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THE INSTITUTION BUILDING NMODEL IN PROGRAM
OPERATION AND REVIEW

by

Thomas W. Thorsen

The Nature of Institutional Growth

Effective institution buildiug is critical to modernization -and
national huilcing. A letter understanding of the nature of institutional
growth and maturity, both on the part of the host government leaders
as well as donor technicians, is necessary for sustained national
development. It should be recognized at the outset that institutional
growth is an unstable or fluctuating process in which institutions ex-
perience both highs and lows or mountains of success and valleys of
despair. Institution building is crisis ridden--plan for it. Most
aid donors involved in institution building in developing countries
would like to think that the developmental process is a steady upward
growth curve (Figure A). Actually, most institutions experience a
cyclical short-run growth pattern sych as Figure B but usually within

an upward long-run growth trend.

Figure A Figure B



An institution which experiences a steady upward growth trend with-
out fluctuations probably is experiencing hothouse growth and
survives well because it is under the protection of an aid donor
or some other umbrella and has not been really subject to the
rigors of growth in the real world. The chances for survival of
this type of hothouse institution are not too good. Sustained
institutional growth requires exposure to the real environment.

If care is not exercised, aid donors and technicians like to spzre
new institutions in developing countries the agonies of growth.
Aid donors must be careful not to deny these institutions this
significant growth experience. When the institution reaches the
critical low point, it usually goes through a period of serious
institutional reassessment. Major goals, organization structure,
resource shortcomi:g, manpower, management weakness, usefulnees or
contribution, duplication of other activities, consistency with
other institutions, are usually reexamined. Such an examination
usually leads to improved institutional strategies and programs,
improved organization to carry out objectives, better resources,
stronger linkages with other supporting organizations and improved
management techniques. This type of periodic reassessment is
critical but, unfortunately, it usually takes an adverse situation
to trigger such a review,

Most aid donors are delighted to be associated with institutions
when they are moving to the top of the cycle. Unfortunately, most

aid donors also are disposed to phase out their involvement when
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the institution is on the downswing--actually at a time when techni-
cal assistance is most needed and perhaps critical in the life of
the institution. It goes without saying that institutional develop-
~ment should be given a much longer time horizon and aid donors
should be more tolerant and understanding of the institution
developing process and more perceptive in the use of the aid re-
sources at critical points in the growth pattern of the institution,

The Institution Building Matrix

I believe that there is a general consensus that institution build-
ing is critical to national modernization, sustained growth and
development. I also believe that there is a general consensus that
the analytical and evaluative tools Presently used for programming
are inadequate to permit me to chart, with confidence, the critical
Path of institutional development, I believe that a great deal more
applied research into the process of institutional development is
required if continuous and rapid rational development is to take
place.

For several years I have experimented with a variety of analytical
and evaluative techniques in order to determine whether or not the
Esman Institution Building Model could be made operational, I
found *hat translating ideas and concepts into meaningful, operational
and evaluative processes was extremely difficult as well as hazardous
because of tne high risk of oversimplification and the possibility
of becoming dangerously mechanistic., Despite this risk T have

attempted during the past three years to translate these concepts
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into processes. I am satisfied with the preliminary results. I
am delighted to share my experiences and methodology with you, with
full recognition that the process is indeed incipient, purely in
the experimental stage and in need of additional refinement

and experimentation.

Effective institution development analysis requires careful rational-
ization of the entire process of institution building, identifying
significant institutional characteristics and putting these into
an analytical framework that can be understood and operationally
applied. The Institution Building Matrix shown on page 4 was the
end product of this process. The Esman Institution Building Model
became the core of the Matrix. I have considerably expanded the
model in developing the Matrix because I felt the I. B. model was
not operationally complete. The Matrix is a synthesis of concepts
from a variety of sourcesl/and has been used to analyze and evaluate
a variety of institutions.

The Matrix proved to be a very useful analytical as well as pro-
gramming tool and contributed significantly both to the technicians'
and host government institutional leaders' understanding of the
institution building process, It also confirmed my belief that
an analytical and evaluative process could be developed upon which
realistic institutional goals and strategies could be determined

and ipitiated.

L1/ Mr. Hade Jones, AID/Washington



Components of the Matrix

The Matrix embodies two major processes--an analytical and--an eval-
uative process, The analytical process deals primarily with the
total Matrix. The evaluative process is a technique superimposed
upon the institution building and administrative managerial profile
of the Matrix through the use of values which contribute significant
insight into institution growth and maturity patterns.

The Analytical Process

The design of the Matrix requires analysis of the most significant
institutional envirommental factors. These factors are identified
in check list fashion. Even though aid donor assistance ean only
partially meet the overall requirements of an institution, in many
instances this aid serves as a sigaificant catalytic agent that is
critical to its development. It thus becomes necessary to declare
an aid donor a significant institutional environmental factor and
worthy of careful analysis. It is for this reason the Matrix first
calls for an analysis of the WSAID technical assistance environment,
(Box A on Institution Building Matrix)

USAID Technical Assistance Environment

Perhaps one of the most significant environmental factors in a
USAID mission operation is lack of professional continuity.
Directors, economists, division chiefs, and program officers come
and go with regularity. Each one brings to this assignment his
professional talent and experiences as well as his developmental

biases. These individuals can have a profound effect, positive or
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negative, upon host country institutions. For this reason it be-
comes essential to establish a clear understanding of USAID insti-
tutional attitudes at a specific point in time, an attitudinal
bench mark if you will, This Matrix analysis calls for a descrip-
tion of USAID attitudes in the form of USAID action variables.
(Box B on Institution Building Matrix) A discussion of the variables
follows:
Will

Knowledge

Desire

Acceptance

Significant to effective USAID program development is an objective
understanding or judgment of AID/Washington's and USAID mission's
overall willingness to embark upon a specific program of institutional
development. Such a judgment is usually reflected in AID's overall
knowledge of the institution, the role the institution is expected
to play in the national developmental pProcess, aod the developmental
priority the institution enjoys within the context of the host govern-
ment's developmental program. The willingness both of the mission
and AID/W either to embark upon or continue a project should be
clearly established and described in basic documentation. Where
individual senior AID/W and/or mission officers disagree materially,
such differences should be identified and recorded. Bench marks
should be clearly established so that new officers have an under-

standing of the significant factors considered as the basis for
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the formulation of the program, thus providing a sense of continuity,
Means

The means section of the AID variable portion of the Matrix should
be examined constantly in conjunction with the means section of
the host country variable portion.

The methodology or means utilized by AID and the host country
through which the institution is to become more viable should be
described, keeping in mind that AID resources in most instances
are comparatively small and should be supportive of the total
institutional resources. The development of AID's initial insti-
tutional strategy should be consistent and in harmony with host
government total institutional strategy.

It is critical that an all embracing host government institutional
strategy be developed and a clear understanding reached on how the
USAID strategy should be linked and supported. Because our input
is comparatively small, though critical, its nature should be exam-
ined in relationship to USAID total strategy. Both host government
institutional strategy and USAID strategy should be formulated, im~
plemented and/or changed together.

State of Technology

The state of U.S. technology applicable to a specific institution
should be carefully compared with the state of the host country tech-
nology to determine whether or not the level of U.S. technology to
be intruduced is compatible with the host government institutional

capacity. There have been instances where the U.S. technology
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introduced has been too sophisticated and complex, causing non-
performance and frustration. There are cases where U. S. institutional
experience or technology is too foreign or too U, S. culture bound to
be effectively introduced. This section is specifically designed to
explore these important considerations.
Constraints
In the development and evaluation of AID programs, efforts are
usually made to examine host country institutional constraints.
I submit that it is equally important to examine carefully USAID
program constraints and put them in their proper perspective.
The constraints listed on the Matrix are self-explanatory. They
are:
Political
Administrative
Programming
Documentation
Evaluation
Financial
Legal
Institutional
Technical

USAID Project Inputs

USAID project inputs (Box C on the Institution Building Matrix),
whether they be technicians, participant training or commodities,

are usually critical factors in the institution building process.
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Because our inputs are usually small in relationship to the total
need and catalytic in nature, care must be exercised in the timing
and allocation of these inputs so that major impact can be made upon
the accomplishment of the institutional goals. A great deal more
flexibility is required in utilizing these inputs than exists today
if maximum use is to be made of resources. Effective institutional
growth is dynamic; change is constant and unpredictable. Programming
of AID inputs is far too static and slow to meet the changing demands
of innovative institutions. If emphasis given to institutional
development in future years is to be effective, a significant over-
haul of the evaluation and decision making processes for allocation

nf our resources is required,

Institution Progress Reporting

USAID in-house project reporting is generally related to effective
use of AID inputs in accomplishment of specified objectives, This
type of reporting is important to USAID mission management as well
as to ATD/W.

The reporting procedure I use in the Matrix is significantly different
from systems i» present use. The procedure is equally effective for
use in reporting on technicians, participants or commodities. For
example, the progress reporting chart for technicians lists the major
institutional goals, the names of the technicians, their work plan
in priority order, and how each individual work plan relates to
major objectives by color code., Technicians' work plans may relate

to two or more major objectives. A time frame for work progress 1is
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also ‘ncorporated in the chart. A narrative section is included for
recording physical accomplishments. Once the chart is made it takes
minimal time to keep it up-to-date.
Influence

Rarely is a conscious effort made to develop appropriate influence
or leverage strategy to assist more rapid institutional growth, The
use of influence can be most effectively linked with USAID inputs,
either as a quid pro quo, or more subtly in the context of consensus
building. A rational influence strategy should be conceived between
the technician and senior officials of the mission. There are times
when the mission Director, the Ambassador or other influential people
can say the right thing at the right time to the right people which
can result in dramatic improvemenf in the project performance. There
are times when AID or senior contract personnel receive the ear of
top national leaders which under normal circumstances would not be
available to host country institution leaders. More careful con-
sideration should be given to this type of strategy.

Host Government Institutional Environment (Box D on Institution
Building Matrix)

Critical to institution building is a perceptive understanding of
the environment in which the inst®.ution is developing. Understanding
of the environmental factors by heads of the local institutions
and aid donors is essential if effective use is to be nade
of resources. The Matrix lists a series of action variables (Box E
on Institution Building Matrix) very similar to the variables found

on the USAID variable section with the exception of the institutional
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capacity for change. This variable is an important factor and should
be given careful consideration. The Matrix deals with the capacity
for change, both in an analytical and in an evaluative manner. This
section concerns itself with the analytical process in the hopes of
identifying significant change agents, as well as examining the
institutional environment for positive signs of change. The other
section variables are self-explanatory. I should like to restate

the necessity for analyzing simultaneously the means section of

the institution environment with the means section of USAID environ-
ment,

The Evaluative Process Institution Building Profile

The core of the Matrix is the institution building profile (Box F on
Institution Building Matrix) based upon the Esman Institution Building
Model. I have used his major categories: (1) institutional leader-
ship properties, (2) establishment of institutional doctrine, (3) ca-
pacity for program analysis, (4) institutional structures, (5) insti-
tutional linkages and have added a new category, (6) capacity for
institutional change. T have taken these six major categories and
further broken them down into thirty-seven subcategories. (See
institutional p-ofile on page 13) The rationale for this additional
categorization was to increase the number of intuitive and qualitative
judgments from seven to thirty-seven factors. These subcategories
also made possible the development of a more operational, understandable,

evaluative process and gave much better perception of the institution.
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The evaluative process involves the establishment of criteria for the
following terms: excellent, good, satisfactory, poor, unsatisfactory.
(See profile on page 13) A base period is selected, in the case of
this sample profile, 1961. The Institution was evaluated by the Chairman
of the Management Department and the Campus Coordinator both of whom had
been associated with the institution since 1961. Their factor evaluation,
the base period, is recorded on the profile in dark hatching. The next
evaluation period was 1965. The evaluation has been recorded in "X"
hatching. It can be immediately noted that substartial institutional
improvement has taken place. The last evaluative period was 1969 and
is recorded in dot hatching. Again substantial institutional improvement
can be noted.

The evaluation of each one of these factors requires not only the
placing of a factor grade on the profile sheet but a short nar-
rative statement in support of the rationale that determined cach
rating. Because of space limitation, I will not include in this
paper the narrative factor statements. Over time, the institcutional
profile -overlay together with the narrative factor statements,
gives unusual insight into the nature, problems and improvemant
or deterioration of the institutional strengths and weaknesses
and permits the establishment or redefining of institutional guals
and objectives with more precision and confidence. The evaluation

period should be about every two years.
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Administrative-Managerial Profile

Lack of administrative managerial capacity is a major inhibitor to
country development and modernization. If institutional improvement
and development are to take place a conscientious effort needs to
be made to identify specific administrative and managerial strengths
and weaknesses. The administrative-managerial profile (Box C on
Institution Building Matrix) is intended to serve this purpose. The
profile is divided into two major elements: (1) administrative, and
(2) management. I have purposely differentiated administration from
management., The administrative portion is intended to define more
sharply either strengths or weaknesses in major staff services such
as planning, finance, budgeting, perso»nel and procurement. Weak
staff services usually plague institutions and slow down the pace
of institutionalization. Since an institution's administrative
procedures are normally prescribed by a national government, pro-
gress in improving staff services is usually slow. The particular
evaluation method used is identical to the institution building
method. This methodology highlights institutional staff weakness
so that, whenone institution's profile is compared with others, a
number of national staff service weaknesses clearly emerge. This
dramatizes and identifies national staff weakresses both for host
government leaders and serior AID officials. Such an evaluation
tool simplifies the task of convincing the national government that
certain staff services--e.g. personnel management are seriously

inhibiting manpower improvement, as well as institutional modernization
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and national development,

This evaluation methodology permits the surfacing of staff wealk-
nesses in one or several institutions assisted by a USAID technical
division through construction and examination of a division profile.
It is also fossible to evaluate major institutions in which a USAID
is involved (this could be as many as 25) and construct a mission
profile. Thus if all institution evaluations flag the factor
"current cash flow position of Treasury" as poor, it becomes clear
that unless overall improvement is made in ''cash flow procedures in
Treasury" all governmental institutional progress will be impeded.

The administrative element is also designed to give additional
support and insight to the linkage section of the institutional
profile.

Management Profile

This management profile (Box G on Institution Building Matrix) is
intended to identify major managerial strengths and weaknesses with
institutions or projects. The profile is divided into five major
categories: (1) establishment of objectives, (2) institutional
capacity for attainment of objectives, (3) measurement and control
of objectives, (4) political implications of objectivds, and (5) in-
formation dissemination--which is again supportive of the linkage
section of the institutional profile. The total management element
is also designed to be supportive and permit greater perception of

the program analysis section of the institution profile.
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For purposes of clarity and betger understanding two completed ad-
ministrative managerial profiles have been included. One is the
Assisting Institutions Management Profile, page 18, and the other is the
Host Institutions Management Profile, page 19. It shcvld be noted that
a narrative statement is also included giving the rationale for the factor
grades.

I have found that the above evaluation procedure gives the host
government institutional leaders, the AID technical staff and AID
senior staff personnel a better insight into institutional strengths
and weaknesses and enables them to chart a more precise course of
corrective action.

Institutional Strategy Statement

The objective of the entire analytical-evaluative process is to pro-
vide a rational framework upon which an institutional development
strategy (Box H on Institutional Development Matrix) can be designed.
The analytical-evaluative technique is intended to clearly identify
major institutional strengths and weaknesses and permit improvement
strategies and courses of action to be devised which will be instru-
mental in moving wealk institutional factors from right to left on the
profiles. The evaluation and strategy statement should be completed
about every two years. This allows enough time to pass and events to
transpire to make the evaluation meanineful, The process is too
abrasive and time consuming to be done more often.

The process gives the institutional leader good insight into the

nature of his institution, permits the presentation of more critical
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ADMINISTRATIVE-MANAGERIAL PROFILE
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ADMINISTRATIVE-MANAGERIAL PROFILE
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and precise institutional goals or objectives, enables the institution
to divert manpower and resources to more clearly defined objectives
and problem areas, and charts a more orderly, well-balanced course

for institutional improvement and viability.

Evaluation of Institutional Inputs and Outputs

A conscious effort should be made to measure the effect of inputs
and outputs upon the nature of the institution and its capacity to
change and improve its viability. Have the technicians services
contributed to or assisted in strengthening wealnesses identified
in the profiles? Have returned participants had a constructive in-
fluence upon the institution? Are the institutional outputs, what-
ever they are, adequately serving the institution's clientele? In
what way do the institutional cutputs or inputs make it possible for
the institution to place less and less dependence upon donor assis-
tance? In what ways do the outputs feed back into the institution
to strengthen the institution's capability to provide better services
to its clientele?

Conclusion

The Matrix with the supporting profiles would be of value to AID
technicians and institutional leaders even if the analysis and eval-
uations were not made. The Matrix in and of itself provides a good
check list by asking the right questions and, this manner helps the
institutional leaders become more aware of the significant elements
of institution building.

The Matrix is a simple schematic chart identifying major elements

of
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institution building arranged in an understandable manner.

In most developing countries, unfortunately, institutions are strongly
identified with a single leader and viability of the institution is
linked to its leader. This factor makes evaluatign of institutional
leadership properties as a bilateral exercise difficult because of
the sensitivities involved. Maturity of the institution is reflected
in its willingness to jointly participate in this type of analytical
evaluative exercise. When practicable, the analysis should be a joint
venture; when not practicable, unilateral analysis is a worthy in-
house USAID exercise,

Analysis and evaluation of five institutions has shown leadership
properties to be the most sensitive area. At the same time, the
importance of such analysis and evaluation, if leadership properties
are to be better understood, is of paramount importance. The most
difficult factor for both the host country institutional leaders
and U.S. technicians to understand, but probably the most signifi-
cant, is the concept of establishing institutional doctrine.
Evaluating the capacity for institutional change is also proving
troublesome to comprehend.

Making the Institution Building Matrix Operational

The Institution Building Matrix as described above is still in the
developnental-experimental stage. Testing its operational value
by applying it to a variety of projects is still required. The
following methodology is suggested both as a procedure for testing

the model and training senior AID officers in institution building
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analysis and evaluation,

A traditional formal academic program is not envisaged., I see the
need for the training to be closely associated with universities and
their professional staff, however, in the nature of professorial gui-
dance, selected readings, auditing appropriate seminars and conducting
some applied research in institution development. It is important
that senior functional officers gain greater appreciation and knowl-
edge of technical fields other than their own. An integrated
training cadre of senior AID professionals would provide this
opportunity, A balanced team of senior AID officers, five or six,
consisting of the following types of officers--a Deputy Director
and Chiefs of the following divisions: Program, Agriculture, Edu-
cation, Public Administration and Capital Development. These
individuals should be selected to train as an integrated team so
that they would have an opportunity to interact one with the other
during the training period. A resource person competent in this
subject matter should be selected to prepare curricula and guide
the training program.

Outstanding professors or other competent individuals would be
selected to direct segments of the training exercise. They would
prepare selected reading materials concerned with their specific
segment--identify knowledgeable individuals to act as resource
persons. Those participating would study together, discussing
their findings with each other. Each officer would look at insti-

tution building in light of his own functional specialty and relate
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his studies and experience to that of others in the group., After
reading and group discussion, they would meet with their resource
person who would explore with them in depth theis understanding of
the process, and the resource person would then suggest additional
reading or assistance from other resource people., At the completion
of the training period the officer would g0 into the field to
determine its operational value.

Ten major projects in each of the following areas: capital develop-
ment, agriculture, education, public administration, which have
institution building characteristics, should be selected on a world-
wide basis. The functional specialists would be responsible for
analyzing and evaluating their respective assigned institutions
generally in keeping with the Institution Building Matrix, They
would meet with the host government institution directors, USAID chiefs
of party, USAID division chiefs. They would be responsible, in
collaboration with the others, to analyze and evaluate the institution,
write all narrative statements including the program strategy statement
for review by the Mission and host government institutional leaders.

To place as little burden on mission personnel as possible--most of the
evaluative work and writing should be prepared by the AID/W specialists.
I would estimate that about ten days would be required to make the
analysis and complete narrative statement and prepare the strategy.

On large institution building projects the economist or the deputy

director should join the functional specialists in the preparation of

the analysis,
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When the functional specialists have completed their first five
institutional analyses, they should meet at a convenient location,
review their experiences and make the first initial refinement of
the process, They would then make the last five analyses, come back
to Washington for a comprehensive review of their experiences, re-
fine the process, prepare case studies and operational manuals.

Once the above is completed the Agency could tool up for a massive
training program for AID personnel in institution building analysis
and evaluation,

The advantages of this type of training approach are as follows:
1., It would permit the senior officer to concentrate his studies

in those areas most significant and relevant to the Agency's

needs.

2. The training need not correspond to the academic year.
3. It provides the trainee greater latitude for specialized study

and research in keeping with USAID and objectives and also com-

pliments the officer's own interests and capabilities.

4. It provides for greater and more intimate professional association.,

5. It permits each officer, through the integrated study team approach,
to gain knowledge, insight and appreciation of institutional
development problems associated with major functional areas.

6. This type of training approach could be tried on a limited basis
then evaluated and a more refined program designed and applied

in a more general program for other senior AID officers as well

as other high level professional employees of contract groups,
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PASA employees and professional employees of the host government .
Senior AID officers are now primarily responsible for the develop-
ment of specific technical area strategies, program design, imple-
mentation and management of Mission projects, guidance, review

and evaluation of contract technical teams who are responsible

for specific project implementation with the host government.

To effectively assume this new role and carry out the implied
responsibilities, the senior officer needs an array of additional
skills, techniques and broader insights into the institution
building process. Senior AID officers serving overseas need

more in their luggage than just their professional training

and experience, especially in view of the emphasis being placed upon

institution building as an important part of national development,



