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CHAPTER ONE

INTRODUCTION

The Wolgin and Ndegwa citations that introduce this paper
represent very different interpretations of the importance of
management relative to policy reform strategies for addressing
Africa's economic crisis. This paper argues, however, that:

® The policy/management apposition is overly simplistic --
management practices can constrain or expand policy
opportunities and results just as policies can help or
inhibit management;

® Project performance results from the interaction between
strategy and context; and

e The solution to the crisis lies less with the importation
of cures (whether policy or management) than with an
understanding of local context and building appropriate
responses to that context.

To support these arguments, however, three points must be
discussed. The first is the evolution of perspectives on the
relative importance of development policy and management. The
second is the place of this study in that evolution. The third
is the perceptual barriers that will have to be overcome for this
studv to achieve operational results. Each point is addressed
below.

VIEWS OF THE PROBLEM

Since the publication of the World Bank's Berg Report in
1981, a predominant view of the source of Africa's crisis has
emphasized the impact of inappropriate economic policies.[1] As
policy-oriented perspectives have gained currency in the develop-
ment community, the need for policy reform has grown from an
insight to a blanket prescription. Indeed, a mechanical view of
the Lenefits that will result from policies such as getting the
prices right or revaluing currency has obscured the reasons why
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those policies came about as well as the nature of the terrain
through which reformers must travel.[2] Structurai adjustment
programs are often specific about policy reforms to be accom-
plished but vague about how to achieve them. That is, tha manage-
ment dimension of policy reform is typically left out of
structural adjustment »rcyrams.

The World Bank's 1984 follow-on to the Berg Report ostcen-
sibly stresses the need for management capacitvy and appropriate
technical assistance as the second of its four emprasec. (3] The
authors of this report, however, still see the management problem
largely in macrc terms. The chap*ers on managing policy referm
and supporting policy reform view the issue as .ne of donor
coordination, macro management of the economy, and debt
servicing. Thus, even though management is noted as important,
the prescribed way out of the crisis avoids direct confrontation
with management processes. To the authors of the report,
convincing the Olympians to adopt preferred economic policies
remains more important than supporting the management efforts of
the lowly mortals.

Other writers, however, were concurrently recognizing that
the management of development efforts was an important element
for explaining successes as well as failures.[4] Management was
not the only determinant of results, but its relative importance
was great enough for the World Bank's World Development Report,

1982 to dwell on the theme of management in develcpment. Even
so, there was dissatisfaction with the report's treatment of
management. [5] Until the dimensions of development management
could be more clearly articulated and refined, neither policy
reform nor management assistance was likely to be conducted more
effectively. Although this applies to all geographic regions,
the intensity of Africa's current crisis makes it most salient
there. But there are different views of how to solve Africa's
development management problems.



One view is that Western methods and theories can be applied
universally, and they will vyield results similar to those
obtained from their application in industrial settings.[6]
Another view is that each area of the world is permeated with
unique historical and cultural characteristics that negate any
imported theories or methods.[7] But two recent studies have
taken some initial steps toward resolving the impasse between
these two positions.

The first study examined journal articles that focused on
organization and management in the developing world to determine
the breakout between those that took the first position and those
that took the second. Furthermore, the reasons for the division
of opinion were explored.

The major finding of this study was that, when Western
theories and methods were determined to be appropriate, the
articles were concerned with internal issues tied closely to the
organization's production technology. When the theories and
techniques were found not to fit, however, the articles dealt
with processes that extended into the organization's environ-
ment. (8]

The authors of this survey of acadenic literature concluded
that:

In general, each time the environment is involved, the
theory developed for Western settings does not apply,
because it assumes contingencies that may not be valid
for developing countries. In these situations,
utilization must be preceded by a situational analysis
to identify the relevant contingencies and their
inter-relationships.



A study of 24 rural development projects came to a similar
conclusion. This exercise argued that Western management
theories and methods were appropriate for building roads,
bridges, and clinics or delivering goods and services. But the
need to induce local responses to those services and the mandate
that development projects stimulate self-sustaining dynamics
created «n intense interaction between project organizations and
local environments. As a result of these interactions, the
imported perspectives often lost their predictive power. [9]

Using an analytic model based on project objectives and
linkage processes, the authcors of this study concluded that:

Orthodox managemant science does orfrfer scund guidance
for delivering goods and services . . . . But gener-
ating 1local actioa and sustaining benefit flows are
objectives that fall outside the domain of formalistic
Western management theory . . . . Universalistic man-
agement science 1is a useful starting point for the
first linkage in the model, but the contextual mappers
may possess the key tools required to forge the second
and third linkages.

Both academic literature and field studies, then, support
the importance of context in development management. A clear
picture of development management must be based on an environment
that 1is lighted and focused, rather than on an imported theory
that casts its own dark shadow and blurs the background of the
subject.

RESPONDING TO THE NEED

In response to this need for a sharpened understanding of
how to fit organization and management approaches to African
circumstances, the United States Agency for International
Development in 1984 commissioned a series of case studies of the
management dimension of six agricultural projects in Africa. The



studies were Jjointly sponsored by AID's Center for Development
Information and Evaluation in the Bureau for Program and Policy
Coordination, and the Bureau for Africa. The effort was under the
direction of Irving Rosenthal, Sector Coordinator for Development

Management.

The study process began in September 1984, with a workshop
held in caston Maryland, to equip the teams to undertake the
field studies. Field work began in October 1984, and ended 1in
late March 1985. Visits to Kenya, Lesotho, Liberia, Niger,
Senegal, and Zaire were made during this time. In late April
1985, a workshop was held to reassemble the field teams and
compare case findings.[10]

The focus of the studies covered three main areas of

concern:[11]

e Contextual factors related to management, including the
impact on the project of local physicail, environnental,
politiczal, and ciltural factors, as well as worldwide
economic and political conditions;

® Management strategy, including organizational structure
and  1nstitu*ionalization choices encompassing both
formally established and informally constituted working
relationships among affected organizations and people;
resource control encompassing financial, commodity, and
logistics management; and the approach to getting things
done in an effective and efficient manner; and

® Management enhancement strategy, involving attempts to
change administrative processes such as ways of carrying
out development programs in the local settirg; and human
resource management and behavioral considerations such as
the skills, performance, and management capacity of the
people who are part of, or whe will benefit from, the
project.

The first area emphasizes the impact of the local environ-
ment on the project. The second area is concerned with the way
the project was designed and managed to encounter and change that



environment. The third area relates to those actions taken to
strengthen the management and institutional capacity of those
people who will inherit the project after donor funding ends.

This paper synthesizes the findings of the case studies and
highlights .essons that emerged from them. But for those lessons
to be taken seriously, it will be necessary to overcome scme
perceptual barriers that obstruct an acceptance of important

roles for organization and management in the development process.

OVERCOMING PERCEPTUAL BARRIERS

Any discussion of the management of development programs has
four handicaps:

e It runs the risk of stating what non-management
specialists consider to be obvious;

® It must include the dimension of leadership, which to
many people boils down to just getting the right managers
to run things;

@ It invariably leads to messy sets of problem causaes and
solutions instead of clear individual ones, nmaking the
discussion seem fuzzy, nou-prescriptive, and loaded with
qualifiers; and

© The effect of management decisions and behavior often
seems fleeting and difficult to see, adding to the
fuzziness and keeping management out of the realm of
expert knowledge and in the realm of commen sense.

The practical vroblem that arises from these perceptual
barriers is that good management is taken for granted. It is
assuned that what must be done is universally obvious and vhat if
problems occur they can be overcome by a change in personnel or
some training. But this simplistic approach seldom works.
Attempts to transfer experience from one setting into another



without adjusting for differences among those settings can lead
to the failure of the intuitively obvious when it is empirically

dubious.

To deal with this difficulty, this paper follows a progres-
sion from context to strategy to performance to 1lessons. This
progression is used to reveal and specify the complex, incorsis-
tent, or counterintuitive elements of successful development
management. Moreover, it suggests a process for tailoring
general knowledge to fit specific circumstances.



CHAPTER TWO

THE PROJECTS AND THEIR SETTINGS

The projects reviewed here are distributed throughout sub-
Saharan Africa. Three are in Anglophone countries, and three are
in Francophone countries. One is in East Africa, one 1is in
southern africa, and four are in West Africa. A brief descrip-
tion of each project follows.

PROJECTS REVIEWED

The project descriptions that follow are intended to give
the reader a sense of the major activities undertaken to provide
a grounding for the later discussion. These descriptions are not
expected to replace or summarize the individual case studies.
This paper deals with crosscutting themes rather than project-
specific issues and recommendations. Readers wishing more
details should consult the cases studies, which are listed in
Annex A.

The Egerton College Expansion Project in Kenya aimed at
upgrading a training institute for extension agents. Faculty were
sent to the United States to obtain advanced degrees while
technical assistance staff took their places. Simultaneously, a
quadrangle consisting of a library and two other buildings was
built on the Egerton campus. Later, a fourth building was added
under the project, which began implementation in 1380 and was
completed in 1984.

The Land Conservation and Range Development Project in
Lesotho aims at reversing severe soil erosion and range deterior~
ation while improving the economic opportunities available
through the productive use of livestock. The project uses a two-
pronged approach to the problem. First, training and staffing
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divisions of conservation and range management at a national
lerel within the Ministry of Agriculture provide an
organizational base for addressing the national problem. Second,
the establishment of a pilot area to build a range management
association provides a means for implementing policy and testing
field approaches for later replication throughout the country.
The project began in 1981 and will end in 1987, but it is one in
a series of three linked projects, the first of which began in
1976 and the thirc expected to begin implementation in 1986.

In Liberia, a sequence of two projects, the Agricultural
Sector Analysis and Planning Project and the Agriculture Develop-
ment Program, focus on upgrading the capacity within the Ministry
of Agriculture to conduct sector analyses and use those data for
planning purposez. The project is placed within the Ministry of
Agriculture at the national level. Training and technical assis-
tance form the core of the Monrovia-based projects. The first
project began in 1980 and the second will be completed in 198s6.

The Niamey Department Development Project in Niger uses
different 1line agencies, at the sub-national level, to develop
and extend technical packages to increase food production. In
addition to raising production, the project is expected to
improve existing technical services and the linkages among them.
Project funding is used to augment ongoing efforts of the 1line
agencies. Implementation began in 1982 and will be completed in
1s87.

The Bakel Small Irrigated Perimeters Project in Senegal 1is
attempting to diversify agricultural production and reduce the
risk of drought in this Sahelian country. The project is imple-
mented through a sub-national parastatal organization focusing on
riverine areas. Training of farmer groups plays a major role in
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the effort, and a phase-out of parastatal responsibilities and
build-up of local organizational responsibility are planned. The
project began in 1981 and is expected to end in 198s.

The North Shaba Rural Development Project 1in Zaire is
located in the northern part of what was formerly Katanga

Province. This project aims at increasing maize production
through the introduction of new technologie:, the strengthening
of 1local organizations, and the improvement of the grain

marketing system. The projact was initially implemented through
a semi-autonomous project management unit, but responsibility is
now being transferred to private sector and village crganiza-
tions. The project began in 1977 and will be completed in 1985,

Thus, the emphases of the six projects cover a wide range:
an agricultural college, land conservation and range development,
sector planning, irrigation, maize production, and integrated
rural development are all represented. Organizationally, they
are equally diverse, with parastatals, sub-national 1line
agencies, a national line agency, a national line agency with a
geographically isolated field area, and a self-contained project
management unit all used as implementation mechanisms. This
variety poses the question of what contextual factors promoted
such a wide range of responses.

A CONTEXTUAL MAP

A focus on context requires some organizing scheme to put
boundaries on this notion of significant surroundings.
Unfortunately, the state of the art has not advanced to the point
at which there 1is a commonly accepted contextual map.
Contingercy theories of management agree that approp:-iate
practices depend on circumstances, but the theories do not agree
on what circumstances are impertant.[12] Moreover, many exposi-
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tions classify environments in such abstract terms that, at first
glance, they are difficult to use in developing country set-
tings.[13]

But returning to a classic study suggests a key factor
defining a relevant environmental dimensiosn for management
purposes -- the goals of an organization (project) in relation to
the goals of significant environmental organizations and institu-
tions.[14] This perspective is compatible with the conclusions of
the studies of project implementation and journal articles noted
above. It is also consistent with other work examining the
political context of leadership and management decision making in
both Western and non-Western settings.[15]

When this perspective is made specific, it suggests at least
two major classes of contextual factors that must be examined.
The first class relates project objectives to those organizations
and individuals that stand to gain or lose from the successful
achievement of project objectives. These are the project stake-
holders. The second class identifies institutional elements and
others that affect relationships between projects and their
stakeholders. Both sets of contextual factors are noted below.

OBJECTIVES AND STAKEHOLDERS

The origin of project ideas offers an initial insight into
an initial set of stakeholders, and a brief look at the projects
suggests some very different puposes behind each one. The
project in Senecal, for example, was requested by a sophisticated
set of wvillagers. The project in Zaire, however, was based
largely on the national government's interest in the project
area. In Lesotho, national-level recognition of the severity of
the soil erosion and range degredation problem was complemented
by the support of an influential chief in the project area.
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The project in Liberia was ostensibly more the idea of a
donor than of the government. Thus, the origins of the projects
indicate the involvement of one set of stakeholders -- those who
initially saw that they would benefit if the objectives were
achieved.

One way to view the contexts of the six projects, then, is
to begin with project objectives and to move on to an analysis of
those vho stand to gain or losz from project operations. Figure
1 begins this way. Each of the six projects is listed on the
vertical axis of the chart. Along the horizontal axis, the first
two items noted are the objectives each project addresses and the
stakeholders who stand to gain or lose something as a result of
project success or failure.

In some cases, such as in Kenya. the risk bearers are non-
existent or peripheral. In other cases, such as in Liberia,
those who stand to henefit in some ways may also be those who can
lose in other ways, and they may also be central to project
operations. Moreover, the degree of risk appears to be higher in
Lesotho, Liberia, Senegal, and Zaire than in the other two
projects.

The nature of the stakeholders and the risk level they
encounter can affect policies in the project environment.
Policies and other factors can also determine the risk that these
stakeholders will take.

INSTITUTIONAL AND OTHER CONSTRAINTS

The horizontal axis of Figure 1 also shaws relevant aspects
of the social and policy settings as well as other factors that
affect project activities and thus influence the strategy for
organizing and managing each project. Different contexts will
require different apprcaches.
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In some cases, such as in Lesotho, unclear policies can be
seen as a direct outcome of the risks being borne by one set of
stakeholders. National policy makers feared a loss of local
support if needed regulations were clearly stated and vigorously
enforced. In most cases, however, the interaction is mutually
reinforcing. In Zaire, for example, the different sets of
stakeholders are likely to see the situation as one in which one
group's gain is another's loss, and thus the conflict level |is
apt to be high. 1In Kenya, this is much less the case.

Five of the six fileld study teams were favorably impressed
by the quality of the local personnel. This, in combination with

other findings, has 1implications for appropriate training
approaches in Africa. These implications will be discussed
later.

Also included among other factors are specific

characteristics of the project area or institution that were not
common attrikbutes of other settings within that country. Four of
the projects were able to identify and build on favorable
circumstances that, although they might make replicability
difficult, made the management task easier than it would have
been elsewhere in the country. When administrative, ecological,
and ethnic boundaries all coincide, the management task |is
simplified. And when the chief who presides over the area
supports the project, it is surely time to go to work, just as
the project in Lesotho did.

A major conclusion about the six contexts relates to the
centrality of project objectives to the social setting. Lesotho,
Liberia, Niger, Senegal, and 2Zaire all had projects aimed at
changing basic behavior. The projects fccused on basic values,
such as in Liberia, or basic behavior patterns, with Zaire the
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most extreme example of this emphasis. Kenya, however,
restricted its emphasis to an expansion of current behavior. It
did not attempt basic change. This is displayed in Figure 1,
which sets the stage for assessing the different organization and
management strategies that were used to help achieve project
objectives within the different contexts.



Country & Project

Objectives

FIGURE 1

CONTEXTUAL FACTORS AND PROJECTS

Stakeholders

Potential Beneficiaries

Potential Risk Bearers

Institutional Factors

Other Factors

KENYA: BGERTON (QOLLBEGE
EXPANSION PROJECT

Expand teaching
capability

Constru~t buildings

Faculty and staff
Students
Employers of graduates

Local laborers

Students

College has autonxanous
parastatal status

Graduates no lonyer
guaranteed governnent
jobs

Expected upyrade to
university status

Strong leadership

High—quality staft

Ethnic rivalry

Highest population growth
rate of any country

Devaluation of shilling

LESOTHO: LAND
CONSFRVATION AND
RANGE DEVELOPMENT
PROJECT

Contain soil erosion

Manage livestock
as a productive asset

Establisn land conser-
vation and range
manxjement program
for renlication

Villagers, livestoc!:
owners

Ministry of Agriculture

Chiefs who might lose
power

Livestock owners
and users

Politicans who would
lose support 1f project
displaces locai leaders
and does not work

Contradictory and un—
clear range regulations

High~quality statt
Ethnic hannony but

stratified tauily
Systeam

Unique juncture of admini-

strative and ecological
zZOnes 1n project area

Influence ot South Africa
Waakness ot the rang

Lack of knowledjye ct
ii1vestock use 1N area

LIBERIA: AGRICULTURAL
SECTOR ANALYSIS AND
PLANNING PROJECT, AND

AGRIQULTURE DEVELOP-
HENT PROGRAM

Develop statistical

data for agricultural
planning

Establish sector
planning capability
In Ministry of
Agriculture

Identi1fy and meet
organization and
managament needs
created by techno-
logy transfer

Rural populations

Prcfessionals in Ministry
of Agriculture

Ministry otfic:.:ls

Adminictrative culture
based on a strony
tradition of patron-
age

Irregular salary pay-
ments and lack of
peformance 1ncentives

Well-trained 1ndivi-
duals

Political coup

Rupidly deteriorating
econany

Hign uncertalinty

damestlc and lnternational

investors

91



Country & Project

Objectives

FIGURE 1 ~- Continued

Stakeholders

Potential Beneficiaries

Potential Risk Bearers

Institutional Fact irs

Other Factors

NIGER: NIAMEY DEPART-
MENT DEVELOPMENT
PROJECT

Increase food
production

Strengthen local
organizations

Stremythen technical
services and linkages
ameng  tham

Develop and externd
effective technical
agricultural packages

Farmers
Civil servants

Local cooparatives

Civil servants who
follow project
priorities rather
than line ministry
priorities

Peasants who go iIn
debt for technjcal
schaves and 1nvest
energy in question-
able activities

Change in leadership

Project must compete
with technical
agencies for priority
of field managers
and technicians

Inheti1tance of cencral-
1zed administration

Inefficient distribu-
tion of agricultural
1nputs by state
agencies

Staff quality varies

State in fiscal crisis

Transition fram policy

pramoting large
regional projects to one
pramoting small-scale
interventions

SENEGAL: BAKEL SMALL
IRRIGATED PERIMETERS
PROJECT

Diversify agri-
cultural praduction

Reduce risk of
drought

Farmmers with riverine
land

Parastatal would
strengthen mandate to
develop riverine areas

Ministry of Health

Villagers could lose

irdependence

Those who might
contract bilharzia

Change in style of
leadership

High-quality staff

Patronage-based
administrative
culture

Highly sophisticated
villagers requested
help

Produce to be sold

to parastatal;
changed to allow
canpetitive buying

High remittances fram

France to project area

Low prices foster

parallel market

Tradition of independence

in ramote project area

LT



Country & Project

Objectives

FIGURE 1 -- Continued

Stakeholders

Potential Beneficiaries

Potential Risk Bearers

Institutional Factors

Other Factors

ZAIRE: NORTH SHABA
RURAL DEVELOPV.ENT
PROJECT

Increase food prodi:>-
tien in project zone

Satisfy politicai desire
for program in geogra-
phic area

Improve organization
of grain producticn
and marketing

kaiuce national food
imports and foreign
exchange drain

Villagers, famers,
producers

Grain merchants

Civil servac.s
{project s:aff)

Non-producer popula-
tions in project
area

Yerchants do not want
to be displaced

National governmrent
wants to show 1nterest
in area

Donor wants success-
ful project

Villagers fearful
of national
penetration into
their lives

Inefficient and
corrupt bureaucracy

High—quality individual
civil servants ’

Vil gers not prone to
COuperation amony
themselves and sus-
picious of outsiders

Ethnic rivalries and
kinship systen strong

Exchamye rate discriminates
against damestic proguc-

tion

Production technology
questionable

Staff-local mariiages
helped legitimacy

Lack of knowledge
about project area

Logistics difficult
(dicskaice)

8T
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CHAPTER THREE

PROJECT STRATEGIES AND PERFORMANCE

Given the diverse problems addressed by the projects and
various contexts within which they were placed, two questions
arise:

© What strategies were used to accommodate to these
different situations?

e How well did those strategies work?
Each question is addressed below.
MANAGEMENT STRATEGIES

Before differences and similarities can be identified among
the project management strategies, the components of a management
strategy must be identified. The cases, the literature, and the
original scope of work support the usze of four components for
this analysis:

¢ Goals and benefits;
® Organization and process;
@ Resource management; and

@ Time horizon.

Goals and benefits refer to the choice of trying to mobilize
people around clear and simple goals versus using multiple goals
and multiple benefits to muster support. Under different circum-
stances, either approach might work.
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Organization and process indicate the host in which the
project 1is placed as well as the linkages to significant actors
or beneficiaries whose cooperation is necessary for the pronject
to succeed. More than one organization may be needed simul-
taneously, oxr there may be a shift from one to another during

implementation.

Resource management refers to the approach to financial
management, procurement, and logistics. Decisions about who does
what and how funds are controlled make up the major dimensions of

this component.

The time horizon component introduces the way in which
sustainability ccnsiderations are built into the strategy.
Contradictions may arise between the needs for short-term service
delivery and long-run viability.

Figure 2 compares the six project management strategies
along these dimensions. In scme instances, management strategy
components can be seen as derived from specific contextual
factors. For example, five of the six projects adopted multiple
or vague goals to accommodate multiple stakeholders as part of
the management strategy. Kenya provided the outlier.

In terms of organization, two projects used parastatals as
their base, one was housed in a sub-national government body, one
used an autonomous management unit te bypass pre-existing struc-
tures, one was based in a national office of a line ministry, and
one adopted a two-tiered approach using a ministry at the
national level and a semi-independent unit at the field level.
Thus, there was a wide range of responses to the different
settings, each reflecting an attempt to avoid or strengthen a
stakeholder group.
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FIGURE 2

MANAGEMENT STRATEGIES

Aspects of Management Strategies

Organization and Process

Resource Control

Time Horizon

KENYA: EGERTON
QOLLEGE EXPANSION

Simple and clear qoals

Project bzsed in autonamous
parastatal

Local control of training
schedule and local resources

Short-term focus on buildings
and trainees

PROJECT Bepefits to those within )
target institution ard Hanaged by principal Procurament USAID responsi- Little attention to recurrent
employers of graduates biltity costs, retraining of faculty
LESOTHO: LAND Multiple -- livestock Integral to ministry at Technical assistance control Seven-year project

CONSERVATION AND RANGE
DEVELOPMENT PROJECT

quality, land conservation,
program building

Immediate benafits include
training, dip tanks, and
shearing sheds

national level
Informal policy link

Area-based and autonomous at
rield site, but reporting ¢o
national division

Grazing association linked to
pPre—existing structures —-
high participation strategy

of dollar funds

Gradual local assumption of
national range management
division costs

Local control of local
contribution

Grazing association to
inherit project functions

Follow-on to previous project

LIBERIA: AGRICULTURAL
SECTOR ANALYSIS AND
PLANNING PROJECT, AND
AGRICULTURE DEVELOP-
MENT PROGRAM

Intreduce sector Planning,
broad goals

Support benefits multiple
actors in ministry

Based in Ministry of
Agriculture headquarters

Collaborative approach

Prliance on ministry for
logistical support

Close USAID moni toring

Follow-on projects

Organizational implications
addressed

Focus on changes in the
basis for decision making

NIGER: NIAMEY DEPARTMENT
DEVELOPMENT PROJBCT

Multiple objectives repre-
sented by different
canponents as marginal
additions to ongoing
programs

Attached to local govermment

Director fram Ministry of
of Rural Development

Reliance on multiple tech-
nical service agencies for
implementation

Strategy emphasizes self-
management and participa-
tion by local organizations

Close control of local fu}ds
by director

Close USAID monitori g

Farmmer training centers
establ ished

Shift fram production
to institution building

Long-term phased project

L¥4
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Aspects of Managament Strategies

Organization and Process

Resource Control

Time Horizon

SENBEGAL: BAKEL SMALL
IRRIGATION PERIMETERS
PROJECT

Multiple — crop diversi-

fication, drought risk
reduction, health, labor-~
saving devices, credit,

new land opened, food
production increasad through
collaboration between
parastatals and fammers,
integrated technologies
introduced

Based in decentralizad
autonamous regional parastatal

Buiids on village leadecship

Uses village groups as pro-
duction unit

Initially top—dowm, becane
interactive

Confrontational interaction
with farmer federation led
to more participatory
apprcach

Uses local organizations to
enforce credit repayment

USAID hands-off role
except for  procuranent

Supplies agricultural imputs

Phase-out of parastatal
praduction responsibility
ard shift to planning

Turn over of credit function to

private sector as well as
marketing and transportation

Madium project lifetime

ZAIRE: NORTH SHABA
RIRAL DEVELOPMENT
PROJECT

Multiple -- maize production,
farmer organization, assis-
tance to merchants, testing
technical packages, political
integration

Auntonomous managanent unit
bypasses ministry with few
external linkages

HKultiple subunits reflect
multiple goals

Informal processes paramount
Co-leadership by govermment-
supplied staff and donor-

funded contractor

Participation stressed

Donor control of dollar
funds

Special logistics unit in
project

Local accounting for local
resources

Project independent from
both donor and govermment
for daily control

Shift from project manageament

unit to different locations for

subunits

Shift fram shert- to long-run
focus

Same functions going fram quasi-
public to private sector over

life of project

(A4
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Although the organizational components varied considerably,
the approaches to resource control were similar. Procurement and
administration of dollar funds remained largely in the hands of
AID missions and contractors. The imposition of euternal record
systems on local organizations was largely avoided. For
example, the principal at Egerton College could locate funds, but
the system he used was not one that an American accountant could
follow.

The  question of time horizons vyields a variety of
approaches. In Liberia, the need to consider the organizational
implications of project success and to provide incentives to
support the continuation of project-introduced innovations
becomes central, even though they were not includad in the
original project design. The project in Lesotho focused on the
establishment of a beneficiary organization to inherit project
functions at the field level. The project in zaire emphasized
the dissolution of the management unit and the assumption of its
functions by public and private entities. A similar approach was
used 1n Senegal. TrLz project in Niger shifted its focus from
production to institution building.

Although there were some commonalities, the strategies
attempted to custom fit each project +to the particular
circumstances of its environment, including stakeholder dynamics,
oppertunities in the project areas, and the relationship between
pre-existing organizations and clientele groups. This last
factor offers a partial explanation for the decision to bypass a
ministry in Zaire as opvosed to using existing technical services
in Niger.

The combination of strategy components was different for
each project. In Kenya, simple goals, organizational autonomy,
divided resource control, and an immediate focus on training and
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buildings characterized the approach. The Lesotho project
strategy, however, was very different except for resource control
-- multiple objectives; multiple organizational coiuponents,
including informal linkages; and a long-run focus distinguished
it.

In Liberia, broad goals, simple organization, close
monitoring, and a long~-run awareness offered a different
combination of strategy components. The Niger project offered

still another mix -- multiple objectives, multiple implementing
agencies, close monitoring, and a long-run emphasis.

The Senegal project used multiple objectives, put
implementing authority in a sub-national body while using village
groups, took a less active role in resource management, and moved

from an immediate to an extended time perspective. The Zaire
strategy encompassed multiple objectives, an organizational
bypass, and a shift of time horizon. Thus, different 1local

contexts produced different mixes of management strategy
components in each project.

These attempts to fit the project into the local
organizational setting, either as an integral part of an ongoing
operation or as a separate entity where there was no appropriate

host, stemmed mainly from management concerns -- the need to get
things done. But another set of concerns also required an
adequate fit -- concerns about strengthening the capacity of

local people to manage new initiatives after the end of project
funding. The Ndegwa citation at the beginning of this paper
focuses on this issue -- the continued ability to manage people
and resources is called for if any project is to contribute to
lasting success.
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MANAGEMENT ENHANCEMENT STRATEGIES

For many people, management enhancement, or capacity
building, 1is egrated with training. But this linkage misses the
variety of management enhancement possibilities. Certainly,
training in its various forms is an important element of
management capacity building. But there are other elements as
well.

A second element is technical assistance. The substantive

emphasis of the technical assistance staff as well as the roles
played by these people directly influence enhancement activity.
If technical, but not management, support is offered, the effects
may be different than if both are provided. Similarly, when
technical assistance staff do a job, rather than helping someone
else do it, the outcome is not the same. Thus, the technical
assistance component of a management enhancement strategy must be
considered.

A third element is leadership and participation.[16] That
is, who 1is guiding and participating in implementing the effort
and whose capacity to carry on is being built? This element is
linked to technical assistance and training, but it emphasizes
the focus of those efforts. Without clarifying the leadership
element of a strateqgy, it is hard to know whether the training
and technical assistance elements are directed at the most
appropriate positions and people. Participatory approaches that
incorporate multiple decision makers and actors will have
different requirements than directive approaches.

These three elements cf management capacity building --
training, technical assistance, and leadership and participation
-~ have a human emphasis -- that is, they focus directly on
people. But individuals alone do not define management. Manage-
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ment takes place within organizational settings, and two aspects
of those settings greatly affect the ability of managers to

manage.
The first aspect is policy. Policies do make a difference,
and they cannot be ignored. Econonic policies can affect the

rewards and risks attached to alternative actions, and they can
support, inhibit, or be neutral to management efforts. Enhancing
management performance may require lightening or removing the
burdens imposed by inappropriate policies, or it may require the
establishment  of new communication channels or  operating
processes to develcp and implement policies.

The second aspect is structure. Without discretion, control
of resources, communication links, or legitimacy, it is difficult
for a manager to lead. The right skills imparted to the right
person sitting in the wrong place may have no effect on perform-
ance. Moreover, participatory decision-making processes will
require structures that accommodate group interaction rather than
individual isolation.

Figure 3 groups these five components of a management
enhancement strategy under two major headings -- human emphasis
and organizational emphasis. Using these categories, the
approaches implicit in the six projects are compared and
contrasted. This framework allows a more complete assecsuent of
complementarities, contradictions, and gaps than would have been
possible by looking at just training tactics and depicting them
as the totality of the management enhancement approach.

The six projects varied considerably in their approaches to
management enhancement, Some emphasized policy, whereas others
ignored it. Some gave only technical training, whereas others
mixed technical and managerial training. Some emphasized
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MANAGEMENT ENHANCEMENT STRATEGIES

Haman

Technical Assistance

Leadership and
Participation

Organizational

Policy

Structure

KENYA: EGERTCN
JCOLLEGE EXPANSION
PROJECT

In technical fields only

For faculty only

Technical assistance staff
substituted for faculty
being trained overseas

Understudy to procure-
ment officer

No attempt to build other
management capability

Principal of the

college directed
the preiect

None

None

LESOTHO: LAND
ICONSERVATION AND
RANGE DEVELOPMENT
PROJECT

Mixed technical and
management

Govermment staff ard
local leaders

Apprenticeship relation
to technical assistance

Counterparts ard mentor
relationships at
national level
{sunstitutes also)

Scapegoat role at field
site belps local organi-
zation in short run

Chieftainship and

village leaders
integral to grazing
association ---
participatory field

ctructure ard process

Training in management

to build leadership
skills

Technical assistance
provided leadership in

beginning at field
level

Local and technical

assistance staff
sharing at national
level

Range regqulations
translated into dialect

Informal studies
Direct focus of project

to identify and improve
policy

Established grazing
association for local
resource control

Increasing petcent of
division budgat locally
assumad

Informal dialogue used at
all levels

LIBERIA: AGRICUL-
TJRAL SECTOR
ANALYSIS RND
PLANNIIG PROJECT,
AND AGRICULTURE
DEVELCPMENT PROGRAM

[Technical only

Ministry of Agri-
culture staff

the~job after
academic

Flexible plan

Technical skills
predaminant

Functionei as role models

Shifted between
minister and

technical assis-
tance staff

Objective was to
improve policy

Plan for organrizational
needs prepared by tech-
nical assistance team met
resistance because of
need for major change in
decision-making process

Lz



Country & Project

Training

FIGURE 3 -- Continued

Haman

Technical Assistance

Leadership amd
Participation

Organizational

Policy

Structure

NIGER: WNIAMEY DEPART-
MENT DFVELOPMENT
PROJECT

Joint planning exercises
Accounting anmd record
keeping for local
organizations

Technical

Camputerization

Accounting, record
keeping, technical

Local organizational
development

Input supply

Focus often on
individuals with
marginal authority

Nonea

Project acted as funding
mechanism

Technical agencies
implemented activities

SENBDGAL: BAKEL
SHMALL IRRIGATED
PERIMETERS PROJECT

JMultipie levels
iClassroan plus applied

No management camponent
except for zone chief

Inventory control and
maintenance skills in
parastatal

Confused roles, becans
perfonmers

No management component

Project-farmer contracts
and supervision at
group level strived for
participatory approach

Built or village
lead=rs

Used local project
director in parastatal

Changes in organiza-
tion policy and
national agricultural
policy key to
periformance

Decentralization supported

Participation by benefi-
cilaries in management

taff develogment and
incentives in parastatal

ZATRE: NORTH SHABA
RURAL DEVELOPMENT
PROJECT

Wﬂi xed technical and
managanent

Inadequate quantity
in relation to need

Apprenticeship to
technical assitance
subunit tead, on-
the-job training

Secondary focus,
most local staff
previously trained

Varied roles, shifted
fram mentor relation-
ships to direct manage-
ment roles

Managament ard technical
advisors

Mixed quality of
advisors

Participation
used to develop local
sense of ownership

Heavy erphasis on
technical assistance
leadership in beginnirg

On-the-job responsi-
bility for local
staff received

strong emphasis

Change in agricultural
pricing policy

Permanent governmment
presence changed to
dissolution and
absorption of
project

Brigade established for
infrastructure
maintenance

Phase-out of project
management unit, transi-
tion to private host

8¢
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building capacities in government staff, some stressed capacity
building within beneficiary groups, and others did both. For
some, participation in decisions plus managerial experience was
the foundation of the strategy; for others, it was training
alone. Zaire provided the most experience-oriented example,
whereas Kenya followed the most training-oriented path. The
other four projects fell between these two extremes.

The project in Kenya focused entirely on the human dimension
and ignored the organizational one. In Liberia, the initial
focus was the same as in Kenya, but the overwhelming importance
of the organizational factors led to a switch in emphasis. The
majority of the projects included both dimensions, but the human
emphasis received the most attention.

On a project-by-project basis, the following summaries may
be made. Kenya focused on the human dimension by giving indivi-
duals technical training and ignoring institutional aspects.
Lesotho mixed techunical and managerial training with a strong
emphasis on leadership and participation while directing efforts
toward policy and structure constraints.

Liberia began with an emphasis on technical training but
tried to shift to a focus on organizational structure as the
constraints on skill use became apparent. Niger's approach was
more incremental and augmentative, like Kenya's, with an emphasis
on the human dimension. Senegal, in contrast, wixed policy,
organization, leadership, participation, and training into an
integrated set of components with only technical assistance
becoming confused. In Zaire, the human dimension was dominated
by technical assistance, leadership, and participation whereas
the organizational dimension loomed larger as implementation
progressed.
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It 1is not yet possible to draw conclusions about the
relative quality of any strategqgy. The test of a strategy is how
well 1t performed in the different contexts within which it was
designed to operate. This is true of both management and

management enhancement strategies.

PROJECT PERFORMANCE

In most of the projects, it is too early to assess the long-
term impact of the various maragement approaches, but it 1is
possible to identify certain short-term outcomes. T2 do so, this
section assesses the use of the different approaches in different
settings against five performance categories. Two of the
categories asce drawn from the original scope of the review, two
are based on findings highlighted in the field studies, and one
is a catch-all category.

The first category 1s resource management. Actual perform-
ance along this dimension is mixed. On the one hand, these
projects did not have major problems in the flow of funds or
budget overruns. On the other hand, one-half of them were
severely criticized for a lack of bookkeeping and accounting
procedures, and two were scored average or mediocre. Only one
project was thought to perform well in this area, and even that
one had minor performance problems and was characterized by an
informal and secretive record-keeping system on the part of the
local contribution.

The second category is training. It played a large role in
five of the project strategies. Performance in this category was
outstanding. All of the projects met their targets, even though
the amount of training given by one project was determined to be
inadequate to its task. Two projects exceeded their targets by
using a combination of tight supervision of the schedule and
surplus funds that were generated by the dollar's strength.
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The third performance category is adaptation. This category
was added as a result of a consistent pattern noted in the case
studies. Al) of them identified some changes in resource use,
shifts of substantive emphasis, or evolving organizational 1link-
ages that reflected important management decisions about changes
that were needed to address new circumstances or discoveries that
could affect project success or failure.

Adaptation, then, refers to the exercise of discretion,
employment of flexibility to meet new challenges, and even
elements of redesign during implementation. It reflects the
degree to which the project adopted a learning, or process,
approach as oppcsed to rigidly adhering to a predetermined
design, or blueprint.[17] Adaptation is included here not just
because it has been commonly associated with success, but also
because the individual case studies of these six agricultural
projects strongly indicate tha* adaptation was an important
contributor to substantive accomplishment. The question, then,
is what form did adaptation take in each project?

All six projects showed evidence of some major or wminor
midcourse shifts. In some cases, the shift was critical, such as
the policy 1link in Lesotho or the focus on organization in
Liberia. The project in Senegal was even faulted <or an
overadherence to some inappropriate objectives set at the design
stage. Three of the field studies concluded that flexibility to
readjust targets, organization, and procedures was necessary so
that implementers would not be handicapped by the imperfect
knowledge of designers and an inability to take advantage of new
circumstances.

The fourth category, sustainability, refers to the prospects
for the initiatives begun under the project to continue after the
end of outside funding. Sustainability does not refer to the
perpetuation of an organization, but to the continuation of
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services, new behavior, and benefit flows.[18] This category was
included bhecause most of the case studies emphasized that, even
though these projects showed high success in achieving short-run

objectives, project chances for long-run viability were
uncertain.
The basis of this concern varied. In Kenya, the future

ability to assume recurrent costs was the issue; in Lesotho,
Senegal, and Zaire, it was the capacity of local organizations to
carry on; in Niger, there was doubt about the validity of the
project-promoted technology; in Liberia, local commitment to the
project mission was questionable. Most of the field teams saw
the issues as important enough to analyze them in a separate
section in their case studies.

The final category, other targets and benefits, contains two
types of outcomes that go beyond the previous categories. The
first is the substantive problems addressed by the projects. The
second is unplanned effects. Figure 4 analyzes the projects in
relation to each of these aspects of perfermance.

Summarizing the performance of these projects leads to the
following four conclusions:

® Intermediate targets such as training, construction, and
agricultural production were largely achieved.

e Some form of adaptation occurred with all the projects,
and four of the six registered major shifts in focus or
operations (the projects in Kenya and Senegal were the
excaptions).

@ Resource management had a mixed record, with three
projects doing well and three managing resources poorly.

e There are serious doubts about the sustainability of some
dimension of all the projects.
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PROJECT PERFORMANCE

Training

hdaptation

Sustainability

Other Targets ana Benefits

KENYA: EGERTON
COLLEGE EXPANSION
PROJECT

Generally excellent

Only notable failing
with procurement of
library books

Targets excezded

Schedule met

Extra funds resulting
fram dollar apprccia-
tion used to build
resource center

Savings in training
budget used to train

more people

Recurrent cost burden
raised

Inattention to manage-
ment needs generated
by expansion

Building targets exceeded

LESOTHO: LAND
CONSERVATION AND
RANGE DEVELOPMENT

Satisfactory overall

Local budget contri-~

bution less than
planned

Targets exceeded

Not enough attention to

needs of non-goverrment

personnel

Extra funds used for
training

Infommal policy link
important

Study of local
praciices introduced

Questionable at field
level

Chances good at national
level

Range management changirkj
Replicability gquestion-
akle — project area
uniquely controllable

Participation high

LIBERIA: AGRICULTURAL
SECTOR ANALYSIS AND
PLANNING PROJECT, AND
AGRICULTURE DEVELOP-
MENT PROGRAM

No major proklams

Lack of alternative
govermment discre-
tionary funds limited
per fomance

Local contribution less
than planned

Targets met {flexible)

On-the-job training and

in-country saminars well

received

Focus onh organizational
requirarents dealt with
criticel factor not in
original design

Difficult to instilli the
values underlying the
use of the techniques --
no rewards at present

In doubt

After 1nitial strengthening
of capacity to generate
basic data, overall
Ministry of Agriculture
performance dateriorated
as a result of tactors
outside project control;
capacity to conduct
annual surveys ranalns

NIGER: NIAMEY

DEPARTMENT DEVELOP-
MENT PROJECT

Poor record keeping and
inventory control

Decision blockages
result in gdelays

Key position unfilled

Famer trairing (CPT)
successful

Inacdequate foullow-up to
cooperative training

Shift fram production
to institution
building

Little strengthening of
local organizations or
participation achieved

Quectionable technical
packages

Ownership has not trans-
ferred tc technical
agencies

Training center targets met

£e
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Training

-- Continued

Adaptation

Sustainability

Other Targets and Benefits

BGAL: BAKEL
LL IRRIGATED
IMETERS PROJECT

Poor managemwent
accounting

Positive impact but
mostly at staff level

Replacement of technical
assistance staff erratic

Increasing village
training

Tested unplanned
technology

Use of infommal
system

Adherence to
inappropriate
objectives

Local organizations
strengthened

Participation stressed

National price policy
changed

50% of increased bhectarage
target achieved

Production per hectare
targets exceeged

({RE: NORTH SHABA
AL DEVELOPMENT

Financial management
poor, but did not
impede output

Excellent legistics
operations

Local financial
resources less than
planned

Inadequate in scope
and intensity, but
original targets met

On-the-job development
of local staff
capability contri-
buted to success

Shift from production
to institutional focus

Use of informal system

Adapting camponents
to field realities
contributed to
success

Unknown

Now devolving same

functiors to private,

village, and public
organizations

Recognized belatedly

as management 1ssue ~—

may yield future
lessons

Participation high

Maize proauction increased
Road brigade established
Researcnh center created
Maize marketing improved
Beginnings of more

cooperative production
efforts

43
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Performance also appears to be related to the fit between
context and strategy. The Egerton College strategy of
simplicity, autonomy, and a training focus worked in a setting in
which there was little organized stakeholder risk or opposition.
But simple objectives and avoidance of the institutional dimen-~
sion of nanagement enhancement would most likely have led to a
quick collapse of the projects in Lesotho, Liberia, and zaire,
where potential opposition c-uld have been readily mobilized
without broad, flexible clusters of goals and benefits. The same
can be said, but with less certainty, for the projects in Niger
and Senegal.

For the management strategy, the stakeholder profile largely
determines the appropriateness of different approaches to goals
and benefits,  organization and process, and time horizorn. These
strategy components are the links between the project and its
environment. Resource management (in terms of dollar funding),
however, 1is more internal to the project and less dependent c¢n
environmental influence. In fact, performance within this
component is cnly tenuously related to performance within any of
the other components. But the fit to the stakeholder
configuration 1is key to the performance of the management
strategy.

For the management enhancement strategy, the institutional
elements of context indicate key factors that will be encountered
and should be incorporated into the approach. With the exception
of the project 1in Kenya, either policy or structure, or a
combination of both, is depicted as key for the sustainability of
the management enhancement strategy. The context determines the
relative importance of particular dimensions, but failure to go
beyond the human emphasis greatly lowers the probability of
lasting impact. Even in Kenya, inattention to recurrent costs
and new management needs introduce some doubt about long~run
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improvement. The policiles, incentives, and social dynamics that
cengtitute the instituticnal context will be influential in
determining the effectiveness of alternative management enhance-
ment strategies.

Thus, the link between context and strategy has influenced
the performance cf these six agricultural projects. The task now
is to extract some crosscutting lessons from these findings.
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CHAPTER FOUR

LESSONS FROM THE EXPERIENCE

This section extracts lessons from the preceding analysis of
project experience. These lessons are to assist with the design,
implementation, evaluation, and improvement of future efforts.
But certain 1limitations inherent to this exercise should be
recognized. The analysis is based on examinations of just six
agricultural projects in six African countries. The field-work
portion of each study was done in approximately one month. Thus,
both the size of the sample and the time frame 1limit the
universality of any patterns emerging from the exercise,

The concentration on the management dimension provided both
advantages and disadvantages. The narrow focus and the prior
preparation helped the field teams organize the effort and sift
out the peripheral aspects of the observations.

Recognizing the exercise's limitations, it is possible to
discern some patterns and relationships within this body of
information. These crosscutting lessons should be viewed not as
final pronouncements of truth, but as guidelines for further
inquiry and experimentation.

GOALS AND BENEFITS

A central concept in classical management theory is goal
clarification. That is, concurrence on clear objectives is seen
as a prerequisite for successful management. Lack of ambiguity
over priorities and eliminated conflict over goals are thus
posited as both necessary and virtuous. Single objectives and
the resources to attain them, according to this view, constitute
good strategy design.
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This approach sometimes appears to be an important asset.
For example, the Egerton College Project in Kenyua involved the
expansion of an agricultural college. Buildings were built, and
people were trained. Straightforward objectives using tried and
true technologies in an autonomous organization may help account
for some of the success of the project and for its low level of
implementation problems.

Lack of competing objectives combined with the autonomy of
both the host institution and the project, certain technologies,
committed leadership, and a growing economy proved successful in
the case of Egerton College. But other field experiences yielded
far different conclusions about the role of objectives in
strategy design. Multiple, conflicting, or moving goals do not
always 1impede success. In some settings, they may contribute
directly to it.

The Zaire case study asserted that after nine years of
implementation "there is still no agreement on whether [the
project] was a maize or food production project or whether it was
a multisectoral rural development project designed to improve
farmer income." As a result of the project's geographic isola-
tion and the extreme social competition both within the area and
between Jjt und metropolitan centers, making anything positive
happen was bound to require cooperation among numerous public and
. private and 1local and national actors. Each set of critical
actors needed to see how they had a stake in the project.

Different goals and purposes were interjected during the
life of the project. Although from an external perspective this
confused the process, the result allowed both alternative inter-
pretations of project objectives to different local actors and
actors with very different agendas to continue to cooperate (or
at least not to refuse to cooperate), and thus maintain implemen-
tation momentum.
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But. it was not Jjust interpretation that kept people
involved. They gained short-run advantages by helping the
project. 1Initial project objectives included:

e Bank credit to small grain merchants and cooperatives to
purchase trucks and spare parts as well as grain;

e Small farmer production credit:
e Business training for grain merchants; and

e Assistance to the national cereals office to train
agents, license merchants, and purchase or rent
equipment.

In fact, these did not all occur. But the exchange between
the project and stakeholders in terms of fuel, haulage, seed
distribution, and other rescurces did serve to gain support among
competing groups. Thus, cooperation with the project gave a wide
range of actors a stake in its operations and success. Multiple
goals generated multiple supporters because the goals encompassed
multiple benefits.

Two of the cases, in Senegal and 2aire, introduced the idea
of multiple benefits when they mentioned that "success breeds
success." Three more, in Lesotho, Liberia, and Niger, make the
same point without wusing this phrase. That 1is, some early
benefit flows can create an aura of effectiveness that generates
support for future project-related efforts. When this aura does
not emerge early in implementation, the project may be in danger
of being labeled as a failure, and the process of securing
support becomes more costly and difficult. The quick appearance
of tangible results such as dip tanks, roads, clinics,
fertilizer, or transportation can win immediate friends and
influence future performance.
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These benefits may be peripheral to the technical objectives
of the original project design, but crucial for success. In some
cases, they may co-opt potentially strong bystander opposition to
upcoming activities, whereas in other cases, they may serve to
build support among those intended beneficiaries who will 1later
be asked to make behavioral changes or sacrifices.

Ar example of this occurred in the Land Conservation and
Range Management Project in Lesotho. A long-term objective was
to stop the severe erosion that is devastating the country. For
this goal to be realized, the use of the rangelands will need to
charye, and this requires hasic changes in how decisions are made
about the use of this resource. The primary beneficiaries of the
project, those who graze their cattle, goats, and sheep in the
immediate project area, will thus be asked to give up their
autonomy in terms of who decides where and when they will use
different ranges. Instead of households deciding, a grazers
association will do so.

Project management realized that the transfer of decision-
making authority from households to the grazing association would
take time and require education and capacity building. To help
buy this time, the project provided beneficiaries with some
immediately useful services. Dip tanks, shearing sheds, and
veterinary services are giving people a feeling of immediate
payoff, and their resistance to surrendering their autonomy is
slowly eroding. The educational process of the grazing
association is made easier by multiple benefits.

In situations such as this, early visible benefits are
important. If credibility is not established quickly, the
chancas for long~-run success decline. The formal technical
objectives enshrined in project documents are not the main
objectives propelling many of the major actors in implementation.
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The management process, then, involves balancing and mixing
these other agendas to produce actions that are not directly
contrary to, 1if not always totally supportive of, the technicai

objectives. Delaying the implementation of particular
components, pursuing peripheral issues, and otherwise satisfying
potential opponents may be necessary. Bolstering the positions

of actors whose agendas are supportive may be the most important
area of management activity, and designing a project with
multiple objectives may assist that effort.

When project designers ignore or minimize the complexity of
developing country societies and organizational settings, they do
so at the project's peril. Development is a multi-level, multi-
dimensional process that requires involvement, acquiescence,
support, or active commitment from those who compete with one
another for limited resources. This competition often ranifests
itself in the implementation process, and success often depends
on equipping a project with sufficient flexibility to accommodate
this competition.

A central design issue i1s therefore to identify the role of
objectives in the management strategqy. Do certain technologies
and autonomocus crganizational settings support the use of single
objectives, or will the need for the involvement of many
different actors push toward a design that provides multiple
benefits toc them? Different projects and different setrings will
require different strategies. A key is the match between the
approach and the setting, including the array of stakeholders and
the risks they will incur.

REDUCING STAKEHOLDER RISK
Closely linked to the role of goals and benefits in imple=~

mentation dynamics is the need to reduce the risk. for key stake-
holders so that they cooperate. Five of the six projects
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contained elements of this proc:-is. A separately identifiable
project unit or identity was sometimes used to offer a potential
scapegoat in the event of poor performance. Highly visible
technical assistance teams, such as those in Zaire and Lesotho,
also played this role.

In. Lesotho, 1local declsion makers were able to distance
themselves from politically unpopular, but technically necessary,
decisions by attributing these decisions to the project. The
short-run strategy was to use multiple benefits and a scapegoat
to initiate some fundamental changes in local resource
deployment. Although it was not without its difficulties, the
approach was working.

One relevant factor was the riskiness of policy reform.
Some national political leaders agreed with the need for change,
but they also feared its possible repercussions. They needed a
success story to help to justify and support new policies. Thus,
there was a double bind -- the project needed new national policy
to work, but the politicians needed a success story of a working
project befcre the new policy was safe.

Three elements were used to deal with this delicate
situation. The first was a mixed benefit package that co-opted
some potential opposition to the politicians. The second was the
visibility and autonomy of the project, allowing it to become the
scapegoat if things did not work. The third was the use of

informal mechanisns for policy analysis and communication. This
technique defused the apparent risk by keeping the policy
evolution process out of the limelight. Action by managerial

mortals determined the range of options open to the Olympian
policy makers.
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The more socially and politically central the changes
addressed by a project, the greater the need for risk reduction.
The distribution of power in the local setting will affect risk,

both real and perceived. Important projects in high~-risk
settings are likely to require an emphasis on informal decision
processes, a long-term presence of a scapegoat, and a

recognizable project identity. Just as the need for multiple
goals and mixed benefits supported non-linear thinking, so too
the disruptive nature of much policy reform and institutional
development  requires a perception of risk reduction and
management roles that goes far beyond simple views of just
getting things done, no matter what the process or the cost to
different participants or bystanders. vften, this perception
involves assessing the tradeoffs between giving immediate
benefits to defray the cost of future risk, or asking for current
sacrifices with the potential for future gain. In either case,
it requires a focus on the time horizons that compete for
management attention.

TIME HORIZON

The emphasis on need for immediate benefits spotlights one
difficulty inherent in development. That is, what is needed for
short-term performance can stand in the way of long-run objec~
tives. Direct performance by project staff and technical assis-
tance teams can make it more difficult for local citizens and
civil servants to initiate the new efforts the project is trying
to stimulate and to carry on after the project is done.

All six cases were high-performance projects. That is, they
were seen as having achieved a high proportion of theix objec-
tives -- training, construction, and service delivery targets
were met or exceeded. And yet all six case studies questioned
the sustainability and ultimate impact of the projects.
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Delivering goods and services on time and as specified
requires a preoccupation with achieving direct action by project
staff. This situation often leads to authority concentrated in a
relatively autonomous body such as a parastatal or project
management unit, and to a management style that ignores requests
to support initiatives originating within beneficiary groups for
fear they will interfere with the prescribed service delivery
schedule.

The use of an autonomous unit in the project in Zaire, for
example, had helped bypass an ineffective Ministry of Agriculture
and complete construction. But as the project's end approaches,
the 1issue of recurrent maintenance, staffing, and funding of
project-initiated activities becomes crucial. What worked in the
short run makes the transition to sustained development
difficult.

Similarly in Lesotho, one project component is working with
a grazers associlation. Some immediate results have been
registered by having the project and the technical assistance
staff play a heavy-handed role in decision making. This approach
took the pressure off the local officers of the association and
facilitated some controversial decisions regarding 1livestock
movements. But the project crutch extends as far as financial
subsidy for the association. Long-run viability, however, will
require a different approach. Training the association to run
its own affairs, make its own decisions, and cover its own costs
must supersede the current technical assistance style of doing it
for them.

Although the six projects showed evidence of some form of
early performance, all eventually encountered questions of post-
project wviability, local capacity, and incentives for future
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action on the part of beneficiaries, conterparts, and bystanders.
Without permanent institutions equipped to carry on, <future
prospects look slim.

The difficulty lies in the fact that although direct action
is necessary in the early years it can entrench an operating
style that 1is counterproductive later on. Thus, high short-term
performance cannot be equated with sustainad success. At the
same time, however, immediate production is needed to mobilize
support and move the project toward its ultimate goals. Thus, it
is not an either/or situation. Both short- and 1long-term
achievement are necessary. A key need, then, 1is for designers
and managers to balance performance requirements with capacity
requirements. The short run must be conquered, but the long run
must be uppermost in managers' minds and resource commitments.:

A long-run focus s not just a matter of managers with
vision, however. If project budgets emphasize immediate physical
output, evaluators measure it, and the project has no flexibility
to adapt to changing circumstances, managers will have difficulty
focusing on the long run. Designs and supporting actors must
facilitate a focus on sustainability. OCtherwise, the spotlight
will shine on immediate targets, such as resource coritrol.

RESOURCE MANAGEMENT

Of the six projects reviewed, none of them had exemplary
financial management practices. Three had poor practices, with
some interim evaluations recommending termination because of the
state of their financial affairs. The other three were accept-
able, with one characterized by a concern that if the low
capability of a beneficiary group was not raised, long-run impact
would not be achieved.
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These projects attained high intermediate performance
without the benefit of an attribute that is widely held to be an
absolute necessity for performance -- sophisticated financial
tracking and control systems on the part of the host country
implementing organization. This suggests that, within the
contexts of these projects, 1local use of imported techniques 1is
far less important than was previously assumed.

One contextual factor may be an important qualifier,
however. These projects began after the economic shock emanating
from the fuel price increases of the early 1970s. Thus, the
planned foreign exchange components built the expectation of high
inflation and costs into the project budgets. The recent
strength of the dollar, however, has served to generate excess
foreign exchange funds and lower pressure on this aspect of
managyement concerns,

At least three of the cases encountered loose yet seemingly
effective informal financial management  practices that
characterized local behavior. One key to performance appeared to
be the 1lack of an attempt to impose outside procedures on the
host country project managers.

This point is important. Five of the six projects kept
procurement responsibility with the technical assistance
contractor or AID staff. In the sixth project, responsibility
was not clear, and poor procurement caused a minor setback that
marred the project record.

The use of local managerial styles and locally acceptable
procedures for applying the local funds was therefore key. If
possible, resource management procedures should not stand in the
way of the exercise of managerial leadership.
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MANAGERIAL LEADERSHIP

Leadership +*s important for success. The experience of
these six projects suggests three key aspects of managerial
leadership. They are:

e A focus on interactions between a project and ot, r
organizations;

e The use of informal communication and decision-making
processes; and

e A sense of team work and compensation that shifts respon-
sibilities among different actors.

These three key aspects are examined below.

To non-management specialists, a manager is often described
as a person who supervises others, gets them to work hard, and
makes sure that they comply with the organization's procedures
for doing things. But this internally focused orientaticn may
not be the distinguishing characteristic of those who guide
successful development efforts.

Effective managers in these projects played a role that
stressed smoothing the interactions between the project and other
organizations that influenced the project's ability to operate.
If local court support was needed to enforce range regulations,
as in Lesotho, building good relations with the judges may prove
to make the difference between success and failure. Similarly,
when the cooperation of another ministry was critical, as in
Zaire, management time was be devoted to obtaining that coopera-
tion.
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Policy directives, such as crop prices or range regulations,
can also help or hinder implementation by affecting participation
by beneficiaries and action by staff. In Lesotho, a link to
policy makers and access to information about policy were crucial
for success. The original design called for an advisor to the
minister to attend to this issue. The ministry deleted this
element from the projact that was finally approved a:id imple-
mented. But management recogized the vital role thris position
would play and continued negotiation after impementation had
begun. The result was the inclusion of an advisor at a lower
level in the ministry. This advisor worked on human resource
issues and informally undertook pollicy-related studies, transla-
tions, and information dissemination activities. Managoment
initiative in pursuing this 1issue 1led to improved project
performance as a result of a link to a key aspect of the local
setting.

When opportunities appear, they must often be seized quickly
or the chance to make changes will disappear. In Senegal,
leadership turnover combined with simultaneous pressure from both
donors and beneficiaries allowed a manager to institute some

basic alterations 1in project operations. Without the outside
support, these changes would have been difficult to make. But
the manager saw the opportunity and took it. The result was the
turning around of a deteriorating project. External 1linkages,

and their strengthening, formed a major part of implementation
activity.

A second Kkey aspect in all of the case studies is the
importance of informal processes for getting things done.
Communication channels, meeting places, financial decisions and
records, policy recommendations, and economic transactions out-
side prescribed organizational channels and hierarchies dominated
activity in all projects.
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Managers who got things done recognized and used the
informal systems, and observers who understood what was happening
were those who saw the signs of the informal at work. Sometimes
informal bureaucratic practices mirrored village ways of
operating, whereas other times they did not.

The experience with informal management ranged from the use
of parallel markets to stretch project budgets, to the use of
social gatherings and ethnic alliances to de-escalate opposition
to decisions, to straightforward political bartering with project
resources, to training awards designed to remove opponents, to
confidential studies of policies that impinged on project objec-
tives and processes. For these approaches to be taken, however,
required managers who were sensitive to the opportunities offered
by informal dynamics.

Projects are temporary, artificial creations that are
deposited into environments marked by resource scarcity and by
pre-existing rules for moderating the battles for those
resources. Those rules often cannot be publicized without making
them ineffective. 1In Zaire, for example, trading project fuel in
return for construction materials was an effective way of
ensuring that project construction did nct fall behind schedule,
but publicizing the transaction would trigger a series of events
that would embarass cooperators and bring activity ¢o a stand-
still. Good managers recognize this characteristic of informal
processes and Xeep them out of official reports and processes.

Thus, identification of these rules and the location of key
people within informal networks become important practices for
managers. What works is not always what is officially
sanctioned. Moreover, what worked before may not be appropriate
in new circumstances or with new people. Strategy implementation
is a never-ending battle against the forces of decay. But who
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leads the charge can shift. In a team situation, one actor can
pick up the banner at the point where another has slipped. This
introduces the third key aspect ~- teamwork and compensation.

There 1is no one element among those mentioned above that
guarantees success; instead, it is the interplay and balance
among them that leads to the observed results. Good performance
often resulted from a number of elements working in concert. In
Senegal, the Jjuncture of staff turnover, pressure from farmers
for more participation, pressure from AID to deliver goods and
services, and the relative autonomy of a parastatal all combined
to present an opportunity to a newly arrived manager who was then
able to turn around a failing effort. During a later periecd in
Senegal, AID followed a hands-off policy, and it was appropriate
at that point. But if the initiative had not been taken by other
actors, the result might have been poor performance.

This depiction of management as a balancing act goes beyond
the relationships among the actors in the process. It also
encompasses goals, procedures, and organization. The need to
deliver short-term benefits to one group versus the need to ruild
management capacities within another provides one example of the
balancing of goals. Similarly, an organizational host
appropriate at the beginning of implementation may not be
suitable toward the end. This was the case in Zaire, but it may
not always be sequential solutions that are needed. The Lesotho
project wedded itself to tlie ministry in one component but
operated autonomously in another.

As individual stoff members or leaders move from one
position to anothar, the value of particular organizational
relationships changes. For example, with a weak manager as
director of the parastatal in Senegal, AID followed one interpre-
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tation of the project organization, but when an effective
individual moved into the position, the interpretation allowed
more autonomy from the national organization.

No realistic review of management can ignore the pivotal
role played by key individuals. At the szme time, buiding a
project cztrategy on the leadership of a single person is risky.
Moreover, long-run success requires the institutionalization of
new behavior patterns. This means getting beyond relying on, and
interpreting options in terms of, one individual, and thinking
and acting on the basis of the continuity of similar actions by
different people.

The problem here is the same as with short- and long-run
objectives. In the beginning the individual is critical for
performance, but eventually the exceptional doer gets in the way

of the need for functions to r2 assumed by the common group. A
generational transfer must occur. Active leading must yield to
passive suppcerting. Few people, or projects, are comfortable

during this transition.

TRAINING AND TECHNICAL ASSISTANCE

Training often means providing educational qualifications
for the counterparts of the technical assistance staff. Those to
be trained, so the logic goes, will be given technical skills
that will all~w them to return home and take over from the
technical experts. But five of the case studies cast doubt on
the accuracy of this view.

A common problem is that trainees often do not return to
project-related technical positions. Scarcity of trained person-
nel often pushes them up the civil service ladder to management
positions. Thus, they do not fit into the designated slots.
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Given this propensity, the project in Lesotho included
management training aleng with technical certification. Although
this approach did not result in any exceptional benefits to the
project, those receiving that training found it to be very
useful. In addtion, an informal 1link to someone in a position
outside the project but in an influential division within the
host ministry proved to be a boon. Recognizing the fluidity of
skilled personnel is more realistic than assuming that project
technical functions occupy the highest priority for either the
individuals or the organizations that employ them.

The organizational dimension is key. Five of the case
studies were favorably impressed with the quality of personnel in
the projects and the organizations supporting them. The
problems dealt less with the skills of the individuals than with
the difficulty of applying those skills in the organizational
settings surrounding the people. Management enhancement efforts
that assume only that skills are needed miss the target. These
cases demonstrate that the policy and structural aspects of the
organizational dimension are important.

Narrow views of who trainees should be also miss important
opportunities. In Lesotho, much non-civil servant training was
needed to strengthen initial attempts at beneficiary participa-
tion. In Niger, multi-level training was needed in a beneficiary
organization, but only the officers had been given any.

There 1is also political value in on-site multi-organiza-
tional training. Inter-organizational relations can be improved
through shared training experiences. When training is viewed as
a tool for strengthening organizations rather than simply as a
conduit for imparting skills to individuals, it is more likely to
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improve performance and outcomes. Multi-level, work-group-
oriented efforts dealing with real problems can enhance 1local
management capacity.[19]

The same is true of technical assistance. Different styles
at different organizational levels, or within individual project
components, may be needed, as was the case in Lesotho. Or the
evolution of different approaches may need to occur sequentially,
as 1in Zaire and Liberia. Eventually a transition from a doer
role to a supporter role will be needed. [20] The issue is not
just for expertise to be brought from outside to do something
correctly (the right policy?); instead, it is to establish an
ongoing local capacity to make and implement effective decisions.
Successful development management leads to institutional develop-
ment: mentor relationships, shared responsibility, scapegoat
roles, and skills in mobilizing local resources characterized
technical assistance styles that support the enhancement of local
capacities.

These six key lessons -- goals and benefits, stakeholder
risk, time horizon, resource control, leadership, and training
and technical assistance -- represent the major management
concerns emerging from the cases. The implications of those
lessons are explored in the concluding section.



55

CHAPTER FIVE

CONCLUSION

The findings and lessons presented in this paper add up to a
realization that development managers -- those mere mortals -—-
influence both the decisions made by the Olympians and the impact
those decisions have. The experience of six agricultural devel-
opment projects in Africa indicates that management is an
important element in develcpment performance. The ways in which
this happens are sometimes straightforward and obvious, but other
times, this is not so. Effective strategies are often counter-
intuitive at first glance, and performance usually results from
interactions among multiple aspects of context and strategy --
not from simple single factors.

Agricultural projects provided tle empirical basis for these
conclusions, but the insights that emerge from a study of the
cases go beyond the boundaries orf agricultural projects. They
are especially relevant to policy reform and human resource
development programs because they focus not on the programs alone
but on the interactions between the programs and their contexts.

CONTEXT

Different contexts often will require different management
strategies. It is particularly important to identify who stands
to 1lose and who stands to gain from project success or failure
and what level of risk each stakeholder will bear.

Simple, c¢lear-cut objectives are helpful to managers in
situations in which organizational autonomy and no key 1losers
exist. 1In settings where risks are high and potential losers are
key actors in the implementation process or are influential
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bystanders, however, the manager's Job is made easier by multiple
objectives supported by project components that deliver benefits
to the affected parties.

Socio-political factors, inter-organizational relationships,
and policy settings are all important. Universal solutions to
local problems may or may not be appropriate, but the
implementation of any solution must take local circumstances into
account 1if it is to succeed.[21] This is intuitively obvious,
but what is not so obvious is that multiple cbjectives and
complex projects may be necessary to contend with local circum-
stances successfully. This may be particularly applicable to the
settings surrounding efforts at policy reform as a result of the
resistance that is raised to the management of those efforts.

MANAGEMENT STRATEGIES

Management strategies that work can, under different circum-
stances, incorporate either clear simple goals or multiple

complex goals. Effective strategies are custom fitted to the
project's objectives and the local setting, especially the array
of stakeholders surrounding the project. The cases support this

conclusion as a pattern explaining success.

Successful management also follows a second pattern -~
informal practices and communication channels are associated with
most examples of success. Informal dynamics are adaptation
mechanisms, and attempts at policy reform ignore this fact at
their peril. Management practices can raise or 1lower the
riskiness of reform efforts.

Design flexibility also assists the management effort. A
project's original objectives, organization, or components often
prove incapable of adapting to new knowledge or situations.
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Adaptation, however, is characteristic of success. Olympians may
need to be informed by, and learn from, the experience of

mortals.

The creation of new autonomous organizations to bypass
existing but inappropriate administrative machinery can help to

achieve short-run performance. But this arrangement often
encounte.s difficulty in the attempt to achieve long~run sustain-
ability. Moreover, projects that are successful at meeting

immediate service delivery targets are not necessarily sustain-
able.

This situation can introduce a dilemma -- the need for quick
benefits to placate key stakeholders may require one approach,
whereas the need to huild capabilites in lozal institutions may
require another. Different organizing approaches for different
components, or an evolving series of organizational changes, are
options that have been used with some success.

Rigorous 1local financial management practices are less
important for project performance than is commonly assumed. This
was the case, at least, in projects implemented when dollar
funding was enhanced by the relative strength of the dollar.
Auditors and evaluators should be sensitive to the situational
nature of effective resource control and should not equate the
importation of sophisticated tracking methods with development
success. Enhancing local capacity is more important than com-
pliance with imposed procedures.

MANAGEMENT ENHANCEMENT STRATEGIES

Management enhancement is often equated with training. But
training is only one component of management enhancement. Tech~
nical assistance, participation, and leadership are also part of
human enhancement strategies. In addition, two elements of
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enhancement strategies focus on organizations rather than
individuals. They are policy and structural changes.

The six cases indicate the importance of economic policy and

organizational structure. In fact, the case studies found fewer
problems with the human dimension than with the organizational
one. The use of skills was constrained by the settings in which
they would be applied. Liberia and Zaire were the most vivid

examples of this situation, but it is common throughout the cases
and the continent. [22]

Although Africa is commonly seen as a continent with
deficiencies in skilled personnel, the six projects reflect a
different situation. Fifteen years ago, large-scale participant
training may have been the appropriate response. Today, however,
training is still important, but key constraints appear to be
poor policies and organizational arrangements. This suggests the
need for a higher priority on organization and management assis-
tance, policy reform, and action~oriented training applied in
mutually supportive ways. From this perspective, policy reform
and training become dimensions of a4 management enhancement
strategy, and policy change becomes one of the multiple objec-
tives to be obtained through a management process.

IMPLICATIONS

Some of the conclusions of this paper were intuitively
obvious before the case studies, but others were not. Obvious or
counterintuitive, few are easily accomplished. None will occur
simply as a result of new policy directions or assuming good
management. Management is a constant battle that necessitates
one actor picking up the challenge as another becomes tired. In
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projects in which a team spirit is established, the chances for
success improve. This conclusion is applicable to the process of
policy reform as much as to agricultural development efforts.

The links among context, management strategies, management
enhancement strategies, and project performance contain practical

implications. Some are pertinent for action ~-- project design,
management, and evaluation. Others are pertinent for future
research.

Design implications are:

e Social and administrative soundness analyses should
include stakeholder profiles to determine appropriate
management strategies for projects;

e Management enhancementd strategies should gn beyond
training to remove constraints on effective performance;

e Consideration of the need for multiple objectives and
quick benefits should influence implementation planning
and sequencing; and

e Flexibility should be built in.
For management, key implications are:
e The reduction of stakeholder risk will be a major

consideration;

e Informal communication and decision-making approaches
should be explored;

e The balance between production and capacity building
should consistently be weighed;

® Scapegoats roles may be needed;
® The promotion of team approach will be necessary; and

e The long run, and post-project sustainability, should be
overarching concerns.
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For evaluation:

® Helping managers to articulate strategies, identify
shifting circumstances, and adopt new tactics should be a
major concern;

© Appreciation of the informal will be needed; and

® Overemphasis on resource control is to be avoided.

For further research:

®© The focus should be on the context-strategy fit rather
than just intervention attributes as independent
variables:; and

® A refined typology of contexts is needed for the state of
the art to advance.

These points are all presented in Figure 5.

The six case studies and this synthesis paper have attempted
to identify important dimensions of the context of development
management in Africa, but much remains to be done. More refined
typologies of context and project fit are needed. And real
typologies will not spring full grown from the +tools of any
single discipline. Development management goes beyond the simple
delivery of goods and services to encompass local capacity
building and institutional development. To bring the environment
into focus, political, economic, and anthropological perspectives
will all be needed. Olympian-watchers alone are not enough.

The experience reported here does not dismiss the importance
of Olympian decisions or decision makers, but it does upgrade the
importance of the mortal manager and the development administra-
tion specialist. It further suggests that management strategies
are important and often contain counterintuitive elements, that
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CONSIDERATIONS FOR DEVELOPMENT ASSISTANCE IN AFRICA
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the strategies should be based on knowledge of 1local settings,
and that there should be complementary strategies to enhance
local management capabilities. When this is not done,

unnecessary barriers are raised in the path of c(evelopment
managenent in Africa.
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