reorientation(Korten and Uphoff, 1981:6). This requires changes in
bureaucratic structure to allow organizations to manage development
programs through asccial learning and to increase their capacity for
people-centered planning and innovatien. This means mare than changing
individual attitudes and behavior, "the more important part involves
changes in job definitions, performance criteria, career incentives,
bureaucratic procedures, organizational responaibilities and the

like.* ‘

More spacificially, the elements of bureaucratic reorientation
include use of:

l. Strstegic mananagement, & process by which organizational leaders
concentrate on a few crucial aspects of managerirl performance rather
than attempting to plan and control all phases of operations, and seek
to reassess the organization’s goals and performance on a continuing

basis.

staff who are most effective in meeting the needs of beneficiaries :nd
clients.

3. Elexible and simplified planning svstems, which are attuned to the
needs of beneficiaries, facilitate their participation, and allow the
evolution of appropriate small-scale projects and programs through

collaboration with clients.
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and assess the degree to which benefits reach and are effectively used
by beneficiary groups.
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assignments of staff, require them to have substantial experience in
social and organizational analysis as well as technical specialities,
and structure their assignments so that they work in multi-disciplinar
teams and become conversant in local dialects and languages o< the
pecple with whom they were working.

7. Differentiated structure in which specialized units or zaerviceas
can be established for distinct client groups and which allow
specializaticn for tasks that serve the unique needs cf different

groups of beneficiaries.

8. Well-defined doctirine that proactes a widely shared understanding
of the organization’s mission in helping intended beneficiaries and
from which the staff cculd clearly delineate their purposes and

regsponsibilities in meeting organizational objectives.

Again, neither the thecry nor the applications of these approaches
have been systematically assessed. AID’s evalustion of NASPAA’s work
notaes that significant progress haas been made in developing the
concepts and ideas asscciated with "people-centered" planning and
management, but that "“progress has “een slower [on] defining a
methodology, identifying management techniques, determining a strategy
of bureaucratic reorientation, and developing treining programs to
prepare people for social develcpment management" (USAID, 1982-5: 49).

Critics within ATD pcint out that both the organizationsl developmant
and social learning approaches shift the emphasis from the tecianical
content of programs and projechts, in which they have axpertise, to a
process of organizationzl intervention and community organizing in
which most AID staff have littla real capacity. Noreover, such an
approach is difficult to operationalize in internaticnal assistance
bureaucracies because they are accountable tc Congress and the Chief
Executive, who are usually unwilling tc provide funds for activities
that they cannct deacribe or for processes tha* are likely to produce
results that they cannot anticipate or controcl. Some AID o=<ficials
argue that the Agency might not be able to cbtain funds if it clainms
only to nhe experimenting. Unless it can show apecifically what muat be
done and what the iapacts will be, it cannot compete affectively fox
budgetary resources with organizaticna that do claia a high degree of
certainty for their projects.

Moreover, governments in develeoping countries are often reluctant to
admit that thay do not know exactly what needs to ba done and that they
are siaply experimenting with approaches that may or mey not lead to
positive results. The blueprint approach may not achieve the intended
results, but it presents an image of careful analyais, design and
programming that is necessary to cbtain the funds required to initiate
and pursue tachnical sclutions tc development problems.

In & study for NASPAA that gtrongly advccaved a "pecple- centered,"
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learning process approach to social development management, Thomas
(1983: 16-17) nevertheless noted other constraints %o adopting it in
developing countries. *“The gereration of power by communi*ies and
itizens’ groups is £frightening to political and administrative
leaders. The idee of ’‘empowering’ communities, regardless of the
intentions or the anticipated development consequences, is received
with askepticigm or fear," he pointed out. Ruling elites in many
developing countries simply do not have the political will o empower
local communities to pursue development activities over which political
leaders do not have control. Moreover, there is deeply embedded :in
bureaucracies in developing countries "a self-perceived and socially
reinforced ne=sd £for certainty among planners and managers... . Thomas
contends that "many government agents are unable o tolera<e “he
absence of direct control, of clear measurea of efficiency and of
rationally planned cutcomes." 1In addition, the people-centered
approaches are difficult to teach; the pedagogical style of
universities and training institutes is to transfer objective
knowledge. Finally, there are cultural constraints. In many societies
that are hierarchical in structure, in which there are diatinct aocial
and bureaucratic classes and strongly enforced rulea of behavior and
interaction, and in which participatory practices are not highly
valued, it is difficult to introduce people-centered management
approaches,

CONCLUSIONS AND IMPLICATIONS

In brief, AID has experimented with, tested and applied a wide
variety of management development theories in its technical assistance
and training programs over the past three decades in search of the most
effective means of increasing the institutional and managerial capacity
of organizations repsonsible for implementing development projects and
programs.

The trends in theory over the past decade have been away from the
technology tranafer approach used during the 1SS0s and 1960s in which
American public administration principles and techniques were simply
transferred to develcping nations with little or noc adaptation. It now
preacribes a process of examining the needs and conditions in Third
World countries and tailoring administrative and organizational
solutions to them, in collaboration with host country officials.
Theory has alsc advanced beyond attempting to bring about sweeping
political and administrative reforms, such as those reflected in +the
political development, community development and institution-building
novements. It now emphasizes specific organizational interventions
that can improve management and administration incrementally. The
trends have alsc been away £from attempting to build only the capacity
of central government ministries and toward increasing the managerial
and inatitutional capacity of loc:l sdministrative unitis, private and
nongovernmental organizations. Finally, thecry has moved from
attempting to create and install centralized, control-oriented,
compreliensive management systems toward more <lexible, adaptive,
innovative, responsive and collaborative methods of administration in
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which the beneficiaries have a more participative and responsible role
in both planning and implementation. Concepts of develcpment
management have recognized clearly that the systems approaches that nav
have bteen appropriate for capital infrastructure projects may be
neither effaective nor efficient in sceiazl and human rescurce
development projects. Social development requires a more strategic,
adaptive, experinental, learning-based, and responsive pecple-centered
spproach to administraticn (Rondinelli, 13583).

Howaever, AID continuves tc use in its own nanagement procedures a
contrel-oriented process that attempts 2o anticipate and plan for all
aspectis o a project prior to its approval and implementaticn. It
continues to rely on metheda and procedures of project design,
selecticn and implementation that assume a high degree of knowledge
about what needs tn te done and cf certainty in a world in which '"%thae
correct” soluticns are not always clear, and in which the cnly
certainty is a high degree of uncertainty. It makes use of methods
developed primarily for cupital investment projects, even though the
largest porticn of its investment portfclio iz in agriculture,
population, education and human development projects. It still relies
heavily on technolcgy itransfer for many social develcpment problems
that are not amenable to technolecgical sclutiocns.

The major shift in thecries cf develupment management has been away
from the technology transfer and management ccntrol approaches toward
learning process, local acbilization and enhancement of indigenous
acdministrative capacity. 3But this shift has not always been clearly
reflected in AID management practice. Although the thedry of
instituticnal and managerial development has advanced over the past 30
yeears, nearly all of the approaches described earlier are still
used~--and have some dagree of currency--within AID.

Any evaluation of AID’s2 experience must recognize tha® there has
always beeri and continues to be a wide gap between the theories--many
daeveloped in part through AID sponsored research and technical
asisstance experience--about how projects and preograms should be
managed, and the procedures that AID actually uses to design and managa
the vast majority of the projects and programs that it funds.

Experience also suggests that no one theory or approach to
develcopment management 13 likely tc be universally appplicable or
universally effective in the wide variety of cultures to which AID
provides assiatance. Indeed, different approachea %to development
aanagement nay be neceaasary or appropriate at different atages in thae
same project. Experience dces not provide auch evidence that
develcpaent management is or can quickly become a "acience™ in the
tradition of the physical scisesncss. Development managemeni is nore an
ar< than a science and, perhaps, aore a craft than an art. At its
bast, it is a judicious blending of administrative methods, techniques,
an. tools with organizational and political skills, good judgement, and
an understanding of human motivation to achieve intended goals.

Evaluations of aanagement performance nugst be based on an
understanding of the development management strategies inherent in the
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design of a project and of the managerial tactics used in
implementation. Perhaps the mos:t valuable use of evaluation is not *o
determine which approach or approcaches to institutional! and manageriai
development are "best," but to attempt o discern the range of
appropriateness and applicability cf various approachea under differ
sociel, culturel, economic and pelitical conditions. Evaluaticn ecan
make an important contribution to determining how different approaches
to development management can be appropriately and responsively
tailored to the needs of governments, private organizationa and
community groups to improve their meanagerial performance.



FOOTNOTES

1. This paper draws heavily on revised mesterial from a larger
study of development management in AID conducted by the author
through the National Association of Schools ©f Public Affairs and
Administration (NASPAA) and sponsored by USAID’s Developnent
Administration Division. I appreciate the suggestions by I-ving
Rosenthal and George Honadle on this version. The opinions,
interpretationcs and conclusions, however, are those cf Lhe author

and do not necessarily reflect USAID policy.
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