THE PROGRAMMING OF TECHNICAL  ASSISTANCE

Technical Assistance Research Project

John Lindeman Richard L. Duncan
Project DPirector Associate Project Director

A Staff Paper
by
Richard L, Duncan

December 1966

; Maxwell Graduate School

2

of Citizenship and Public Affairs

Syracuse University

Draft

Tor Limited Circulation


John M
Rectangle

John M
Rectangle

John M
Rectangle

John M
Rectangle

John M
Rectangle

John M
Rectangle


CORTENTS

FOREWORD BY JOHN LINDEMAN
- PREFACE

i, INTRODUCTORY COMMENTS o o o R o R o o o o 1
Problems of Definition . » ° ° o ° o s - 1

Agricultuzre and Programming, ° ° o N o o s 9

II. THE EMERGENCE OF THE PROGRAMMING PROCESS. . . o+ . . 12
The Expansion of Activities. . o .« o o o S ¥

The Development of An Administrative Structure . . . 16

The Incorporation of Devélopment Theory . ° o o 17

The Proliferation of Donors, o ° s 5 ; o 0 22

IIY. PROGRAMMING FROM DIFFERENT VIEWPOINTS ., o o o 0 o 25

The Recipient Country . . o+ o o & o o o 26
The Shift to PYOJectS o ° ° o - ° ° ° 9 27
Organization to Receive Technical Assistance, n o 29
An Fxample of Central Agency Problems o o s 31
The Project Selling Problem , o ° o ° s . 36
Some Recipient Approaches to Agreement ° " ° 37

Donor Field Mission . o o o o o o o o o 40
Dualism o o o ; ° ° o ° o ° o ° 40
Action Oriemtation . . o o« o o o o o 43
Program Comsolidation . o o o o o o o 46

Donor Headquarters . o - o o oo o s o o 49
Obtaining and Allocating Resources » o o . 35
Field Guidance and Support . ., . .« - o . ©O4
Relationships with Other Agencies s o o e 71
Some Concluding Comments. ° o ° ° ° o - 76

IV. THE STAGES OF THE PROCESS. ° » ° ° o o o o 78
The Flexible Framework , R ° R ° N o o R 78

Qgﬂmon Goal Eﬂtermination ° ° o ° ° ° ° 79
Some Political Factors ° ° ° ° o ° ° P 30
Some Economic Factors o o N ° o o o 82
Some Aspects of Other Objectives, ° o o s a 83

National Planning and Technical Assistance . o . 84
Technical Assistance to National Planning Agencies . 86



- I¥%, ‘The Stages of the Process {continued)

Project Development. . o

Recipient Oriented Approachea
Limited Objective Approaches,
Donor Strategy Approaches .

Proiect Review . o - e o

*® & & ®
e o 2 @

e
o

Limited Review Prucedures o . .
Intensive Review Procedures . . o

Programming After Approval . . . .
Arrangements for Implementation

and Readjustment of Activities
COOtdiuat ion. ST e ° ° @ °
Evaluation . . . . o .
A Concluding Comment. . . .

V. A PROPOSED FRAMEWORK FOR PROGRAMMING TECHNICAL

e o o o

A Definition'éf Pfogramming° . . o

The Context of Analysis: Some Basic Continua

The Analysis Continuum . . . o

The Acceptability Continuum . o
The External Influence Continuum
The Motives Continuum . .

The Basis for a Programming Framework .

The Components of the Framework. . .
A, The Dimensions of Agreement ., .

i,
2,
3.
lfn
S
6.
7.

The Accrual of Knowledge. .
The Development of Congruence

o & e o

ASSISTANCE

L]
L]
L]

L4

The Determination of Feasibility.

The Assessment of Resources .

The Determination of the Extent of Commitme

The Maintenance of Flexibility
The Promotion of Transfer .

o

a

9

B. Developing a Strucutre of Operations.

20
3‘
4.
5.
6.

Presence Projects ., . .
Survey and Analysis Projects.
Capital Support Projects, o
Policy Development Projects .
Capital Intensive Projects .
Institution Building. . .

C. Choosing Appropriate Instruments,

1.
2.
3‘
&,
3.

Joint Operations, o .
The Individual Technicxan
The Technical Team . .
The Institutional Contract
Consultants . o . .

o ® ®© o

A Proposed Framework for the Progr 1ng
of Technical Assistance . .

char t I . .v o - L ] L] .
char t I I L o ° Q@ L] * o

o
.
3

9

e e o o

5 o ® o ¢

®

e @ © o o © & & © © 6 & o =

. L ® L]

2 e 8 o

€« e & © © & ® ® o © e s & o

f’ . » s

¢t & © © 2 9

s ® o8 o p 8 & o. e

89
91
100

110

120
121
123

133

134
138
142
148

150
150

151
153
153
154
156

158

159
159
160
16l
162
163
164
165
165
166
167
168
169
169
170
170
171
172
173
174
174

174 °

175
176
178



]

i,

SOME PROPOSETIONS AND SUGGESTIONSG,

Introduccion . v e

Some Fundamenial Propositions.

The Accrual of Anowledge . .
Suggestions, 0 .
Specific Actions for AID o

The Development of Congruence.
Supgestions. . s e N
Specific Actions for AID .

The Determination of Feasibility .

Suggestions. . . :
Specific Actions for AID .

The Assessment of Resources .
Suggestions, . . .
Specific Actions for AID .

The Determination of the Extent of Commitment.

Suggestions. . .
Specific Actions for AID .

The Maintenance of Flexibility
Suggestions, . « .
Specific Actioms for ALID .

The Promotion of Transfer, .
- Suggestions, o o .
Speclfic Actions for AID .

a

»

Sund
o8
S

Loadt
S0
]

184
187
189

; 191

., 192
. 193

195

196
196
198

198
199
201

202

. 203

205

206
207
208

208
210
211



CHAFTER X
INTRODUCTORY COMMERTS

The Problems of Definition

Definitions of technical assistance have been of three
general types: 1) simplistic and emétionally charged slogans;
2) attempts to provide am all-inclusive precision; and 3) manuals
of operating agencies which are preoccupied with the "how to do it"
approach., Prior to a more detailed consideration of the subject
it would be instructive to examine a few previous definitional
-gtatements in the last two categories.

Roscoe Martin, in 1953, limited the definition of technical
asgsistance to governmental recipients, but broadened the scope beyond
the relations between the developed and the underdeveloped countries;

He stated that "technical assistance may be said to occur when a unit

o]
¥

agency of government, of whatever kind or dimension, receives aid
on a technical problem not available to it solely through its normal
resources ., . . the national, even the local, practice cf technical
assistance is as important in its way and to its clientele as the
expanded international programs, if mayhap not so dramatic. Our
preoccupation here is not with any particular variety of aid, but
with technical asgistance as & process affecting government, all
‘government, gfeat and small and wherever placed." 1

Jahangir Amuzegar in a récent study limits the term in
another manner by referring to “foreign" technical assistance which,
Mstrictly speaking, refers to any external effort im the form of
advice, demonstration or performance which are 1) beyond the indige-
nous capabilities of the recipient itself, and 2) designed to improve
certain specific techniques of planning, communication, contyol, or
operations. Such an assistance may apply to the whole complex of an
8id receiving society or it may be limited to & small segment of it,
It may, on one extreme, cover long-term expert assistance at the

‘highest level and for the whole structure of government planning. At

1 Roscoe Martin, “"Technical Assistance: The Problem of Implementation®,
Public Administration Review, Vol. Xi1, No. 4, pp. 258-66.
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the‘othér extreme it may simply consist of one-shot assistance for the
‘rearrangement of the host country's nationsl anthem or the desfgn of
_iis flag." 2 It should be noted that in this definition, the question
v of'governmant-toagovernment relationships is only implied and Amuzegar -
includea specific types of action -- advice, demonstration or perform-
ance. Martin gsubsequently argues that performance does not constitute
technical assistance. 3 Both, however, agree on technical assistance

as accomplishing something which is beyond the indigenous capabilities
of the recipient itself. This ﬁotion‘has been brought into question 5}
some others, however, who refer to indigenous capacity in terms of time
~span and state that technical assistance simply accelerates the achieve-
ment ofjwhat would have been accompl ished over a longer period.

The International Institute of Administrative Sciences takes

-anotﬁer view of the substance of technical assistance, but also enumerates
in detsil the forms which are used: " , . . technical assistance con-
sists in the transmission of Iearhing, khowledge, and techniques for
matetial and human means in order to help the récipients to solve
specific problems in & more suitable manner more in keeping with their
_needs, 1t is,. consequently, sn external contribution which agsumes a
very wide variety of forms: visits of experts and technicians; receiv-
ing fellowship holderss organizing courseé; gsemineirs, and internships;
'éxchﬁngtng or disseminatitig information ot'docuﬁents;'and suppljing
material and equipment and sometimes financial means.” 4 Here the basis

2 Jahangir Amuzegar, Technical Assistdnce in _and Practice: The

-~ Case of Iran, (New York: Frederick A, Praeger, 1966), p. 30.

- 7 Roscoe C. and Mildred E. Martin, Technical Assistance in the Field:
A Study in Administrative Relations. staff veport of the Techinical
~ Assistance Research Project of the Maxwell School of citizenship and
Public Affairs, Syracuse University, February, 1966.

‘a Fernand Vrancken, Technical Assistance in Public Administration:
. Leesons of Experience and Possible Improvements, final version of the
- general report, XII International Congress of Administrative Sciences,
{Brussels International Institute of Administrative Sciences, 1963), p. 17.




~ for definition is drswn in part from anthropological concepts of diffu-
sion and acculturstion but substantively focuses on specific problems
by implying a purposeful intent to promote certain types of diffusion or
acculturation. It is also noteworthy that the wider,rangé of activities
include many which need not necessarily be govermment to goverament,

, In its Manual Orders, the Agency for International Development
A&no takes a slightly different tack in defining technical assistance
. as “the process through which AID assists cooperating countries to
develop human skills and attitudes and to create and'support the insti-
~tutions necegsary for social, economic and political growth and develop-

nent." > In this caae, technical assistance is recognized as a process
rather than a task. It can only be carried out with countries which
‘"egoperate,” which in itself assumes a common set of objectives. The
emphasis is on assisting the country to develop those human and insti-
- tutional skills and attitudes which they need, repardless of their
origin., The definition clesrly implies that different countries have
different needs for human and institutional development and allows for
the selective diffusion of knowledge adapted to the particular circum-
sténces of internal human and institdttonal growth.
Whether it is designed to impress the makers of orgaenizationsl

'*bolicy or to build a clear basis for discuéston, the real question which
is posed by the attempts at academic and institutional definition of
technical assistance is whether we have a single substance or cluster

- of activities which are precisely definable., From the examination of

“the varied donor and recipient objectives, policies and ongoing activi-
ties, it would appear that éhe definitional problem is really ome of
brbadly delineating the nature of technical assistance andzleaving more
precise definition to be separately dealt with in more definable clusters
of eubcategories. Possibly these would be similer to Morganthau's
‘subcategories on foreighvaid which are: humanitarian,~aubhiatapce, |
btibery, prestige, and economic development. 6 Such categories can be
defined, On the other hand, it is herd to lump together the U.N.

3 AID Manual, Order 1301.1, paragraph IIA.

6 Hans Morganthau, “Preface to a Theory of Foretgn Aid", Why Foreign
- Afd, (Chicago: Rand HcNally, 1962). : o
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operating and executive personnel program (OPEX), a foundation project
promoting basic research, some bilateral projects with strong political
motivation, and the activities of the Friends' Service Committee in
villsges in different countries,

A It may be that a global definition of technical assistance Which
elimiﬁates, at least in large measure, other types of activities is
all that is necessary to understand the nature and function of the process
. and provide a basis for a more precise definition of subcategéries.\‘
On this assumption the following general characteristics provide a.
definitional base,

Technical assistance is first of all purposive; it can be.

"easily separated from classie diffusion and acculturation which has been
'occurring among cultures for thousands of years.

Technical assistance is cooperative; it can be clearly die-

tinguished from economic imperialism or colonialism. With rare exeeption
either party participating in technical aasxstance is free to either
withdraw or allow activities to languish until they are withdrawn.

Technical eassistance involves an international transfer of

knowledge and skill through individuals or apencies of a doror, and with

a defined relatjionship to individuals, groups or organization of a
reeipient in the accomplishment of mutually agreed obﬁectivés.

It is not slways necessary that the donor’country'be_én

- advanced or medernized country and that the recipient be an underdeveloped
country. The purposeful transfer of an important skill from North Ameri-
can to South Americad Indians has been usefully accomplished., An
increasing number of developing countries are entering the column of

'donor nations by providing training, technical advice, capital and other
services,

Aside from saying that technical assistance is international,
purposeful, cooperative, and that it involves the transfer of knowledge
" which a recipient requests and a donor agrees to provide, the addition
of any other qualifying adjectives tends to categorize the multivariate
nature of technical assistance rather than define the whole.

A definition of programming is more difficult and has less
'precedent, The statement that it is how those in techaical assistance
decide what they are going to do is, generally speaking, a gross
siﬁplification of the problem.



In the first place, there is & need to separate the program
process from the program office or officer, the progrsm document or the
variety of program submissions that are required by different agencies,
and any other static visions that the word may conjure up. Programming
is not just what the program officer does. There are, as a matter of
fact, a grest many technicians in the world who would prefer that the
pregram process be sccomplished, as it has been in the past, without a
program officer. As will be discussed later, however,vthe progran office

- may weii be the focal point of a complicatéd decision-making procesc
which can cdutribute to managerial, technical and administrative efficiency.

This report considers programming to be a process whose core
is the organization for implementation, This is another simplification,
but it can be useful if it is recognized as such, Programming as a
process is concentxated, to a great degree, on aspects of technical
agsistance prior to implementation, but that is not its exclusive con-
cern. While the budget aspect of programming is often overemphasized,
there are other functions which may be equally important: evaluation
or some other form of assessment, gathering of technical information,
the devising of strategy, the design of project organizatien or a
variety of other aspects of technical assistance. Programming is only
concerned with implementation insofar as changes in objectives, organi-
zation and approach are necessary. The analysis of implementation,
however, is a crucial input to programming determination.

 Huch of vhat is written in this report will be an sttempt to
~ define and develop dynamic concepts of programming as an administrative
| process, The emphasis will be on thg'administrative factors of program-
ming, more specifically on the human‘and environmental inputs to
decigion making in the programming process. _

In addition to those difficulties arising from the diverse
aature of the process in practice and the many individual activities
which it may involve, thexe are also some confusions which may arise
from those extremely scarce bits of literature which have discussed
‘the programming 6f technical assistance.. Much of this literature has
come from thoughtful practitioners and is therefore rooted in both

-practice and scholarship. Philip M. Glick, whose volume on administration



-6-

of technical assistance in Latin America is still an important work

in spite of the fact that it is almost ten years old, 7 reviews the
diversé instruments and relationships involved in the'practice of pro-
gramming. BHis theme is the exhortation -- "know thy tools."

 Little has been done since Glick's volume to expand, examine

and amplify his spproach to both the instruments and the relationships
~of technical assistance programming though a great deal has happened

in practice which would allow for important amplification on so useful
a base, It is only possible to speculate that approximately at this time
in the history of technical assistance the search for theories of
- -development, social ehange' and internati;onal relations ovexshadowed the
need for more pragmatic analysis of the administrative process.

A U.M. official writes that progra;iming is "a matching of
available resout;ces of the donor with the needs in the developing country,
and the identification of priorities in the use of those resources" and
that the U.N. concept of country programniing is & process by which "the
~ recipient countries theﬁaelves determine the scope and shape of the
t‘éfc’hnical agsistance prbvided to them by the nine international partici-
‘pating organizations, This principle is buttressed by three interrelated
characteristics of the prograin: its single purpose, its voluntaty ‘
nature, and its multilateral 'mauégemérit," 8 This article was written
prior to the developmeﬁt of the Special Fund, which op_e'ratés in a very

- .different manner,:and will be described. later in this report.

The question'iq any case is Ehe,'degree to which it is possible
to match needs and resources if one side is to determine the nature and
‘the scope of the program, The U.N. approach, liowever, does provide some
' significant ihaighta on pr‘-ograming as a means of incorporating recipient

kequirements. '
In 2 somevhat different vein AID discusses the programming of
all of its activities in terms of four basic steps: a) analysis of the

country's needs and resources; b) an estimate of the assistance that
may be forthcoming from external sources; ¢) consideration of the U.S.

! Philip M, Glick, Thé Adminietration of feciiﬁiéél Assistance: Growth
in the Americas, (Chicago: The University of Chicago Press, 1957_).

8 ~Arthur Gotﬂaéhmidt, "Programming and Development”, 'Annéls of the
American Academy of Political and Social Science, Vol. 323, May 1959, pp. 51-52,
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objectives; and d) an assessment of the'typea of activities that can be
effectively undertaken with U.S, assistance.g Technical Assistance
 programming is, therefore, a part of this overall approach.

' The problem with these definitions is that analysis, :ntching,
agseasment, etc, are only one aspect of the process in practice. A
technical assistance program requires that donmor and recipient agree on
certain specific goals, wheher expressed or implied, and that they
further agree on individual activities which are in some way related

‘to those goals. It should be remembered that in all countries the
technical aaéistanpe ptogram'of a8 donor is only a part of the total
technical assistance activities. All technical assistance is only a
part of the total external influence on a country's development. In
the same manner all external assistance is only a part of the total
development program of the country, Technical Assistance may be as
Chandrasekhar says, "Perhabs the most abiding contribution that the
United States has made to India, other underdeveloped countries, and
the world at large . ., ." 10
be programmed as though it were the controlling factor in the development

Nevertheless, technical assistance cennot

process.

The notions that technical assistance can effect significant
transformations in a relatively short time and that there is some neac,
precise method for the selection of activities within a technical assist-~
ance program will be under attack throughout this report. It is not that
students and scholars of tethnical assistance do not know that the
problems they sre dealing with are long-term end complex, but in their
efforts to convince the skeptiés vho control the funds, thej have been
unduly influenced by some of their ouwn propaganda «- or so the submissions
and reports would indicate. |

In spite of the complexity of the task, there is no need to
abandon the search for ways to increase the rational inputs to the process.
One of the assumptions of this paper is that a comparative description
of how the programming process of different sgencies is designed and
how it functions will provide a basis for a more accurate design for

‘9

AID Manual, Order 1000.1, Paragraph IV. A,

10 $. Chandrasekhar, American Aid and India'a Economic Development,
{New York: Frederick A Praeger, 1965), p. 188,
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future activities. For example, in some agencies the programming process
is often designed in headquarters without an understanding of the reali-
ties in the field. Conversely, the material submitted by the field to
headquarters frequently is based on an incomplete understanding of how

it must be used to obtain approval and funding of proposed activities.

it is through a knowledge of these differences in design end funetion
that new knowledge, such as that of developmént theory, can be incorpor-
ated into the programming process.

Programming is woven throughout the fabric of technical
assistance. Therefore, it is necessary to make an informed but limited
sélection of those critical aspects which have emerged during the exami-
nation of the processes in many different agencies and different coﬁntries.
The selection has been the result of combining observations, interviews,
reports, studies and evaluations by others, and attempting a judicious
seasoning from personal experience in programming. 1

The approach is empirical in that it examines experience and
pragmatic in that it i3 concerned only with the most significant elements
-of the process insofar as they can be determined. Since the report is an
attempt to £ind & new approach-in sn arca vhere little previous research
has been done, the most 1mportant resul¢ of the report would be to
generate the kind of criticism among intorm@d students and practitioners
 of technical assistance which hopefully, will lead to wvhat Gross calls
an action-theory marriage.

Within this context the definition of ptogramming will be cne
of\the purposes of the report rather than a starting point. 1Its nature
will be elaborated through an examination 5f'1) some highlights of the
development of the proéess; 2) the groups which participate in the pro-
cess -- the recipient govermment, the donor field mission and the donor
field headquarters; and 3) some critical stages of the process. From
this comparat;ve'analysia of the processes of different agencies a series

of elements will be abstracted and interrelated to create a tentative
framework for the programming process. This framework will provide the

structure for the conclusion of this report.

reports1; Re bibogEaPhia} iageedwotbﬁaeasea%ssswes*eai .

12. Bertram Gross, The Managing of Organizations, (New York: The
Free Press of Glencoe, 1964), Chapter I.
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Agriculture and Programming
Historically agriculture has been one of the major activities of

technical assistance, s natural outgrowth of the fact that it is the basic
occupaiion of most of the underdevelobed countries, ?ot example, in fiscal
year 1964 twice as many AID technical assistance personneikwere explicitly
working in the field of agriculture than in any other. 13

This reppre will use, as a major source of information, data
tégatding the development of agricultural projects by different agencies and
their approach to rural development projects in different countries.

The programming process, however, is a generalized one, particu-
larly in the context of an administrative analysis; therefore the adminis-
trative structure for a program of agriculture is to a large degree
appropriate for other types of activities., 1f the administrative structure
and procedures are appropriate, any type of technical knowledge will be
incorporated so as to influence the decision-making process.

There are, to be sure, some very special considerations in the
programing of agricultural technical assistance. Some of the most complex
problems of éqltute, economics and community organization are involved
in the formation of a strategy for action in the sgricultural sector.

One of the most valuable documents which has been prepared on agricultural
development, Policies Promoting Agricultural Development, which, in de- |

scribing the d;fferenée between industrial and agriculturai development,
says the following sbout agriculture: '

"On the other hand, improving the efficiency of agricul-
tural production depends on the decisions of millions of
emall producers, The tasks are not standardized, conditions
vary from area to area and even between fields on the same
farm, and account has to be taken of weather and the occurrence
of discases. Even the smallest farms usually diversify their -
production. The supply of inputs and marketing of producta
have to be organized to serve the wmédny producers spread over -
the land, and requirements are usually seasonal. Provision
of credit is also complicated by the need to serve many pro-
ducers and by the seasonal character of income and production
expenses. The poverty of most rural people increases the
risk of experimenting with new practices. Lack of transport
and communication makes it difficult to reach the dispersed
millions of the farming population. Roads are few. The -

13 AID, Operations Report, June 30, 1964,
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multiplicity of languages impedes commmnication;\cultural
differences between educated elites and farmers hinder effec-
tive communication even when a common language exists." 14

Notwithstanding the awareness of the complexity of the
problems, the conference participants were able to agree,on some tenta-
tive organizational principles based on their experience and the exami-
nation of a number of cases. These prinqiples --= the determination of
bureauératic feasibility, use of pilot projects, the development of
farmer-bureaucracy communication, and the encouragement of local leader-
ship ~-- are important considerations for technical assistance program
decisions in the agricultural sector. ‘ |

Since all technical assistance is a partial ceatribution to
development projects, the criteria for successful technical assistance
are not always the same as those for agricultural development. For
exemple, the ﬁIT Conference Report pointed out the need for concen-
tration of effort within a limited geographical area due to the fact
that the complex "innovation package” which will promote lasting changes
is manageable only in a small area in most developing countries. The
examination of both concentrated and diffused technical assistance did
not show similar results. 'cOncentrate¢ programs tended to have an
impact on program output but not necessarily a permanent one. Small
diverse agricultural technical assistance projects were sometimes
woefully inaﬂequate‘but in other cases they vere some of thefmost
successful projects. , |

In fact, one of the most difficult problems of the study was
the identification of success in technical assistance activities and the
attempt to draw generalized lessons from them.

1% pavid Hapgood, EBditor, Max F. Millikan, Conference Chairman,

Report of a Conference on Productivity and Innovation in Agriculture
in the Underdeveloped Countries. (Cambridge: Center for Inter-
national Studies, Massachusetts Institute of Technology, January 1965).
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In our study of individual projects there have been so many
cases of apparent success and failure which on closer exanination provide
contradictory evidence that a strong case can be made for the faect that
all projects succeed in some ways and fail in others.

Even when we assigned some arbitrary values to success =---
continuity, diffuston, measurable physical progress, a;d some observed
attitudinal changes --= no conclusive variables emerged. From the analysis
of a large number of projects of different agencies, no individusl or
cluster of factors could be identified which were present in all of the
more successful cases and absent in the less successful ones.

What has been done, therefore, is not dissimilar to the MIT
~ Conference approach. The mass of project data,vtnterviews, and obser-
vations have been used to describe the process as it océurs and to |
develop a framework for decision making more likely to lgad to successful

projects.
While the conclusions of the report will recommend practical

actions on the basis of the framework, the recommendations must be
accepted with the same circumspection with which the MIT Report surrounds
its own prescriptions for bureaucratic innovation.

"We do not offer any organizational panaceas, any administrative
technology to be transplanted whole from one society to another.
1t is useless to draw up the table of organization of an "ideal”
extension or credit system, for no such bureaucratic shell
would guarantee that the agent of change would perform in such
a way as to achieve the goal we have stated: to make fruitful
the farmer's encounter with bureaucracy.

In the past, claims have been advanced for particular forms of
organization: cooperative credit and community development are
examples., Our view is that -- entirely aside from the issue
of the will to develop -- the variation in the factors involved
is far too great to put forth any single technique as having
general applicabillty or, for that matter, to reject a tech-
nique because it has failed in one situation. The priorities
in the needs of agriculture vary from roads here to fertilizer
there and to research in the third place; the variety of local
cultures in which the innovations are to be introduced is al-
most infinite; different nations have different bureaucratic
resources. If both problems and resources vary, it is normal
that the best techniques for solving the problems should also
vary," 15 : - '

13 ypid. pp. 117-118

T—————



CHAPTER 11
THE EMERGENCE OF THE PROGRAMMING PROCESS

Some insight on the nature of the programming process can be
obtained from a brief loock at its evolution, It is through the expanding
activities and the mounting requirements that programming has become an
explicit part of technical assistance., In its original form technical
assistance was either a missionary activity, a by-product of private
investment or the occasional loan of technical personnel from &
developed country.1 Some technical assistance emerged full blown
through the shift from colonial status to independent nationhood, through
efforts of the metropolitan country to maintain some degree of continuity.
For the most part, however, goverament-to-government technical'assis:ance
hes developed gradually from many unrelated activities which began in the
1930's,

The Expansion of Activities

Possibly one of the best ways to illustrate how the process
has developed is through the use of a composite example drawn from the
early experiences of technical assistance activities,

In the course of research an agricultural scientist finds a
jonrnallatticle by a scientist in a developed country deasling with a
problem of importance in his underdeveloped country. He points out to
his superior that the research involved could be more easily accomplished
in their country and would be of benefit to all concerned, Following
formal contacts between the two governments or only by the scientists
involved, the foreign scientist is assigned to carry out the research

; For a review of some of these earlier activities see Edwin A, Bock,

Fifty Years of Technical Assistance: Some Administrative Experience of
U. S. Voluntary Agencies, (Chicago: Public Administration Service, 1934).

See also Philip Glick,The Administration of Technical Assistance: Growth
in the Americas, (Chicago: University of Chicago Press, 1957), pp. 1-30,

) -‘.')_

- -



project in the underdeveloped country. He finds little of the necessary
equipment and few well trained laboratory assistants to support‘the
activity. He convinces both his own and the host country agencies to
supply the necessary equipment and to offer shiort-term scholarships to
further train personnel in needed techniques.

As the scientist proceeds in his rescarch project working with
‘counterparts and training assistants, he is, in fact, promoting the
' -adoption of new approaches to solving problems. The concern is not
‘whether this is the most important thing that couli be done in the country;
it is agreed that the activity is "good" since if sn answer to the problem
can be found it will increase the country's egriculiural potential,

The determination of priority, the deciaion as to what was to
be done and the prediction of possible consequences aie all 1mplicit.

The original agreement allowed two scientists to work together to resolve
& common problem in the agricultural field.

The minister of agriculture may find that thesc new ideas and
approaches portend important possibilities for developmen. and may well
add to his prestige as an innovator and modernizer. He is iztérested in
inéreasing his ministry staff and improving the organization snd opera-
tionkof the ministry an& sees an opportunity to do so thtough tﬁe use of
a corps of foreign advisors in key fields. In this manner he w.1l also
have access to additional resources including equipment, foreién personnel
‘and training abroad for promising agricultﬁralista at a mininum cost,

‘ Through an interchange of opinions and ideas the minister and
‘the advisor agree on what kind of technical assistance will be requested
by the ministry of agriculture., The decision on what is impo:tant depends

on the particular interests of the minister and the foreign acvisor, their
joint estimate of crucial agricultural needs and the likelihoo! of obtain-

ing the assistance from the donor country.

Through communication with the denor agency, depending on the
interest and availability of resources, an agreement is reached «n the
nature of the program and the people to be sent. As technical asyistance
1hereases to the hinistty of agriculture, other miniaters begin t¢ request



this kind of advice for their own ministries and proceed to make similar
arrangements to get technicizns in their particular fields. At this
point several things may happen. A
; The Prime Minister may become concerned with the amount of

foreigners in the different ministries, he may find this a political
liability with nationalistic politicsl opponents, or he may f£ind that
both sizeable sums of money and high level technical tslent are being
drawn off into technical assistance actiwi;}g; which deprive him of funds
 for the general operation of governmenf;, |

At the same time, if it is a governmental program, the ambassador
of the donor country may become concerned that technical advisors are :
euggesting policies for the country which may conflict with other
aspects of foteign policy, or which could create problems in the economic .
relations between the two countries. The ambassador urges his government
to provide him authority to manage and coordinate all advisors in the
country. He may make tepresentations to the prime minister about the
means in which the program is being conducted, pointing out that the
embassy ie the 1égicél place through which any réquests of this nature
should be made. ‘ ’

The prime minister, who may be interested in obtaining capital
funds or larger projects is quite receptive to prbposals for a central-
 ized approach to the problem of providing and receiving technical assist-
ance, although he may not want technical assistance handled in the same
manner as traditional diplomatic relations. The result of these concerns
on both sides results in more direct and centralized relationships in
the development of technical agsistance activities. Either a chief of
individual technical divisions was put in charge of all activities iﬁ
his field, or in some cases a central director 6f all activities in the
country was appointed. In addition, the ambassador to & greater or lesser
degree become involved in the determinations bf“technical'assistance,
and the finance minister or some other high official recipient country
slso becomes involved in the general determination of what kind of tech-
~ nical assistance will be requested. | |
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For the donor agency the new respoysibilities of a central
director involve gathering information as to the circumstances of each
activity, its objective, what other support it is receiving from the
government, and its future requirements in terms of funds and personnel.
Thus an administrative structure is set up to provide adequate information
and put it together in a méahingful way for both the field chief and
headquartere. This is, in effect, the beg_nning of explicit activities
of a programming type of technical assistance. It also results in the
gradual imposition of an administrative structure which is teqhired to
deal with the increasing problems of administering technicai- asﬁidtance

and maintaining relationships with the recipient government. The ﬁield
chief, although in some cases he may be merely a coordinator of other
agencies, becomes a focal point for information about activities in the
country and a principal channel of communicaticnwith headquarters and
recipient officiale. '

Programming, in terms of selection of activities on the basis
_of priorities or needs, is still to a great degree, implied and grows
‘out of the inteteéts of technicians, field chiefs, recipient country
ministers, amﬁéssédors and high level experts which visit the country.

Generally speaking, the basis for initiating new activities

in these circumstances are through the individual requests from different
recipient officials or from the expanding or amplifying of activities
already in progress. Programming as such, involves the gathering of
information, caléulating of financial requirements, budgeﬁing and other
administrative aspécta of technical assistance otganization;

, Some agencies in technical assistance still operate within this
framework, with varying degrees of interest in developing wmore complex

- programming. 1In all‘cases, headquarters, if it is a separate agency,
consolidates materials for each country to pro&ide justification for
_funds and the backstopping support of the technical assistance arrange-

ments in any given country.
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The Development of an Administrative Structure

As requests expand, end the requirements of technicdl assistance
begin to exceed the resources which the donor has available for it,
field chiefs begin to make aelective'judgmenta as to which prajects
should be requested from headquarters offices. These arrangements may
be influenced by the patticulaf interests of the recipient country, the
influence of differemt technical specialists, or the studied or intuitive
judgments of the head of the field office. '

At some point during the development of this selection process,
headquarters (now an agency of the govotnment rather than an office in
a technical department) begins to develop broad policies which must be
taken into account by field chiefs in the selection of projects, This
is often as a result of the development of conscious objectives by the
headquarters organization or the imposition of specific requirements by

‘a legislative body, ox the board which controls the funds to be used for
technical assistance.

As these policies develop into a cosrisistent pattern, headquarters
becomes more involved in the determination of specific activities through
requesting more detailed a&alyais from the field, or through the deter-

- mination of areas in whish the orgenization will provide technical
assistance. Even though some agencies place considerable emphssis on
 country requests and field chiefs' reconmendations, there is an implicit
increase in the influence of heedquarters. This may take the form of
simply'excluding certain sectors or geographic areas from acceptable
projects in technical assistance. 1In other cases it may mean more
elaborate approval processes or headquarters determinations of program
emphasis. ‘

Some of these requirements are the result from 5 need for obtain-
ing domestic support for the ptograﬁ, others from the need for adminis-
trative efficiency. Headquarters may also begih to serve in & capacity

of disséminating knowledge about activities in other countries so that
’figld chiefs may have additional information on which to hase decisions
about specific activities.
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In this sitvation the programming process becomes more than a
reporting device. It is a means by which the experience of the indivi-

- duals in headqﬁatters and the field is brought to bear on decisions as ‘
to what activities should be initiated or how present activities should
be modified, The interaction between donor technicians who are interested
in the development of given kinds of projects and recipient officials

- who promote different activities within theiz_government are now placed
.within a framework of organizational policies, These policies are in-

VA'fluence& by technical considerations but reflect many other facturs in-

cluding foreign relations, economic conditions and overall policies of
‘ bp;h'donor and recipient. During this period there is an increase in
'édministratlve'staff; the introductfon of administrative controls and
an increase in anslysis of proposed activities. It is the beginning
;'Ef,the cﬁange from the simple loan of personnel to an organizational =~
‘relationship involved in a2 technical assistance program.
| The programming process is, evép'ﬁc,'only to a very limited
"degree subject éo the 1hfluence of a grbwing-cufrent of analysis in the -
field of developﬁent. There were, to be §nté,_é££orts by technical
_g£6nps to increase knowledge of soils; e&ucational systems, health pro-
,  3tams, ete, Policy makers and program’pgysonnel were at this time
.géiperimenting with & variety of administrative techniques and‘appgoachea
;?dﬁhigned to increase the influence, the effect and the multiplier of
technical assistance activities in given countries or broad areas. With
- ‘the more centrally directed activities, more diverse needs were also :
‘being met in new fields (i.e., civil aeronautics, public administration,
‘transportation, etc.),"ﬂa activities expanded into these many functional
'afeas, the 1ncrea§a in funds for demonstration equipment, the contracting
éfocess, pilot and demonstration projects, joint operations and many
other approaches to incraaae”effectiveness were tried.
ZThe Incorporation of Development Theory '
L The first stage of technical assistance was criticized by the
administrators for its haphazard and isolated character, The second was
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attacked by scholars who had begun to examine economic development,
comparative administration and the iﬁpact of cultnre.change. ‘

"You can, after all, administer the wrong thing efficiently,"”

‘ they argued, often with coenvincing documentation. Nor was all the '
eriticism from outsiders, There was a growing group of experienced
practitioners who promote& 8 more'anélytical approach to both technical
and program decisions in several different organizations. .

While most programs tended to draw from the governument bureau-
'ciacyl‘the:e:wgsva,g}guificapt“gptinkling of career people with. university
and research. oriented backgrounds. Many of the temporary consulting
éetivigtgs m@de use of upiveraigy experts, The large economic snd loan
piogfims,réquirad coasiﬁérab}e econqmt§ gnalysis,wand,géonamtpts involved
“in these programs have been en important influence on the development
- of the programminé'proceés in teCBnicai’asstéténce.

: The efforts of anthropologists, the usﬁél managers of orienta-~
‘tibn for overseas'personnel and language training, to promote social

: science research in the field began to have some effect. Foundations

who had used the skille of academic personnel more extenstvely-than ’

- either bilateral or multilateral programs began to broaden their
aaslytical studies from the early emphasis on physical sciences.

The growing interest in the nature of underdevelopment and the
increasing experience of the academic community brought about a ques-

: éioning of many of the pblicies and approaches which had been cliches

in the early days of tgchhicaliassistance. In spite of ite attractive-

. ness to funding bodies and the public, the notion that we could simply
éhaw people the "right" way to do.things and expect that théy would
absorb these methods was one of the first to fall, Anthropologiats
provided concrete examples of cultural barriers. Political scientists

. modified their traditional approach of comparative politics and

governgent, vhich resulted in new insights into its complex'nature in
underdeveloped countries. Public administrators documented their evidence
in the incongruity of modern development programs in antiquated
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administrative systems. Sociologists, historians, and many others
added to the growing current of literature which has been leading
steadily toward a more comprehensive approach to development theory.

Economists from many countries served a crucial function in
this process, not only because of the abundance of important contribu-
tions to research and to policy but because in the early stages they
had effectively captured the entire movement under the term Economic
Development. Fresh from applying modern conctpts of economic analysis
to the jiroblems of World War II U, S. economists, working with their
European colleagues, provided the economic brsis fdr major program
determination during the Marshall Plan, This was the first attempt to
base external economic aid on the analysis of national economic policies
and conditions. A ,

The success of the Marshall Plan, the expansion of its activi-~
ties to the Far East, and its incorporation into a single U. 8. foreign
atd agency brought an important economic emphasis to program determi-
nation in U. S. assistance. The contiinuirj, role of economists in
overgeas activities and the volume of applicable research provided by
‘economic scholars have meintained and extended this influence on the
U, 8. and other agency programs, However, with the incorporation of
more detailed studies of economic behavior in underdeveloped countries
and the work of other social scientists, & comprehensive approach to
development theory has begun to emerge.

In the field of technical assistance this 1n£1uence inecreased
the understanding of the importance of systematic analysis and careful
programming prior to the initiation of moct activities. There can be

no doubt that additional inputs of informsa:ion can provide a better
basis for program decisions., Similarly, a more comprehensive view of

country development problems makes it possible to consider alternative
actions in terms of their contribution to cverall objectives, As

has been po;nted out previously, the widelg‘varying circumstances of
individual countries preclude a standard ‘typroach, whether to agticultural
extension or university development., Ther«fore, the careful examination



of each country situation can provide the basis not-bnly-fot decisions
as to what should be done but also for information as to the meéans for
~ accomplishing it, ‘ ‘
: > On the other hand, the kinds of data which are needed in the
formulatlon of a development program are either nonexistent or so un-
| “relisble as to be of very limited value in most of these countries.
Frequently personalism, political interests, and administrative in-
stability, combined with a lack of trained personnel, can destroy:the
. best planned project. Given the lead time for approval and funding,
1nrmnst projects a careful analysis at the time of the ﬁtopoaal may,
therefore, be useless atkthe time of initistion. Even more serious is
the issuﬁption by headquarters that the data provided on underdéeveloped
countries are a meaningful base for program judgmeants. In practice it
. appears that there 1s'as much danger in making activities £it precon-
céiVed development strateglies as there was in the case of standard
patterns of administratfon or technical pfeconception¢ While a com-
prehensiﬁe view is always useful for the purposes of analysis,
justification by it may provide fdr'misléadtng_aﬂmpliftcationa and
| rdise unrealistic expectations in the planning of complex activities.
| Technical assistance activities just do not fit the tidy patterns in
vhich they are sometimes conceived. |
Whatever may be the problems of application, the concepts of
development have added another component to the traditionsl reporting
and budgeting role of the programming process -in technical assistance.
‘Insofar as agencies incorporate this rolé; programming attempts to
provide a framework for the determination of the gdaia'of a technical
assistance activity within the confines of a development program. In
this sense the programming process combines the political, economic
and socisl data with technical and administrative factors in order to
assist in decisions which will make the most effective use of the donor's
resources in assiating a particular recipienz development program.
Almost everyone agrees to the 1mportance and potential of de-
velopment theory as a means for country planning and external assistance
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statistics gathered by DAC on current technical activities indicate
that there are over one hundred thousand persons working in technical
activities around the world. These, of course, include massive groups
of teachers and other colonial servants who have been kept in former
colonies by their metropolitad governments in an effort to assist the
transition to independence. There are, in addition, a large number of
small organizations with very small staffs in field headquarters which
provide a few schclérships or support small programs.
By defining technical assistance to include major activities
-at the government~toégovernment level it is estimated thét there are
about twenty thousand persons employed by organizations specifically
engaged in attempting to infiuehce the direction of change in underde-
veloped countries.k ‘
The existence of increasing numbers of donors in individual
countries has had an important impact on how both donor and recipient
. approach program decisions and on the nature of the relationship between
donors. These relationships may include direct cooperation, coordina-
tion, diffidence, competition and conflict.

_ Over the past several years, donor ageneies, in particulaf,'
have been placing an ihcreasing emphasis on the need for effective
coordination of technical assistance activities among different agencies
‘both Lh the field and at headquarters. This emphasis has been indicated
by the various instructions to different field missions stressing ‘
coordination activity and encouraging the development of effectiﬁe in-
struments of coordination at different levelé."The Developmeht Assist-
ance Committee (DAC) has been created in part to promote exchange of
{nformation and actively encourage and support coordinating activities
among different bilateral programs. '

There has, in fact, been a significant increase in the exchange
of information between different domors for the most part to avoid gross

a»For,é concise discussion of the problem of determining the number
of people involved in technical assistance see The Magnitude and Com-
. plexity of Technicsl Assistance, a staff paper on this project.
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duplication of activities. In some countries a formal organization has
been created to bring about more effective exchange of information and
theirelation of activities. This approach has met with a limited amodnt
of success for many reasons, not the least of which is the reluctance
of the recipient governments to formalize this process and the reluctance
- of donors to permit any direct intervention into their program decisions,
‘thls is in significamnt contrast to the relative effectiveness which has
been achieved in the coordination of capital assistance.

The merger of the United Nations programs and vhat appears to be
a8 trend toward strengthening the Resident Representative and the New
York headquarters may provide new opportunities to develop coordination
procedures within the U. N. and among other agencies. However, there
_are still formidable problems involved in the effective coordination
of technical assistance. The problems and their implications are dealt
with in more detail in Chapter 1V,

Presently it is only important to note as a historical fact that
existence of multiple donors, as well as multiple claimants, within
the recipient government is a factor which has influenced and will con-
- tinue to influence the nature of the organization of the programming
process. ' '



CHAPTER 1II

PROGRAMMING FROM DIFFERENT VIEWPOINTS

The three major organizational elements, recipient, donor field
mission, and donor headquarters have different roles and each influences
- the procesa in a pérticular'uay. >Because of the external inputs from
its environment and the internal influences on the development of specific
objectives each group has a special set of expectations derived from
its framework for :he consideration of programming.

| The recipient views technical assistance programs within the
context of its total development program, 7

The field mission views the problem in the context of its own
total assistance program and the balance of relationships with the
recipient and headquarters. ' ' v
‘ Donor headquarters sees programming not only in terms of a total
| country assistance program.but also in terms of globalvqrganization
objectives, ‘

Within these broad contexts of consideration there are important
problems which need to be resolved within each group. The recipient
_ government must consider such factors as political relationships,
development policies and the claims of different technical departments
~in its determination to request assistance. In otderltovdefine its
poéitiéh’to headquarters and the recipient, the field mission‘léaderahip
must resolve the views of the program, technical and adninistrative
personnel; Headquarters leadership must integrate the viéwé of similar
groups in its organization concerned with agency policy, administrative
organization, and technical support, as well as take into account a
variety of externel influences which impinge on its decisionms.

In addition to the organization enrironment there are profess-
ional or other influences on individuals and groups. It is possible,
for example that recipient and donor field misaion technicians can be
more in agreement with each other than with eithet recipient headquarters

or the donor agency field mission.

-25-
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Nevertheless it is the objectives of these three groups, their
policies and interrelationships, that create & technical assistance
ptogtam bath at the level of goal settihg and at the level of project
selection, :

The recipient govermment could be divided into a central agency
in charge of coordination or control, ministries in each sector and
field petsonnel vho perform the tasks of development. uowever, in the
progtamming of technical assistance the problem is essentially the °
resolution of differing positions as represented by variois organizational
units, While there are many subordinate processes of resolution, the
crucial one is between the recipient and the donor,

~ On the other hand, the donor agency is separated into field and
headquarters because of the geographic distance and the separate role
they play in dealing with the recipient. It is true that headquarters
may overrule the field mission, but in most instances the field office
tekes a positionm, within policy lﬁnits,‘destgned to.meet the particular
country circumstances. It is this difference and the pecdliar character-~
istics of each country that require the development of individual country
programs. ' '

The headquarters hasg another position whicb 18 relsted to its
own environment and the global objectives of the donor, and qherefora
requires separate consideration. ’ ‘ |

~In order to understand the nature of ﬁhe program process it is
important to examine in somewhat more detail the roles, functions and
relationships within each of these fhree groups as a means to underatand
their approach to program determinntions.

The Rec;gient gountgx

In the spontaneous process described in chapter 11, :echnical

- asgistance projects were: developed 1arge1y through personal or pro-~

’ fessional telationsﬁips. Limited a;téntion and support were required

. by the recipient government. Thére are nd signiftéant internal conséquenees
of this kind of technical assistance. The donor often assumed that
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once modern techniques were known the& would spread spontaneously,
creating significant Ehanges'in a given sector. Recipient agencies
often assumed that if they added small inputs of human or monetary
resources, technieal assistance could significantly increase the
scope and effectiveness of their programs, Even at this potht, how~
ever, recommendations of technical advisors resulting from agricul-
tural research raised the question, for example, of the need for a
more effective and better staffed extension service. Such a decision
means more personnel, higher salaries, training facilities with con~
sequent increase in costs,

The Shift to Projects _

As technical assistance began to shift from individual
advisors or experts to projects with different kinds of objectives,
the recipient govermment was required to provide substantial ;ash
outlays and contributions in kind, in addition to utilizing the time

of scarce administrative talent within the government.
Donor agencies began to expect careful preparation, detailed
studies, backstopping facilities, and adequately trained personnel |
to work with their techaicians in carrying out technical assistance
projects. | - ;
What reéipient governﬁents thought would be extra resources
to improve and inerease their capacity to deﬁélop turned out to be
a mixed blessing., Technical assistance had & way of eating into
organizational budgets. 1f the donor ﬁtdvided technicians, equipment
and funds, the'reéipient'waa expected to provide counterpart tech-
nicians, support persounel, physical facilities and travel expenses.
I£f donors provided tractors for démbnStration or pilot projects, the
tractors required gasoline, machanics, spare parts, access roads and
experimental'plots large enough to demonstrate their use, As the
donors began to proliferate, recipient goveriments found it difficult
to determine their future costs ‘apd were sametimes hard put to
contribute their share to support the burgeoning projects.
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?urthermore the charaeter of external aesistance was
tapidly changing What began as an uncomplicated arrangement for a
few techniea! experts to assist the improvement of ongoing activities
of the government has expanded into a broad program of loans, grants,
capital projeecs, pre-investnent studies, and the distrtbution of
. food gtainé ' '
_ Capital projects, Whether grants or 1oans, not only can
be important but théy have a kind of charm. They involveilarge
amounts of money. They attack large problems. They ére QVidence
of the country s efforts to pramore,progress. In additioﬁ, technical
and management problems for a capital project (a dam, steel mill, etc)
are normally contracted tc an experienced firm. Funds for these
projects. &re also earmarked in large amounts and there is no need
for returning to the legislature for a yearly request for funds,

‘Compared to capital projects the money provide& by both
donors and recipienta for technical assistance is ususelly small;l
it involves comﬁlicated 1ong-term planning, financing and managing.
it requireé more attention at different levels of ngerahent than
would seem warranted for thé limited expenditure 1nvolved This
-accounts, in part for the 1imited attention which rechnical assist-
ance may receiv& by recipienta ‘with large externsl assistance progrems.

In the last few years, however, donor agencies dealing
with capital projects have been more insistent on the need for appro-
priate indigenous skill tobblan and manage*capttal‘projeets, end in
some cases have attpulated that recipients spend part of capital
funds fot technical assistance activittea in support of the project.
In other cases lending agencies have, chemselves, begun to provide
technical assistance in the prepatatioh of large projects. This has
been one factor in the gradual realization of the importance of human
“resources and the renewved interest in technical assistance activities
by both recipients and donors. There are still, however, many

1 Technical assistance has ranged between two and three hundred
million out of a total economic aid program of between two and three
billion in the U. S. program, for example,
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 cap1ta1 minded recipient countries to whom technical assistance is
considered a burden and even at times an unwarranted interference in
internal affairs. A few recipients are convinced that all that is
needed for effective development is the types of large inputs which
are provided to European countries for the Marshall Plan, ‘

| With the proliferation of donors has come the problem of

- attempting to fulfill the different requirements that each expects
prior to project approvel, Furthermore, each domor has certain
'preconcéptions as to strategy, certain general objectives and special
capacities. Recipient governments, therefore, face the problem of
how to use these external resources to a maximum effect. This is
vparticularly difficult since each donor expects the recipient country
to‘pay particuler attention to its requirements, provide a major share

‘of the funds and accept the responsibility for proper implementation.

Organization to receive Technical Assistance

, With few exceptions, each donor expects to participate in:

1) selection of personnel for fellowships or training; 2) decisions about
counterpart personnel; and 3) various other project determinations depend-
ing on the agency.2 Further, each donor agency has a different a) approval
processe, b) budget cycle, c¢) accounting practice, and d) agreement '
procedure, which commit each side to cértain specific actions.

In organ1axng to receive technical assistance, recinient officials
state that they have basgically two choices: 1) allowing project develop~
ment by the individuel depaxtments with some coordination or zuidezlines
from an interministetial committee' or 2) fashioning a central organlza-
tion to coordinate or control vequests to and relations with the many
donor agehcies. 3 The first tends to provide duplication of efforf and

2 Freéquently a competent local techniclan is sought by several donors.
XIn the training field one candidate in one country was offered training hy
four different agencies concurrently.

3 The second is the most common. See Jchn White, Analysis of Question-
ndire Returns from United Nations Representatives on Technical Assistance
Administration, a companion report on this project for am illuminating
discussion of both approaches,
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the second may provide an additional layer of bureaucracy in the decision
meking process. " ‘

Hiti\ ‘the increase in external assistance there has been a
tendency for central agencies to assume the responsibility for dealing
with all technical assistance activities. These agencies vary signifi-
cantly in their relationship to the president or the source of power in
the recipient goverument. Even when they are-directly attached to the
president's office and w;eld considerable pover, they must use t:heii'
authority with careful attention to the requirements of the donor agencies
and the ministries. ?requéni:ly informal agreement between a ministry and
the donor agency is a source of pressure on the central office for approval
of projects which may vary from those considered of highest priority by
the government,

In some countries with central coordinating organizations, cases
were encountered in which projeéta considered to be of high priocrity by
the ministry of agriculture were taken to the prime minister o¥ the
president for decisioms; thus the process of going through some coordinat-
ing or planning body was short~circuited. At the same time a great deal
of delay was involved in getting approval from the central planning agency
on all other projects. o ' -

One of the faetors which complicatea relstionships is that the
donors have often pred'etemﬁzed strategies for country development which
may' not agree with the réc‘iptent'a' development plans. In the case of FAO,
for example, regional field chiefs of technical personnel from Rome
 friequently make arrangements with departments of agriculture prior to
consulting with either Resident Representatives or the central units for
technical assistance. Since Resident Representatives usually have a
close relationship with the personnel of the central uait, they may engage
in informal reciprocal arrangements to prevent the approval of projecté
vwhich either considers inappropriate. That is, the recipient ccnhtry
officials may ask that the Resident Representative try to dissuade FAO
from submitting a given project, or the Resident Representative may ask
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the coordinator to defer consideration on a project which has been
proposed by FAO or some other specialized agency.

Under normal circumstances the bilateral field chief has greater
control over the activities of technical divisions. There tends, therefore,
to be less of a reciprocal relationship, although central bodies may ask
field missions to assist them in preventing the short-circuiting mentioned
sbove., The recipient may be put in a more difficult position if the
bilateral donor, who also provides loans and capital, presses for a
project'ofﬁlittle interest to the central coordinating body. It must
balance its overall relationships with the donor with its own role as a
major influence in project approval. '

With the growing sophistication of recipient and donor officials,
arrangements for handling small projects which result from special in-
terests on either side are dealt with on a reciprocal obligation basis.

In this way the Prime Minister's pet project is accepted by the donor
knowing that some project with the support of a strong interest gtoup in
the donor agency will also be accepted.

With donors who have very specific objectives the central body
can play the role of intermediary more easiiy. Its knowledge of the
requirements of a donor makes it possible to provide valuable assistance
to a technical department in project preparation. 1In other cases where
the program determinations sre left to the recipient, the central body
usually performs a major role in the determination either through an
intefdepartmental conmittee or direct determinations as to which projects
will be selected. |

An Example of Central Agency Problems

f

Possibly the range of problems which confront any central
otganization within the recipient government can be better illustrated
with a hypothetical example drawn from a wide variety of cases:

The working day of a recipient official in charge of
coordinating technical assistance in a central agency might
begin with a morning meeting with the Resident Representattve
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6t the United Nations and & division chief of a country
ministry. The Resident Representative has a list of names
of several experts under consideration for assignment to
a new project. After reviewing the qualifications of each
expért, they decide on those which will be submitted to
the Planning Board Director and the Minister for approval.
The Resident Representative then points out that the cash
contribution on the new Special Fund survey has not yet
been approved and reqﬁests action by the Planning Board
on this matter. He also suggests a series of meetings to
begin preliminary review of project proposals for the
submission to the EPTA segment of the United Nations De-
velopment Program,“which‘wili be due in several months,

Later in the morning he meets with an official of the
Ministry of Agriculture and thé head of the dairy branch
of FAO from Rome who is interested in developing a project
in pasteurization of milk and wants an informal confirma-
tion of the arrangements which have been agreed upon in
the Ministry of’Agriculture." .

At a luncheon with the AID'mission director and program
officer, théy remind him of a proposed project for the
establishment of several farmer training centers, which
was discussed more than a year'ago; Thé'project would
provide an opportunity to chamnel knowledge of new tech-
niques to ovners of small farms and provide the technical
backstopping for the extension service, The AID mission
"now has furds and since additional surveys have been com-
pleted, the govermment should now select the Iénd, provide
buildings, including additional space for the foreign ad-
visors, personnel and budget additional funds for cost of
local equipment, labor and materials. As soon as the
government will commit itself to these actions, the mission
director is prepared to negotiate a project agreement and

start recruiting personnel.
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After lunch the official meets with tﬁe country repre-
sentative of UNESCO and the Deputy Mirister of Education
to discuss the use of savings made available by the late
starting of some other UNESCO projects. The Deputy Minister
points out that UNESCO is willing to provide assistance,

a teacher training school, for rural primary teachers.

While this project was not submitted in either category one
or category two of the U. N. EPTA Projects, the new minister
has classified it as a high priority activity. The Deputy
Minister states that if this project is approved immediately
it may be possible to get an expert from a nearby country
who is finishing his work there.

The coordinator asks what arrangements have been made
to provide the facilities for such a school and staff,

He is told that the minister of education intends to use

one of the present teacher training schools as a:pilot center
to begin training rural primary teachers who will be
assigned to exclusively rural schools. ©On the question .

of the relation of this school to the othet”ieacher training
activities being carried out by another agency, both officials
- assure him that there is no duplication, since this school
will be exclusively devoted to the training of teachers

for rural areas. , _ 7

The coordinator requests that the project proposal be
sent from the minister of education to the director of the
planning beard and states that he will discuss theﬁmatter
with the director as soon as possible.

At another meeting with the econonic coungelox o£ a
foreign embassy he discusses & request for assistance in
civil aviation wvhich has been requested. The counselor
says that he expects approval for the project in the near
future, but that it would be extremely helpful if it were
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possible to conclude the negotiations for landing rights
for his country's airline. This would, of course, make

it possible for the donor government to partially utilize
- these airline personnel to assist in the civil aevonautics
project,

The only good newe of the day comes in the form of a
phone call from the Counselor of the British Embassy, stat-
ing that the request for training and technicians at the
agricultural colliege has been received and that the Embassy
will request London to begin recruiting on these technicians
at once, Since there are no training facilities in the ares,
it will be possible to start selecting faculty members
of the college for training in London for the following
academic year. ‘

As he leaves his office that afternoon he reflects
that he has done nothing about the training course for
development economists which is to be held at the U. N,
regional commission, nor has he conaﬁlted with the foreign
planning advisor attached to the commission with whom he
was to prepare a request resulting from the Swedish deernment's_
interest in a population control program. _

After a cocktail party at a donor embassy and dinner at
home, he returns to the office in order to prepare for an
interministerial meeting at which he will have to present

" the budgetary requirements of technical assistance for the
forthcoming year. ' o

He is sure that the Prime Minister will be surprised at
the additional funds that will be required to maintain the
technical assistance projects, even though, insofar as
possible, he will report only monetary costs that are re-
quired and leave all contributions in kind to the regular
budgets of the respective departments.
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During the course of the evening at the office he
receives an urgent phone call f£from the director of an
agricultural research station in the countryside, stating
that insect damage to crops this year is so serious that
there is immediate need for a senior entomologist with
experience in tropical insects to asgist them in determin-
ing the means of controlling it. The director points out
that he requested an entomologist some weeks ago and has
heard nothing. The coordinator mekes a note and says that
he will talk to the Israeli Ambassador, who has discusaéd
the possibility of starting a érogram and might be willing
to act expeditiously on this matter,

Like most of that small band of overworked officials who
handle the management of the development programs in unde-
veloped countries, he leaves the office laté at night, ;
possibly wondering how he wiil handle the volume of activi~
ties scheduled for tomoxrrow, how he may be able to get some
additional staff, and whether he will be named undersecre-
tary if the prime minister's plans to change the planning

commission to a ministry are realized.

No simple recording of the activities of one recipient official
cah indicate all the types of problems with which a central coordinating
bodj must deal, but the above examples of specific problems may help to
clarify soﬁe of the more generalized discussions in this section, Of
course there is a wide variety of other relationships with individual
ﬁinistriés and interest groups within the recipient government which occupy
the time of the central body involved in coordinating technical assistance.

Some insights on the internal relationships within the recipient
government were gathered from planning advisors and recipient officials but
not enough data ave available for reliable generalization.

Recipient countries have become concerned with the amount of their
limited development funds and scarce administrative talent that they must
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expend in order to organize for receiving technical assistance from the
different available sources. Each of the donors seeks assurance that

the recipient will provide its share of resources for the projects in

_ which it is participating. This is usually done through some kind of
written understanding which commits che recipient government to & par-
ticular share of the expenses involved These commitments for technical
 assistance are long term in implication, if not explicitly so. While

not large, they are an expanding part of recipient expenditures and there
are no grace periods until they need to be met, Recipient support of
these projects may also have some 1n£1uencé on its obtaining large

loans and grants for capital projects as well.

- The Project Selling Problem

~ Another problem for recipients is project promotion by donors.,
One group of rvecipient officials stated that normal requests for‘app:oval ,
for projects which are internally developed can be handled through the
~ already established formal and informal procedures which are in éffect.
Donor agency promotion, however, is a more difficult problem, since it
involves not only the balancing of different interests within the government,
but the relationships with an individual donor or poséibly between differ-
. ent donors. v

Another group of officials stated, however, that they welcomed

project selling by donors provided they had the opportunity to review a
proposed activity. They stated that in most cases a donor will never refuse
to honor a recipient request but pursues a variety of strategems requir- 
ing multiple revisions, reconsiderations, surveys, establishing of com-
mittees, etc., in order to delay the project ox Bring it into line with
the conceptions of the donor., On the other hand, when the donor agency
suggests a project, if it is found to be broadly within the‘réelpient's
needs, there is relative assurance that the donor agency has enodgh interest

‘to act expeditiously on the project. Therefore, when agreement can be
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reached as a result of donor initiative, the burden is placed on the donozr
to follow through.

In another not uncommon case a8 recipient official with experience
in the U. N. made a practice of informing himself on the partiecular pro-
cedures, budget cycles and predilections of different donor agencies in
order to determine their interest in the particular activities which he
wished to initiaste in his ministry. By continuing official and soecial
contact with different donor personnel, he was able to obtain important
support from donor agencies prior to his submiassion of the project to
central agency.

. In another case, through the knowledge of particular interest of
donor agencies, one official was able to maintain continuing donor inputs
to a given project, even though the recipient funds for that activity had
been reduced by 50%. 1

Other interviews confirmed that those recipient officials who
understood the workings of the donor agency were more able to obtain
support for projects even though they were not as high priority as some
other activities. Recipients also use their country's ambassador in ’
Washington, New York ox London to generate support at headquarters and
grease the tracks for approval of projects in which they have a particular
interest,

Another internal factor in the development of extensive projects
in one ministry is that it provides some pelitiecal prestige to that min-
ister and brings him to the attention of higher officials through the
arrangements for negotiations, and the velationships which he has with @
foreign donor. The significance of this fact is not lost on ambitious
recipient officials. Most central agencies are aware of this, but the
continuing pressure from both donors and the internal forces within the
recipient govermment to increase the number of technical assistance pro-
jects create a situation which they are usually unable to control even if -
they are so inclined.

Some Recipient Approaches to Agreement

In technical assistance, as in other external aid, the internal
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problems and the presence of multiple donors has been an important influence
in promoting the increase of government development planning. Recipients
are learning what donors have known for some time - if you do not have a
definedvprogram, you must take what donors are willing to support. The
transition to a more rational approach, however, is not an easy one.

Aside from the special interests of the internal bureaucracy and the

almost alvways impending economic crisis, there are important political
relationships with major donor nations which must be considered.

Because of these problems countries have to use a number of
devices to obtain support for the types of activities which they have
decided are important to development. These techniques may vary from
country to country, but they are used to a greater or lesser degree de-
pending on the firmness of the country's development program, the economic
circumstancés, and the nature of donor preconceptions about the program or
project.

Some of the techniques are: 1) recipients agree to projects which
are tied to loans or provide the greatest amount of foreign exchange with
the minimum amount of restriction; 2) recipients commit themselves to projects
encouraged by donor agencieé in one area, in order to release funds which
may be used in another development project which is more desired by the
recipient government, but less likely to obtain technical assistance;

3) recipients often request several agencies to consider the same project
to determine the one that will provide the best conditions or the one
that is interested enough to ¥ake immediate action for approval and im-
plementation; 4) recipients will attempt to set project proposals iato
the reality of their political and bureaucratic environment. They may
use as a base an equal division of activities betwcen ministerial claim-
ants and donor agencies. Thué; all ministries get some of the assistance
available but the more influential ministries tend to get additional
projects. 1In the same manner, the good projects which offer promise are
divided as equally as possible among the different donor agencies except
that those donors with additional influence or a large capital program

which the country needs, get additional or better projects.
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The use of these and other techniques reflects the consciocus
efforts of the central leadership of the recipient government to formulate
a technical assistance program which will vontribute most to their own
concept of what is important for country development. They are fully
aware of the wide range of activities which could be useful and the
importance of a careful selection of interrelated activities which will
have positive influences om country development. They are also conscious .,
of the often parochial view of the technical departments and that donor
agencies may have objectives which vary from those of the country. The
maintenance of a careful balance in internal and external relationships
in the face of the maze of donor requirements, the special interests of
internal groupe; arid the need for the impact of the total development
program is a realistic, rather than cynical, approach to obt®ining agree-
ment on a8 technical assistance progrem in the context of the éountry's
development objectives. ' | .

This amounts'tq a8 complicated and tenuous tightrope vhich the
central agency has to walk. The preblem is further complicated by the
fact that national plans are often not operative dqbﬁments for the
selection of projects. There is also a2 lack of ttéined petsonnél%fof
project preparation or for building a support base on whieh activities
consonant with the plan will be underéaketh

The central coordinating body must, therefore, attempt to relate
‘the logical determinations of what should be done to the political and
administrative factors of both the country enviromment and its understand-
ing of the donor's policies} _
| There is generél agreement that the provision of technical
assistance to planning bodies or coordinating offices is one of the means
by which additional support can be obtained for rational approaches to
planning. These advisoxs are often furnished by foundations, private
firms, or the United Nations. They cén be useful for detailed planning,

: commgnication_with the donors, and, through an understanding of the internal
probléms of progrém dévelbpmént,‘supﬁort an integrated development emphasis.
This will be diséussed in more detail in Chapter IV. ’
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Donor Field Mission

Donor field missions vary greatly in their coﬁposition, in the
delegated authority from headquarters, in their relationships with the
recipient organizations, and in the way they resolve the internal problems
which impinge on the programming process. In spite of these diffexences,
certain central and identifiable characteristics have been grouped
together because of their influence on the field mission view of the
program process. RS S

Dualism:

The field office is an operating arm of the donor agency, whose
headquarters provides the policy components on which the programs are
developed At the same time, it is the source of the information gather-
ing, analysis and proposals which provide the raw material for policy and
strategy for the individual country. It also developstand negotiates
final specific agreement on specific projects.

: " The field mission often finds itself in the position of explein-
ing and defending headquarters pollcy to the recipient governmentq and
then justifying the resulting program of the recipient to~headquarters.
This particularly true when there are differences in policy or appfoach
between donor and recipient. :

The field mission, as a part of the domor ageacy, is responsible
for the appropriate adaptation of policies to the country situation.

It is close enough to the dynamics of the country environment to have a
better understanding than headquarters of the objectives of the recipient
country in its multi-faceted activities. That the field mission is often
in between two fires is partially evidenced by the recipient officials'’
statements that donor field peopie do not present their réquirements to
the headquarters organization in a persuasive manner. On the other hand,
a common headquarters concern is that field personnel are becoming over-
identified with the country problems in such a way as to twist policies
and strategy developed by headquarters into distorted adaptations in
order to meet what it considers to be the country situation.
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During the period when technical assistance was very limited
in nature, a country request was the basis of astion, and the field
mission was essentially concerned with the availability of funds, per-
sonnel, and administrative support. Some technical assistance programs
still depend essentially on country requests, with very few limitations
imposed by the donor.

As the volume of requests increased and activities were com- -
bined in programs, donors became more selective in their choice of
activities, This selectivity gradually came to be based on criteria
which each donor developed for its own program in each country. The
criteria were sometimes derived from a specific strategy for country
development, a global policy with regard to an area or a specific field,
or possibly some practical criteria such as the availability of per-~
sonnel and funds. Since this strategy is frequently different from
 the recipient's approach, the field mission finds the formula for re-
solving these differences. o e

Field agencies with extensive authority to agree on projects
are often able to minimize these difficulties through their capacity
to obtain support for whatever compromises tesult; Agreement is also
facilitated when a specific focus can be defined by the field and
approved by headquarters for each country. The field office can then
obtain agreément on any project within these limits with the assurance
of headquarters support. The problem can be almost eliminated vwhen a
donor agency restricts 1ts activities to one specific group of subject
matter fields. However, with the changing nature of the requirements
for technical assistance and the interdepéndence of different activities
in the development process, the problem of mainzaining narrowly focused
activities has become a difficult one.

Effective communication between field and headquarters in order
to arrive at an agreed approach to the wide variety of country situations
is a problem in all but the smallest and most tightly knit organizations.
The headquarters views the country program in terms of global objectives



and the set of policies which have been developed through the complicated
action of the headquarters environment. The field mission is faced

with the individual problems which arise from the country enviromnment

and its relationships with the recipient government in the determination
of an approach to the technical assistance program.

‘It is, of course, true that technical and program personnel
in the field sometimes lose perspective because of their intimate in-
volvement in country problems. It is also true that headquarters often
expects adherence to policies because of the difficulties in formulating
them within the headquarters environment. Under these circumstances
it is not difficult to understand why there are frequently varying de-
grees of disagreement between headquarters and field offices.

- At the same time, unfettered by the political and administrative
problems of the recipient government, the field office tends to look at
technical assistance activities in terms of their objective values
within a development program.

There is no intention here of overstating the problem between
field and headquarters. There are relationships between persons in the
same technical field which cut across field headquarters differences.
There are varying degrees of delegation of authority which allow field
flexibility in different agencies, and there is a whole pattern of
informal communications by which many of these differences are resolved,

The nature of the environment in which the field mission
cooperates with the recipient government and the nature of the environ-
ment from which the field mission receives its guidance are, nevertheless,
different enough to create a situation in which the field mission must
find a common ground of resolution for these two different influences.
The programming process must, therefore, recognize the dualistic problem

of the field mission.

4 Because of the nature of the skills required and the differences in
the two environments there is a strong tendency for people who adapt well
to one or the other to become a professional "field man" or "headquarters
man." Data gathered on AID personnel, for example, showed that of the
headquarters personnel directly involved with field guidance and support,
- only one half had served in underdeveloped countries and only one third
in the area with vhich they were dealing. Another sample of agricultural
personnel in the field with over ten years' experience showed that 80%
had not had headquarters experience. '
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Action Orientation

| Operations has been the exclusive concern of the field mission
during most of its history. Budgets and personnel problems were handled
by specialists at headquarters or the missfon. As technical assistance
became a more complex activity with policy and program guidelines,
technicians were required to spend more time on analysis, reporting and
other activities referred to as "paper work." 1In spite of agreement
by most field people that the nature of technical assistance today re-
quires them to deal with program and administrative problems, they argue
that its volume seriously reduces their effectiveness in their '"real" job -
operations. On examination the nature of the field activity in technical
assistance and the environmenf in which technicians work provide useful
insights into their emphasis on operations.

?irst, most technicians bring with them the Western values of
efficiency and accomplishment. Achievement motivation is a common com-
ponent of the attitudes of field personnel and provides a satisfaction
from involvement in concrete activities as well as & measure by which
they can judge their effectiveness within the context of the organization,

Second, field personnel are directly involved and cannot avoid
facing the nature of the problem and the difficulties which need to be
resolved. This is quite different from sitting in & headquarters office
thousands of miles away where the problem is described on paper.,

Third, field personnel must face their counterparts and offi-
cials of the recipient country on a continuing basis and a lack of
operational accomplishment decreases their:impact in urging increased
local activity. 1t also affects the image of the organization and the
individual to the people with whom he must cooperate continuously. It
is one thing to be surrounded by the abject poverty of an underdeveloped
country to which a gradual defense can be developed, and quite another
to be unable to take the necessary action of those specific activities
with which one is charged. Field people view the frustrations of the
country situation as unavoidable but seriously question the additional
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problem of a complicated programming system,

Fourth, the Acticn Orientation is intensified by the short .
time which field people have to work on a given technical assistance
activity. It may be one year in the EPTA program, two to four years in
AID, or longer in the Special Fund and in some foundations. They are
therefore anxious to begin work and mobilize local resources to demon-
strate progress both for the reputation and their personal satisfaction.

Fifth, there are a variety of outside ptessures for accomplish-~
ment, In many agencies there is pressure for expenditure of funds prior
to the end of a fiscal year. There is also the knowledge that judgements
of the effectiveness of the mission will be based on concrete accomplish-
ments within a predetermined time period.

Finally, this operational orientation is further intensified
by the pattern of previous activities in technical assistance which have
been concerned more with specific accomplishments than with their in-.
tegration into a total pattern of activity. Technical people are, by
the nature of their jobs, responsible for fairly narrow aspects of the
program and are concerned with progress in that segment 8s a means for
professional satisfaection and organizational advancement.

Programming as a central means of determining priorities and
courses of action threatens both past practices and the roles of those
who implement the program,

At another level in the field mission, similar forces work on
program officers, field chiefs and other administrators. These forces
are manifested in the view that each country is unique, and that program
operations can be determined only through the intimate knowledge of the
complicated country environment. Field personnel often criticize the
approval process and the restrictions placed on the rapid implementation
of activities. Each field mission views its needs as priofities and
argues that the effectiveness of a role is based on the timeliness of
activity initiation.

In AID, vhere the growth of headquarters' influence on the
program and the centralization of programvdevelopment within the mission
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has been most apparent, the conflict between the action orientation of

technical staffs and the planning orientation of the program perscnnel

has resulted in some important problems of resolution within the mission,
 The shift in the programming function ,iai.thin the field mission

from budgeting administrative support and reporting to analysis, strategy

and program development has, in some cases, made the progrem officer

&« powerful figure.

In AID,mission directors faced with a variety of problems in
administration and implementation often rely heavily on the judgment
of the program officer in overall program determination. His influence
is further reinforced by his role as the principal interpreter of the
shifting program guidelines from Washington.

Program officers tend to see technical personnel as protagonists
galloping into the mission astride their favorite project, rather than
analysts attempting to determine what should be done in.their particular
field. Technicians, on the other hand, find program officers to be
arbitrary and narrowly committed to a set of economic or policy guide-
lines without the understanding of the operational problems in the
cOuntryside.5 Most of these conflicts are resolved in a mission review,
when all program materials are discussed by technical and program people, -
together with the mission director.

Many of the AID mission directors interviewed found these
differences in approaéh to be useful and complimentary rather than con-
flicting unless they created serious personnel problems within the mission.
Most field program officers expressed an awareness with the complicated
problems involved in program development and recognized & need to work

with technicians.

3 See American Institute for Research, "The Program Officer -
Appendix B" and "The Division Chief - Appendix D", a study of some key
USAID jobs {unpublished June 1964). The discussion of internal rela-
tionships is detailed and illuminating. It points up shortcomings of
both groups, i.e., lack of field visits and the technicians' concern
with operations.
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Oﬁher bilateral and foundation donors react to field action
orientation in a variety of different ways. Due to the limited size
of many of their operations and the resultant flexibility, it is fre-
quently possible to expedite approval. In other cases short term con-
sultants can provide the necessary services for project development.
The Middle East Development Division of.the British Program assists in
project planning and implementation. While neither AID nor the U. N.
has the degree of flexibility of the Foundations, they have expanded the
use of consultants significantly in the past few years.

In the U. N. the institutionalized power of the specialized
agencies and their functional orientation have created a situation where
there is relatively little céntral field office mediation between
experts and headquarters,

Further, it has been pointed out that about 30% of the EPTA
activities are never initiated and that these funds remain in the hands
of the specialized agencies to be allocated to project activities with
the minimal attention to either the resident representative or New York
headquarters. 6 While specialized agencies also compete for Special
Fund projects, the process of approval requires more attention by the
resident representative and headquarters than is true in EPTA, With
the creation of the U. N. Development Program it is reasonable to believe
that the EPTA process will be modified in the direction of greater in-
fluence of the resident representatives and headquarters offices.

Piogram Consolidation

| Program consolidation is not, strictly speaking, a unique
characteristic of the field mission, as both headquarters and the re-
cipient governments consolidate programs in different ways and at
different levels. It is at the field level, however, that headquarters
policies, recipient requests.and field mission judgments are combined
. into a country program in most agencies. This initial combination is
frequently done without reference to the other countries in the area

6 See Karl Mathiasen, New Dimensions for Technical Assistance: The
UN_in Africa, Chapter II, pre-publication draft.
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and to a greater or lesser degree is isolated from the detailed head-
quarters influence (for reasons of distance, if no other).

The dégtee of program consolidation in the field and the means
by which it is accomplished provide important clues to the programming
approach of the donor agency. ‘

In some cases the resolution by the field of the major inputs
to the program (i.e., headquarters policy, recipient request, and in-
ternal analysis) are the determining factors in the country program of
the donor agency. In others, they are subject to modification and review
by headquarters agencies. In still others either headquarters or the
recipient officially decide on the nature and content of the program.

The U. S. program (excluding the Marshall Plan) began to
appoint field chiefs in charge of more than one subject matter field in
the late 1940's, and a central program planning process was not fully
consolidated until the mid 1950'8.7 Country program consclidation at
the field level presently involves an analysis of the country situation,
the development of goal plans, and the grouping of capital and technical
assistance activities unaet each goal,

In various U. N. activities program consolidation in the field
varies greatly but has been significantly influenced by the changing role
of the resident representative. With the beginning of the country pro-
gramming system in which the target amounts were provided to individual
countries, the resident representative began to assume greater respon-

sibilities for constructing the program and thus influencing its content.

7 The direct consolidation of different technical divisions into one
mission was most apparent in the Institution of Inter-American Affairs.
See Philip M. Glick, The Administration of Technical Assistance: Growth
in the Americas,gbhicago: University of Chicago Press, 1957.) See also
his discussion of the incorporation of responsibilities for technical

activities by FOA in 1953, which was at that time a sweeping incorpora-
tion of both program and technical responsibilities,
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In the biennial program process of the EPTA, the Resident Repre-
sentative not only is formally responsible for the consolidation of the
program but has an increasing influence with the body in the recipient
government which makes program decisions. His prestige and continuity
at the post also reinforces his capacity to control program consolidation
in the EPTA submissien. |

As Director of the Special Fund in the country he has more
direct respbnsibilities for program formulation and submission. Even
though Special Fund projects are submitted at irregular intervals, the
Resident Representative takes an active part ip their development and
submission. He may also submit a separate statement with his own comments
on any Special Fund project directly to the Mamaging Director.

The Resident Representative's participation ih the consolida-
tion of the regular programs of the specialized agencies varies greatly.
He plays a major role in program consolidation for those agencies which
have designated him as their representative in the country. On the
other hand, in some other agencies, notably WHO and FAQ, he may exercise
very little influence. Cases have been observed in which the Resident
Representative uses the biennial EPTA submission as a basis for the
- review and incorporation of all other U. N. activities in the country.

With few exceptions all technical assistance agencies are moving
toward greater central leadership and support in the field, and conse-
quently the role of field leadership in program consolidation has increased.
This is particularly noticeable in the trend toward the integration of
individual projects into sectoral or total country programs. These pro-
grams are then justified in terms of a particular development strategy
or some agreed common program goals,

Insofar as programs arveé consolidated at the sectoral level,
technical considerations still predominate, but as programs become more
integrated, a field mission's view of the process tends to be oriented
more to long-range development strategy and less to technical objectives.

Program consolidation is more a function which influences the

field approach to the program process, while dualism and action orientation
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are each a complex of attitudes which have developed from the changing
administrative structure of technical assistance activi;ies. Taken
together, however, these factors are basic to the understanding of the
approach of field offices to goal develcpment, program determination, and
project selection,

Donor Headquarters

Headquarters, as a third major organizational participant in
program development, brings another set of perspectives to the process.'
Its views are determined by: 1) the requirement to develop global
policies applicable to a wide variety of field situations and acceptable '
to the contending forces at headquarters; 2) the need to defend the program
to enabling bodies in order to obtain continuing grants of authority and
other resources for effective planning and execution; 3) the responsi-
bility to provide guidance and supporting assistance to the field in
program and project development; and 4) the necessity to maintain re-
lationships with other agencies which assist, cooperate, or compete with
the agency objectives.

The degree of autonomy of the headquarters organization, its
position in the hierarchy of broader organizational structure, its in-
dependence from external influences, and the size of the internal bureau~
cracy are some of the major variables which influence the manner in which
headquarters performs its function. While the field faces the problems
inherent in the country situation, headquarters must contend with an
equally, if not more, complex variety of internal and external influences
froﬁ thé donor environment. It must synthesize the field inputs to policy
and its program requirements with the varied inputs from these different
elements in the headquarters environment into policies and actions which
are acceptable at home and feasible abroad.

The more complex the headquarters environment, the more the field
objectives are subject to modification to assure adequate support at the
headquarters level. Large headquarters offices are always pursuing the
ideal formula which will be attractive to supporting groups and broadly
applicable to field'program development.
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While both the recipient and the field mission see their
problem as unique, the requiremenﬁs of a global view of the program in-
clines headquarters to see them as a variation of an established pattern.
There are, of course, elements in the headquarters environment whose
viéws are conditioned by concern with special country situations or by
particular sectors of activity. However, the level at which ultimate
program determination takes place in headquarters tends to place the
emphasis on total organization objectives which transcend the individual
country goals.

) The way in which headquarters personnel approaches the pro-
gramming process is molded, as are those of the other participants, by
the functions they perform and the environment with which they deal.

In order to increase the understanding of it, it will be useful to
examine in more detail the four roles stated above, |

Policy Formulation ,

In the past 20 years, public administration theory has left
classic notions of policy and administration in tatters. Decision-
making theory, systems analysis and functionalism in the process of
adding to modern public administration theory have demonstrated that
policy and administration are in constant interaction.a Nowhere is this
notion more apparent than in the far-flung international operaticus of a
technical assistance agency. Contending parties at headquarters, the
policies of recipient govermments, the perception of the reality of the
country environment by donor field personnel are continually fraying
poliey around the edges and pressing for changes at the core.

The notion that headquarters should deal with policy and the
field with operations is one of those biis of conventional wisdom used
in technical assistance organizations by both the field and headquarters

Some of the most provocative recent works in this area are Charles E.
Lindblom, The Intelligence of Democracy, (New York: The Free Press, 1965)
and Aaron Wildavsky, The Politics of the Budgetary Process, (Boston: '
Little Brown, 1964). However, some of the early attacks on classic public
administration concepts are still wvaluable socurces; for example, Chap. II
of Herbert A. Simon, Administrative Behavior, (New York: The MacMillan
Company, 1947) and Dwight Waldo, The Administrative State, (New York:

The Ronald Press, 1948).
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which tends to obscure the degfee‘that policy and operations are intermixed
throughout the donor agency.

. - If policy is defined in practical terms as the broad goals,
.objectives and values to which all units of the organization are expected
to relate, then headquarters is simply a focal point for the resolution
of different poliey inputs and the organization-wide dissemination of
agreed guides to or approach in particular citcumstahces.g Headguarters
operates on the assumption that all persons facing a particular preblem
in the field will make approximately similar decisions because of the
role of policy in the decision-making process, When decisions are made
which vary from the established policy terms, headquarters must concern
itself with the following possibilities: 1) that the decision itself
was incorrect; 2) that this was an exceptional case which required
deviation from policy and 3) that it is indicative of changing circum-
stances which require the re-formulation of present policy. A less
frequent question brought up at headquarters revolves around whether
policy formulations are too narrow in scope or are not applicable
to the variables found in the diverse enviromments in which technical -
assistance operates.

Much of what is called policy formulation is usually a2 re-
formulation through small, specific changes resulting from experience
or broad new initiatives introduced at the top of the hierarchy. Head-
quarters personnel finds the field's desire to interpret policy td-.u
country needs and its emphdsis on decentralization to be contradictory
- positions., Only when policy is specific, relatively stable, and widely
understood, they argue, can any'decentralization'take place. Program
determinations in particular must be closely in accord with policy if they
aré to obtain the support within the headquarters environment which is
needed for approval,
9 This definition is derived from Roscoe C. and Mildred Martin, Technicel

Assistance in the Field: A Study in Administrative Relations - A report
on this project which deals in more detail with field-headquarters relations,
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Aside froh the inheteﬁt logic of policy stability for a large
organization, headquarters is influenced in its view by the difficulty
involved in formulating and modifying policy within its own enviromment.,
Ay the inputs increase from different sources the problem may become
one of finding 8 compromise between contending forces with the established
goals as a limiting factor rather than a contollihg one, This is to say
that there is considerable variation from the ideal that inputs to
policy should be measured in terms of their optimum contribution to the
goals. The greater the number and the more independent the influence
of the elements which contribute to policy, the more it is necessary to
find a compromise among contending forces and then determine if the
resulting policy is in accord with the overall goals. If it is, the
policy is adopted. If not, the process of finding a compromise between
contending groups must be repeated until a policy which is approximately
in consonance with the goals can be developed.

While the policy problem is a couwplex one which goes well beyond
the scope of this paper, there appears to be a relationship between the
volume and independence of inputs to policy formulation and the manner
in wvhich headquarters deals with both policy and program determination.

A brief inquiry into the policy formulation process of several different
technical dssistance agencies will serve to indicate the significant points.

Foundations tend to have a less complicated policy formulation
problem, They are relatively independent of other agencies in the head-
quarters enviromment, their goals do not have to be incorporated into

national poliey,10 or with other coordinate groups at the headquarters

11

level. Their policy is the product of fairly stable, long-range goals,

limited inputs from the field mission, and the internal bureaucracy,

10 See Annual Report of the Ford Foundation, 1963, for an explicit state-

ment of the Foundation's position as one which does not conflict nor rumn
counter to U, S, policy, but neither is it subject to, or directly in-
fluenced by that policy.

L This refers to policy ‘formation and not operational coordination.
Ford and Rockefeller, for example, do have policies which result from an
dgreement between the two foundations not to engage in specific activi-
ties which are of particular emphasis or interest by the other.
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and a few individuals or groups who are requested to provide techaical
or policy studies for assistance in the formulation or hodification of
policy. These factors and the existence of a relatively small bureau-
cracy with close ties to the field, provide a policy-mak;ng process vhich
does not often involve the resolution of widely varying and esgentially
independent elements, The Board of Trustees or other enabling body in
foundations is also relatively independent of outside influences and
integrates the top leadership of the executive arm of the organization.
These factors all combine to create a policy formulation process which
is a synthesis of relatively homogeneous elements from headquarters and
field,

The U. N. has a somewhat more complicated process of policy
development., Broad goal setting is done by the Economic and Social Council

12 Sonme of th-

which consists of both net recipients and net donors.
policy problems of relationships between the U. N. and recipient govern-
ments are resolved, or avoided, because the Council consists of repre-
sentatives of both groups. A subsidiary body of this Council is, in
effect, both a goal setting body and an arbiter in the policy process.
There are, however, important policy inputs from the Specialized Agencies.
" Particularly in the EPTA program these agencies function as both external
~ organizations with 1ndependent capacities and interests, and as internal
participants in the policy formation process. While there is very little
other independent, external influence, the volume of internal inputs to
policy formulation in the United Nations programs is large. 1In addi-
tion to the field offices, the apecialized agencies, and the internal
bureaucracy, there are groups within the economic and social council and
the general aasembly which seek to introduce or alter policy in some way.
One of the problems of U, N. policydgbrmmlation has been the incorporation,
12 since all members of the U. N. (and some who are not) ple&ge funds .
to the U. N. technical assistance programs, the most reasonable classi-
fication is between those whose pledges are greater than their receipts

in technical assistance services and those whose receipts are greater.
For a clarification of the net donor concept see John Lindeman, Magnitude

and Complexity of Technical Assistance - a report on this project.
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wvhere possible, and otherwise the resolution of the variety of often
conflicting inputs from internal elements,

The U. S. program is one of the largest and the most complex
of the bilateral programs. It illustrates in greater or lesser measure
most of the policy problems of bilateral agencies. Technical assistance
policy must conform to national goals, foreign policy, and other objec-
tives resulting from capital and supporting activities of the AID agency.
There are & great many external inputs to policy formulation over and
above the field of the internal bureaucracies.

The Congress, which sets fundamental goals and reviews them
yearly, is subject to the direct influence of many groups whose efforts
to influence policy are dictated by special interests. With the ex-
ception of times when the executive presents an especially imaginative
or crucial security problem, the Congress tends to act negatively, re-
stricting, rather than setting, broad objectives in their 1egislation.14
Control agencies, such as the Budget Bureau and the Department of State,
are concerned with national and foreign policies and consider technical
assistance to be one of the many instruments which cortribute to it.ls
Lateral agencies and other externsl groups not only directly influence
policy formulation within the agency but they have the additicnal leverage '
of direct access to the Congress. Some external agencies must be incor-
porated into the implementation process and therefore have an influence
on policy formulation. '

Coordinate groups, while they cannot directly intervene in
policy formulation policy, have programs of their own which must be taken
into account to prevent duplication and possible conflicts in the field.’

Even the inputs to poliecy from the field environment occur in
several different ways. Among these are: 1) the direct interaction

14 See Frank Coffin, Witness for.AID, (Boston: Roughton Mifflin, 1964),

for a more detailed review of Congressional procedures and suggestions for
improvement. :

15 See the section entitled "Relationships with other Agencies" for
additional treatment of control, lateral and coordinate agencies, pp.71-75.
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between field mission and headquarters to resolve problems which raise
policy questions; 2) the policy problems that arise from the field activi-~
ties of lateral agencies which are introduced into the process by their
headquarters office; snd 3) the recipient inputs that enter either
through the field mission or directly at the headquarters level through
its diplomatic representation to the donor country.

In such a complex environment the weight of any given input
depends upon the degree to which it can garner support from the other
eléments contributing to the process. The field is the least informed
element of the interplay between different groups. It is therefore
easy to understand why the field becomes impatient with the process of
formulating policy.

Headquarters, in examining modifications in given policies, or
even exceptions in special cases, find that they have ramifications
beyond the individual case. Their view is that policy modification is
complex and should be attempted only in the most critical cases. Fleld
personnel, on the other hand, want frequent modifications which will
pave the way for the kind of action they deem necessary. This reluctance
is also a source of conflict between field and headquarters. Any field
actions which might serve to decrease the effectiveness of poiiey or
precipitate its modification are, in the view of headquarters, their
legitimate concern. The rationale for headquartérs' involvement in so
much operational detail in AID is elsentially that of insuring conformity
to policy guidelines. The availability of extensive technical rescurces
or information for the field is used as justification, but in interviews
headquarters personnel stressed the insurance of conformity to agreed

policy as the major reason for involvement in operaticnal detail.

Obtaining and Allocating Resources

While policy evolves graduslly and continuously, the need for -
specific amounts of funds at specific times imposes other requirements
on the programming process. Obtaining resources includes both budgeting
and justification of specific activities., Headquarters offices must
meet these requirements of the funding body and set the schedules for
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field submission. The funding of technical assistance is more diffi-
cult since there may be changes in fund requirements which cannot be
anticipated. In addition, the recipient country funding process is
frequently out of phase with that of the donor, creating 1mportaﬁt-timing
problems.1

Another problem, especially for bilateral programs, is the
relationship between the area and country focus in developing a program
and the functional basis for support. Except in cases of crisis (e.g.,
famine, earthquake, etc.) the means of building support for a program
are through functional departments (agriculture, public heslth, etc.).
A recipient country rarely has a clientele in the donor'country, but
many groups suppotrt agricultural extension, cooperatives, malaria con~
trol, etc., as important aspects of the development program. AID, for
example, may emphasize the importance of telatianshibs with a given
country but it must also seek support from the functional departments.
Fads in technical assistance are partially due to the pressures of
functional groups in promoting given types of programs with the funding
body (savings and loan banks, labor, etc.). ‘ '

The headquarters role inclydes the development of a programming
system which will provide the kinds of predictions, the depth of analysis,
and the'adéqhacy of reporting needed to convince the fuhdiug body that
it has a valid basis for allocation.

The problem of obtaining the needed amount of funds is in-
fluenced by two critical factors, among many others: 1) the competition
for funds and 2) the nature .of the budget process. ‘ ’

16 This is particularly true in the yearly funding of bilateral
programs. AID funds for a given fiscal year (starting July 1) may be
allocated to the field mission any time between the following October
and January. Eighty per cent of the funds must be committed by April 3(
and the rest by June 30. The country budget cycle is usually different
and categories are fixed before the AID mission knows its allocation.
There are, therefore, those few months between allocation and the dead]
for commitment in which the field mission must obtain agreement on the
details of the project and the recipient share of the funds, The probiecu
is somewhat mitigated by the growing sophistication of donor and recipient
officials about each other's budget system, but it is a trying period for
both sides every year.
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1) The nature and extent of the competition for funds - In the
case of foundations where the single purpose of the resources of the
organization is the financing of technical absistance, the competition
is among the projects themselves or country programs. One of the reasons
why the foundations' funding decisions are relatively rapid and concen-
trated on substantive problems is the limited amount of competition for
funds based on any other criteria. |

In the United Nations, funds are pledged by governments after
the ‘submission 6f program documents. In the EPTA program there 1is some
competition among both countries and Participating Agencies in setting
of target figures and in fund allocation. Since there is considerable
reprogramming by the Participating Agencies, there has been a good desl
of competition between functional departﬁents and countries during that
process, The Special Fund is essentially concerned with the quality of
projects, their development in the field, and their review at headquarters,
but a certain amount of atteantion must be given to the problem of
geographic and institutional distribution.

The bilateral programs illustrate a case of competition for
‘funds on a much broader scale., Technical assistance funds must compete
within bilateral agencies for an appropriate shsre of total funds which
areballocated to capital, technical assistance and other purposes. In
the preparation of a national budget, foreign assistance funds compete
"with other national agency requests.

The fact that technical assistance services may ot appe3r
to provide as direct and tangible beuzefits to the natiénéi interest and
the population at large, as some other services, puts them at some dis-
advantage. The extent of the problems depends upon the sophistication
of both the policy msking bodies and the interest groups. After the
national budget has béen prepared, there is also competition for fundsl' 
in the legislative bodies which have the final say on the determination'
of the amounts of funds which will be allocated to foreign assistance
agencies.

: AID Technical Assistance divisions at headqusrters must devote

a great deal of attention .to obtaining support and developing tools for
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justification, to meet competitive pressures on fund availability. This
includes the agency level, the Bureau of the Budget, the Congress, and
the problems of suballocation based on the capacity of the field to
initiate projects. ’

In some other bilateral progrems the funding process is mitigated_
by the commitment to former colonial dependencies or the support of
colonial administrators to assist new governments in msintaining govern-
ment operations. However, the Jenneney Report to the French Government
provides an example of the growing concern on the part of nationasl govern-
ments about their technical assistance programs as their colonial obli-

- gations are reduced.l7

With the formation of the Ministry of Overseas Development
in Britain changes are beginning to be introduced into the program, but
it is not yet clear whether the British technical assistance program
will face greater difficulty in obtaining funds from the Parliament as
colonial commitments diminish and the nature of the program evolvea.18

2) The nature of the budget process -- While budgeting is a
specialized process which is carried on throughout a technical assistance
agency, it is the headquarters' responsibility to consolidate field
" budgets and justify them to control and emabling bodies. In the compli-
cated programs of technical assistance, field offices are concerned with
flexibility of budget categories and headquarters is concerned with
effective control expenditures. The headquarters approach to decentral-
ized control of funds depends on the volume of funds involved and the
existence of control mechanisms in the field. Control and enabling
bodies are concerned that funds be used in strict accordance with legal
and administrative grants of authority. |

7 A report to the President of France by the Jenneney Commission in 1963
also in an abridged tramnslation entitled The Jenneney Report publiahed by
The Overseas Development Institute, London, 1964,

18 For recommendations on the British Program, see British AID,
Technical Assistance, The Overseas Development Institute, London, 1964,
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Ptlvate organizations have more of an opportunity for a flexible
approach to budget categories than in most public agencies. It is note-
worthy, however, that once funds have been approved, either by program
or project, they are in almost all cases allocated to field or operating
offices for disbursement. There are, however, varying degrees of flexi-
bility to expend the funds and different durations of fund availability.

The integrated nature of the leadership and enabling bodies of
~most foundations provide a basis for project-byuproject‘appfoval of funds
with relatively long-term authorization (2, 3, or 5 years) and with con-~

siderable flexibility to meet changing condiﬁtona after the initiation

of activities. Other foundations have regular meetings of Boardﬁ of
Trustees in which they authorize am illustrative program, delegating
headquarters leadership to make final determinations or approve individual
projects which have been presented.

In cases where foundations approve a total country program

they tend to provide considerable flexiﬁility to both headquarters and
field offices in the final detailed determinations of project organiza-
tion. In the Ford Foundation, for example, there is a yearly submission
from the field and funds are earmarked for a planned program of grants.
The fund authorizing body meets every eix months but in uréene cases

they may give immediate consideration to a project. Frequently the R
President of the Foundation can authorize at least the initial steps in
the implementation of any activity. Furthermore, the regional division
of Ford Foundation headquartefs is allowed to carry over funds from the
previous year's authorization and may continue to allot them to projects.
The headquarters view is that while funds whieh are not used by a particu~
lar field mission cannot be held over, there is an understanding by field
personnel of the flexibility with which the Poundation can act. Field
personnel, however, state that there is a definite pressure to expend

all funds esrmarked during the fiscal period. This in part reduces the
flexibility which the Foundation provides its field people, since the
successful negotiation of planned projects involves the éapacity to wait
until appropriate aétidns are taken by the recipient government to insure

effective support for the activity.
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The United Nations programs have a variety of different budget
systems. Each of the Specialized Agencies which has a regular program
hes a specific set of budget procedures, varying from highly decentral- _
ized (WHO) to relatively centralized (UNESCO). Until the merger they also
pérttcipated in the budget process of the EPTA as members of the TAB.

' The Budgct processes of the voluntary prograus of the U. N.

. are significantly influenced by the fact that the funds are pledged by
member and othexr governments at yearly pledging sessions. However,
because of the size and the nature of their operations the Special Fund
and BPTA approached the allocation of funds in quite different vays.

As of this writing there have been relatively few changes since the
werger of the two programs,

The Governing Council of the Special Fund earmsrks monies for
those projects which are submitted to it by the Managing Director at its
semi-annual meetings. These funds are earrarked for the life of the
project, which may be as long as five yearo;‘“?hey constitute the basis
for the detafled budget which is contained in the Plen of Operations .
negotiated by the Special Fund, the Executing Agency, and the recipient
government subsequent to Council approval. Financial £1e:1billty is.
achieved by the amenduent of the Plan of Operations and no further recouxse
*toﬂnmmnunmsm«mnmmhml
funde are neceded. .

The Special Fund budget system allows for considerable flexibil-
ity in dealing with the total funds aveilable to it. The long-term
authorization and flexibility of the Plen of: Opetattons minimizes the
problem of complicated justification for roldjuatment but vests heavy
responsibility in the Special Fund and Executing Agency staff. The
probleme of the Special Fund have been more thoge of obtaining the required
technical competence for detailed preparation qf,the Plan of Operations
and implementation of the project than proiiding aﬁfficient funds. There
have also been problems involved with the cipacicy of rocipientl to fulfill
the regsponsibilities whlch they undertake in Specisl Fund projects, in- 1
cluding 15% cash contributions to be administered by the Executing Agency
and local currencies for personnel and other types of support necessary
for the project.
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The UN. IEPTA program, with much emaller and more diverse projects,
had & someyhat more complex system of fnnding, proceduus.]'q In the early :
period EPTA funds were divided among Participating Agencies according to
a formmla. In 1954, the EPTA shifted to a country. pmg:mlns_ system
in which target figures for each country limit the smount of funds
available for first priority projects (Category _t). t)_i:_h_n projects may .
be submitted, but they will mot be funded unlesa additionsl funds above
the target figure are aveileble (Category II), After the countxy program
has been agreed upon by an organization in the aountry and submitted to
New York t.htough the Resident neprennuuvo, countty programs are
checked and consolidéted by the programming staff of the 'Eechqic_al
‘Assistance Bosrd (TAB).. The TAB reviews and approves the program snd
_submits its program to the Techaical Assistance Cosmittee which approvee
~ the Mget and uthoﬂ:ec the allocation of funds in Qcéo:dnme, with
their 'act_:ivu‘:ien in the different country progtm..zo From this point om
they are responsible for the detailed ayrangements and funding of the
individual projects. As will be pointed eut later in a discussion of the
EPTA program, flexibility in funding ia obtained through the capecity of
the perticipating agencies to shift funds in agreement with the recipient
gcvermut with lictle or no prioz ueoutae to elthar resident repre-

E sentatives or ‘headquarters of the mA og:an. :

-3n 1962 the EPTA program shifted to & bi.mlal luhuston and
authorization for ucttvi.u.u, though funding is provided yoatly through
the pledging aeasi.ont referred to aboves, Projects can be submitted |
for two-year perloda (short tm) or for a £m-ym mtod (long term) .

A number of problems with the two-year progran have emerged and there -
are differences of opinion within thc u. N. as to its ocmt,i._vmu.n

1 While the spum fund and the EPTA program-have been mexged

in the Daited Nations Dmalopueat Progtam, &’h& study was copdusted
pti.or te the merger.

K]

20 For more detailed comments on these factors see The g.anisation
' Of the United Nations Tgchnjcal Assistapcer A ataff paper on this project,
pp. 16-28. For a concise statement of the development of the- EPTA program
see also Gerard J. Mangone (Ed.) U. N. Administration of Economics and
Social Programs, (New York: Columbia Univereity Press, 1966), particularly
PpP. 166-185, ‘ ‘ . - .

2 Ibid., pp. 28-30.
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‘The budget process of techniqal asaistance 1& the AID program e
is a pa:t of the total - progtam submission and as such recetvea a limited =
smount cf at:ention at top levels, in’ ehe AIDIHashingtnn and the Bureau
of the 8udget.~ The Congress, hwever, parl:i.cu}.arly {n the committee
hearingg of the House: of kaptesentattvde, aumatimma dska for detailed
tnformdtion on: indivldual projects.: Becauae of this cbngteaaional at- '
teneiau to dauail and the need by pat:n of the beadquartets office to
have advanced infoﬁmasion on persoﬂnel apactfic funding requirementa
and camnodity compdnents, the Accivtty Description in the AID program
book ta grepared in g:eét detail and includds the catesntica and emounts
of all proposdd expendtturea throughont the life of the project. This
material, ptepated in the field more than.a year prior to the proposed -
implementation of the ptojeet, is réviewdd 1n the Regtonal Bureaus, and
Y1 ﬂmportant policy questiona are raiged, mdy :eceivn npre attention
throush an Administtaﬁor ] review. Bureau presentatiouo are then com~
bined to make an Agency presencation to the Bureau of the nudgat, and
subsequently a total preaentation, luding the budaet for the Congress
is hamnered out. The éongreesional consideration of the budget, includ-
ing all of the relsted justifications, is a long, invotved and time-
consuming yearly exnrcise.zz Important blocks of time of senior head-
quarters officials are taken up in the preparation and presentstion of
material to the Congresa. At the beginning of the subsequent fiscal
year, and usually pr!ot to congtesaional apprOpriaticn of the Foxeiga .
Aid funds, en operat fonsl yea: budget (GYB) is submitted by the field,
requesting funde for the year 's activitics. This document forms the-
basis for sllocation of supplemental funds umtil coﬁsr-lstonsl'actioh
has been eompleted. It is also @ device for shifting progrem require- -
ments in view of changed country circumstances at 8 time somevhat closez
to the initiation of the project. . '

Shortly after the submission of an OYB, the foucuin; year's
program submission, including a budget, is required. This meang that

22 The overall congresuioaal role, while bayond the. purview of this
paper, will be discussed briefly in Chapter IV under the section
*Project Review." -
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expenditures for a fiscal year already begun must be predicted prior to
a knowledge of the nature of Congressional approval.

Headquatters is, therefore, dealing with three different sets
of figures on technical assistance activities at any one time -- the
budget for the next fiscal year (called the budget year), the budget
in the process of approval by the Congress (operational year) and the
operational year budget submitted by the field.

Once the operational year funds are approved, they are sllo- -
cated to the Regional Bureau, then to the respective ficld missicns.
‘Some flexibility is achieved by providing the field with asuthority to
shift a certain percentage of funds among approved projects., However,
the problem of readjusting funds bétgéen projects and countries as a
consequeuce'bf changing circumstances and of unforeseen critical problems
continues to occupy the attention of headqusrters throughout the fiscal
year, ‘ '

14 perticular, the requt:e@ent fox coimitting 80% of the funds
by April 30 fequires extensive repdrtiﬁg and involvas a éatpain_amount
of re-programning in order to make sure that those countries and activi-
ties which can effectively use<the'£uud¢ obtain theé;

- The attempts by AID headquarters to achieve the;relative
Stability of the budgei procese of the programe of the old-line ageacies
is frustrated on the one hand by the continually ch#nginé eircumstances
in the field, which require flexibility, and on the other band by whet
would seem to be an exaggerated notion of detailed accountsbility on the
part of some of the control agencies, particularly Congressional committees.

The above examples give an indication of a few of the problemé :
which headquarters faces in obtaining funds for the program. The effect
of competition and inputs to the budget proéesgca are crucial factors

~in the headquarté:s role and approach in the programming process. The
greater the complexity of the budget process, the shorter the term of
approval and the keener the competition for funds, the more the head- .
quarters office must devote its attention to the problem of assuring a
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continuing flow of funds at the appropriate rate,

The problem of justifying funds to the control and enabling
bodies, as well as those of timing and competition, have an important
influence on the way the headquarters views the funding problem and the
program process as a whole., Since headquarters is ultimately respons-
ible for widely dispersed field expenditures, they are understandsbly
concerned with control procedures and accountability. Furthermere, |
adequate justification from the field is the basis for convincing the
funding body of the validity of budget determinations. It is, therefore,
not difficult to explain why headquarters vieﬁs procedures for funding
flexibility in terms of its effect on both justification and
dccountability, |

Field Guidance and'Support:

|  Another major role of headquarters, from which its view of
the progrémvprocess is derived, is the organization and the coantent of
the relationships with field offices. The overall problem of field
headquarters relationships is covered in another report on this project.23
Within the confines of the present concern for the program process, the
Hartin statement of the special charactér of field headquarters relations
in technical assistance is equally applicable to the present analysis:

", ... For one thing, the larger technical assistance
programs . . . are worldwide, or at the least transnaticnal,
in scope. This immedietely produces problems (turning most
obviously on difficulties in communication, diversity in
needs to be served, and variety in cultures and conditions
encountered) scarcely to be compared with those found in
individual nations. For another, the technical assistance
process by definition brings advanced countries into relation
with underdeveloped ones, with important consequences for
the concept of a fixed and uniform policy and a predetermined
way of administering it. For yet another, the recipients of

zs‘zgchnical Assistance in the Field: A Study of Administrative
Relations, Rosr~oe C. and Mildred E. Martin. See also Robext Iversen,
Personnel for Technical Assistance.
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technical assistance are sovereign nations capable of decid-
ing for theémselves what form foreign aid shall take and
(within limits) how it shall be administered within their
borders. Such features as these set technical assistance
apart; they combine to provide an environment in which the
lessons drawn from national or subnational experience have
only limited applicability." 24
"It is in the program process, ranging all the way from the
development of goals to the transfer of projects, that these difflcu1~
ties in communication and differences in viewpoint are most significant,
In a sense, headquarters and field stand almost back tao back,
one facing the complexities of the country situation and the other -
facing the problems of the headquarters environment. The headquarters
view is conditioned by the difficulty in formulating policy, obtaining
funds and maintaining inter-organizational relationships, as well as
by its inherent global view of activities. In the headquarters view,
the more reports, analyses and data available, the easier it will be
to resolve internsl problems and withstand the probing from ensbling
bodies and competing elements outside the organization. _
The significance of organizational size is of crucial impor-
- tance in the relationships between'field and headquarters in the '
formulation of a technicai assistance progrém. Smaller organizstiops_
sppear to have a gtéater_degree'of‘infar@al as well as formal comnunicév
tion between headﬁuarters énd field, hence an easier reéolution of
differing views. The larger and more far-flung the figld operations,
the more difficult it is to attend to the special problems of each one..
In AID, for example, both field and headquartets, given the
complex environment in which each operates face a series of pragmatie
problems which must be solved by skillful administrative tactics to
capitalize on opportunities, On the other hand there is a formal process
by which programs are presented to enebling bodies as a logically de-
veloped, carefully planned and efficiently adminiatered activity. This
is the programming fairyland in which boxes must be filled with intern-

ally consistent Eigures and justifications developed which uill satisfy
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the particular requirementes of the enabling body and the policies presently
in force. Headquarters, therefofe, deals with the field on the program
at tvo different levels; one in thevday-toedayvrealtty of shifting cir-
cumstances and continuing critical ﬁtoblems;.and,the other in the polisﬁed
presentation of goals, objectives and activities, The capacity of both
£ield and headqusrters leadership to move back and forth through this
looking glass from reality to unreality is the key to successful opera-
tisns in a large agency with complex inputs to its determinations,

In order to mitigate these problems most organizations devise
a variety of techniques, both formal and informal, within the structure
of the programming process. '

In formal administrative arrangements there are usually
attempts to refine policy guidelines to fit given areas or country
- gituations. Reporting devices are developed to assist in the formula-
tion of more reglistic policy and provide a better basis for justifi-
cation in decision making. The volume of reports, which the field v
considers to be an excessive burden, sometimes are'inspirediby parochial
special interests of enabling bodies or other groups within or outside
the agency. Often, however, they are developed in the belief that the
additional information will effectively relate headquarters decisions
to field problems. Eurthetmoré, headquarters provides a less involved.
judgment about projeccvptoposals and has a much larger pool of expert
resources on which to base judgments about the technicallaspects of an

acttvity..zs

ks One of the functions of headquarters is to provide a "memory
resource®, that {s, to reply to the field pointing out that X project has
been tried in 5 different countries and an analysis of these projects in-
dicates that the mission should consider ceértain problems and anticipate
certain possibilities, etc., The observation by members of the Project
indicated that this is rarely done. On the other hand, a number of im-
portant questions about the projects are raised by headquarters and a
good deal of intuitive advice by experienced practitioners is provided
either from the headquarters or by groups participating in project
development in the field,
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- Headquarters designs its field requirements to provide material
which it knows will be yequired by .the diffexent groups whose support
or acquiescence 13 necessary for program determinatfon. Given the kind
of information it needs, it is quite possible that headquarters cam,
at an early stage, essist im laying the groundwork fox the spproval of -
fuld projects. :

In the tuformal sphere there are many t:echntqnu which
soften the rigidities of any progremming system and-assist in the ‘rqaym-
tion of differing viewpoints. A few eximplcc will give some i.an!.g‘htk-.'i._nto
the types of techniques which sre utilized. ,

The God-father system - The existence of tnﬂom! ehannela .
which provide qﬂd:_lt.ional. informstion and support for the views of the _
field {n the headquarters enviremment or vice versa gre not unique to
techaical assistance. Experienced practitioners have contacts in the
. headquarters €or in the field) who are professional colleagues, have
common £1eld exparience, or simply have worked together at other times.
Such p‘uoua provide effective support in tha other engviroumeat, since
they are acquainted with the {nternal {atricacies o! t&u deciaion-making
process. An sgricultural téchnicism in she field, Pweed with dolays or
special circumstances, will ceamunicate with some. friend to ask him to:
determine what has happened with a particular ptoblu. expedite some
deciai.on, or aseist in some other vay,

Sinuarly, a projcc: dwclaped by a patt!.euht todividugl vho
18 knbwn to important haadquarters officiale will be approved with little

review because of his reputation 8s an. effective technicisn or udminiatntor. i

. . Rrior to departure for a new post expecienced field offteials
- spend. somw time locating friends er cultivating peéple in the hemdquartere
offices on whom they can expect to depend for empediting routipe paper o
work and for obtaining special mid.tati‘ou on particularly urgent actions.
' In both headquarters and the £iald the deafsion to take sction "
an 2 given request or make given decisions will depend on the Mividual o
. who {pitiated the request, as well as the ¢onteat... The volune of paper %
- work that flows into field offices in large programs requires the
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eetablishmgnt of certain priorities of action. There are, of course,

_ certain substantive matters that require attention, but other documents
are 31ven priority according to the importance of the originator. Direct
communications from the Managing Director, Administrator, or other top
officials usually gets priority attention, as do the requests of Congress-
men in the AID progranm, . nocumeats from offtcea with which there are
direct and continuing relationships are pext in importance, followed by
rvequests for action by operating depaxtmnnta, and final) staff and
auxiliary departments.

~ The reaction of expefienced people in both headquarters and
the field to a decision in AID to eliminate the names of drafting and
suthorizing officers on airgrams to and fzem the field was spontaneous
and immediate. The change did not last long. it would have disrupted
crucial information on the position, status, and role of the initiators
of communications,

New personnel, particularly those assigned to the field,
cemplaiﬁ bitterly of the volume of paper work and the unresponstveness'
of headquarters in déaling with special problems. ,Asrfhey become moxe
experienced, they develop both godfathers in headquarters and a know-
ledgeable approach to incoming paper. ‘ ‘

Of course, the godfather system in particular has to be used .
with considerable care, aince a reputation for always using informal
communications can be salf-defeating as well as: seriously,hﬂmpering
regulax channels of communication. Most experienced personnel, on both
sides hnuever tend to use the device within a £ramework of reciprocsl
ubltgation that ltmito the frequency with whlch speeial servicea can be
requested.
o The 1nterviews held with euperienced persons in different }
agencies revealed an intuitive skill in utilizing fo:nal and informal =~
chanmels to accomplish desired objectivee. The extreme case was one
in which one senior official stated that he would regret any chanse 1n
the present system of field-headquarters relationships since he was able
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to run his program effectively chrouﬁli the carefully developed juxta-
position of formal and informal relationships with the headquarters.

Rotati.on and Visits - For most admi.nistracota. there are few better ways -
to improve field-headquarters relaﬁionships than through rotation:and =~
:l.nterchanging vi.si.te.“ Ideally, i.ntetchangeabtuty should be a standardf"
practice, but headquarters has Eew pl.acea for a plant pathologiae nor

is he li.ke‘ly to. ‘velisgh the assignment in a headqmters bureaucracy.
Similarly, there are many oompetent pegple &t headquarters who would mot
accept, nor would they fit into, a field position. Nevertheless, the
tendency ,vhich i2 in varying stages of emergence in different technical.
asgistance agencies,to develop an optimal retation of personuel, is a
healthy one.“"7 .
 The problem 0f effectiveness of individJals w!.th field ex-
periance io headquarters and headquarters experience in the field has
"been a diffiecult ome and our Mte:views and observatioms have not pro- :
vided any definitive anwer$.28 It would logically appear that the field
petson in headqua!:teta could provide a vi.ewpoilt whieh would tnﬂueme
headquatters deaisions to take fnto account field problems. Howevey,

the headquarters enviroment.seems to require,or at leagt to rapidly
i.ncdleate,ii:s ﬁarticular view, The person vho tékes a fieid view, if

he is 4n ‘headquarters, is considered suspect, in contrast to a field
officer who ir!.,sif:s‘ headquarters and propoﬁnds the field view. A similar !

o ol . -

2 A thorough treament of the rotation ptoblems, sge Robert Iverseu '3
paper, Personnel for 'rechaical Assistance, op, cit.

27 yieti MD 418.3 of Mey 14, 1965, there has been probably some increase
in rotation in AID. The Foundat;l.ons seem to have a somewhat. better :
record on rotati.on, ‘but their permanent staffs are zelatively small and

in such a situation communications tend to be considerably’ better. 1In

FAO the movement seems to be heavily from the field to headquarters in :
Rome. Interviews indicate thét the reasona are msi.nly pay, security and
living condi.tiona. - ‘

28 At bi.gb levels fi.eld oriented personnel do have an mtwr‘tant m- c
fluence on headquarters decisions, ‘rhi.s d:.scusai.on r:efers»‘ to middle and
lower levels.‘ . P

i"'




situation obtains in the field regarding persons with the headquarters
orientation. It appears that a headquarters official with field experi-
ence and vice versa must exercise a great deal of shrewdness and tact

in presenting his views and that his capacity to influence decisions
depends more on this skill than on the simple fact of experience in the
other environment. -

4 Since both the field and headquarters environments require
extremely complex manoeuvering to obtain desirved results, it is clear
that the more experience in one enviromment, the more likely an individual
is to be effective. It therefore follows that frequent visits between
headquarters and field officials may provide a more effective interaction
between field and headquarters than limited rotation. With the increas-
ing ease of travel anywhere in ﬁhe‘wotld, it is not difficult for

" headquarters, field and recipient persomnel to meet togethet in the
operattig envttonmeht and work out particularly difficﬁlt problems of
program development, While comptrollerg regard the cost as excessive, it =

may involve the solﬁtion of problems which can lead to a much greater

waste throushltncomple:e planning or agreement,dn given activities.
One private firm engaged in technical hssiatance sendg Some.
of its key officials from headquarters to the field for several months
at a time as an active participant in program adminiatration. Several
foundations have policies which allow for the frequent euchange of
vigits between headquarters and field personnel. The Latin American
Bureau of AID has sent’ teams to work with the field mission in program
development and request that mission directors participate in country
program reviews in Hashington.aq
In all of these cases, 1nterv£ews with both field and head-
quarters personnel reinforce the view that this interchange makes a

significant contrxibution to impioved programming .,

30 -An unususl and effective approach was tried by one Mission Director
who arranged for the headquarters desk officer to be acting field director
during his vacation. The results from everybody's pofnt of view were :
~ quite. satisfactory.


John M
Rectangle


-71

The headquarters approach to field guidance and'support is,
therefore, as much influenced by the pattern of communication with the '
field mission as by the substantive allocations of authority between
field and headquarters.31
forkboth field andyheadquarters to adsumg parochial positions is greatav ‘

When communications are poor, the tendency -

It is for this reason that informal communications are consciously de- ;
veloped to supplement the formal chamnnele. Another factor in the problém‘7'
is the tendency by headquarters to view guidance as the means of setting
down patterns of operation which are to be adhered to, and support as
providing specific needs (pet;onnel,'equipment, etc.) as they are re-
quested. On the other hand, the field tends to consider guidance to

be broad, general limits withim which it can design a program, and

support to be the capacity to get the country program approved and take -

an active part in providing all the necessary imputa Eot rapid 1mp1ementat10n. e

. The complex interaction withinaheadquarters, from which policies
and other aspects of fiecld guidance atgvdeveloped produces gene:al _
statements of policy and other types of guiddhce which must be adapted.
"to the individual country stcuation., This requires that field missions
understand the implications of the guidance, as well as 1ts explicit
requirements. Similarly, field needs for supporé come from the complex
environment of individual countries and must be dealt with through an
understanding of these circumstances.

Only insofar as a combtnation of both formal and informal
: patterhs of communication provides an underatanding of the prqblems of
the environments of both field and headquarters can the headquarters
approach to the problems of guidance and aﬁpport be carried out in a
realistic manner. ’ ' |

Relationships with other agencies
'In previous parts of this section relationships with different
agencies at the headquarters level have been biiefl& didéuased in terms
of their effect on particular functions. These and the wide variety of
31

See Roscoe and,uildred Martin, op, cit., for an excellent dis-
cussion of the problems of centtqlizatioh and decentraiization.'
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other contacts with the brosd range of organizations for a variety of
different purposes influence the headquarxters approach to programming.

The linkages with these agencies may invelve control, support, mtorm#tion, L

- influence, cooperation, competition, coordination, or any si.ven comina- &
tion of these. An important determinant of these relationships is the
independence of these other agencies in both policy and opgrauone and
the degree of influence which they are able to exert on control and
enabling bodies of the technical assistance agency.

" As an example of the variety of different types of relation-
ships which can exist between agencies, AID and the Department of ‘
Agriculture have both widely diverging and many common objectives. Each
atteﬁpta to influence the promotion of specific national policies. In .
this effort i:héy may combine efforts, compromise to present a common
“position, or compete at a higher level for the a;ippbrt of their hoit!.on.
Both agencies exchange imformation, both compete for control over pex-
sonnel and agﬁcultural activities in £ore£3h countries, and cooperate
on the implementation of agricultural projects. Both agencies coordinate
their activities through contact between 'dgrleﬁlmral Attaches and AID
missions in the field and through a myriad of inter-agency relationahlps
in Hashingl:on. ' _

While diffetent in many ways, relstionships betveen U.N. llead-
quartera and specialized agenctes are another example of the signifi-
cance of inter-agency relationships. FAO, for example, seeks to influence .
policy, provides technical information and-review, implements projects,
coordinates its own gctivities with the new U,N. Development Program,
and seel;é control of all agricultural activities, The difference in N
the role of the spacialized agenties in EPTA and the Special Fumd prior
to-the merger was an exémple of the way in which ’such relationships

influence the programming process.az - ‘ _

- Sinece the specialized agencies partuipated in the devalopnent
of EPTA projecta, provided techni.cal review and alao £unctioned wﬂ:hin

32 A more detailed explanation of the relattonships in both progrm
is contained in another staff report of this project ent:ltled The Organi-
zation of U.N. Technical Assistance. ,
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the policy-making structure of the Technical Asaistance Board, the
EPTA program reglected the functional enphaa!.s of thase organizations,
Bveh after a ‘geographic pattern had been established, there was no sig~

nificant change in the percentage of fumds which waa,ev_en‘tu_ally allocated

_to participating agexms.es.a3 Because of their detailed involvement
in project development, rev:lew and implmntatipn, relationships between
EPTA and the Specialized Asencies were czitl.cal,.

In the Special Fund, on the other hand, the speci.alized |
agenctes were considered major inetruments of executi.on, though they
ftequently asai.ated in projecc develqpment. Since projects were larger

: a__nd required more review at headqua:tera, the emphuté' was not only
" technical bug also focused on administrative support and development -
factors. Retsttonﬁhipa with the spacialized agencies were primarily
confised to the details of implementation and ptélhlnary-aéshuhce in
project preparation. |

Some foundations provide a specisl exemple of the imfluence
of '_other.ageneies in relation to programming system, due pg,;?giculaﬂyi
to their independence of outside erganizations in poltcy fotﬁatlon '
aspects, | , v
'J.'he Foxrd Poundetion, fer exanple, depends kewuy on contract ;
arrangements for project developnent and mpluentatton. )1 may also
request m:l!.vtduala or organizations to provide analysis or proposals
which eontri&uke to policy development. Only in the case of policy
developmnt,(i.e. , @ strategy for public admmistration) do censultants
report to the headquarters organization. c,onanltanes on ptoj._ect. develop-

ment are responsible to the field representative in the individual country

who may reject or accept their :ecmndattor‘l's‘ based on his judgment of
their significance and éppiteabtltty; ‘This approach limits the inputs
from external groups to those parts of the !'oﬁndéti.dn/ﬂirectly‘ involved
with an activity and tends to prevent the kind of multiple ptéséures
- that many outside agencies are able to upply An an internstional or bi-
| lateral program. Interviews with Foundation penomel 1indicate a sub-
stantial agreement on the progr_am development process ag hav{ng a focus
33 '

ibid., pp. 24 and 31.
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in the'field office with headquarters review directly concerned with
major policy aspects and the capacity to provide adequate support.

The headquarters role in U, S. technical assistance programs
is influenced by other agencies in such a wide variety of ways that it
is necessary to roughly divide them into categories even though one
agency may have several different types of relationships of varying
intensity, _ | '
First, there are organizations who exercise a given measure
of control over the agency. These range from the Congress and the Budget
-Bureau, which exercise basic control of policies and activities, to
organizations which only indirectly influence policy or operations such
as the Civil Service Comission. While all of these groups exercise

influence or control at different levels, they also provide support
functions. ' '

_ As in all national agencies, AID headquarters must assign
priorities to inputs of each of these elements and attempt to convince
each of them of the correctness of AID's policies and positions, With
a very small direct clientele the problem of combining diverse interests
of different control and support groups into an acceptable set of policies
is a8 complex one. This means that in the ptocess of program dévelopment
the agency headquarters must measure its activities not only in terms of
field statements of needs and requirements, and general agency policy,
but also in terms of the priorities it attaches to the many different

groups which have an influence on its policyand operations.
A second set of relationships is with lateral agencies who

provide technical resources and advice. These groups may also contribute
to policy or iméleméntation, particularly in de&elopment of sectoral
policies related to program development., Cabinet départments (Agriculture,
Interior, etc.) play a role in the determination.of the nature and scope
of the activities in its sector. It is a source of technical knowledge,
research, and personnel. gach department. defenda the importance of Lts
own particular field and competes with other lateral groups. The 412
headquarters must also incorporate and weigh such factors in conaidering
the field, program and project proposals. -



A third group of relationships involves othex donor agencies
who conduct similar programs of technical assistance in the same countries.
While most coordination relationships have their focus ipwthe field,
the knowledge of policies of other orgeeizetione_end the nature and scope
of their activities on a multi-country scele are useful informatiom in
the determination of program emphasis and project development.34 It
is only mnecessary to note here the fact that theae relationships have
some, 1f only limited, influence on headquarters actions.

These categories are appliceble to the British program and
ocher bilateral agenciea and to a verying degree to all technical assist-
ance headquarters. Some relationships require<%1aborate and time-
consuming machinery and others are handled infor‘mally, but au of them
influence the headquertets approach. to the programming process. ‘They
provide support, Judgment, knowledge and information, but they also add
to the number of inputs to policy, funding, and program approval decisions.

As in many other instances it is not always poseible to isolate
the effect of inter-agency relations from the other inputs to the indivi- '
dual functione'of policy formuletion, obtainingvfuude, ete. Houever,‘
_there is some evidence from the méierial gathered on the project which
indicates that external inputs are important and useful, but the greater
the number and the more independeat these inputs'are, the more complex
is the problem of program determiuetion. |

It should be clear from ettempting to abstract out the major
| roles and functions of headquarters that its approach to the programming
process is based on a great-deal more than the objective analysis of
'field ptoposals. In a very\real sense headquarters is 4 gocal point of
a balancing act of no mean ptoportioue. The global conaequencee of its
decision about one country are significant ‘for all others and for all
of the internal and external contributore to the roles of functions which
'headquartars must perform. Given the preasuree ftom diffetent sources

.34 Coordination is discussed in more detail in Chapter 1V: Pro-
gramming After Approval, -
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which must be‘reséived it is not difficult to undefstand why there is
a tendency for beadquarters to overemphaaize its problema as being the
oaly truly imporcanc ones, ‘

Some concluding domments:

It is, of cuurse. no revelation to find that partieipauts in |
the programming prncess view that process from the vantage point of the;

- perticular environment with which they have to deal and the particular
roles and functions which they must perform. What is somewhat unugual
is the great differentes in the environments in which the three groups
operate and at the same time that they are expected to reach a;reement,
on common activities, organization and approaches to development, Even
the field mission of the donor agency faces such a differemt set of
problems in performing its roles, than does its own headquarters, that
we find the existence of a dualistic attitude regardiag their relations
with the recipient agency and headquarters.

Both the domor and recipient ate indepéndent entities engag-
ing in voluntary cooperation. ‘This means that differences tn view cannot
be resolved by some higher authority but must be approached as 3 bargain-~
fng problem. It is not, however, the typical bargsining of international
relations since it is, in effect, s mems of active participstion with
the recipient country-in its affairs inbé different manner than has ever
been done before. The effective resolutiom of these different views is
necessarily complex, but with cross cultutal bureaucratie, political and
economic objectives intermixed, it is oftenvextremely difiicult.
shaky consensus is often a triumph. Much of the skiil o;’persohnel ‘
dealing with these problems is the capacity to understand the problems
of the other enviromment. In many cases, a knowledge of what is needed
for development, organizational roles and policies provides oniy the
vaguest of guidelines for the cnmplex and changing circumstances of the -
~ environment. ' .
It is not necessary to oVerstgtéltﬁe‘Iimitations and rigiditieafi~
or to oversimplify on the basis of limited observations of a variety of
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situations by treating them as typical. There are, fortunately, within
all three groups experienced individuals who are able to understand the
views of other groups through either logic or experience. It 1is these
beraons who find the means of informal communication which effectively
avoid many of the difficulties created by the different approach of each
group. It is often these informal channels of communication that make
pbssiblg the effective resolution of inter-group difficulties.
, ' Keeping in mind, then, the different approaches of each par-
ticipant in the process, it is now pbséible to look at the stages of
programming and better undérscand the way in which each one contributes
to program decisions. ' '



CHAPTER IV

THE STAGES OF THE PROCESS

The Flexible Framework

In addition te undetstanding the attitudes which influence the
process it is important to determine the points at which these attitudes
will directly impinge on program determination. By breaking down the
process into its critical stages it will be possible to obtain more
insight into the influence of attitudes and organizational structure
on the key problems and conflicts and how they are resolved by different
agencies. In addition, an examination of the means by which different
agencies deal with given problems at these crucial points can shed light
on the advantages of particular techniques which may assist all agencies
to make the process more meaningful.

To some extent, the problem of dividing the process into stages
is arbitrary and static. Development of programs and projects is a
pntnhwork of creative imagination, effective use of available personnel,
the appiication of cuperience from other situstions, inductive analysis
and deductive testing.

In their relationships the three major participants in the
process, the donor, field, and headquarters offices, facilitate' and limit
each other's actions. Because of théir interdependence, non-perférmance ’
by any one group may nullify action by all the others, Each group has B
its means of applying pressure, extracting concesaions, and facilitating
agreement. The fact that one or both of the parties may be a sovereign

state emphasizes the capacity of each to prevent any action at all,

Even within a si@gle agency, insofar as it is possible to look
beyond the formal procedures, the means by which programs and projects
are conceived, developed and spproved is so varied .as to leave any
arbitrary set of stages in general disarray. Because oﬁgthg need for
justification and effective commmnicationubetween'groups, projects and
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sometimes whole programs are presente& as though they had been developed
through a series of logical steps., It amounts to a kind of reconstruction
of the proceés after the fact to justify program determinations already
completed. This does not in any way mean that the original determinations
were not achieved through careful analysis and consideration of the im-
portant factors, It is, in fact, a rearrangement of considerations in
order to achieve desired results in whatever enviromment it will Bg acted
upon. In most agencies there are times when the exigencies of poiitica1'
or other external factors cut across normal patterns of decision-making so
that the fulfillment of the requirements of different stages becomes

a perfunctory means to achieve a largely predetermined result.

However, the logical steps which are formally postulated by most
agencies in program development provide a useful framework within which
it is possible bo examine the activities of an individual agency and to
‘campére it with others. éteps may be implicit or explicit, they may
vary in the order in which they occur, but for the most part the following
steps take place at one point or another in a broadly conceived set of
~ decisions which form the structure programéing process: 1) common goal
determination; 2) project development; 3) project review and ébproval;»
andiQ)Iprogramming after approval. It should be noted that this is a
continuous process and that the knowledge obtained from evaluation and
coordination is fed back into the modification of common goals and
project operations. Therefore, the process is a circulative one in the
sense that the results of decisions are, or should be, constantly in-
fluencing both the decision-making process of the total program and its
individual projects.

Common Goalbnetermination

Technical assistance goals are often hard to uncover among the
welter of statements of policy, the different objeqtives of individual
projects, and the actions of the different parties involved. It is alear
from interviews and observations that the objectives of both ihe recipiént
and the donor are politieal, ecogomic, humanitérian; technical, and
buxeauctétic. The process of getting agreément on cooperation between a
recipient country and a‘donor%hotmally involves all of them. In many
cases some or all of the objectives may be implicit or only partially stated.
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Country agreements, characterized by flowing rhetoric about the
common pursuit of development and prosperity, soon get down to the detail
of cost sharing, privileges and responsibilities of each party, and the
means by which projecté will be agreed upon., While some agencies have
no need for broad agreements on overall programs, because they have
- limited interests, each must concern itself with the personnel and ad-
ministrative arrangements necessary to the operation of a program. It
is unfortunate that there éeems to be much more concern regarding privi-
leges and administrative detail than the,developmenﬁ of a common under-
standing of country and donor objectives.1 In spite of the limited
specificity about overall objectives which are the basis for common action,
and the misunderétanding among donors and recipients alike of each other's
purposes, it is possible to separate out some important influences in the
formulation of general agreements between donor and recipient.

Some Political Factors

Political factors axe of greater consequence in bilateral pro-
grams although the tendency for them to be controlling only exists in a
few cagses. The withdrawal of a progfam by a bilateral donor for political
reasons is always a reluetant act becauge of the emphasis on the non-
political nature of technical assistance activities and further,‘because
it is a useful source of contact with the recipient government. The
common technique is to limit the size of a program or to restrict any
new action until political or economic questiones have been resolved.

However, the withdrawal of a number of programs by'the u. s.
and U, K., for politicel reasons is indicatiﬁe.oi the significance that
political considerations may have in critical circumstances. Other in-
dicators also point up political considerations. More than 90% of the

2

British program is concentrated in the Commonwealth countries,“ and

Donor agencies must be concerned about certain privileges to attract
expert persomnel, but at a conference of donors and recipients in an .
African country import privileges, administrative arrangements and other
details regarding different classes of experts occupied a8 dispropoxtionate
share of the attention of the high-level officials at the meeting.

British Aid for Technical Assistance, London, The Overseas Develop-
ment ‘Institute. Chapter IV describes very clearly the request procedures,
terms and priorities and gives considerable insight into both policy and
procedures in the British program, .
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the French program is largely operating in ex-colonial countries, As
is reasonable to expect, the Israeli program has as one of its many
purpéﬁes, the development of political and economic relationships to
counteract Arab antagonism.>

Different kinds of political factors influence multilateral
and foundation technical assistance programs, The fact that all tecipients
are also donor policy makers in the U. N, is a significant political
féctor. The actions of recipient governments may not only influence
single country situations but may, in these circumstances, influence
overall policy of the technical assistance body. The U. N. therefore
must have an appropriate geographic distribution of its activities in
order to satisfy political as well as country needs. There was, for
example, considerable criticism of'the Special Funds' early emphasis on
Africa.

The national rivalries and the multi-nationality of the staff
in U. N, programs, as well as political pressures in the general Assembly,
the Economic and Social Council, and the policy-making bodies of the |
Specialized Agencies all contribute to some important political considera-
tions within the U. N. program.

Whj.le not strictly a political aspect, it is natural for agencies
to like to work with countries which are highly cooperative, Foundations
can be more selective about the countries and situations in which they
will undertake activities. They are aiso less subject to the identifi-
cation with particular national policies. Once a program has been in-
itiated, however, foundations must find political and administrative means
_ to maintain continuity and influence in the changing recipient country
circumstances. There are many ways in which foundations approach this
problem. The stature or continuity of the field chief, the use of promi-
nent consultants, and the negotiation of projects which may lead to large

future expenditures are only a few of the means employed.

3 For a review of policy and operations of the Israeli program see
Mordechai E. Krenin, Israel and Africa, (New York, Frederick A. Praeger, 1964).




-82-

The relationships between the recipient and all donors, par-
ticularly with major donors, in the context of international competition
can influence techmical assistance programs of all agencies, both public
. and private. | A

Recipients also bring a fairly sophisticated sense of political
factors td the development of common goals, They must relate technical
assistance programs to their overéll relations with donors, including
finding 2 way to maintain a balance between western and communist bloc
countries, large and small groups and capital and technical assistance
" ‘activities. They must weigh the political consequences of getting support
from different donors, and the interest in terms of their own foreign
policy objectives. Both the instability of the internal politics in
recipient countries and the«shifting bolitical conditions in the inter-
national scene are often unarticulated but important considerations in
. the agreement to cooperate in a technical assistance program., New govern-
ments can contribute aignificahtly to their legitimacy ond prestige,
both internally and internationally, through arrangements for aid rela-
tionships with donor countries.

Some Economic Factors -

In the economic sphere, development of common goals for tech-
nical assistance is considered in relation to the much larger development
program in most countries, In some cases agreements on goals for tech-
nical assistance are limited to the support of these larger progranms.

In recent yeérs, the realization that techaical assistancé'may be a device
_ for providing the preconditions for capital projeats, increasing their
effectiveness, and assuring theix comtinuity has led to the incorporation
of technical assistance with such project:s."'l

Bilateral donors are. interested in the economic factors in
development and the stability of the country as well as in their own
commerce and trade relationships. They glgo tend to bring strong

Por example, the World Bank has placed two teams in Africa to asaist
in countries in analyzing and presenting projects. This is in response
to the lack of good projects from the area and the need for technical
assistance in ptoject preparation.
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preconceptions about the type of economic policies recipients should
‘adopt to achieve given development goals.

Recipients are also concerned with the degree to which technical
assistance programs will substitute for foreign exchange expenditures
and with such added physical and human resources as may be useful in
-maintaining the pace of a development program, In addition to the usual
objectives of maintaining economic independence, recipients may have a
variety of objectives of differing importance such as diversification of
agriculture, increase of exports, and the promotion of industry.

SOme‘Aspects of Other Objectives

In sbite of the existence of a wide variety of political and
economic motives, there is an underlying and significant element of
humanitarian épirit which donore bring to the considegation of the develop-
ment of common goals. The U. N. and foundations tend to express this:
spirit openly and ditectly..'Bilatetal,ptograms tend fo emphasize the
long-range benefit to their own national interest because of problems of
support at home.s Recipients; too, have mixed motives. Their recle is
not always a happy one, yet it has important prestige values and 1ndicates
that 2 government is making serious efforts to improve the conditions of
the people. A good deal of the feeling of utgency; the impatience and
the desire for early results is due to the belief by individuals on both
sides of the technical assistance relationship that what they sre doing
is an important and pioneering venture in both development and in inter-
national relations. _

The importance of techaical considerations in goal setting is
limited except insofar es technical agencies impinge on the policy making
aspect of most technical assistance agencies. The cultural barriers
between a donor and reciéient_agric&ltural technician are minimal when
it comes to the question of developing new approaches to agricultural
development ;n the country. As one program officer put it: "The agricultural

3 The Scandiﬁavian countries are an exception to this and tend to

emphasize the humanitarian aspect of their policy. See Robert E. Asher,
“How to Succeed in Foreign Aid Without Really Ttyjrg,“ Public Policy,

Vol. 13, (CembridgesHarvard University Press, 1964,
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problems of this countzry are so varied and vast thdt it would be difficult
for our own technicians and those of the recipient country not to.cond
tinually find ways in which we could expand and enlarge our activities
in this sector.” While this comment 1& more relevant to the discussion
of project development vhich will be covered in a later section of this
chaptef it does, in fact, influence the donor and ehe recipient apptoaéh
to agreement on common objectives,. The greatet the ihfluence of the
technical divisions, the greater appears to be the propensity of an
organization to expand its technical assistance activities, ‘

As ih all instances where two relatively independent entitxes :
are involved in arriving at agreement, basic bargaining factors also hhve
an important influence on the process, When recipient countries are ,@-
pattzcularly interested in receiving techniecal assistance in one particu»
lar field or as a past of the program which will include large capital
inputs, they will frequently agree to objectives for a technical assist-
ance program which may not be in line with their overall capacities oy
basic objectives, Similarly, when donor agencies are interested in
political and bureaucratic objectives, they may agree to objectives which
- are not completely within the global objectives of the agency.

Since the variety of‘objécctves tend to result in an equal
vatiety of projects, the emergence of national planning has been an
iﬁcreasingly important factor in the development of pfogram«gdals.

Hational Planning and Technical Assistance:

At the present‘time, national and sectoral planning influence
the focus of technicgl assistance, the continuing agreement on common
objectives, project detérmination an& somet imes project'inwlémentation.

In earlier periods, technical agsistance was not considered to
be of enough significance to affect overall national development goéls,
even when they were not formulated into a plan. In addition, for the
U. S., the socialist origins and heavy.emphasis on the role of government
implicit in the planning process were a'bburcé’df”coqflipt with enabling
and supporting bodies. As,éxpezience with planmning process increased,
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the problem of selecting how donor resources wexe to be used became im~
portant. At this point the donors increased their emphasis on both
national and sectoral planning in recipient countries. The concept of
development as an integrated process suggests the need for some central
body to analyze basic problems and recommend pelicies based on an
examination of alternative strategies.

At present few will question the concept of national planning'
as a8 factor in programming decisions and its influence on the reorienta-
tion of some technical assistance programs, There is an increasing
attempt to relate technical assistance activities directly to planning
goals and in some cases the approval of technical assistance rests with
the planning authority. .

This process has created a series of important complications
for the development of objectives and for individual projects. National
planning, which should provide an objective basis for ag:eement between
donor and recipient, has been mainly based on traditional economic analysis
which.is of more value to capital and financial programs than to technical
.aseistance, Furthermore, the goais in technical assistance include a
number of political and technical factors which vary over time with the
changes in leadership. Sometimes the planning has been done by those
groups who most resist the needed changes. 1In additioﬁ, the lack of
accurate data and experienced planners in developiﬁg countries has
limited planning's role as a basic reference tool for technical assistance
programs. _ |

Planning bodies often restrict their concern to the level of
broad goal determination and major external inputs. The planning board's
demands for ultimate control without getting involved in technical assist-
ance program determination can be a problem for technical assistance.
Subsequent agre;ment on project- activities and implementation may"fest
wvith an agency which has not béen completely involved in the project
development. Similarly, later project development activities with the
individual ministries may Be frustrated by thellack of participation of.
the planning board. Often the planning board's difficulties with line
'agencies add conflicts to the already complicated relationships with the
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donor. This may mean that the technical assistance mission has to become
an intermediary between two different groups within the recipient govern-
ment. In such situations the existence of a planning board, which was

. supposed to simplify donor recipient relations, in fact complicates the
work of technical assistance missions,

However, the most common problem of planning bodies in develop-~
ing countries, has been the lack of interest or capacity to facilitate
implementation of planned projects. There is a growing literature docu-
menting the concern of governments with plans rather than planhing and
the inability of planning bodies to influence overall governmental support

or deal with the realities of plan implementation.6

Technical Assistence to National Planning Agencies:

~Given the problems in building an effective planning body for
the formulation and review of development activities, donor agencies have
provided assistance in the creation, operation and institutionalization
of planning organizations. Several agencies consider assistance on such
projects as a fundamental contribution to the capacity of the country
to formulate its own development policies,

Planning advisors are either high level or specialized experts
and as such have distinct advantages for both donor and recipient. They
are able to advise and influence not only the plénning process but also
the improvement of administration in related agencies at a fair}y high
level. These are prestigeous projects for the donor and provide highly
valuable human resources for the recipient.

In this type of technical assistance the donor has more difficult

6 For a short pointed analysis of the nature of the problem and the
need for changes in approach see Bertram Gross, editor, "Activating National
Plans,” Action Under Planning, (New York: McGraw-Hill, in press). See
also another similar review by Albert Waterston, "What do We Know About
Planning?", International Development Review, Vol. .7, No. 4, December 1965.

For an example of the effective use of power and the promotion of
coordinated planning, see John Friedman, Venezuela from Doctrine to
Dialogue, the National Planning Series, Syracuse University Press, 1965.
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problems of recruitment because of the high expectations of the recipient
and the scarcity of top level talent.7 Other problems involve the degree
of independence of the advisors from the donor and the amount of partici-
pation in the operations of the planning agencies.
Recipients also have special problems in technical assistance
to planning egencies in spite of the fact that they are fashionable at
présent. They are concerned sbout relationships with the donor, possi-
bilities of interference im their affairs, and the fact that planning
bodies usually operate at the core of national economic policy determi-
nations. Internally problems are encountered with line agencies that
do not want to be interfered with and view foreign planning advisors as
a threat to their programs.
In view of these and other problems, donors ahd reciplents are
waking efforts to ingrease the independence of planning advisors. This
is being done by the provision of advisors: a) through the U. N, technical
assistance program (either OPEX or EPTA); b) through private foundations
{particulerly the Ford Foundation); c) through encouraging or assisting
recipient governments to hire private firms (i.e., Robert Nathan) to
undertake planning assistance. | »
 While bilateral donors do assist in national planning, though
generally by contract, they often directly assist sectoral'planning in
agriculture or other fields. AID policy at present encourages direct
arrangements by recipient gcﬁernments or contraets with organizitiong
which ensure the maximum possible independence status of planning advisors.®
During the course of the project the plahning advisors and their
recipient colleagués had some cémments,on technical assistance programs,
many of which were substantiated by observation and other interviews.
Their most common comment was the difficulty of obtaining adequate and
accurate data, the complications'of the recipient government‘s structure,
and the lack of adequately trained staff. A number were also critical of
the many delays involved in denor action where“agreemengs had already been
. reached, -
7 Requests - for planning advisors are often the extreme examples of the

tendency to request personnel of such a high level that those few in the
donor country who qualify cannot be spared.

8

AID Policy Determination, No. 7, September 7, 1962.
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Complaints about the United nations were concerned with the
lack of effective support for technicians and the lack of influence to
meet and to deal with continuing project problems. Criticism of the U. S.
programs centered on what was termed as arbitrary requirements and exten-
sive administrative delay. Criticisms of the foundations were few,but
"many of the respondents were hired by foundations.g It should be,nbted,
hoﬁever, that foundation programs were generally small and often concen-

. trated.

Planning adviscors see their role as a delicate one. They state
that they must make great initial efforts to get acceptance and that
this often takes considerable time. Our interviews tend to confirm the
statement of one of the foundation advisors in Pakistan who stated:

. « « The real job of the adviser is teaching without -
seeming to instruct, criticizing without it seeming
to come from the outside, speaking out on unpalatable
truths, (which others know and sidestep) without

it being resented. From the point of view of

the national group, you must be accepted (liked)

and trusted (respected). From this viewpoint of

the adviser, you must really feel an identity

with the group, without losing your identity
(objectivity). The adviser must be dynamic and
forceful in a restrained &nd patient sort of way.

And of course he mmst have a sense of humor and

a zest for life. 10

A Once in a position of confidence the contribution of planning
advisors to the pfbgramming process is a multi-faceted one and is limited
only by the skill of the advisor and the role of the planning body within
the government. The improvement of the planning process and the quality -

’ Two recipient members of planning boards, however, criticized the
short~term consultants for project development as being used without
proper discrimination., One stated that short-term consultants were some-
times sent out to set up activities that required a long-term analyais,
Another criticized the limited economic outlook of foundation advisors.

A third recipient (a Ph.D. in a high agricultural post) stated that the
foundation financed short~-term agricultural advisors were of such stature
and ability that normal language and cultural faétors were of little
consequence, .

10 Design for Pakistan: A Report on Assistance to the Pakistan Planning
Commission by the Pord Foundation and Harvard University, February, 1965.

-
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of the output of planning bodies as it is influenced by the planning
advisors is, in itself, of significant value to both donor and recipient
in goals and project agreements. Equally important, however, is the
role of planning advisors as comunicators and mediators between donor
and recipient and sometimes even between different parts of the recipient
governmeat itself. Advisors frequently explain donor views to recipients
and vice versa. They may have specific knowledge of the capacities or
interests of individual donors or they may expedite the approval or
modification of projects to assist both sides in reaching agreement.

In one case a planning advisor assisted a donor. by obtaining a
specific contribution to a Special Fund project which had béen overlooked,
~ In another case, a.planning advisoxr was able to assist in bringing about
agreement between a ministry of agriculture and a planntdg board in the
development of an agricultural strategy. In still another, a resident
representative was able to work with planning advisors to bring about
agreements between operating and planning bodies on stxategy.

Donor agencies also state that planning sdvisoxs are of great
assistance in locating or obtaining basic data which is frequently
necesgsary for project justification.

While it is clear that plannihg advisors must use judgment
and discretion due to their delicate position, they also constitute a
aignificant resource for the deve!opment of both overall objecttvas
and - agreement en individual activitied.

Project gg!elggment
Project development may follow from goal specificatlon,

mddify existing goals, or form the basis for an implied set yf common
goals. With the emergence of development theory and nationa? planning
there is a tendency to examine the projects in terms of their relationship
to a countty daveIOpment program or at least to justify existing projeccs
in those terma. There are, however, a large number of influences on
project development. Even in the most centralized donor ahﬁmigcibignt
structures project development derived strictly from program goals is

an ideal which &t best is only imperfectly achieved. Im the domor agency
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the same political bureaucratic factors impinge on project developmeht
that influence the rest of the procees and development is only one of the
inputs. - In the recipient similar factors are important. The plannfng
body may sot have the power to control project development. Data fiom
which plans were prepared ere frequently inadequate and policies are :
often based on immediate problems rather than on long-range development
ébjédtives. Common goals, imsofar as they ave expucit, way be so broad
as to encompass any kind of activity.

In any case experienced people in either donor or recipient
agencies can write up projects to make them appear to £ic .almost apy ‘
set of development objectives. For exsuple, an agricultural extension
project can be justified as under a mimber of goals such as: improving
agricuitmt production, b’:oadahins the educational base, providing ray
materials for 1nduatrial ‘development, improvisg socisl cenditions in
rural axeas, or increasing vyral partic-tpauon in ethe end political
1ife, B

Where ionor_s have a very specific objective (i.e, agricultural
research) or vesy specific prohibitions on their activities (i.e, pro-
jects with public corporations), the basis for beginning project deve!.»d#-
ment is relatively easy. Where the goals are political stability,
agricultural development, improved administration, etc., not only is
selection more difficult, but the nature of the projects, in part,
determines the ultimate rationale of the technical assistance program.

In addition to national development plans there are many other
sources foxr project development, whether through intensive analysis or
from preconceptions of one kind or another. Projects may arise from
other projects, from the individual interests of donor or recipient per-
sonnel, and from crises which precipftate requests for assistance by the
recipient govermment. Every minister, every field chlef, every tech-
n:l.éi.a’n, and every visiting expert has some parvt!.cullar preject to recommend
which may result from hh_mlyaie of the cbuntry situatfon, his past ex-
perience ox pa:tiwlat campetence or his wecognitfon of some cpec_tal
oppertunity s
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For closer 2nalysis of these factors, donor agencies can be
grouped according to their project selection patterns, They can be
divided roughly into those which place emphasis on: 1) the acceptaﬁce
of any reasonable request made by the recipient; 2) certain specific
sectors or areas; and 3) the development of a specific strategy for

each country.11

Recipient Oriented Approaches

The Expanded Program of Technical Assistance of the U, N.

(EPTA) willbprobably experience a shift toward centralization and greater
goal orientation with its merger into the United Nations Development-
Program (UNDP). Like all changes in international organizations, trans-
itions move slowly, but the indicators at present point to the strength-
ening of thé Resident Representative, increased control by the headquarters
office, and the limiting of the influence of the Specialized Agencies.
Regardless of these emerging changes, the operations of the EPTA program
for the past fifteen years provide some useful insights into the problems
of programming technical assistance and a particularly interesting de-
parture from other agencies in project development. Its multilateral
character, combined with ﬁide dispersion of the small projects, have

made it a unique and, at times, a controversial program of technical
assistance. . :
Beginning in 1950 with a 20 million dollar budget, it has
gradually increased to 51.8 million in 1964, 1Ia 1964 the EPTA program
had 1,500 projects in 130 countries whose average cost ﬁaé about
$35,000, as compared with 250 Special Fund projects averaging slightly
less than a million dollars apiece. ‘

Until 1954 the project development function was entirely in
the hands of the Specialized Agencies. EPTA funds were allottedkby'
predetermined shares to each agency to carry out its program, .Aithur'
Goldschmidt succinctly explains the rational for this early approach:

1 Karl Mathiasen has developed the concept of Technical Assistance
profiles as a device to compare programs in a most effective way in his
New Dimensions for Technical Assistance: The UN in Africa, Chapter I1
and III, pre-publication draft. '
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The original plan of dividing the funds among the agencies
was not solely a scheme for meeting the needs of partici-
pating organizations: in part it reflected an earlier
assumption - not wholely unwarranted - that balanced
development would have to be injected into the program
in each country from the outside; that govermments of
less developed countries were themselves less developed
and would not always have the capacity to identify

their own needs effectively; and that agencies experi
enced with the problems of development would be able

or readily to propose practical programs and establish
priorities,

Mr. Goldschmidt then points out the weaknesses which developed in the
approach; the lack of experience of the Specialized Agencies themselves;
the sensitivity of the recipient countries; and the 1nadeqﬁ§cios of
rigid formulas in view of the complexities of the development project
in widely varied country situations. To these might be added natural
empire building tendencies of the Specialized Agencies, the overlapping
of activities and the lack of coordinated effort which occurred on
occasion, With the change to country programming, however, Goldschmidt
makes the following statement:

Paradoxically, it has been largely since the reins of
programming were firmly turned over to recipient countries
that the influence of the agencies has been more firmly felt, 13

He points out that by this timcfthe Specialized Agencies had more_ex~
perience in program planning and had developed important working rela-i
tionships with recipient govermments, Some other factors also influ-
enced their role in the development of projects for the EPTA program,
In the first place, Specialized Agencies had specific preconceptions
about the importance of their particular sector in the country develop-
ment program, and these preconceptions ptovided reinforcement and
exteinal support for the efforts of recipient ministries to obtain more
funds in their field. In the second place, as has been noted previously,
the Specialized Agencies sat on the technical assistance board(TAB) as
Participating Agencies. They were, thetefore, in the position of pro-
moting and developing specific projects in the countries, providing

"y

12 Arthur Goldschmidt, "Program Planning and Dévelopment“ The Annals
of the Awerican Academy of Political and Social Science, Vol. 323,
May 1959, p. 57.

13

Ibid.



tedhnical review, and sitting in judgment of the program on the TAR.
This combination of a predominant influence on EPTA program decisions
and strong support of the recipient agency in obtaining approval n/ a
project within the recipient gqvegnment structure tended to distort
the coﬁhtry‘ptogramming process‘in its beginning years and still'cqn-
tinues to be important.

At the same time, however, a number of other things were
occurring to balance the influence of the Participating Agencies in
the project development process. The Resident Representative, as the
contact for recipient govermments with all U.N. agencies and frequently
as the representative of some of the Participating Agencies, gradually
began to have some effect on the centralization of country detexmina-~
tions of its overall request to EPTA, It was he who transmitted the
target figures to the goﬁernment andlinfotmaliy worked very closely with the
country coordinating committee which determined the EPTA program., 1In
many cases the Resident Representative was able to achieve some coordi- '
nation between the different U.N. agencies because of his relationships
with key decision makers in the recipient couﬁtry through important
infiuence with the different headquarters agencies, in additidn to
New York, as well as his capacity to harmonize the efforts of different
agencies in the field., With the appointment of the Resident Representa-
tive as Director of Special Fund Programs and the introduction of the
biennial EPTA program, his influence and capacity to resolve problems
increased at the expense of the indépendence of the ?axticipaiing Agencies,
This provided an additional leverage for Residegt Representatives to
move iowarq a more integrated EPTA program.

During the course of thase developments, recipient governments
were expandiﬁg'their technical assistance ptogiams with a variety of
different agencies invelving’ & much Iarger amount of funds. This re-.
quired countries to develop more comprehensive central ized techaiquea
to determine the types. of programs which they were to request from the
diffe:ent donorg. The country coordinating committee under the EPTA -
program, which was often the occasienal gathering of personnel from
different agencies within the recipient govermment, was clearly not
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‘adequate for this purpose. Furthermore, governments could not provide
the necessary support for all of the projects which were being requested,
Therefore, decisions had to be made as to the nature of programs with
individual donors. ' _

At the same time, the devélopment of national planning or
similar central offices designed to coordinate all programs of develop-:
meht provided anothet impetus toward more effective country determination
'of its own requirements., In this regard nathiasen points out that '
countries with relatively good coordination of development programs
seemed to be moie satisfied that their particular needs were being met
by the EPTA program, whereas countries with little coordination seemed
to be responding to Specialized Agency pressures.14

Observations and interviews by personnel on the project
revedl a wide va:iety of circumstances which make it difficult to
generalize.  nowevet, the Resident Representatives frequently pointed
out that_”pioject salesmen” from the Specialized Agencies visited the
country for a relatively short time and were frequently unable to follow
through on their promotion programs. Many of the Resident Represents-
tives also developed a set of relationships both with the country |
:epteSen;ativesAof the Specialized Agencies and with key officials
involved in project determination within the recipient government that
made it possible for them to find an épprbptiate comprémtse betwéen _
the 1nterests of the country and those of the Specialized Agency. As
expected, ‘the more experienced and sophisticated Resident Representa-
tibes seemed to handle these problems with a minimum of difficulty.

Recipient officials were not altogether opposed to the project
selling apptoach of the Specialized Agencies. In the first piace, many
of the officlals in ministries,foﬁnd that ﬁ knowledge and expérience
of the Specialized Agep;y‘petaonne1~and their recommendations for
' projects were useful, provided they had the opporﬁuﬁity to examine the
proposal carefully to ﬁeterming its adaptébiligy to the country and its

14 Rarl Mathiesen,'og,.cit., Chapter 1I
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development program. In the second place, if the project is in approxi-
wmate accordance with the objectives of the recipient, the implication of
project selling is that the donor will provide additional support needed
to obtain project approval and is prepared to implement the project
expeditiously. , ¥

While the means of project development have been discussed
in another report on this project, there”ate certain characteristiae of
the EPTA program which should be-emphési;ed;ls

 Projects were negotiated by the individual Participating
Agencies with the different ministries in the recipient government and
the problems of determination of priority within the sector and the
technical problems of 1ﬁp1eménti&g the project rest fundamentally with
these two groups,

Projects were prinéipally short-term, and the majority of the
costs (ranging from 70% to 80%) were for experts. With the biennial
program beginning in 1961-62 the concept of a long-term project was in-
troduced which was requested for a two-year period and planned for a
total of four years. While there has been some criticism of the two-

- year programming approach, it appears to have been generally acceptable
to recipient governments and Participating Agencies.

A major focus of decisions on EPTA projects was the’country
coordinating committee, which made £inal decisions on ﬁrojects to be
submitted in Category I, which included projects up to the total of the
target figure, Other projects were put in Category II, whicﬁ is an
additional group of projects amounting to 50% of the target figure, to
be implemented only if there were savings from Category I projects.
However, it should be mentioned again that 30% of Category I projects
were not implemented and that recipient officials and Specialized Agency
personnel agreed on the re-allocation of these funds to projects without
necessarily drawing on Category II projects. This circumstance provided
a kind of post-allocation re-programming without iecourse to the formal
procedures. |

15

she Organization of United Nations Technical Assistance, op. cit. pp.23-29.
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There is also some evidence that EPTA projects were useful
to the central coordinating committee as a means of balancing the dis-
tribution of technical assistance activities among recipient organiza-
tions, The crucial role of the recipient in project determination in the
 EPTA program makes it possible to use these projects in this manner.

The submission prepared in cooperation with the Resident
Representative and representing the total country program consisted of
financial summaries of the requirements by agency for Category I and
Category II requests and short data sheets for both long-term and short-
term projects in Category I. This material provided an absolute minimum
of description and justification on individual projects. However,
since Participating Agencies provided the technical review and the EPIA
headquarters in New York was essentially concerned with program con-
solidation, it 1s not difficult to understand why the request is brief.

Another aspect of EPTA was the funds in trust, pgovided by
the recipient countries themselves. The growth of this approach is
expressed by one observer in the following manner:

"Well over half of the countries receiving Expanded
Program assistance have had such persistent need
for aid, and such confidence in U,N. facilities and
arrangements that they have financed additional
assistance projects which the Specialized Agencies
have undertaken for them. Only 18 countries used
such assistance in 1960, but by 1964, 64 countries
were buying technical assistance by placing funds
in trust with the U.N. which Agencies could draw
upon to cover project ccsts, The total amount of
technical agsistance purchased from the U.N, in~
creased from $2.5 million in 1960 to $2.9 million
in 1963, and to more than $8.8 million in 1964,"16

In summary, then, the EPTA progrem was tecipient oriented
only insofar as recipient governments take the initiative required to
mold the program in the manner which they desire. Whthout this tnitia-
tive the Participating Agencies were, in fact, the major influence in
program determination in spite of the efforts of the Resident Representa-
tive, 1In the last few years prior to the merger, however, it appeers

16 Karl Mathiasen, op. cit. Chapter 1I.
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that .the recipient gc;vernment organization for receiving technical
assistance improved to the point that it was exercising a significant
measure of control on the project development. This control, combined
with the increasing influence of the Resident Representative, and the
rapid rise in the volume of activities of the Participating Agenéies,
including Special Fund projects, had forged the EPTA program into a
unique multilateral cooperative effort,

The merger, as of this writing, has not instituted any major
changes in programming procedures in the field. If, in fact, many
recipient countries had assumed control of EPTA program determination,
changes in its operation would have to be made with care.

The British bilateral program, forﬁerly administered by the
Department of Technical Cooperation (DIC), is now a part of the new
Ministry of Overseas Developmeht. The Technical Assistance budget
increased from 22 million dollars in 1960/61 to 85 million in 1964/65.1

While most of the program is carried out in Commonwealth

7

countries, Britain has also been expanding the scope of the program
through international arrangements such as that of the Central Treaty
Organization (CENTO) and the Foundation for Mutual Assistance in Africa
South of the Sahara (FAMA). Assistance also is increasing to a wide
range of other countries, {(i.e., Argentina and Yugoslavia). Excluding
the Overseas Service Aid Scheme (OSAS)18 and a few aspects of Britain's
regional asrrangements such as CENTO, British technical assistance is
committed to the policy of accepting any reasonable request from a
recipient government. Recipiént governments, however, are not informed
as to the estimated sums which are earmarked for their country. The
reasons stated by several persons interviewed were a need for flexibility
17 "The Admiﬁistration of Technical Asaistadcé: A Comparative Study

of Administration of Bilateral Technical Assistance Programs of Fifteen
Foreign Countries™- A Staff Paper on this project by John P, Kubert

1? ‘This is a program exclusively of operational personnel, usually
formerly colonial servants. The program "tops up their salaries” in order
for them to remain in their posts in the newly independent countries.
These persons &re directly responsible to the governments for which they
work, It is similar to the United Nations operations and executive per- -
sonnel (OPEX) program. This program accounted for sbout half the Britich
technical assistance program for the years 1961-65, '
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in the use of the funds in the area and the prevention of the common
practice of sopping up allocated funds with whatever projects can be
hurriedly put together at the end of the year. |

As of 1964, DIC personnel made the remarkable statement that
they had been able to accept all of the requests which had been received.
Interviews in recipient countries indicate that British field personnel
are usually experienced Foreign Service or Commonwealth Relations Offi-
cers and seem to be quite adept at informally screening requests at an
early\gtage so that formal requests are usuali§ only those which will
be approved, There is also an implicit assumption, at least in the
Commonwealth countries, that recipient leadership is either British or
British educated and is likely to request only those activities which
would be acceptable.

Other possible explanations for the limited number of requests
are that the DTC program did not also administer a large capital program.
As has been mentioned, recipient countries tend to be interested in
large capital inputs and not as much in the more difficult and longer
range technical assistance aspects of development. The ODI report
points out some other factors that are significant to the lack of volume
of request to the Britich program.19 These include the’reluctance to
enter into a recipient‘relationship, the lack of knowledge of the kinds
of assistance which could be provided, the amount of high level manage-
ment time required and the additional costs which are required from the
recipient in order to maintain the technical assistance project. DIC
projects are quite small (75% of them involved only one expert) and they
involve 2 limited amount of equipment, with the exception of some research:
programs and small capital grants. It is, therefore, not difficult to
understand why recipient countriés facing large development.problems
would limit their requests to the British program to those particular
activities in which they were convinced the British have a special
competence. |

19 British Aid - 4 Technical Assistance (London. Overseas bevelop-
ment Institute, 1964), p. 44.
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Nevertheless, there are many needs for British techaical
assistance,particularly in the Commonwealth countries where the adminis-
trative structure of the Government is patterned on the British system.
While the project development is at least formally completely in the
hands of the recipien:»government, it appears that there is close coopera-
tion and a good deal of knowledgeable informing of recipient governments
of the availability and interests of the British technicqiéassistance
program. )

The small field staff is within the Embassy or ﬁigh Commis-
sion and is headed in larger countries by a Coﬁnselqr of Embassy for
Technical Assistance. Some of the staff interviewed stated that there
vas a need for additional people to follow up on activities, review
proposals, conduct evaluations of‘projects; and follow up on returned
trainees, but there appeared to be no desire for a separate technical
assistence mission within the country.

Regular visits from members of the technical staff of the
DTIC in London are a major source of advice on requests for assistance
and appear to be the means by which recipients are informed of particu-
lar capacities of the program as well ‘as a certain amount of judicious
suggestion about possible projects. The presence of many ex-British
colonial officers, particularly in Africa, probably provides a basis
for mutual discussion of ways in which needs of the recipient and the
capacities of the program can be matched,

‘The DIC's Middle East Development Division, though a small
unit based in Beirut, provides technical advice and supervision to

programs in that area.zo

The Division may also assist in project de-
velopment and brings to bear not only its technical resources but con-
siderable knowledge of the area and activities going on within it, The
Divisioh identifies problems or projects and requests further assistance

from London or suggests means by which governments can submit regquests

20 The Division covers an area bounded on the north by Turkey, on the
south by Ethiopia, on the west by Lybia, and on the east by Pakistan,
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for assistance. At present no other agency has a8 field based technical
staff of this kind and it appears to be a rather successful feature
within the limicétions of its area and program, The ODI Report recom-
mends similar Divisions for other areas.zl' It appears’co be an
approach which should be considered by other agencies as well.

With the creation of the Ministry of Overseas Development
there is some evidence that the Bxitiéh program is changing to a more
goal oriented approach. But it is too soon to determine how far the
program will move to a more structural prdéramming approach,

Limited Objective Approaches

There are more than 250 voluntary agencies and at least a
dozen smaller countries which offer some kind of technical assistance.
Many of these programs are quite specialized either geographically or
functionally. While most of its efforts are channeled through the U.N.,
Norway has a particular interest in fisheries., The Near East and Asia
Foundctions concentrate on specific areas. Each organization has some
particular emphasis or appears to respond more readily to certain types
of activities or requests from certain areas. Some agencies make these
preconceptions explicit in their general principles and others would
conceivably vary their‘emphasts if sufficient demand and justification
were forthcbming.z

The Rockefeller Foundation, the Ford Foundation and the
Special Fund of the U. N. are three of the larger programs which have
fairly well defined global objectives. These will provide useful in-
sights into another type of project development.

The Rockefeller Foundation, which has divided its activities
.into natural and medical sciences, agriculture, and humanities and social

sciences, set 3 new tone at a Board of Trustees meeting in 1963. The

21 ODI Report, op. cit., p. 140,

22 The Near East Foundation, for example, has accepted contracts
in both Africa and Korea but along the lines of its specific interests
in rural development,
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President ‘s Review describes the shift as follows:

Following a careful review of past activities, the
Rockefeller Foundation's Board of Trustees met in
special session on September 20, 1963, and issued a
statement on future program and policy entitled "Plans
for the Future." This succinet, sharply focused
document deseribes in five sections the principal
areas in which the Rockefeller Foundation expects to
develop its program during the foreseeable years
ahead, It is not a radical departure from the patterns
of the past, but rather the sublimated product of
program evolution, set in the contemporary context
and projected into the future. The five interrelated
areas of concentration are: Toward the conquest of
hunger; The population problem; Strengthening emerg-
ing centers of learning; Toward equal opportunity for
all; Aiding our cultural development, It is to a

. description of thesé areas and to the Foundation's
obiectives in each that this Review is directed, 23

There are two categories of activities: the grant program (U.S. and

overseas); and cooperating programs with a few countries using a rxela- V
tively small field staff, Major programs are in Mexico, Colombia, '
Chile, India and the Philippines, These programs are designed to attack

- long~-range problems of food production, population, medical and scientific
education and research. '

The grant program is the largest activity in terms of expendi-
tures., These grants range from a few hundred dollars to send 2 scientist
to a2 meeting in another country, to more than one hundred thousand
dollars to support the development of a faculty in a university.

Most comments praised the fact that this Foundation left no
doubt as to {ts specific interests: agricultural and medical research
and university development. Others mentioned the high caliber of the
persons visiting the country and the careful and thorough consideration
of grant requests. There were a number of comments to the effect that
examination of activities in progress was rigorous but there was an under-
ganding of the long-term nature of much of the work. Not all comments
were of unconditional praise, but there were few informed respondents who
did not note the clarity of objectives and the thoroughness with which
grant requests were examined.

23 uThe President's Review" from the Annual Report, 196§, The Rocke-
feller Foundation, New York. pp. #~3.
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There was some criticism of what was called a closed group
of persons with whom the Foundation tends to deal. It appears, however,
that the Foundation depends on the judgment of senior scientists in the
country, their own "graduates" and recipient officials who are in a posi-
tion to give the kind of support to the Foundation activities that it
. congidered necessary. Given the objectives of the Fbundation,;it appears
that the "closed group" includes most of the serious and respected
scientists in those areas vhere the Foundation has particular interests;,

; The cooperating programs are also based on a particular approach

which is only available to independent donors. If a recipient agency
wishes to initiate a program within the specific interests of the Founda-
tion and is willing to accept its share of the expenses, it will comsider
a program. RAéckefeller tends to limit its activities to a few major
cooperating programs. However, its position is not as rigid as it would
appear from the above statement.

In the first place, the fields of agricultural production,
university development and medical‘Sciencelare broad enough to include
a number of varied activities that may be of interest to most recipient
governments. In the second place, once there is agreement on a given
activity, the Foundation is quite flexible in heeding thekgovernment's-
perticular requests regarding the organization of the program, the in-
stitutions with which it will be connected, and the means by which the
activities will be accomplished. It is also willing to begin with[émail,
intensive activities which will explore the means of achieving'project
objectives. The Foundation has experienced, high-caliber, short-term
experts to assist in laying out the program. The grant/progtam is also
a means for the training of local personnel to meet future needs for
p:éQent projects. There are, however, some cases in which the Foundation
has a special interest in starting an international program, suéh as the
International Rice Research Imstitute, in which the Poundétton unde:takes
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to provide the majority of the resources since it is not strictly a
‘program for wane country. 24 ’

In most cases the Foundation begins small and places heavy
emphasis on advanced training. This is not only a means of upgrading
the quality of the humsan resources for projects and the country, but it
has the fringe benefits in that these persons will probably becdme‘the
senfor technical officials in the country with whom the Foundation will
deal in the future.

An underlying factor in the Rockefeller approach is the long-~
- term approach and the length of assignment of most Rockefeller career _
~personnel in cooperating programs. The small career staff, combined'wifh
a cadre of consultants who have been advising the Foundation for many
years, significantly improve the ability of the Foundation to build on
. its own activities with new projects, or to encdutage countries to request
Pprojects which may further the common interests of both the Foundation
and the country. :

The Ford Foundation, while it does not functionally define
its interests as does Rockefeller, has some clear-cut interests and com-
bines them with the concept that the Foundation should make a unique |
~ contribution to country development programs, given its fesources, its
capacities, and interests, The Foundation's own statement of its policy
is illuminating on this point:

The Foundation's Overseas Development program seeks
to make strategic contributfons to one or more funda-
mental needs -~ the training of an efficient and dedi-
cated civil service, the mechanisms (tax, fiscal, and
land policy planning groups, for example) for analyzing
the nation's resources and planning for their develop-~
ment and use; agricultural research and extension;
managerial skill and technical manpower for industry;
a8 modern system of public education.

24 This Institute is a joint project of the Ford and Rockefeller
Foundations., As of 1964 Ford had granted approximately 8 million and
Rockefeller about 3 million for facilities and operations. The Univer-
sity at Los Banos offered land for building and experimentation, and the
Philippine Government provides tax free atatus for the Institute.
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It works primarily by helping to create effective,
permanent on-the-scene institutions (training and re-
search centers, planning agencies in education and econom- -
ics, agricultural extension systems, etc.) to meet these
needs. The Foundation may provide consultants and advis-
ers, finance overseas training of host-country personnel,
and provide the hard currency that the country itself
cannot supply for research equipment, construction, and
other costs, With its intimate ties to the educational
world, the Foundation acts as the assembly point for the
specialized talent required to do a job in a host country.
The Foundation's ability to identify and make arrange-
ments with specialists rapidly may make the difference
as to whether or not their skills will be available at
all, The Foundation has also enlisted for overseas pro-
jects more than two dozen American universities and such
organizations as the Brookings Institution and the Dunwoody
Industrial Institute. '

The Ford programs have increased in expenditures to about
55 million dollars a year for overseas development in 1965. Originally
‘active in international relations programs in the U. S,, Ford began
major overseas development programs in India in the early 1950's and
has more recently initiated programs in Africa and Latin America.

_Like the Rockefeller Foundation, Ford has a small,carefully
‘tecruited staff which is aséigned to countries for variable periods,
usually not as long as Rockefeller but longer than U. N. and bilateral
programs. )

There are a series of activities which the Foundation lacks
the capability to undertake or in which it has'little interest. Among
these are specific fleldé reserved to other agencies‘by mutual agreement.
For example, requests for medical educatxon are referred to the Rockefeller
- Foundation. ’

The second group of activities, which have been referred to
above, constitute the Foundation's major focus, Any request of this

nature can expect careful consideration,

25 —— '
The Ford Foundation Annual Report, 1963,
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A third group of activities, in that grey area somewhere
between the preferred and the prohibited, is sometimes requested by
recipient countries. In such a case, the Foundation does not foreclose
the possibility of project development, but requires considerable study
by its oun staff and/or outside consultants in order to determine the
request's basis, the partfcular needs and reqnirements, and the con-

tributions which the Foundation could make to such a project.
| The burden of responsibility for decisions on the submission
of all types of projects rests with the Foundation's representative in
the country. Consultants report and make their recommendations directly
to him., However, with a relatively small staff and some rotation, there
appears to be a good deal of 1n£erchange informally about the problems
involved in project development.

In addition to the genefal orientation toward projects which
make a unique contribution to country development and are not easily
accomplished by other agencies, there secems to be a growing tendency
in the Foundation to be concetned with strategies for particular fields.
There is also an increasing emphasis on field personnel to cast projects
into the context of a country development program,

~ Field representatives can obtain consulting assistance for
almost any activity whiéh holds promise. Since project development may -
not always lead to initiationm, country representatives are expected to
have a "shelf" of projects which could be further developed and imple-
mented in order to make effective use of funds for anmy given year. One
of the problems mentioned by both field and headquarters personnel in
project development is that there is a tendency to build up obligations
and increasing requirements for ongoing projects to such a degree that
a field representative finds himself unable to financially meet special
opportunities which arise in changing country situations. On the other
hand, if projects cannot be developed io the stage of implementation, the
country representative cannot carry over funds until the next year. He
must, thefefore, maintain a careful balance between ongoing projects and
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new activities and be alert to the problems of shifting funds from
.projects which are slow moving or must be terminated,

The field representative receives an annual letter from the :
Regional Director requesting a program submission which presents the
status of present grants and projects, the country program for the follow-
ing five years, including proposed projects, and possible activities
with whatever degree of financial accuracy is possible at the time. As
project development proceeds, additional information is gathered, '
probabiy through the use of consultants, and negotiations with the re-
cipient are intensified. During this process there is informal consulta-
tion with headquarters. When éttangements are complete the specific
request for a grant is made. Field representatives may concentrate.
their efforts in a given country on ﬁniversity education,-pépulation
control, planning, etc,, or the program may include such widely varied -
activities as educational televisiqn, orientation of foreign peréonnel
in the country, and assisting in the development of a Department of
Agricultural Economics. | . _

The Foundation is not usually interested in initiating projects

" to be carried out by other donors nor providing assistance at the end of
an activity.‘ However, because of the timing and flexibility of its de-
cision making process, there are some cases in which it has filled a gap
by providing a preliminary survey or some high-level consulting services
to assist in the transition of projects to reciﬁiént operation, Inter-
views and observations in the field indicate that fiﬁlﬁsﬁﬁgresentatives
are often sought out for this kind of assistance but skeén to recommend
it only when projects which the Foundation considers of high priority
are involved. : , ,

In some cases the Ford Foundation engages in joint prdjects
with other donor agencies, though only with limited frequency. The
National Agricultural School in Mexico (AID and IDB) and the International
Rice Research Imstitute in theé Philippines (Rockefeller) are major
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examples of joint projects. In the opinion of a number of people inter-
viewed in the Foundation and other agencies, there are distinct advan-
tages to combining the capacities of different donor agencies on a single
project, but this also adds to the problem of internal resolution between
the donors and‘with the recipient government. This is particularly true
when foundations which can act expeditiously are dealing with bilateral

" or multilateral agencies whose decisions require more time.

The major characteristics of the Ford Foundation, then, are
 the combining of regional and country approaches with broad functional
interests, the latitude provided to the field representatives, the ex-
teﬁsive use of consultants in project deveIOpmeht, and the effective
communication between field and headquarters.

The United Nations Special Fund, created in 1959 as a compro-
mise to proposals for a U, N. capital fund, limits projects in a different
mannet.26 The Special Fund concentrates on pre-investment projects of
four different categories: 1) surveys which aim at prompt investment
or increased productivity; 2) technical training projects with an identi-
fisble relation to economic development; 3) applied research projects
which provide for training of recipient country personnel as well as

adequate examination of the findings; and 4) economic development plahning_
(s very small category to date). |
R ‘ The Special Fund projects are usually three to five years in
duration and, as noted above, much larger than the EPTA projecth. The
average input of the Special Fund in a project is over 900 thousand
dollars. Recipient contributions average more than a milliom, not in-
cluding the requirement for 15% cash input to be administered by'the
executing agency. Insofar as there is a defined budget cycle, it is
'related to the semi-annual meeting of the Governing Council, which con-
siders pfojects submitted to it by the headquarters staff. |
26 For a description of the process leading to the creation of the

Special Fund, see Johan Kaufman and John Hadwen, How United Nations
Decisions are Made, (New York: Oceana Publication, 1962).
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The Special Fund has relatively few criteria other than its
global categories of projects, but it does expect that projects submitted
to the Fund be related to a national development plan or the development |
policies of the govermment., In practice, the difficulty in obtaining
good projects is such that any project which has the support of the recipi-
ent, i8 reasonably well prepared, fits one of the categories of the Fund's
activities, and is somewhere within the long-range interest of the country's
development will probably be accepted.

Special Fund projects may result from a wide variety of in-
fluences. Officials of the recipient government may discuss project

- ideas with Specialized Agency representatives or the Resident Represen-

tatives, who in turn informally communicate with Specialized Ageﬁcy and

Special Fund headquarters to determine their initial reactionms. If’:he'
reaction is favorable, the recipient government, with the assistance of

either Specialized Agency personnel or contractors, will proceed to work
with the government to prepare the project for submission to the Special
Fund, _

There are occasionally some ongoing projects of the recipieht
government which need expansion and fit the Special Fund criteria. theSe
projects provide a ready-made base on which important Special Fund ac-
tivities may be developed. The technical training program in Colombia
is a good example. 'Anoéher example of an activity started on a regional
scale by another agency proved to have a broad potential and was de-
veloped into a nation-wide Speciai Fund project. |

Special Fund projects may also arise from succes#ful»EPTA
projects which need expansion or additional funds to increase their
impact. Both recipient personnel and field officials of the U. N, see
some of the best EPTA prdjecca as the natural basis for Special Fund
activities, Special Fund headquarters, however, appears to be wary of
the use of too many EPTA projects as the basis for Special Fund activi-
ties for fear that they will get locked into this channel of project
development, therebyvlimiting their range of activities,
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The Specialized Agencies may promote given types of projects
through personnel stationed in the country, regional representatives, and
visiting headquarters personnel, However, the Resident Representative

exerts considerable influence on the development of Special Fund projects

through his position as Director of the Special Fund in the country.
All Special Fund proposals must be submitted through him and he may

forward a confidential report on each project., At the same time, however,

he must maintain a good relationship with senior personnel of Specfalized
Agencies, but he must also take into account the detailed review bf‘each>
project by Special Fund headquarters. At the same time,'his influence

and understanding of the recipient country situation makes him an important

source of advice to the Specialized Agencies in the project development

process.

The Special Fund classifies the Specialized Agencies as execut-

ing agencies rather than participating agencies, as they were called in
the EPTA program. Formally the Specialized Agencies do not enter the
programming process until after approval of the project has been given
and a Plan of Operatidns is to be negotiated. In fact, however, the
Specialized Agencies do participate frequently in the development of
projects,

As with all U, N, activities, there is some pressure to have
at least one Special Fund project in every country. However, because of
the size of the projects and the Special Fund's insistence on extensive
support, there is also a limitation as to how many can be maintained by
any given recipient. As of June 1965, there were some 522 projects in
130 countries, Of these, 223 were resource surveys, 186 in technical
training and 104 in applied research, There are slso 9 projects in the
economic development planning category. The distribution of projects
among executing agencies indicates quite a different pattern than in

EPTA, which has continued very close to the original agency shares totals.

27

27
paper on this project, p. 3l.

See The Organization of United Nations Technical Assistance, a staff
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Project development in the Special Fund has placed more em-
phasis on increased responsibility by recipient agencies, the role of
the Resident Representative, and the influence of headquarters review,
and quite different relationships with the Specialized Agencies. There
18 greater use of consulting groups and a more comprehensive approach
to project development, although much of the detail of implementation
is worked out after approval in the Plan of Operationms.

Donor Strategy Approaches

Most agenéiea vary their programs to meet the particular cir- .
cunstances of regions and countries. The Speciél Fund has an explicit
28 The Ford
Eoundation policy of a unique contribution to development implies a dif-

emphasis for its pre-investment activities in each area.

ferent approach to each of the countries in which it operates. Ford is -
also moving toward more broadly analytical country presentations from
the field in its yearly submissions. EPTA, DIC and several other
agencies assume that the individual countries have a defined strategy and
‘that any project requests will be in conformity with it, '

AID and the World Bank go somewhat further in that they analyze
the country situation, including its strategy, and provide some specific
objectives for their action in any individual country. Both agencies
design their activities to reinforce those country policies or programs
which, in their judgnent, are most conducive to accelerated development,
Since the World Bank has a'very limited activity in the technical assist-
ance field, it will be more instructive to consider the AID program as
an example of an agency that develops its own stratsgy for individual
countries. : , ‘ ,
Fundamentai to AID project development is the fact that
technical assistance is only a small part of the total AID program.

28 Opening up new land and strengthening education and training in-
stitutions in Africa; resources and manpower for industry in Latin America;
improving the technological foundations of agriculture and industry in
Asia; and overcoming natural obstacles such as shortage of water and

erosion in the Middle East, See United Nations Special Fund, Progress
Report, June 1965. :
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The AID program is geared to the broader foreign policy objectives of
the U. S. throughout the world. Technical Assistance project develop-
ment, therefore, fits into two different systems: the policy system
and the programming system, As a part of the policy system it is one
instrument of the AID program aspect of U. S. policy as are Development
Ldans, Program Loans, Supporting Assistance, and Contingency Funds. _1In
the other system it is part of the total programming process of the Agency
which includes the statement of U, §. objectives; the analysis of the
country situation; the development of a country assistance strategy;
the formulation of goal plans; and a detailed statement of each activity
in relation to the established goals of the program.

Project development in technical assistance in this sense is
prescribed, at least formally, as an activify‘deveIOPed in response to
the agreed strategy and goals of the total program in each country. It
may include advisory services, training, commodities, general surveys,
‘certain types of constructiom, and even advice on non-AID financed
capital projects. ' . v

, AID manual orders require the development of well defined,
realistic targets through the examination ¢f the economic, social, and
political aspects of the proposed activities. From this examination
proposed projec:s’are derived and apalyzed,,ahd then written up in an
Activity Description. The Activity Description includes financial
details for personnel, training, and commodity requirements for the life
of the project, and a narrative of the activity targets, the course of
action, the progress to date and the funding requirements.

The project should fit into the Goal Plan which has also been
spelled out in detail and is in turn derived from analysis of the proposed

U. S. role in the country development plans and adtivltiés.zg The Goal

29 While it is a fundamental step in the actual process, no mention
is made in manual orders of country requests for assistance. Manual
Order 1311.1, Section 1IB 1. reads in part: "Where applicable, goal
plans should provide the basic framework for selection of optimum technical
assistance projects, and should focus attention on specific, realizable
goals. These goals can provide the link to the overall country plans,"



~112-

Plan is incorporated into either an LAS (Long Rénge-Aasistance Strategy)

or CAP (Country Assistance Program). The CAP, which may be 100 pages in

smaller country ﬁrograms to close to 1,000 pages in the largest ones,

is forwarded yearly to Washington for review.so'
Project dévelopment in technical assistance is also influenced

by its relative importance in each Regional Bureau. Technical coopera-

tion projects vary both in size and in percentage of the total Buréau

program, as shown in the following table:

Percentages and Amounts of AID Technical Cooperation
Program by Regional Bureaus, FY 1967 (in millions)

Amount Percentage
Africa . . . v v v v v v s e .. 9 , 42

Latin America R T S 95 16
Far East . . . « o « = o « « « . . 48 7
Near East and South Agsia ., ., . . . 56 6

Regional Support and Research . . . 70 o
Total Technical Cooperation . . ., . 363 ' 15% =
* Of total AID economic program of 2.4 billion.

In practice, some projects arise from an eiamipation of the
specific requirements of country plans. Others arise from the identifi-
cation‘by the AiD mission of important areas of activity which are of
common interest to both donor and recipient, The pattérn, however, is
clearly stated by a former program officer whose experience includes
both headquarters and the field:

The design and content of the programs submitted
by the USAID's reflect intensive efforts by embassy as
well as USAID personnel to determine what programs are
best for the country. Where the country has strong
views about what it wants most from the U, S., these
views are indeed an important consideration. However,

30 The Program Book has been reorganized and enlarged many times, Its
present form includes two sections -~ objectives and couﬁtry analysis in
Section 1I; goal plans and project descriptions in Section II. A conserva-
tive estimate of the amount of management time involved in initial prepa-
ration of a 300-page program book indicated that something more than
375 man-days of management time were required by U. S. officials.
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where host country views are not clearly expressed, or
where in the U. 8. view they do not seem related to
the count?y's needs or to the specific U. S. objectives
in that country, the proposed program depends heavily
upon USAID's analysis and programming efforts. -

- Even in the least developed countries, where the
program consists of predominantly technical assistance
projects, this intensive programming routine is followed
by the USAID's. Given the difficulties which under-
developed nations face in determining and maintaining
priorities USAID's in these countries frequently find
it necessary to suggest "“appropriate" programs. As
a consequence, these countries often find themselves
responding to USAID ideas, rather than requesting
specific assistidnce activities of their own design.al

"Suggesting .appropriate programs" is perhaps an understate-
nment considering the general mobilization of support for project ptoposals
which is accomplished by the project salesmen in both AID and the
recipient goVernment. Projects are frequently promoted by technicians,
héadquarters.visitors, consultéuts, Congressmen ‘and emhassy and mission
officials for whst they consider to be completely juatified'téasons in
terms of the needs of the country and the objectives of the U. S, miésion;
Projécté-are alsc promoted by country'officials and priﬁéte citizens
thrbugh channels within the local government, In spite of headquarters
guidelines and the continuing analysis by the field mission, resﬁ}tiﬁg'

- goal plans are almost always broad encugh to enable project’ promotors
to fit most projects within one of the major goals of the USAID mission
in the country. '_"

This conflict between the logically ordered program reguire-
ments and the reality of the field situation constitutes a continuing |
problem for the fieid misbion.v'On the one hand it must fit projects
into a cohesive goal-plan structure, and on the other, changing circumstan-
ces of the country situation., Projects must be developed with an eye to
the fact that they will be fnitiated 18 months hence, without any sure
knowledge of what changes will occur in political or administrative con-
ditions. This is one of the reasons why mission personnel attempt to

3 Karl Mathiasen, og.>c1t., Chapter 11X, pp. 6-7.
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work out projects with more stable elements in the recipient government -
1.e., sutonomous agencies, key officials who will be less influenced by
political change, and organizations which can_éoun¢«0n»continued support
from the private sector. There is also & conflict between the need to
define projects broadly with recipient offiéials and the_ptoblem of
specific delineation in the program's submission. Headquarters expects
projects to be worked out in detail for the CAP, and yet the more precise
the detail, the less likely it will be applicable aé the time of initiation.
v Another major problem of project development revolves around
a difference of opinion between field people on priority vs. feasibility.
The scattered nature of early projects in technical assistance‘qnd the
tendency foﬁ this pattgrn to continue because of the special interests
of mission and recipient officials has brought about a strong reaction
from a number of generalists im both headquarters and the field, "Beware,”
they say, “of the technician riding into your office astride his favorite
i pfdject." “According to this view, a program should be a concentrated
group of high priority activities which reinforce éaéb-othér; "Scatter-.
ation" is the reason why AID programs are not effective. It 1s’neceséary
to work with the country on developing agreed priorities and derive'pro-
jects from them. o o

~ The other view is that the mission should invest less time,
particularly that of top level mission management, in the process of
determining arbitrary priorities, and concentrate on selecting activities
which are feasible and can be well done. The search for careful priority
régking is another evidence of the belief in a magic solution which does
not exist. This group further argues that there_areISo many things that
need doing that it does not matter where you start as long as you pick
projects which will succeed. As long as those few‘relatively obvious
useless or destructive kinds of things are avoideﬁ,'it will be poasible
to concentrate energies on the question, "Will it succeed?" instead of,
"Is it important?” In the long run,'thg.a;gumeﬁt continués,,successful
projects will have a greater effect on Séth'deveiopﬁeni‘and the U. S.
image in the country than high priority projects which do not éucceed.
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In fact, project selection is often influenced by the fact
that Minister X is likely to remain in office and will favor the project,
technician Y is either in the country or can be obtained, and the head-
quarters man Z will take a particular interest in seeing that adequate

backstopping is provided.

However, these and a variety of other practical factors are
weighed together with technical and economic analysis and yearly head-
qﬁarters_guidelines in considering the acceptability of a project.

" As the time for preparing the yearly submission approaches,
all of the available information, analysis and the judgments of division
chiefs, technicians, and program officers are focused on a review held
by the mission director. He and the senior staff raise basic questions
about project proposals (and ongoing projects) and determinations are
made about which ones will be included in the submission and how they

will be modified to meet various requirements.32

This series of meetings
is the culmination of mission efforts to combine headquerters guidelines;
mission objectives and the problems of the ceuﬁtry situation into a
program presentation which will Be justifiable to headquarters and feasible
to accomplish. '
Subsequent to the decisions but concurrently in time the
process of putting together the CAP proceeds,often at a frantic paee.33
Activity Description must be costed and written up to fit into ptede— »
termined toal plans in order to make & logical and well ordered presentation.
The Assembly of the CAP is a complex, detailed, and time-
consuming effort. It involves extensive narrative materials and volumi-
lnous:tabular material on economic and financial aspects of the country
and-the assistance program, When there are modifications in goals,

policies, emphegis in program guidelines, shifts in ministers and other

32 These sessions have been colloquially referred to as the "Inquisition"
and the "Nuremburg trials,"

33 For FY 1967 the problem was alleviated somewhat ' by schednling the
submission of Section I (objectives and country analysis) in July and
Section 1II (goal plans and projecta) in September. Sée Footnote 30, p. 112,
for estimate of time involved, ' ' ’
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officials of the recipient government, or key officials of the AID
mission, many items must be recast or possibly combined @ith other |
 activities in the same field to meet the differing requirements,
| In a somewhat broader time perspective théte are times when project
development becomes a major éctivity as new opportunities artsé, emphasis
in the country increases or some important area becomes the ceater of
attention. At other times when there are important political problems,
important shortages of funds or persohnel,o: difficulties in getting
recipient support, the mission attempts to keep ongoing projects alive
and prepare for the time when it will be possible to expand activities.
Thcre”is also another phenomenon which influences project development
which might be called the Mission Director's program <cycle.
' When a new Mission Director arrives in 8 cbuntryvhe‘begins by
reviewing the present program. Recently briefed by policy makers and
interested groups in Washington, he is determined to mold the program
into & cohesive and hard hitting insttﬁment to assist the country to
attack basic problems of development. He has had little, if any, time
with the previous Mission Director and has not overlapped with hiﬁ in
the country. He is usually surprised at what he finds in the technical
cooperation program., Some projects are aimed at what he considers to be
basic problems, but many of them are not moving ahead well enough.
Other projects are a hodge-podgc of different activities, many of which
are only vaguely related to éhe total country goals. He.begins'to review
each project to determine which can be combined,‘de-emphasized, or
allcwed to perish from attrition when technicians are transferred. By
a careful assessment of the individual projects, giving attention to
~ the support which they receive from the recipient government, embassy
and mission officials, and different groups which exercise significant
" influence in Hashington; it is possible to gradually cut down the number .
of projects and emphasize the “beat“ ones for which he can obtain agree-V'
ment for continuing support. Duting this process 1nterested recipient
groups, technicians on his own staff, and different elements in Waahington
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are all trying to mobilize support for the projects which are threatened.

However, the Mission Director is at the center of thié situation and if

he is shrewd and effective, will begin to put his stamp on the program

within two years,sa | | '

As programs are guadually reduced to a "manageable” number

of projects, the new emphasis which the Mission Director has given the

program begins to take shape. Then a variety of new project opportuni-

tieé begin to arise which will reinforce this approach. Recipient

agencies hegin to request the types of projects which fit the patterh,

Washington visitors begin to promote the development of projects with

the recipients in the new framework, and his own staff uncovers activities

: which:will fit into the emphasis of the program. As the program begins

to expand again, the Mission Director will probably be transferred and

a new one will arrive to begin the process anew.

ﬁ From 1960 to 1965 there were 43 mission directors for 17

countries in Latin America. Observations in other areas indicate that

this is not an unusual situation and that a mission director who remains

in one-mission for as long as 5 years 1s a rarity.35 In one mission

where there were four mission directors 1n five years, the program book

in 1963 showed no projects lasting beyond two years. Most projects

which were more than four years old were to be phased out within one year.

There dre a number of other factors that contribute to the

genexal instability of the AID program with a consequent effect on de-

velopment. Headquarters emphasis, reflected in a guidelines for program
34 In a sample set of eight countries selected for intensive study in

8 given year, only 22% of the technical cooperaticn projects were new

ones, and this percentage was influenced by one country with a 33% because

it was being given special emphasis as a show case in a particular area.

It would, therefore, be difficult for the Mission Director to create
major modifications in a country program in less than two years.

35 Between 1950 and 1955 Glick found that 19 Latin American countries
-had 40 different mission directers. Philip Glick, op. cit., p. 174.
This phenomenon is not limited to Latin America. For example, Iran had
five directors in ten years and Pakistan seven in fourteen years.
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submissions to be sent to missions each yea:;,iends to vary‘the program
emphasis on both a world-wide and a regional‘basis.b This emphasis re-
flects the pressures from lateral departments of government and the
shifting influences within the AID bureasucracy.

Recipient govermment support, which is crucial to the effect-
iveness of new projects, is also adversely affected by a high‘turhover
of its senior offficials. Recipient and donor technicians frequently
complained of shifting of high officials or changing emphasis. In one
country, for example, there have been 17 ministers of agriculture in
135 years. ;
Récently’there have been a number of actions taken at both the -
field and headquértets level to hitigate these influences. The use of
sho:t-térm consultants to assist project development is increasing.
Project officers have become more sophisticated in their analysis of
projects. Stable elements in both the govermment bureaucracy and in the
private sector have been used to ensure continuing support for new
projects. neadQuarters personnel have been sent out to migsions to
agsist in program preparation. '

A On the recipient aide, the development of planging ozganiza-
tions, in part through technical assistance, has been the stabilizing
factor. There has been a promising but gradual increase in the number.
of skilled administrators and’ technically qualified individuals.who can

 assist in preparing'projects. Each of these has made a contribution to

improved project development;
Anpther reéent-development is the emphasis by Washington on 'ﬁt“-
project implementation which tends to shift . more mission attention to

_operational effeetiveness, but it has been accompanied by en increase in

requited‘reports; Project concentration has received much attention.

,by Washington headquarters, mission»chiefs, and program officers.lwv-‘*ééﬂ#

in the-past several years the program coordination staff ac ~ 
headquarters has 3iven considerable attention to the overall problems of

" 736 | axor0 cire. ‘#43, AL0L and A138 of 1964 R

1
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development, particularly in the area of developing macro-economic models
and such other techniques as incentive programming, which are generally
applicable to only the capital aspects of the program. In the technical
assistance area, however, a recent staff paper develops the concept of
targets of concentration and targets of opportunity in a more precise
and useful manner than has been done pteviously.37 The essence of the
argument is that different procedures should be developed for prepara-
tion and review of technical assistance projects for two different cate-
gories of activities: A '

' 1) The small, relatively unrelated projects which have im-
portant possibilities for- future development or are the
small beginnings of largefvactivities:

- 2) Larger, more comprehensive projects which are related to
the majorbgoals of the program,

While this document has received relatively little attention
in AID, it appears that much more needs to be done to test this approach.
It seems to be a promising approach for AID in particular and possibly .
for EPTA, Ford and the British program.
development that appears to be adapteq to 1ts particular needs, The A
conclusions in Chapter 6, while cast ithin a different framework, will
propose changes which affect project developmant.1 Hnwever, there geems
:o"be soﬁe qgreementbamong a number of officials involved in the pro- |
gramming process that the following adminiatrative practices ‘constitute
important elements that should be considered by #1i agencies in organiz-
ing for project development:

1) the continuity of field chiefs in one country for a long

enough time to provide continuity and stability.
'2) the establishment of clear-cut, well understood objectives
of each‘program in any giVen country.

37 See AID Memorandum from Bartlett Harvey, AA/PC (drafted by L. xornfeld),
August 19, 1965, ‘
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3) the incorporation of the recipient in project development
to include efforts to obtain support from elements within .
the country which will have continuing influenéé.

< 4) the use of short-term consulting groups in project de-
velopment, This is particularly true whén intermittent
use is made of the same group. The responsibility of
these groups to the field cHief also appears to create
less conflicts in project determination.

5) the capacity for early initiation of projects, even though
on a small scale, to capitalize on early enthusiasm and

intereat of recipient.

Proiectheview

Project review is generally concerned with the proposals
prepared by the fileld office in a submission to a regional or headquartefs
office. The vaview that takes place within the field mission is, for .
thé purposes of this paper, arbitrarily defined as part of the project
development process., The fact that project review is a given stage in
the programming process does not mean that project development terminates
with the submiseion for review, Some agencies have a formal prdcess
fbr continuing project development, but in most cases it continues
informally in the field during and particularly after the review has
taken place. As with all stages in the programming process, there is
overlap and influence of one upon the other, depending on the natute of
the program process in the donor agency. ,
Substantively project review may involve any or all of the
‘follewing considerations; policy, strategy, technical factors, budget
and capacity. Projects may be considered individually as they arrive
at a point where they can be reviewed or in functional or geographical
groupings as a part of a total program. The review generally reflects
the depth of participation of headquarters in the programming process
and the degree of attention which must be given to the approval or |
funding bodya The review process also is an indicator of the degree of
centralization within the agency. 1In general, those agencies which have
.more complex progrems and project development processes have more com-

plex review processes. In part thig is due to size and internal inputs


John M
Rectangle

John M
Rectangle


-121-

but also to the administrative structure of the agency.
Limited Review Procedures

The EPTA review was the most limited and élear-cut. The
Specialized Agéncies, who have usually been involved inuthe,developﬁent
of the projecés were responsible for the technical review, This often
consisted only in the ratification of an extensive participating agency

'review of field proposals with particular attention to budget require-
ments. Until the merger of the EPTA and the Special Fund into the United
Natlons Developmetn Program, these same swecialvzed agencies sat on
Technical Assistance Board (TAB) which then recommended the total program
to the Technical Assistance Comittee (TAC). The TAC was composed of a
representative from each of the 18 countries represented on the Economic '
and Social Council, plus twelve members\selected by. thet Council to
give the Committee a broader geographic representation. The TAC then
revieved and approved the overall program and authorized funds for its
implementation. 1In practice there are a number of reasons why New

VYork»headqﬁarters had a limited role in prcgect and program review,

- The three main factors are:

1) the policy gf FPTA is to accept all reasonable reqursts

up to the target figure,
2) the strategy of the program is mainly the responsibility
of the recipient country cooridnating commitiee. |
3).the technical review is the responsibility of the partici-
pating égency in the sector of activity involved.

The British program, prior to the Ministiy of Overseas
Developrent, based its review on a similar policy of accepting any reason-
able government request. However, haedquarters (1nc1ud1ng.the.M1dd1e
East Development Division) was able to provide or arrange for technical
analysis which would influence both the field chief's decision to submit
the»project and the headquarter's decisions during the review. The
strategy of the technical assistance program was, to a great degree,
the province of the field chief. There were, however, major policy

‘wuestions or strategy problems into which the British High Commission
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or Embassy and various agencies in London might be drawn. The question
of country strategy was assumed, in most cases, to have been developed
by the country. The field chief has cbnéiderable flexibility in both
the huestion of influencing the country's determinations and obtaining
support from headquarters for his views.

The Ford and Rockefeller Foundations accomplish project re-
view in quite a different way. While theie are important variations
between Ford and Rockefeller, there are some common elements to the two
approaches. First, Ford and particularly Rockefeller limit their pro-
grams in quite specific ways, which reduces the need fbr an extensive
policy review. Second, the small headquarters and field staff have
considerable continuing informal contact during the project development
process. Thus, many of the problems of the review process of other
agencies never arise. Third, as has been pointed out earlier, there are
few outside independent groups which directly impinge on the decision
making process of the foundations, and therefore the internal resolution
of difficulties between field, headquarters and the Board of Trustees
is the only requirement to program determination. Fourth, the use of
high level consultants, many of whom have had previous experiénce in
project devéldpment for the foundation, provides a technical review and
sometimes a useful strategy analysis,

Headquarters does question projects on policy ‘gtrateégy and
technical comsiderations, but except in cases of budget and capacity
limitations there is considerable flexibility in meeting the special
requirements og.the country situation., In cases of important differ-
ences of view, field officers may often return to headquarters to resolve
individual ptoblems of project or program emphasis.

Interviews with both field and headquarters personnel indicate
that in most cases in which projects are technically and strategically
Justified, headquarters provides sympathetic review with regard'to
policy considerations. A few cases of direct intervention of head-
quartefs in modification of projects wete reported but in these cases
headqyartets personnel had particular technical competence in the activity
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or field expericnce in similar situations. The headquarters review of the
‘toundation appears to he characterized by analysis and constructive’ sug~
gestions all during the process of project development, rathe: than concen~
trated at a specific point, | | :
Sivce the Rockefeller Foundation is organized into functioual
' divisions, it therefore tends to emphasize technical review through both
headquarters staff amd regular consultants, Furthetmore, its 1ong~term
concentration on sp€cific programs (i.e., cer@al breeding and medical
achools) allows for careful initial analysis, a small beginning and
: gradual expansion of activities. This essencislly shifts the chéracter
of project review in the development operation and review seeﬂ to be
more of a continuing process than in most othet agencies. ‘ E
While the Ford Foundation is organlzed regionally and has h
 broader range of activities, there seems to be no organized fnrmal
review of the field representative ] yeatly program atatement The :
submtssion is examined by dtffetent elements within the headquarters
agency for consietancy an& conformity to poiicy.' It is the indtvidual
projects thatg -2t the decailed ‘attention at different stages in thei:
develcpment prior to thdit final submission to the Board of Trustees.
Intensive Review Procedures ;
The Special Fund pr ject ptoposal review is rel ated to the
semi-annual meetings of the Governing Council, but a preject can be
, presented :o any meeting when the headquarters staff comrsiders the pro-
posal to be well enough developed for fund earmarking. While country
strategy is a cohsiderétion, policy sategories and established regionsl
ewwphasis stated above and technical soundness are the majox coneerns
of the roview.38 ’
When the project is submitted to headquarters, a summary of
the ptopdsal is prepared and, together with some comments and an evalua-
tion by the New York staff, is sent to those specialized agéncies which
have competence in the énbject matter, vhether or not they have been in-
volved in project development or wili be selected as the executive agency.
The Resident'Represeﬁtgtive may also submit a confidential
repoft on the relationship of the project to country problems or any

3%5ee pp. 107 and 110a.
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otlier matter he congiders important. New York remains the foeal point
of the review process and often raises technical, economic and strategy
questions requiring further study or analysis. As with all U. N. activi-
ties, there are political and geoggaphic considerations regarding the
distribution of projects, For exaﬁple, it would appear that the rapid
growth of independent nations in Aftica ad& the urgent problems of
assessing development problems account 1n part for the concentration of
one third of its projects and resources in that area,

- Up to the present time,the capacity of the headquarters staff
of the Special Fund in New York to analyze projects and gather additional
information through Specialized Agency review and country consultation
has been such that the Governing Board has not refused to approve -
any project presented to it. One problem has been the question of timing
and the difference in requirements of project spproval and the Plan of
Operations. Ideally the Governing Board should earmark the funds for a
project at some'point,durtns project preparation when thé 6bject£¢es_are
well defined, justified and the basic design of the project is clear.
The refinement process should continue and culminate in the Plan of
Operations. Frequently countries treat the two operations as éuite
different‘parts of project development without understanding that-
Governing Council approval can be given at any point in the preparations
leading to a Plan of Operation. '

The most comprehensive review'processvis that of AID in which
policy, strategy, and to a great degree.the technical reviéw, are re-
sponaibilities of the headquarters office, Even in cases where short-
term consultants participate in project development and review, these
teams are either responaible to the headquarters office or exercise
‘influence at the headquarters level. _

' As outlined in its manual orders, the AID Washington_review
procesé determines whether each project is justified in terms of U. S
objectives; whether the targets are reasonable in view of the country
situation and U, S. capabilitiea- ‘whether the project contains sufficient
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details to demonstrate that it is well conceived through completion;
whether it is feasible in terms of timing; whetheér the necessary per-
sohnel. and commodities are available; and whether the fund schedule is
appropriate to the scope of work and the seqixexice of action, In addi-
tion, AID/W considers the interest in and récepl:ivity of the recipient
country to the project and the firmness of commitment of country contri-
butions which are expected to be contributed by the recipient twum:t:y.39

The procedure which is estsblished to accomplish the review
leaves considerable flexibility to the regional bureaus, Some bureaus
set up special reviews for all new projects and request that they be
submitted whenever they are able to be prepared. One Agency administrator
established a pattern of holding a hearing for certain selected technical
assistance projects from each bureau, " '

While the manual orders allow for bureaus to review country
. programs through an "informal process”, in most cases each country pro-
gram, after it has been examined by the staff of the bureau, has a hearing,
at which the recommendations to the administrator are formulated. 1In
some bureaus the mission director is called into Wash;ngtén for this
hearing. Other persons from the Budget Bureau, the Departiments of
Agriculture, Héalth. Education and Welfare, may also be invited to those
country reviews with which they are particularly involved. Department
of State desk officers and other personnel are 8lso notmally present,

Bureau level hearings consider the strategy of the program in
relation to U, S. policy, interests and objectives for the country, and
the relation ofv the projects to counf.ry analysis and program goals. The
significance of technical assistance in this review depends on the size
and nature of the program, 1f important policy issues are raised by
any pért of the program there may be a formal hearing on the country
program at the Administrator's level. |

After the review a Country Assistance Strategy Statement (GASS)
is developed to reflect the final agreement on the pro,gr-am strategy. The

3% AID Manual, Order 1323.1 - III
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1967 subﬁission, however, calls for the preparation, modification or
ratification of the CASS by the field mission. .

*The COuntry’AssistanCe Programs (CAP) from each buteau are
summar ized and consolidated to form the total submission to the Bureau
of the Budget and ultimately to the Congress. During Congressional con-
sideration, information and questions flow back and forth between the
field and Washington.

The problem'bf Congressional review opens up a much more com-
plicated set of problems which are beyond the~scope,o£ thisrpaper. During
the hearings by at least four different committees there is a coatinuous .
prqcess‘ofvpolitical and bureaucratic interaction involving the White
House, the Department of State, AID, and other departments and interested
groups, Frenk Coffin, a former COngressmén and Deputy Administrator of
AID, has described the process with precision and clarity.*? nie pro-
posals for change are some of the most useful and comstructive attempts

to deal with the Congressional problem to date.a¥_
‘ Project review as described above would appear to be a rela-

tively well ordered process through which a mass of country material is
énalyzed, determinations agreed upon, &nd .4 polished digest provided for
the Bureau of the Budget and Congressiongi justification. Howéver, the
pressures of time, and the volume of matérial uhich‘requires éttention
restriet the amount of analysis.‘ ?rogram decisions are limitdd by the
nature of the CAP and ;ﬁe problems of resolving the different influences
impinging on it. The emphasis which emérgea, then, is the development
of a présentation to ward‘off the ever'present Damocléaﬁ sword of appro-
priation cuts which hangs over the head of the Agencf; There must be a
logical consistemcy of policies, strategies, goal plans, and projects
which will demonstrate to thé& Executive and the Congress that the ptogram
for ény glven year is: 1) carefully and rationally planned to assist in
the countries' basic problems; 2) is in the natiopal interest; and 3)

1g likely to be successful. This is a eritical problem made more diffi-

40 Frank M. COEfin,vWitnesé for AID, Chaéter i1V "The Annual Minuet",
(Boston: Houghton-Mifflin Company, 1964).

41 1Ibid., Chapter XVII. |
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cult by the lack of powerful constituencies and the detail which ié
required by both the Budget Bureau and the Congress. Headquarters is
constantly aware of the complications of this problem and, thefefore,
understandably emphasizes this agpect of the review.

A In a program requiring the yearly preparation of material, the
pressures of time are enormous. Guidelines often are sent to the field
late. Guidelines almost always introduce changes in both format and
emghasis.qz Material must be hurriedly gathered and worked into the
format with the emphasis prescribed by the global and area guidelines
and forwarded to Washington to meet the deadlines. Submissions, too,
are sometimes late, which complicates the review schedule.

The appearance of about 60-program books at one time provides

43 When CAP's arrive in

‘@ heavy burden for the regional bureau staffs,
Washington, the country review schedule is such that most pecple do not
have time to read all of the material, so they concentrate on those
particular aspects of the submission which are of particular interest or
their responsibility. This means that the preparation for the country
program review is often less than adequate because of the volume of
detailed and complex material which must be covered. The techniecal staffs
tend to be concerned with the concentration which the program places opn
their particular field and the conformity of the projects to the current
emphasis within the sector. Administrative personnel are copcerned with
recruitment, procurement, and the problems of field support. While

42 The FY 67 guideline (AIDTO Circ. A~342) placéd'special’emphasis
on food supply, population, and infant nutrition, It changed the pro-
cedure on the CASS, increased emphasis on implementation, and provided.
some welcome provisions for flexibility. A new budget summary was intro-
duced along with changes in forms. The E-1 table (tabular project de-
scription for life of project) to which only recently an E-2, E-3, E-4,
E-5, E-1a, E-1b, and E-1lc have been added. The 67 guideline added an

E-1d (formerly E-4), a new E-4, an E-2a (formerly E-5) and an E-2b, c,
and d.

43 While there are programs inm 70 countries, a number of African
countries have either Washington or regionzlly based personnel handling
the program submission.
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ptogram personnel are concerned with overall policies and strategies,
_there is 2 tendency to emphasize the internal consistency of the program
és it is written up. There is, in addition, the question of just what_"
project detail of the CAP represents. The data available in the country
is approximate at best and sources of information about apecific probléms
vhich relate to ptéject,development are few. The activities proposed
will not take place for at least another year and the country situation
will have changed by that time. The activity has been only generally
discussed with the recipient, if at all. As pointed out in project
development, the mission also makes the decision to submit the project
based on the country situation, broad policies and objectives, and then
writes up the project according to the yearly requirements or emphasis
in the program guidelines, A S

The CAP is, therefore, an abstraction of the project development
process that describes the project as it might have been deﬁeloﬁgd logi-
cally and how it will be carried out if the present si;uaéion remains
more or less the same in the future. If any kind of consulting or other
special studies are done, the project will ptobabiy be significantly modi-
fied. Nevertheless, predictions are made not only about the way the
project will be opeiated but about salaries, training and other types of
costs for the life of the project. The CAP contains a good many boxes |
filled with consistent figures and justifications provided to satisfy the
particular requirements of the presentation, including rosy statements of-
the ongoing projects and hopeful predictions of the new ones.

Consider, for example, a difficult but not extreme case of
an ongoing institution building project for an important higher
education institution in one country. The director of the institution,
a relative qf an important cabinet minister, is making few efforts to
modify the abp:dach of the institution and orient it toward a more
gffgctivq,role in developing manpower for country modernization. A

44 One mission director proudly stated that with a great deal of

special effort he had begun to make the program book a meaningful tool.

Most experienced officials did not think that it was a good place to
obtain accurate information about a project,
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U. S. university contract has been closed out for 1;¢k of progress, A
disinterested logical analysis of the activity might seriously queétion
that any further attempts be made to continue the activity at this time.
The mission is comvinced, however, that in the'long run this school is
the major hope for the development of qualified technicians to promote
development in this sector, Further, it is not sure that the university
handled the project properly. .

As difficult as the problems are, terminating the project would
have repercussions at the cabinet level and there is a need for continu-
ing efforts to find an Opportunity to acgelerate the school's insticutfwnal

can be expected from newly trained faculty and there are efforts'which-may
change the project situaéion. The importance that the country attaches

 to some loans in this same field may provide the leverage for cartain
changes. The director can be influenced with vtsits to the U. S. and to
similar successful projects in the sarea. _

‘ After considerable discussion, the mission decides to take the
risk. It is then written up as part of a human resource goal, refetted
to in manpower development terms (a currently popular concept) combined
with other university activitiea. Improvements in laboratories, library
facilities, and the'féeulty training program are cited, along with the
need for asdistanee if progress is to be continued. A new contract
with a university is prOposed and a senior direct hire advisor is re-

quested to deal at a higher level in the government and provide closer
supervision of the contract.

Probably the desk officer and the technical services officer
in the Bureau are st least aware of the difficulties and risks, but
there is no useful purpose in subjecting the project to a detailed dis-
cussion in the program review in AID/W, especially since there are other
major issues to be considered. Mission efforts to improve the situation
will continue and diaapproval of the project which would be lxkely, can_
only prevent the 1mportant but frustrating process of laying a basis for
accelerated change in the future.



-130-

This composite example only illustrates a few of the many diffi-
culties involved in reviewing complex country situations., There are a
nﬁmber of projects in most country programs which present problems that
cannot be effectively discussed in the program book. Decisions on many
of these problems are usually obtained through informal channels.

Though the technical assistance part of the project section
is, in fact, more illustrative thén real, the overall country analysis,
strategy, and goal plans usually provide 1mpottant béckground material
vhich constitute a basis for a review of the general direction of the
program in relation to the country's problems, needs, and its own program.
This part of the CAP has been improving steadily in the past few years.
Some of the material duplicates embassy political and economic reporting
but the_fccus on development is some justification for a separaée
document, In the larger countries it is chis aspect that receives a
larget share of attention. :

~ For the technical agsistance projects the CAP is the reality
with which headquarters déals. When the mission director participates,
~ there can be some very useful and important discussions of the kinds of
problems that exist and the approaches necessary to successfully attack.
them. Even so, the kinds of questions asked in the review session at
headquarters are quite different from those asked at the field review.
In part this is because headquarters, as has been discuééed'in Chapter
Three, has to faca the particular reality of its own sitqation; This
involves the Congress, the Bureau of the Budget, other agencies in the
Government, intérnal bﬁreauc:atic pressures and a varieéy of other extra-
governméntal influences. The review brings to a focus all these differ-
ent interests in order to'forge'a common agreement that will justify the
program and obtain adequate support.

‘ The review, then, may or may not deal with the specific
problems to. which technical asgistance ia directed. A good deal may
 depend od'the_presentation of-the-misslﬁﬁ'director, the tespect‘wich
vhich he {is held in washington and thé relation of the program to the
‘particular emphasis provided in the yearly guidelines. In some cases
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tndividual projects may be modified significently and in others only

the goal plans are examined. 45 The support the mission director gets in -
the review depends not only on his reputation and his presentation, but
also on the reputation and influence of some of his field chiefs, A
highly respected and experienced agriculture chief's projects are usually
given the benefit of the doubt by agriculture personnel at headquarters.
~In any case, both the senior officials and particularly the mission
director, do a good deal of lobbying for their program at different
levels in Washington. Whenever the mission director comes to Washington,
he expedites action on continuing programs and tries to get adequate '
information to prepare himself for the emphasis which can be expécted
~ in the review session. One mission director, experienéed at headquarters,
_ stated that after only four months at the mission he could usually parry
Washington criticisms or questions.

| One of the most useful techniques to get headquarters support k

is to find every possible excuse to get headquarters people out to the
field to acquaint them with the. progress and problems.46 A team from
headquarters which will assist in program prepa:atibn will result not
only in a better presentation but will increase support 1n'Washington.

, In spite of increased rotation and efforts to imptove_communicav.
tions with the different environments of field and headquarters, it is k
not possible, and probably not entirely desirable, to eliminate all the
differences in views of the program review. There remain, however,
imbbrtant impediments to better undersﬁandtng. ,

It 1s an optimistic assessmqﬁt of the interests and capacities
of AID/Washington to state, as the manual does,' that it should determine
vhether a project is justified, reasonable, well conceived and feasible
in its timing, funding, receptivity and scope. The varied conditions

43 There is considerable dispute as to how much atﬁention technical
assistance projects receive, Measuring in terms of the problems which
they have, field people argue that they receive very little attention.
Headquarters people, measuring in terms of relative amounts of money,

argue that technical assistance receives a disproportionate share of their
attention,

46 The Washington image is double-edged. Many recipient officials
believe that anyone from Washington has more authority than the mission
director. It is therefore possible for Washington officials to be of
great help by reinforcing the director, but they can also sell projects
he does not want or finds hard to justify.
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of individual countries and the complexity of technical assistance
activities would make Washington judgments tenuous, even if they were
not made 18 months in advance of the initiation of the project.

The expectations from the review process in AID are inor-
dinately high. This is in part forced on headquarters by Congressional
and other external deﬁands, but it is also influenced by the needs of
many internal elements. The pursuit of a tidy result through the process
of headquarters' review of mission aubmiaaiggs'is simply unrealistic,
given the conditions under which technical assistance operates.

In spite of the fact thai past efforts at simplification have °
often led to more complex submissions,.there is at preseat a healthy
tendency to reduce the volume of material which must be revieved each
year. The gradual emergence of the country assistance strategy statement
(CASS) and the consideration of a semi-annual report which can be com-
puterized offer some hope of significant changes in the submission and
review process?7 There is also some movement toward handling detailed
réview of projects at the mission level. However, this may transfer
the extensive long-term project planning activities to an expanded
mission staff vhich may result in their dealing with the same type of
‘abstract representation of the planning process as is p;esently done in
Washington. What has yet to be considered is the classification of
projects in terms of their complexity and their need for extensive
- preparations, The system suggested in Chapter V is a preliminary approach
to this problem, However, recent efforts within the Office of Program
Coordination to find a means to reinforce the practical approaches of
some of the individual bureaus in concentrating on major issues, will
be a significant step forward.

47 It 1s still too early to tell if the present efforts to simplify
the program process will in fact do so. There is still another indeter-
minate influence emerging from the wings, the program budgeting emphasis
(PPBS). 1In its early stages it appeared to be pushing the programming
process in the opposite direction.
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Programming after Approval

Up to the point of project approval, programming has been the
major focus of éttention by the participants in the process. After
approval the focus changes to implementation, and progra@ming becomes
one of the tools which contribute to early initiation, readjustment,
and coordination of activities. In between submission and approval
there may have been certain types of pre-initiation activities, such as
additional technical studies, detailed planning, efforts to locate
petédnnel, etc., At this point the major problem is making sure that any |
changes in donor and recipient positions or in the country situation“are
1ncorporated'into project plans.

. In the field, programming after approval deals with the same
problem of resolving different vtéws_in order to achieve the detailed
agreement that will make initiation possible. Later, as a project
matqfes, there are subsequent agreements which must be obtained about
resource inputs, emphasis, and ultimately the means for transfer of the
project to the recipient goverément. During the course of implementation
the program process is the means by which policy changes of both donor
and recipient are related to the ongoing activities of the project.

' The budgeting aspect of programming also continues insofar as
the program process is the means by which requests and justifications
for funds are required at given intervals. Coordinating activities with
other donor agencies on the overall shape of the program and the activi-
ties of individual projects are & part of programming after approval.

While there are important pgoblema of coordination in both the
project development and review stages, its impact becomes apparent in the
implementation stages. As domors have increased, the problems have become
more complicated with a resulting increase in emphasis in finding a
ﬁeans to deal with the problem. While no one questions the importance
of coordination per se, too often it is a device which evetybody is in
favor of until it means modifying cherished activities. In many cases
the problems of coordination are handled after technicians of different
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agencies have begun their work and some overlap appears. The resulting
attempts to resolve the problem may result in spreading the conflict to
the recipient government, achieving constructive complementary action

or any number pf arrangements between these extremes. Fortunately, the

' naturé of the problems which technical assistance attacks is such that
conflict avoidance, which is a common reactiomn, is not necessarily a
negative result. ihat needs to be reviewed is the assumptions about ‘
coordination, the way it is accomplished, and the circumstances in which
it is desirable,

Evaluation provides a basis for both the modification of ongoing
activities and the re-ordering of program goals., While it is a complex
subject which goes well beyond the scope of this paper, evaluation is
" a fundamental input to the programming process.  There have been many
excellent evaluations in a number of agencies, but so far éhere has been
little clear definition of its scope, role and function for technical
assistance., The varieéy of environments, objectives and approaéhes
make operational definition a complicated problem in itself,. There.ia
an unfortunate tendency for auditors, technical specialists and program
officers to examine activities from different points of view and to
raise their conclusions to the level of evaluation. 1In searching for
some kind of a definition for evaluation it is necessary to go beyond
~ these approaches to a concept of evaluation which raises'qugstions-about
, the overall approach and individual effecq;veness.48

. Therefore it is possible, although somewhat arbitrary, to
divide programming after approval into 1) arrangements for implementation
and readjustment of activities, 2) coordination with other domor agencies,
and 3) evaluation,

Arrangements for implementation and readjustment of activities

In many cases it is difficult to separate the preparatory stages

48 An important contribution to this section and by far the most
useful document on evaluation which has appeared so far is A.1.D. Program
"~ Evaluation (Washington Department of State Agency for International
Development 1965).
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from the actual initiation of activities, since both sides try to main-
tain & continding interest in the activities during the period of reﬁiew'
and approval by studies, surveys or other limited activities. These
efforts reinforce the justification of the project and provide informa-
tion necessary for initiation when the project is approved. In many
cases the project is related to an operatiﬁg agency of the recipient
government., In this case the determinations concern how the technical
assistance inputé will be 1ncorp6rated into the activity.

' In theory the continuous attention to the development of the
project during review and approval provides the volume of detailed
planning which makes final agreement on initiation a ratification o£
detailed planning which has already taken pléce. In faét, however,
there are a number of diffeient kinds of changes which may occut'betweén
the squissiou of the project for approval by the donor field mission
and the actual initiation of the project. There may be change§ in the
leadership or the technical staffs of éhe rec1p1ent governmenf or the
donor field mission. Thé:e_may be changes in the political situation
in the country or 1nvthe policies of either the donor or thevteéipient
regarding the problem which the activity will attack. There may.be a
vériety of other unforeseen circumstances involved with the actual im-
plementation of the project which require a change in approach.

The more complex a project is, then the more detailed the
preparation for undettaking the'projeét must be in order to initiate it.
Ia many cases ptojects‘ate designed to tackle relatively limited problems
in the complex situation and thefprobiem 6f both donor and recipient is
not so much to justify the activity as a technical assistance project
but to determine the linkages with the broader and more complex environ-
ment in which it will operate and multiply its impact. o

. Another factor is the centralization of the decision making
process. In some agencies field personnel can»presume'?@at those. ac~
tivities which they have selected will, except in unnsu;l cases, be’

a pproved and can therefore proceed with additional plans for implemen-
tatton.pridr to the actual agreement by headquarters. In other agencies
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the variety of problems within headquarters during the review and approval
process are such that great caution must be exercised in order not to

glvé the impression that the project will be approved when, in fact,

‘it may not be. However, in cases where there are long delays or some
uncertainty about a project, headquarters informs the field of its

" reservations early in the review process and may adjust its pre-initiation
actions accordingly. o ‘ ,

_ Frequently it is not possible to obtain the type of skilled
personnel either in the recipient government or the donor agency until
affer approval, which partially impedes progress on the project during
the approval process. This problem is sometimes mitigated by the use
of other funds to provide consulting assistance in the detailed de~
felopment of the project prior to initiation.

The flexibility of the foundation programming system and the
relationships between field and headquartets personnel make project
approval one step in the continuing process of project development. If
a project matures rapidly, foundations can accelerate the process'of
making the grant. If, on the other hand, there are significant delays,
foundations are not locked into a fixed cycle of expenditures and can
normally wait until the recipient is ptepéred to provide its share of
the elements of the project. As has been pointed out Before, there are
presauies on field people to use funds which have been programmed, but
since these funds may be retained in headquarters, as for example in the
Ford Foundation, they are not as amenable to the same kind of year-end
pressure which is the case in Alb.ag Foundations also have another
means of program leverage after approval, if they are disposed to use it.
Their grants are made for a period of yeers. At the end of that period
the agreement must be extended or revised, and this provides the oppor-
tunity to adjust the project to current problems., With the multiple}
year grant there is reason to expect certain types of progress in com-
parison with the year-by-year funding, in which lack of progress tends to

be related to the short funding period.

49 : 1 negotistions until the donor
This is the practice of delaying nego | .
agehcy comes close to the deadline of obligation of funds in a given year.
In some ageneiéa recipients are able to extract important concessions
from the donor in this situation. C
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The United Nations Special Fund has two distinct interlocking
procedures which have been discussed above, the first leading to the
earmarking of funds and the second to the development of a Plan of Opera-
tions which is the detailed basis for implementation. In theory there
is considerable flexibility in the timing of the arrangeménts for these'
two different actions, In fact, preparation for the justification of
projects before the governing council has beén the immediate concern
of most countries, After approval the Plan of Operations is developed
by the executing agency in consultation with the recipient government
and Special Fund Headquarters. Using the Governing Council agreement
as a base, the detailed arrangements for the project are worked out.

The major problems involve finding a project managerbat an early stage,
obtaining competent personnel, and agreeing on the detatla'of implementation,

In the EPTA program,preparation of projects has in the past
been extremely limited, projects haie been small, and in many cases for only
advisory services in ongoing institutions,which seem to require a very
limited amount of planning. However, the interviews with U.N. tech-
nicians in the EPTA program poiﬁt out the fact that vety frequently the
EPTA technicians arrive to encounter serious problems because of the
lack'of-detéiled planning and arxrangements which were made prior to
the initiation of the,acttvity.

In the AID program the size and variety of activities and the long |
interim period between approval and implementation have led to a number
of complex interim procedures, Formally missions are notified of chbse
projects which are approved, disapproved and in need of modification
before the beginning of the fiscal year in which they are to be imple-
mehted. Prior to this, however, the mission director has téfutned from
Washington or ‘received information on the effect of the review on the
program. In some buresus the comments on the CAP are put together and
sent to the field as guidance for the following year.. Once the field -
mission knows which projects have been approved, it can take whatever
action it considers necessary to maintain interest and provide additional
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information. In view of the Congressibnal review and the fact that they
are unlikely to be able tpbptoceed with implementation for approximately
a year, the use of consultants or the gachering of additional information
and attempts to locate possible resources is as much as can S&'done in
the meantime.

Because of the overlap of the programming cycle, new projects are
included in the new CAP submission and may be reviewed again prior to
implementation. When Congress appropriates the funds, they are distributed
to the Bureaus and the missions, and implementation is authorized.
Missions then work out details with the recipient and execute a Project
Agreement, which commits the funds andAdefinea the responsibilities of
both parties in project implementation. Every year the project is brought
up to date in the CAP and the Project Agreement is amended to incorpor-
ate changes. . |

There are provisions in the Manual Orders for multi-year authori-
gsation increasing funding of apbroved projects and initiating small
projects (up to $50,000) which address approved goals, During the course
of the project almost no cases involving these three provisions could be
found, There was, howgﬁer, a good deal of shifting of funds between
projects within the 15% flexibility provision which allows the increase
or decrease of any project or part of a project in that amount.

Coordination 50

Over the past several years there has been a general increase

in the emphasis upon the need for the coordination of technical assistance
activities between the various parties cancerned, especially the donors.
This emphasis has taken the form of instructions to the various missions
stressing coordination activities and the attempt to develop effective
instruments of coordination at both the headquarters and country level.
For example, AID has frequently encouraged the management of the U.N.

30 This section is a result of some joint research with John White,

an assistant on the project and incorporates portions of his memoranda
on the subject. ' ‘
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and the other bilateral programs to direct their field Operations'to
coordinate their activities with AID missions. In terms of concrete
measures to date this policy seems to have increased the exchange between
the Special Fund and AID and to have encouraged a number of efforts in
the field,

While, from our analysis to date, there appears té,be some
ambivalence in the field about the real meaning of coordination in the
host country, Washington has spelled out its intent in broad but clear
~ terms, FPor instance: ’

Earlier instructi .s have also encouraged direct communi-
cations between USAID Directors and U. N. Resident

. Representatives, not simply to present duplication of
effort but rather to ensure maximum consistency between
all aspects of UNSF, EPTA, UNICEF projects, and the
bilateral projects of the U.S. and to mzke the most
effective use of these resources.

This quote refers only to U.N. programs but it can be generalized to
bilateral programs as well.

In light of the increasing emphasis by several agencies on
coordination, it is fruitful to carefully‘analyze the assumptions,
difficulties, and desirability of technical assistance coordination at
the host country level. ' 7 ’ |

Assumptions ~ While the need for coordination seems obvious
in any complex operation such as technical assistance, this basic
assumption is loaded with implications. It assumes that all of the
parties are working toward a common goal and therefore desire to reach v
the goal in the most rapid manner with the least resource cost, In the
case of technical aseistance it would probably be agreed that the goal
is economic and social development for the less deveiopéd‘countries.
However, this goal is so vague and ill-defined as to be non-operational,
And the more short-range goals of the various participants are complex,
somewhat ill-defined, and very often non-complementary. The recipient
desires development, but the various elements within the government
charged with technical assistance also desire strength and prestige for

51

AIDTO Circ, A-322, April 18, 1963.
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theif particular ministry, party, ethnic or social group, etc.,vas well
as a myriad of other motives. The numerous donors desire notbonlyv o
development for the cohntry, but also such goals as: the establishmeni
bf favorable political and social institutions, strength for the1r owp-
position, continuing viability of their operations in the country, an
'acceptancé by the country of their techniques and perspectives, énd even
a proprietary interest in certain kinds of technical agsistance activi-
‘ties. It would appear that the assumption of common goals among the
parties is false, at least in the short run, |
Even if the assumption of a common goal were accepted, coordi—

nation would imply that the parties have agreed upon the paths to achieve
that common goal, Here also, there is considerable disagreemént. The
pérties to technical assistance find it difficult to agree upon what
kinds of projects will provide the greatest payoff. This basic conflict
is not difficult to understand in light of the lack of eithet an accepted
theory of technical assistance or unambiguOus empirical evidence of the
- most successful kinds of activities. This lack of a strong foundation
for agreement is made more difficult by the differences in cultures,
- professions and perspectives by the practitioners.

Without a basic consensus, agteemeht 15 only possible if one
of the parties has the power to impose its concepts upon the others.
While it is generally agreed that the logical party for this role is the
hos: countries, the very concern with coordination by the donors signi-
fies their failure to date. As a consequence of less developed countries’
impotence, the donors, especially AID, have felt compelled to perform
the coordination, in some cases even circumventing the host country.
In fact, it woﬁld'appear that much of the desire of AID to develop
coordination is an attempt to impose its concept of a country program
upon both the other donors (especially the U.N.) and the host country.

Where the country presented well formulated requests for
projects which were of relatively low priority, USAID's
could assist the U.N. RR in resisting such proposals,
and in helping the U.N., and the recipient country to
formulate alternatgge proposals in other sectors with
higher priorities, ‘

: 32 Ibid,
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There are a great many difficulties to be overcome before any
effective coordination can be established in any host country. Perhaps
the most basic problem is the apparent resistance of the less developed
country to most.cootdination proposals. It seems that very few countries
actively encourage formal, or even'informal, coordination between the
donors. There is good reasons for this resistance.

Coordination tends to decrease the bargaining power of the host
country and to limit its choice of projects. It fears that the donors
will "gang up" and that its freedom and initiative will be the cost of
a "rational" allocation of technical assistance activities.

The donors often resist coordination for similar reasons. They
" each have an intense feeling of the importance of their particulsr activi-
ties and a proprietary interest in certain projects. They appear to feel
that both will be jeopardized by cooperation with other donors with dif-
ferent points of view. Coordination limits the donor's ability to get
the best projects or those most likely to be successful in the agency's
terms.

The sheer size and heterogeniety of technical assistance in
any major less developed country is a strong impediment to effective
coordination. There are so many donors, techniciamns, and projects that,
even if it is desirable, effective coordination is a formidable and
expensive task.

Finally, the inability of the U.N. to speak with a single voice
considerably complicates the matter. The failure of intra -UN coordina-
tion suggests the difficulty of the overall task.

Desirability - Technical assistance is only one of many instru-
ments used in assisting the less deﬁéloped~countiies and . in fact one of
relatively minor cost. There is a great deal of empirical eQidence that
only a percentage of all technfcal assistance projects will yield a sig-
nificant payoff. Therefore, might it not be better to leave this part

of development activitiea to the innovatot153 Will not fhnovatton be

53 See Karl Hathiasen, op. cit., ‘Chap., V, for some innovative ptoposals
on U.N, technical assistance. i

o
i
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stifled by formal coordination which forces sll intc a "safe" country
program? _ | ‘

Algso in light of the resistance to technical assistance coor-
dination by the less developed countries there is a considerable xrisk of
damaging invaluable relationéhips and making the cost of coordination
greater than the return,

Finally, if all of the above problems are solved and coordina-
tion found to be desirable, there must be a caréful weighing of its costs
in resources, including time, against the returns achieved. The returns
. must not be measured simply in terms of the ability to force technical
assistance into a country programming framework but also in terms of
the way the very process of coordination changes the character of tech-
nical assistance activity.

" While it is not suggested that any definitive answers are
supplied atlthia time, the following actions would be a reasonable be-
ginning, even if the wisdom of the current coordination policy is accepted:

1. I1f donors really believe that coordination can best be
‘achieved by a competent and {nformed recipient country staff, they could
launch a major effort to acquaint government officials with the objectives,
capacities, preconceptions and intervorkings of the major donor agencies
and give them.thefnecessary training to do an effective job.,

2. Donors could demonstrate the value of coordination by en-
gaging in more joint projects and by building on each other's projects,

3. Donors could make & serious effort to standardize their
requirement® of the recipients of technical assistance and thus provide
theiless developed countries with a much easier management task.

Evaluation

In spite of the many perceptive guides and competent studies,
an objective approach to evaluation leaves any investigator concerned
with the reality of technical assistance somewhat disillusioned., Evalua-
tion must be made against a set of criteria, but on close examination these
eriteria have a way of evaporat;ng; Evaluating technical assistance
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by its contribution to country development ignores, in the short rum,
the limited role which it plays in the total external inputs on the de-
velopment process. In the long run any specific country objectives change,
technical assistance may have accelerated the change, but its achievement
cannot be measured against the new objectivés. With the realization that
approaches cannot be transferred intact and that material 1nputé are
inhibited by patterns of behaﬁior, another objective of technical assist-
ance has been to change attitudes and behavior. However, the empirical .
measurement of such changes is extremely difficult., Another criteria
is that evaluation is the measurement of achievements contrasted with the
specific objectives set up at the beginaing of the project. 1Inm reality,
experienced practitioners know that the ultimate rationale of a project
is often quite different than the original objectives. Those projects
which appear to be most effective adapt to the changing'cghditions of the
environment by stfategic and tactical adjustment of both hethods and
specific objectives. This is, of course, not to say that criteria for
evaluation of technical assistance cannot be developed but merely to
point out their complexity and the need'to avoid inflexible prescriptions.s4
Equally troubling are the ways in which evaluation is attempted.
When it is built into the programming process it is often distorted in
or&er to meet the needs of obtaining funds. Reporting procedures focus
on specific ptoblema which need attention and not at the factors that
will provide information on increasing the efficiency of execution of
projects nor assist in planning. Some internal project evaluations seem
to be useful (i.e., AID Project History and Analysis Reports) until some
individual projects are studies using the reports as a guide. Some

anomolies appear as the donor classifying the project as a failure and the
recipient classifying it as a success have been found as well as a number

of other seemingly unreconcflable conditions or results.

34 For example, on another project we have developed some provisional -
eriteria for success of new institutions which involve autonomy, survival,
structural impact, acceptance and influence on other institutions and
astivities. See Technical Assistance and Institution Building. Progress
report to the Inter-University Research Program in Institution Building,
November 1966 - ditto.
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The use of internal groups (speciélly appointed or outside the
Chain of Command) for evaluation has produced some useful contributions
to individual agencies and in some cases to technical assistance in
general. There is, however, some apparent correlation between the existence
of critical (and therefore atypical) country situations which are the focus
of major policy problems and the mounting of evaluation efforté.

There is also a good deal of evaluation that takes place after
a2 new policy or a new chief has been installed which appearsto be a means
to change projects to accord with new policy. There are a number of other
internal approaches to evaluation. There is the problem solving type of
evaluation designed to recommend ways to rescue a project from possible
failure, Colonel Lincoln mentions the "aha" evaluation where a team of
evaluators look at a program until they find a problem project at which
point they say "aha" and concentrate their attention on it.ss

The use of outsiders for evaluation has been another source of
objective 1nsights and constructive reconmendationa,'but have been subject
to another set of problems, It is extremely difficult for the outsider
to know whkat the assumptions Qn intricacies ase which lay behind those
objectives stated in the project descriptions and used for the justifica-
tion of the project. The extreme cases of this problem are the cases in
which projects undertaken for political considerations are evaluated in
terme of their contribution to development. The nuances of the relation-
ships within and between recipient and donor organizations are as important
in the evaluation of activities as the overlay of stated purposes. Out-
siders also have more of a tendency than insiders to overlook the environ-
ment in which the early plannihg and initiation took place with a conse-
quent statement that if such and such had been done (which may have been
precluded by the circumstances), then certain proBlema would not have
occurred.

It should be clear from the above that the problem of evaluation
is fundamentally a problem of definition and criteria. Each segment of

55

AID Program Evaluation, Op. cit., p. 10,
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. @ technical assistance organization tends to think in terms of evaluation
as the means for making its own measurements, but not always related to
the total problem,

The United Nations concepts of dividing evaluation into technical
soundness and operating efficiency provides & useful step toward better
definition,as do some of the criteria which have been established from
time to time in studies accomplished by other agencies,

The recent evaluation study done for AID is particularly signifi-
cant because of its approach and its frame of reference, as well as its
conclusions, It proceeds from a concise review of AID and other evaluation
activities to definition, a set of categories of evaluation methods,
feed-back, and finally to sets of criteria. While the definition is in
terms of all the activities of the AID agency, it is broadly applicable
to the problem: "Evaluation is the examination of our experience to pro-
vide guidance which can be utilized to improve program execution and to
improve program planning. More specifically:

a. Evaluation is the examination (1) of actual performance
in relation to specific activity plans and (2) of the
significance of completed and ongoing AID activities in
terms of U, 5, objectives,

b. The purpose of evaluation is to help us get better answers
to the questiong: (1) are we conducting AID activities as
effectively as we can? (2) Are we selecting the right
activities?

¢. To be effective, evaluation activities must be designed
to produce usable results, and must incorporate adequate
provision for the feedback of these results both to improve
activities that are underway and to improve the planning
and execution of new activities (including the abandonment
of seemingly good ideas that do not work)." 56

The categories of evaluation include compliance evaluation which
is essentially a tool of administrative control; performance evaluation,

which seems to include both efficiency and goal achievement; and evaluation

research which includes development of criteria and methods. The methods

36 AID Program Eva.luation. _O.E- ..c..i..'.!:u QW‘P. 11 . .
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include built-in procedures which are a part of the activities of the
organization, special internal groups operating independently of regular
operations and regsearch elements which may be internal, external or a
combination of boéh. Feed~back invdlves not only the incorporation of
reports and information into the planning activities of the agencies

but visits, conferences and other means to generate interest in the sharing
of knowledge about past problems. Sets of criteria stress the clarifica-
tion of objectives, the use of techniques drawn from the social sciences,
the accumulation of meaningful data and the incorporation of profeséional
judgments,

For technical assistance the 1déa that there must be effective
pressure from policy levels for continuing critical evaluation and that
the need for experienced and sophisticated individuals is as significant
as the methods and criteria may not be profound or new, but it places
thevemphasis on two of its often underestimated fundamentals.

' In the actual accomplishment of evaluation, there are among
the different agencies a variety of evaluation reports which have been
prepared by groups drawn from within the organizaiion and consultants
from the outside. The United Nations has until recently used consultants
to provide a review of programs in different subject matter fields, with
the evaluation essentially related to technical soundness, whereas opera-
tional efficiency has been the subject of internal scrutiny. With the
formation of the United.Nations Training and Research Institute, which
will be responsible for developing criteria and evaluation studies, the
possibilities of some important improvements in the depth and scope of
evaluation should be forthcoming.

One of the special techniques of the Rockefeller Foundation
which amounts to a kind of continuing operational evaluation of certain
activities is the use of the same consultant in the same activities over
a period of years. The consultant spends a certain'amount of time in
each year in the country, developing activities, suppotting.both donor
and recipient technicians and uncovering problems which need attention.
This approach, while informel, secems like a particularly useful combina-
tion of the incorporation of professional judgment and insight into the

internal operation of the organization.
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AID has a variety of internal offices which are concerned with V
different types of evaluation. Much of this, however, is concerned with
what was called above compliance evaluation concerned essentially with the
adherence to rules, regulation, policies, etc. High level visits to
field missions, the yearly progrem submission, and the project history
and analysis reports (PHAR) provide some aspects of program and project
evaluation. The Opers.tions Evaluation staff has provided the resources
of experienced senio: persons directly responsible to the administrator's
office. Other spec’al teams have been sent to individual missions but
usually when progrims are critically important to national policy and
when important policy changes have been initiated. The majd: problem in
AID has not been the lack of accumulation of data for evaluative purposes
but rather, its storage,systemntization, dissemination and application.
The short-live/ activities of the technical assistance study group pro-
vided an important beginning toward a gathering of data and opinions.

It cataloguel information on activities and recorded the experience of
individuals in & manner which might have led to more comprehensive
evaluation, The AID program evaluation study contained some excellent
recommendstions, but it is still too soon to determine the degree to
which they have been put into operation. ,

One of the most interesting and promising approaches to project
evaluarion has come from the development of three case histories on Ford
Foundntion projects in Itan,57 These reports are candid and critical in
thei- appraisal, pointing up clearly the strong and weak points of projects.
The; are well documented and oriented toward the generalized hypotheaes‘
wh.ch are transferrable. The reports are unusual in another way in that
mst of the preparation was done by scholars of,:he'countryhis the guidance
of the field representative. In fact, one of its purposes was stated to
be the provision of an opportunity for Iranians to examine technical
assistance activities which have significance to them and their éountty.
The additional commentary of the field representative and his staff, plus
the specific orientation toward fundamental problems in all technical
assistance activities, makes these reports a model on which can be built

37 Bureau of Agricultural Economics, the Supervised Agricultural Credit
Project and the Vocational School in Shiraz,
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important future project evaluation studies. _

In spite of much of the work that has been done, what is still
needed is the development of a classification of the types of techaical
asgistance projeéts and the development of sets of criteria for each type.
This would involve some extensive evaluation research to determine the types
of formal and informal inputs to an ongoing evaluation process with the
participation of practitioners and sclolars, Suéh a project should result
in a typology of technical assistance projects with criteria for each type,
In addition, a relatively simple means could be designed for regular data
accumulation to provide field missions with a basis foxr project evaluation
and héadquatters with the necessary information for overall’prograﬁ

evaluations.

A Concluding Comment

In sum the stages of programming are not only flexible, they are
intricate, interdependent, and overlapping. Tﬁey depend on established
procedures and on carefully developed informal relationships. They are
accomplished through the combination of factual analysis and an intuitive
grasp of a given situation. They require careful resolution within each
group as well as an understanding of what will "sell" in the environment
of the other groups on which the successful completion of the programming
process depends, Each stage builds on the others and contributes to the
others. There are occasions when stages are done perfunctorily and when
they must be repeated to incbrporate necessary support, Stages vary
greatly with the different environments and yet there are a number of common
elements which can be abstracted from them, .

Agencies with highly structured processes seem to handle large
complex projects with skill, but many small projects become mired in the
process., Those with relatively unstructured processes seem to avoid many
of the common problems of resolution between groups, but their successes
are limited to less complex activities. Organizations with relatively
small and flexible programs are able to tackle problems which cannot be
handled'by others but their effect is sometimes limited by the size and
scope of their activities., Agencies with limited long-range programs have
the advantage of clear-cut objectives and the pecessary amount of
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time to develop mature and institutionalized projects, but they are limited
in their ability to meet a variety of country needs.

. Under these conditions standard guidélines and general prescriptions
are severely limited. ' However, some patterns must be developed if we ave
to utilize the knowledge of social and economic change which is available
to us and profit from the experience of past practice. ;

At the level of macro-theory there have been significant deveIOpé
ments in social change, development economics, comparative govetnment,
public administration and international relations which promise an increasing
base for informed action in technical assistance, At the other end of the
scale, there haﬁe been important developments in the spplication of public
admihistration and management techniques to complex modern problems. Given
the number, the nature, and the autonomy of the different organizations
which impinge on the programming preceSS, incorporating social science into
the problems of the transnational administrative relationships found in
technical assistance 1is not only complex, it is probably unique.

Some intermediate propositions would be useful to assist in the
determination of the optimum combination of social science and administra-
tive technique for each of the wide variety of circumstances encountered
during the course of the programming process.

Using the past chapters as a background, what follows is &n
attempt to develop a beginning in this direction through devising a
framework and basing specific recammendations on the analytical structure
which it provides,



CHAPTER ¥

A PROPOSED FRAMEWORK FOR PROGRAMMING TECHNICAL ASSISTANCE

Up to this point, what has been attempted is essentially a
description of the emergence of the programming process as a device 6f‘
technical assistance, an examination of the roles of the majer partici-
pants in the process and a discussion of several of the crucial points im-
the development of the process, o

‘This description was designed to point up certain fundamental
factors: 1) programming is a natural outgrowth of the increasing comﬁlexlty
and centralization of technical essistance decision making; 2) it has been
influenced by the desive for administrative control of widely dispersed
activities; 3) the program process has ipncreased in significance with the
emergence of fhearies of developmént based to a great degree on economics;
4) most projects are subject to important external influences usually
political, bureaucratic and personal; and 5) that there is frequently a
disparity between the way in which the programming system is designed and
the wsy it actually works. In order to construct a framework, the first

step is provisional definition of programming,

4 Definition of Programming

There are no agreed or established definitions of programming in
technical assistance except in the most general terms or as & handbook of
requirements for project planming. Fundamentaliy it is 2 process; it
invelves a set of relationships and a series of determinstions. Fox the
purposes of the development of the framework the.follcwing general definition
will provide 2 baais to abstract the eléments which make up the process,

- Programming is therefore defined as an administrative process by

dhich differing objectives articulated by the participants in technical

ssistance are resolved into meaningful and acceptable courses of action,

More specifically, it is the means: 1) by which donor objectives are
formulated and translated into prograﬁ goals through common agreement with
the recipient; 2} by wﬁich specific project activities are developed and
reviewed in accordance with these goals; 3} for obtaining continuing

commitment by donor and recipient for the initiation aml continuation of
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roject activities; &) for sssembling the information necessary for an

e

overall view of the total program at reguired intervals; 5) for modifica-
tion es required by thaﬁgea in policies, or conditions of the envircnﬁent;
6} for developing a strategy of trapnsfer of technical assistance activities
to the vecipient organizations; dnd 7) fcr coord;natimw activ1txes with
other donors. ' ‘

Given the above definition of programming, as a’beginning point
this chepter will attempt to describe the conflicting elements in the wide
variety of prescriptions usually advaﬁced in the Srogramming of technieal
',aésistance. On examination many of these elements represent ideal extremes.
Real situations are soilevhere between these extremes. Therefore, by devising
donﬁinua betwéen them it: is possible to'approxiéately 1ocate actual conditions
“and form 2 profile of the prograpming elcments, »

' Usina the varivbility which the L@ﬁtinuum approach alléws the
lOerdLlOnal camponents o progr -amming will be described in the form of
problems, project Lgpeu 26d instruments available. These :icments will be
related in:a framework which can serve as a useful guide in project develop~
ment and justification, » N

It shouild be moted that there is an. attempt here to find some
coRMOn gxuund between gbstroct precision and operstional relevance. At this
stage in the development of ﬁhe scheme it is clear from the point of view.
of theory buildingvthatvthe concepts ahélrelézionships are'somewhht,primitivem_
On the other hend, from the view of the pr#cti&ioner ihé generalized nature
of the components will reguire pragmatic adaPtation to the operatioﬁal
veality euisting in each case. It iﬁ’hoped ‘however, that ;His.apptoach will
tead to_app ication and %Ludy in order to provide additional empxricai
understanding oi .the program process. Further refinement should provide
some broadly applicable admlnxstrative prcposxtiens to guzde technical

" asais tance adm 1nistra%10n.

The Context of Analvsis: Some Basic Continua

Considering the wealth of experience of individusls.inbthe
different cpproaches to ptogrémming'bf a number of organizationé, it is
interesting to note that there are few principles for programming technical
QSSlbLuFCQ ueioq the level of sweeping platitudes on which aliost everyone

can Lgrcc It muy be that the need for justification and standard
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organization has vesulted in what some have called the search for a magic
solution and cthevrs premature prescription., Further, it is tvue that many
experienced practitioners in both the field and headquarters have developed
formal and informal means te adapt (some would say distort) the general
prescriptions to the reality of their particular situwation., However, it
is also true thai standard detailed guidelines or even relatively simple
formats for subwission do not provide for the diffevent kinds of criteria
needed for deveiopment and review of the many varieties of technical
assistance projects, |

in sttempting to take initial steps toward @reviding guidelines
which will weet the different needs, it is necessary to make some different
kinds of assumptions; te proceed to some general and therefore approximate
tools of a@nalysis to establish the context; {the continua) and then to wore
specific elements {the framework), |

A principal assumption is that the country situatioﬁ and the
problems which technical assistance seeks to solve are so complex and
interrelated that no cardin2l ranking of projects is currently possible.
This does not mean that theve caanot be an ordinal rarking of preferred
activities. The rating process can classify activities in terms of greater
or lesser significance. In this sense the significance of a profile
gathered from comparing diffevent elements along a number of continua can
be a useful basis for selection of activities.l! The continua are also
designed to dispehse with what the fallacy of the undividgd middle, which
tias been the source of many of the difficulties in programming. The
prescriptions of the program guidance manuals about soundness, feasibility,
impact, and a\variety of other similar statements add little to the process
of project devglopment, Projects are not planned or upplanned; sound or
uvnsound; or feasible or infeasible. |

d 1d.this situation the development of continus provides a beginning

toward &:gzggggbith the problem of real situations in which activities are
more or less sound and more or less feasible. The following continua
illustrate the kinds of bpbad decision making choices that can be drawn

from examinimg components in programming in relative terms.

For an appvoach to developing profiles in different technical assistance
programs which indicate the possibilities of the technique, see Karl Mathiasen,
Hew Dimensions for Technical Assistance: The UN in Africa, Chapter II and
I1T, pre-publication draft.
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The Analysis Continuum

it is a truism to say that different projects and circumstances
require different kinds and amounts of analysis, but little has been done
to deﬁermine the anaiysis requivements based on previous experience. One
extreme would be a project which involves so many complex problems of
substance and adminicirative organization that extensive analysis, or maybe
even a special project, might be needed to provide the data base on which
programming decisions could be made. The other extreme would be the ideal
"target of opportunity' self-evident in value and immediate in possibility,
relatively simple in eiecution and possible only if initiated promptly.

In between tlcse extremes, where most projects lie, are all
manner of combinations 1f need for analysis and action., The tendency is
for. headquarters to treat all projects as belonging to the analysis end
of the spcctrum and for Lhe field to treat all projects as falling into thz
action end. In practice there is 2 good deal of pragmatic judgment exerciced
by both donor and recip .ent about the amount of analysis which is necessary
for a given project, bu: all teoo frequently projects observed suffered
from either over or under analysis.

If realistic criteria based on experience with different tyves
of projects, instrumeits, and situations are developed, guidelines cihuld
be prepared to provide a basisbfor field staffs to make determinations on
the amount of analysis which may be neceésary in different circumstances.

The framework developed later in this chapter attempts to provide
categories through which some variation in analytical requiremenis can be

estimated,

Ihe Acceptability Coptinuum

‘Acceptabllity as an approach to a classification scheme might
be more casily handled as a function of desirability and feasibility,
but the two factory can be combined into a sipngle factor, That is to say
the ideal project lhas high desirability and high feasibility. However,
any project with cither high desirability or high feasibility is worthy
of considefation, This conflicts with the prescription that only projects
which should be initiated are those which are high priority in terms of

the strategy for development,
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in practice, projects Pay be initiated because of the availabilicy
of funds or qualificd donor or reclpzant personnel, the opportunity to make
an immediate impact, or many other reasons velated to feasibility, There is
& group of ﬁroexam officers who argue that within tﬁe broad range of ébjecéives;
feasibility is the controlling factor in 9;03ect selectlon.

The feasibility of moving Lhe ruins at Laustor, ngpt becaube of
the Aswan dam is unquestionably very low, but the desirabllity of maintain-
ing intact the impoéing works of an earlier culture is certainly controlling
in those circumstances, While';n extreme example, there are priorities in |
téchﬁical assistance {population control, for<examp1é) tﬁaﬁ may'fééé almost
insurmountable problems of feasibility in the time‘spéa of an ordinazy '
project, Sﬁch prejects may have to be staxted wiéh*the simple faith that
their 1mportance combxned with concentrahed efforts will create some future
feasible opportunities to accomplish its objectives. it should be noted
that desirébiliﬁy is the exvressedfmutuai priarities which are ‘usually o
phuwote socio-economic development, and Leaaibility in terms. of the capacity
to be age”atjon411y successful. o

The problem is finding the means fox plﬂclnn the pro;ect along
the QCCQPtabillby scale, Beszrubility nay resuLL from 1ﬂt10ﬂa1 plannlpg.
 fyom éclervident reeds or from preconceptions of either party. & greac
deal of sbhdiatly and prﬂctical worl hasvbeen,dcne on'the'substﬁnce" of the
desivability »roblem, but the concept of apcxatacnal feasibility is much
move commlex, Cast—oanefmt analysis is & oegznnlng toward dealing with this
pxan?en qu ix rﬂqxxres the quantlflcatlon of factors that are often
unquartlflable . This may lead to over simplified approach or in some cases

2 Ha?efu?ly the present efforts to improve the cost

over complicate it.
Dcneflt appraach may {stlde ‘bases far new aethcds of asseusment which can

be bettea adapted to inta n@iu 2s.

he vaevna? Tnf u?nce Gentlnuum

Pros am guxdelnnﬂs ‘usually pOaculate that all projects should
arise from an ara?yszs of the nature of the problem within the limitations

“of abjcc ivaes 'und-cupmc:txe" nf both parﬁies, however by the nature of the

relationships in technical assistance, there a;e reany 1nf1uences outside

See John Lsndem&n Transport Admini tration in Developing Countries: A
Report to the Brockings Institution, 1965 for some problems Of COSi DERCLLL
analysis in transportation. Yeec also Robert Dorfman (editor), Measuring

- Bepefits of Government Investments, Washington, D,C,, The Brookings Enstmtut;an
1865, for some useful now wvroaches to the cost henefit techniques.
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the mainstream of analysis which must be taken into account., Recipients
have been known to insist on a particular project as a prerequisite for a
technical assistance program. High level officials ~sometimes agree on a
ZOJEQt ‘which must be initisted regardless of its relevance to program
objecttves. Project selling may occur at any level through professional,
:political or personsal interests on either side of technical assistance. .

Frequently the negative aSpects of external influences are more‘.
1mportant ‘then the positive ones. A given department or ministry may - '
consider any given project a threat to~iﬁs own activities or consider it ‘
genttéry to national ox organizational policy. Powerful clientele groups,.
éuch as labot;‘business or farmers may piage particular constraints on any
given progtam or- project. Howeveﬁ,‘tﬁé dream of every donor and fecipient
| official who is convinced a p#oject'can be important Ls that the project
be "found" or supported by'some high'official'cr powerful gr6u§ in a ‘
position to ease its problems Not a few successful projects owe much to
external influence.sl

| Prestige pzo;ects or particular fads 1n organizan;on or develeop-
ment strﬁtegy algo have a place on the external 1nf1uence continuum, Some-
times the programming process will result in the mod fication of this type
of project or its pigeonholing, but ‘often the pressures for acting in accord
with the external preSSures are strong.

Another s*&inus problem of this. type of project may not only be
that it may Yack relevance to primary objectives, but that it is evaluated
as 1if these pressures were not the reason for its approval., All toc often
prﬁjecés,#&sulting from the political inéerests_of the recipient, agreement »
on political or military support, or the“influencé of powerful donor or
recipient groups are later criticized on technicsl or developmental grounds.

The general ratinrg of ptOJects ranging from chose which 8re most
lacking in external inputs whether positive or negatxve to. political or
other support is not only difficult task but agencies are. sometimes raluctant
to admit that such pressures can influence their dec131gpsﬁh“$here is also

3These projects have problems too. See Albert Gorvine,: The Revelle Repoxt:
A Case Study in the Admlniatration of‘Technical Assistance, a staff paper on

this progect..'
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no question but that (ifferent elements within the decision making structure
of both sides have different Giews_of the value of the external influences
involved, . .
) This type of project is unlikely to disappear given the political
nature of much of technical assistance. External influences involved in
projects should be clearly recognized and can on oecasion be used to improve
the quality of projecfs. The process of assessment, whether veporting or
evaluation can be improved by making clear (at least internally) the degree
of external influence involved in programming and implementation.-

The Motives Continuum -
The problem of convergent or divergent motives in project or

program development is 8 subtle and difficult one. Its value, in great
measure depends on the perception by the donor and recipient officials of
the meaning of each others organizational and individual behaviors. One
of the important techniques of international relations has been to obtain
agreement among diverse groups or individuals even though their motiées
forAagreeidg are not necessarily the same, Since technical assistance
agreement is on a relatively long term basis, motives assume great impor-~
tance for continued project implementation. There are cases in which
motives are similar, or different motives may converge and, therefore,
some are unlikely to impede project accoﬁplishment. There are other sit~
uations where an agreement on objectives may be made for motives that
diverge and, therefore, will affect project accomplishment.

In one case éﬁe recipient may agree to an agricultural extension
project for, among other things, the prestige it will give the minister
in the rural areas in furthering his political ambitions. If, at the same
time, one of the donor's motives is in improving its own image with the
rural population, these two mtoives can be said to be convergent,

In another case, a project may be agreed upon by the recipient
to obtain the buildings and equipment which will be forthcoming. The
donor, on the other hand, may have a major interest in upgrading human
sLills; There is reason to believe that these divergent motivea cause
setious problems during the course of implementation.
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The problem, of couwrse, is to sepatate out of the ﬁany'mottves
of different individuals and organizations those which are significant to
continuing agreement. There are clear cut cases when cg ital grants,
politicél factozs or prostige ie involved, but the usual éase is one of
complex motives on both sides which are difficult to. analyae. The growing
current of camparat!ve admintstration studies and the data on the problems
which heve, in the past, resulted in divergent and convergent motives can
be'éxtremely'usefhll4 Project interviews confirm that the intuitive assess
ment of motives by practitiOners has, on oceasion, paid bis.dividends in
project development, ’ S '
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~ The continua are neither exhaustive mor totally mutually exclu-
sive. They isolate some of the identifiable key factors which refleect .
the considerations in program decision making in practice. They also allow
for £he kind of variations which ocqur among'countty environments; differ-
ing objec:ivea and changing relationships beeween donors and recipients,
' They provide one means by which technical and administtative analysis,
political and fntuitive judgements cag beAineOtpotated into an approxhnate
profile to.assist in making pregram decisions, _Buch a profile would
recognize the significanca of a partlculérly high valua placed on a single
factor, _ : v u
_ . These eontinua, howevef,‘have»some 1mportahtv11mitationsQ They
are, fixst of all, abatractions from the reality of the programming situation
and very general in character- secendly, they do not relate one factor te »
anothex, They do- not, speeify an accurate means for placing projects along
the individual continuums. . ' ‘
What they do provide is a context of relativity 'w_ithin which a
more detailed examinacicn'of a programming,éap take place. By giving these

4For analysis of bureaucratie patterns see Pred W. Riggs Administratioa
Jn Developing Countriess The Theory of a Prismatic Society (Boston: Houghton.
Mifflin Company, 1964). For case axamples of probleme in approach between
donor and recipient see John Montgomery, The Polities of Forefgn Aid, published
for the Council on Foreign Relations (New York: Fredexrick A, Praeger, 1962)
and Jhangir Amuzegar, Technical Agsistance in !heogy and Practice' The Case
of Iran, (New York: Frederick A. Praeger, 1966).
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continua operational meaning, through the specification of the different
dimensions of the programming process, the types of projects and the
instruments available, it will be possible to be somewhat more sﬁecific

and more accurate in representation of the reality of the enviromment. The
operational definition of these elements and their placement in a more
specific relationship to each other does not, héwever, eliminate the need
to view the elements of programming decisions along a continuum on which
any given factor is of greater or less intensity rather than absolute,

‘The‘Basis for a Programming Fiamework
Referring to the definitions in Chapter I, technical assistance

can be operationally summarized as the cooperative and purposeful transfer
of techniques to improve human and institutional capscities and resources,
Programming can also be restated in the following operational sequence
involving: 1) a specified set of objecttées for planned change; 2) exam~
ination of the‘reality of the enviromment in which the objectives are to
be achieved; and 3) a set of incremental decisions which prescribe the
structure of operations and reéclve the ptobiems of strategy and organiza-
tion to asgure the achievement of objectives, | _ v

The objectives for planned change are in the best of circﬁm—
stances a synthesis of the donor and recipient objectives, Because¢ of the
level at which they are agreed upon, these program objectivesbmust be
broad enough to encompass the varied activities which may be undertaken
for their achievement and require minimal modification during a normsl
course of évalutionary,change within the environment. Any abrupt or-
signifiéant shift at this levei of objectives may withdraw the underpinnings
from at Iéast part of the program,

The reality of the environment includes not only substantive
information (économic. technical, etc.) related to the achievement of the
objectives, but also to the political factors, the siuinistrative ofgani—
zation, the.éultural content and the attitudes and behaviors of the indi-
viduals who will be involved in the accomplishment of the objectives,

The ingrementalbdecisiOns provide the sequeuce whereby agreement
on objectives, strategy and action is determined. Each decision is based

on the previous one but adds new knowledge and refinements of the ag}eement
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process in order to modify the course of action toward gteater‘achieveﬁent
of objectives.

Under these circumstances, programming dacisiona apply avamlable
knowledge and information (agency policy, emviremment analysis, et¢.) to
each individual decisfon within the time sequence and in the envirenment
which it takes place. In action oricanted activities the focus is on each
decision rather than attempting to gmass all of the availsble information
prier. to makipg a definitive decigion.5 Thyough the application of new
knowledge and past experience, the strategy can fﬁequently be modified,
sometimes radically, 2s the sequence of decisions eeontinue.

Ihe ggg;gnengh of the Eramewgrk ‘
{7 On a broad level adminietration determinations break down

into thrée general compenents: AY The Dimensions of Agreement A series
of dimensions which set forth the hasic problems %0 be resolved through
the programming process: B) Developing a Styucture of Operanmons' The
types of projects which cam be established, claasified as ‘to their ob-
jectives, and C) Choosing the Appropriate Instxuments: h categor1zatioh
of the differeat tonls available to technical assistance in ptoject imple-
mentatxon, clatsified as to salient features, '
: It should be remenbered that this is, once again, s logical
>recéﬁstruction of the process as it is represented formally after theifact.
There are sltuatiohe‘in_which both dénng and recipient'bgcome enchanted
with a given instrument {i,e. institutional centract or joint operations),
a particular type of project (survey orvinstitutiqnlbu£14ing) or with some

basic dimensfon of the agreement precess (i.e. knowledge accrual or feasi-
bility) which then'dominatea the proeess., In 3eneral hewaver, tha dimen~
sions of agreement, as they are deueloped from pelicy and negotiation, tend
Lo auggeSt a stnncture for operatiens which in tura limita thé types of
1nstruments available 1n achieving the objectives.

A.  The Dimensions of Agreement

‘ The process of resolving diﬁisxent policies and objectives
continues throughout the course of a eechnical assistance acttvity. The
problems which need to be resolved ‘during chis petiod ¢onstitute the -
dimemsions of agreement and are a major focus of the programming process.
Stated in an approximate order of occurrence they are:

SDerived fxom the approach in Chatles E. Lindbouom, "The Science of
Huddling Theough”, PgblchAdministration Review, Vol., 19, No., 2 (Spring, 1959},

7a. Q0 -
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1, The Accrual of Knowledge,
2, The Development of Congruence.
3. The Determination of Feasibility.
4, The Assesgment of Resources.
5. The Determination of the Extent of Commitment.
6. The Maintenance of Flexibility.
‘7o The Propeotion vf Transfer,
1. The Accxual of Rnowledge:

It is & trujsm te state that any acttvity designed to Introduce
changes into a society requires knowledge of the elemeuts of the existing
situation dnd how they iateract if it is to be successtul . For programming
in developing countriea, however, there are crucial questions which must
be asked regarding the quantity of information, ite availabiltty, its
" quality and teliability. The peutity and nnreliability of information is
ore of the nost comton problems in technical assiskance. It is, therefore,
important to deﬁermine what data are needed and what-can be reliébty qhéained.

Knuwiedge is concerned with more than teéhnical and economic
data but must take into account the 1nscitutional and administratiVe climate
and capacities of both the donor and recipient government. Different types
of projects haye differen: knowledge requirements, depending to a great
degree on the complexity of ‘the activity and the xamificatfons of the
changes which are to be attempted. Different environments also have differ-
ent knowledge requirements’ 1n order £o introduce activitiee vhich will

promote changes. As Linton has ‘pointed out, some socleties operate

1ike a Suiss watch -- that is, if you introduce anything, everything

else quivers, and others operate like a waterwheelvvﬁ fhat is, modifica-

tions can be initiated with only limited éhuddering.6 _
There are, in Fact, strict limitations oa the amount of reliable

knowledge that can be accrued during the givén time sequence in which infor-

mation must beAgéthered‘prior to action orianted decisicm. There are those

who would argue that technical assistance is ftequently a victim of under-

analysis Of activities prior to their 1n1tiat£on. In manﬁ'casee however,‘

it would seem thst they have not taken into account the time lﬂmxtetious

e

6Ealph Linton, YCultural and Personality yactors Affecbing Economic
Grouwth,” In the Progress of Underdevelaped Areas, edited by Buxt Hoselitz,
Chtcago University, Chicago Press, 1952, p. 86. _
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‘and the sharply diminishing returns from amalysis on maﬁy types of
projects. Indications from projéé_t naterials point more to a problem
of overemphasis on technicsl and organizational knowledge accrual and
general lack of attention to specific political and institutiomal factors
~ in the environment, | |

Apide from the need to increase the &mount of data which is
available to support any given tjrpe of project, it apbears that an important
and little considered factes iz the determination of relevance and relia-
- bility of different types of information for different activities, These
discriminations plus the gathering qf the information neéded is a formidable
problem, given the pressures for -agtion and the needs which confroat
technical assistance programs.
2, The Development of Congruencet -

At the highest level aggeement is easily ‘obtained on those broad
objecwbea which are 1ittle more than plhtitudes. The problem has been
well putt by oné euperienced scholar and practitiouer as £ollws' "’l‘he

experience seems to me to indicate that one of the real ph:oblems is ehat
of égzeement heing reached at high levels vn geueral ob;ectives without
everybo«&y élse gongerned heing com:ltte& to t&mé subordinate chahges that
have %0 be madé if those objectives sre goins to be reauzad."7

The problem of developing congruenee tmlves more than assessing
wmotives and spe}zi.fying bhjéctives- it i.s dependeht on effective channels
of commum.cation. '.Ehese channels, ‘vhen . they gre epen, provi.de the means
for.the mputs o the: resolut:iqn of: 2i§fering vigus, the incorporation of
| knowledge needed for pmject dévelopment ‘and the dissemmaticn of ‘infor-
 matien so that 811 individuals and groups involved kaow what kinds of
changes are to be atteimpted. ... L. A

The development of congruence for the accompl ishment of common
activities requires, therefore, joint action on project or program develop-
ment, mobilizing support, facing and resqlving problems arising from
different external or ioternal sestraints on activities to be undertaken.,
‘Further, there must be a &ank treatment of tesouzce scarcuy, output.
delay and shifting condi.tions and a variety of m;hev ‘problems

'y oy o "

7Legcer from Ropald W, Jones, .uay 4, 1966.
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whiel’ n:!se.d"ring the svopramming pracess,

There is also an fmportdnt need for donors to state their
objectives clearly and inform recipients of the nature of the process of
project-devalopment and approval which they are required to fellow so that
more detailed discussiong can be held prior to approval. 8in#s recipients
ofter approach different ddnorsbyith the same projgct'to éeé which 6ne
reacts faversbly, additiornal knowledge on the dbieetiveﬂ of different doncrs
should Lﬁe' ﬁossible to predict which donox willbbe interested in a
particular projedi¢§6 that specific project determinations can begin at
an earlier stage. ' |

Finalfy-congruenée invelves, not omly égreement on specific
objectives but the agreement to develop the kind of ensbling support
which will lead to & continuing commitment Lo the activity, |
3. The Deteﬁmination of Feasibility? - |

opérational feasibility combines, to some extent, assessments

of knowledge, consrueﬁce dnd resources into an estimated projgction of

the likelihood of an activity progpering in the time and place where it

will be undertaken. Economic feasibility has recEived considerable attentionm
and some of the morxe receut work on comya*attve aﬁministgation has provided

a very useful beginning toward assessing the adminiatrative feasibility.s »

The concept of sacial feasi&iliﬁy is relativtly new and the
tools for tt are few. There is a gooa deal of 1ntu£tive experience by ':
administzatots and technicians and a good deal of scudy of diffexént aspécts
of social oﬁganization in underdeveloped qohntries by ahthrnpolqsiacs ‘and
sociologists. Hewever, the acsammlagion of data és a basis on scholaxly
reséarch ofi the problem of sozial. feasipility for téchnical assistance has
yst to be attempted in any systematic tay, :

There are times, of course, when feasibility ig a llmited require~
ment, as was pointed out earlier. In other cases, hdqever,.feasibility
~may be a controlling factor in achieving the objectives within. the
environment. .The determinatidn'of.the'impbttance of feagibility to any
activity and the develbpgent of tools whiéh will pravide at least minimal

. . .

See for exasmple Fred W, Riggs, gg. cit., and the oceasional papets
of the comparative &dministtation Group of the Anerican Society of Public
Administration,
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notiois of operational feasibility ave the crucial concern of the program-
ming process. The task may be much 63§é’ébmp1£cated than that of cost
benefit a2nalysis in economics or the examination of administrative environ-
ments in the donor agency, but it is an area which requires a gpéat deal
more attention. Some reseaxch comblnipg“economic and adninistrative
feasibility could lead to some useful guidelines for different types of
technical assistance,

Finally, it should be recognized that the most feasible activ-
ities may be those which provide the least change in the environment. The
proper focus of programming is in the feasibility of introducing a given
change within the environment not just feasability of operation.

4. The Assessment of Resources:
Knowledge about the aﬁailability of resources from donor, recip-

ient and other sources and how these resources cgn be applied to any given
- activity has been separated as an individval element for pqrcipular-

attention even though it might‘be subsumed under either knowledge or
feasibility. The question for the assessment of'resourées_concerhs the
kindé which are needed, their availability, how they can be obteined, and
the way they can be effectively applied to the achievement of the objectives.
There is bott & minimum and & maximum of resources which can be effectively
appued to any activity.

There is a balance between human and material resources which
can sometimee be delicate. Financial resources may be delayed in the approval
process, but the development of the trained human resouxrces and the changtng' |
of attitudes and behavior is a longer and more complex unaer;aking.

‘There are times when the early inputs of materials will force
-acceleration of changes in behavior (jet planes in @ program to develop an
airline) and others in which the behavior shifts determine the material
1nputs (willingness of extension agents to go to the field and use of jeeps).
There is algo the question of the stgnificance of resources to the activity.
1In extremely compleéx prajects the assessment of :he volume aund timing of
resources can be crucial and in projects with one technician advising a
recipient official of minimal signtftcance. i

The amounts of resources that are likely to be available may

alter the planning of an activity ih a number of important ways. The



~164-

particular requxrem~nms of approval and fundzng bodies may also mean that
adeivities most be descrioed in particular ways in opdetr to obtain the
necessary funds,

Teghnical assistance has special problems in matching the a&ail~
abilities of donor and recipient resources. Different budget cycles, differ-
ent limitations on the use of personhel and a variety of other problems
require pianning to integrate both the sources and the kind of support.

_ The period of time over which the resources will be available is another
factor which must be taken into account in the planning of activities,
There are specific availabxlity of funds and limits in the amount of time
which they must be used. '

In the long term context of technical assistance, the initial
agsessment of resources must usually be a general pattern of planned resource
utilization whith allews for continuing reasseéssment and changét
5. The Determination of the Extent gf Commitment: | ,

The existence of a relatively high degree of congruence does not

necessarily produce a ¢ontinued commitment to techmical assistancg-activ;ties.
Constancy of both donor and re¢ipient in providing sesources is influenced
by the emergence of new pyiorities, shifts in personnel and other changes

of the environmenC. The coutinuing gearch for that projecc ‘or grcup of
projecss whxch will promote major impact often leads to the belief that

new activities hold greater promise than old ones. Substantive or admin-
istrative fads, as well as the émergeﬁce of new knowledge seems always to
promise a shortcut to the achievement of objectives,

The ability to piedict.the'extent of commitment:biét a period of
time is @ difficult aspett of the prtogramming process. However, the examina-
tion ef expérienée'with teéhnicaliassistahce in particular eircum§tah¢es,'
vhen information is available,often provides a useful basis for anticipating
the possibility of changes in commitment during the life of a project.

Joint operations or joint fupds, estmérking of loans, and contracts are a
few of the means which have Been used to promote,continniﬁg commitment to
activities, In addition to pat;icular types of administrative organizatioh,
the capaéity to influence new officials and to incorporate key supporting
elements (i.e. clientele and politically influential groups) into projects
have been 2 major factor in obtaining commitment. "
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6. The Maintenance of Flexibility:

The nature of technical assistance and the consequences which

result from its activities accentuate the many changes which take place
in developing countries. These very changeé, in turn, create important
problems in readjﬁstment of project activities if they are to continue

to pursue their broad objectives and remain innovative in the enviromment,
If technical assistance is to be effective, the programming process must
take into account these problems in the establishment of objectives in
the design of activities, and in their regular review, The unanticipated
consequences of activities may provide opport&hitiea, as well as threats,
to the accomplishment of given objectives, It is rarely possible to predict
which parts of any given activity will progress rapidly or obtain more
acceptance in the environment, As activities progress they incorporate
other groupé or organizations in the society, uncover new and promising
avenues of activity and develop more effective ways of accomplishing
tasks., These developments may require changes in approach, organization,
personnel, and in some cases even shifts in specific objectives. |

There are situations in which commitment to a particular approach
can impede the flexibility of operation. Therefore, the maintenance of
flexibility involves designing activities in such a way they can be
modified as conditions change through a periodic assessment of progress,
orientation and problems. | _

Some projects can be expanded and intensified as they develop,
but the commitment to modify activities also implies the possibility of
premature termination as one aspect of the maintenance of flexibility
within a total program, h

1f technical assistance is considered as experimentation with
change in the environment, then modification is a necessity and termination
must be considered a possibility. The problem is to build in the means
which allows maximum opportunities for modification and minimizes the
consequences of termination when it becomes the only alternative.

7. The Promotion of Transfer:

The end objecti#e of all technical assistance activities is that
they be gradually incorporated by the recipient country with the quality
of leadexship, administrative organization and acceptance within the
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environment which is required for continuing effectiveness., Although a
fer projects make some specific contribution and are then terminated,
most projects in order to be successful go through a gradual phasing out
process in whichbthey are transferred to the recipient government.

Transfer can be built into any activity through the specifica~
tion of gradual changes in responsibility, organization or operations, or
it can grow out of training, effective implementation, the emergence of
local leadership,vand increasing support im the environment,

Recipient govermments often begin to take for granted the
additional services which are provided by the donor in technical activities,
Donoxr personnel also become equally involved in technical assistance
activities and rationalize their participation as being 1ndisbenaab1e to
the continuation of the activity. In the view of those vho are most closely
involved, many projects are never "quite ready to be turned over" and
"require only a short extension of time" prior to effective transfer. It
is in this type of situation that thefdesign of a strategy for transfer
ot the development of a means for tranﬁfer, is an important role for
programming. | _ .
Transfer, however, does not always mean that there will be no
further donor ackivity in relation to the prdject. In a review of projects '
which have been successfully transferred, it appears that gradual phasing “
oyt of donor activity from either operating or advisory responsibilities
to occasional consultation or continued training has been one of the most
effective means for transfer of technical assistance activities.

B. Developing a Structure of ggerations

Ideally the determination of the.structuté of operations results
from a synthesis of several of the dimensions of agreement. Most of the
organizations involved in agreement are "given" in the sense that they
sre a part of the structure of the donor organizaéion or the recipieat
government and are fixed by determinations beyond the scope of teecbni-al
assistance. However, the determination of the Pype of project to be
used to accomplish a specific technical assieiance objective is open to
determination through the programming proceés;b Some ageﬁgies are disposed
toward a particular type of project and some types of projects have been

fads at one time or another, Most agencies have at their disposal a
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variety of project types from which they may select the one that seems
most appropriate for a given objective., New project types aml more
effective structures continue to emerge with increased experience in
technical assistance activities.

During the course of reviewing the variety of different project
%&pes used by different agencies, project objectives seem to provide a
common basis for classification. Project types have been selected from
sope of those used by several agencies, but in some cases the names have
been arbitrarily assigned to reflect the classification according to
objectives.

v In logical sequence agreement on objectives influences project
type which, in turn, influences the selection of instruments. The framework
allows for the sequence to vary since all three of the elements interact
throughout the process of program determination. 1In the ssme way that
the dimensions of agreement may be predetermined by an existing state
of knowledge or resources, project types may be self-evident (i.e. institution
building) and instruments may be immediately available for use in imple-
mentation,

It is quite possible that one type of project in a particular
situation may have certain similarities to others or lead to other types
of projects as an end result., Projects are therefore classified in terms
of major emphasis rather than as mutually exclusive entities. x

The following project types will be briefly explained and
considered as individual entities within the framework: 1) Presence Projects;
2) Survey and Analysis Projects; 3) Capital Support Projects; 4) Policy
Development Projects; 5) Capital Intensive Projects and 6) Institution
Building Projects.

1. Presence Projects:

This group of projects have oblique, or inferred, objectives which
may not be specifically related to the project itself. They are usually
govermment to govermment projects in which the purpose of technical assist-
ance is to maintain a presence in the country because of commitmeats
resulting from political, economic, or other types of relationships. These
projects also inciude cagses in which a recipient government insists upon a
project as a condition for other technical assistance activities, Some of
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these projects have been, over a period of time, transformed into both
relevant and successful projects of other types while in other cases,
'they have only provided continuing communication between the donor and
recipient, As mentioned above, projects with oblique objectives are often
réviewed and evaluated on the basis of their apparent objectives rather
than the ultimate rational of the project, The programmihg exercise in
relation to such projects may be a perfunctory ratification or an attempt
to find a juatification for 8 project which has already been agreed upon,
When projects of this type must be undertaken, all agencies

attempt to make them as effective as possible, but it is clear that they
involve very different considerations in their development and in the nature
of their operation, '
‘2. Survey and Analysis Projects: | |

» This type of project is designed for the purpose of gathering
information and providing additional knowledge about substantive or 'nviron-
mental factors for the use of other organizations within the enviromment
_such as the encouragement of investment or to develop future capital or
technical assistance project. In cases where projects emphasizé the prepar-
ation of reports, determinations of feasibility or accrual of knowledge,
the project is normally terminated when its objectives axe achieved., There
are other long term survey projects which emphasize the creation of organ~-
izations to provide continuing information to the environment. These
projecés might be more properly classified in the Ingtitution Building
category. However, frequentiy the institution building aspect of the
project is a later phase and initisl objectives are clearly in the survey
and analysis categ ry until such time as its emphasis is changed.

" Survey and énalysis activities are characterized by relatively
specific objéctives and a defined relationship to subsequent activities,
Survey projects are usually thought of as a short term activity. With the
advent of the United Nations Specisl Fund, long term, highly complex
surveys heve been undertaken. These surveys are probably only occasionally
» or,mérgindlly in this category since they may have elements of policy
‘dmveldpment, institution building and other project types. In general,
however, survey projects, in addition to having a valie in terms of '

-particular accomplishments, are often a useful ptogramﬁtng tool,
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3. Capital Support Projects:

Technical assistance may be one element of a large capital or
loan project within which there are certain advisory requirements, training
components, or problems>of administrative organization. In these cases all
of the objéctives and the approach to technical assistance are subordinate
to the broader determinations which are made about the capital project.

In most cases the scoﬁe of technical assistance programming is limited
to those determinations whicl will increase its particular contribution to
the capital program objectives,

4, Policy Development Projects:

These projects are designed to improve the country's capacity to
formulate policy and organize for effective planning and implementation,
They may involve advisory groups at different levels in national or sectoral
_ planning organizations, ipndividual advisors to high level government
officials, or other types of auppotting acttyiﬁiea'which williimprové the
caliber of human resources and increase the knowledge base for policy

formulation,

Policy development has special problems of considerable delicacy.
While recipients usually lack enough competent and sophisticated personnel
to provide the dats and analysis on which to base informed develogment
policy choices, the spector of ménipulation by outsiders is ever present,
Even thbugh the advice is to come from @ highly specialized advisor, the
political and administrative implications of a foreign advisor in policy
development must be given careful attention during the course of project
development. On the other hand the use of experienced outgide (and
presumably bbjective) experts can be of great assistance to top level

recipient officials in policy development,

While bilateral programs do engage in a variety of policy
development projects, the relative independence of the foundations from
national policy of their own government, and their ability to attract and
pﬁy top level personnel, has been important to their involvement in this field.
For similar reasons multilateral agenices have a number of this type of

P G R g

project. '

)
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5, Capital Intensive Projects:

Capital intensive projects usually require lieavy cap;tél inputs,
but in contrast to the capital éupport projects itvis the technical
assistance component which is controlling in the accomplishment of the
objectives. The capital input is dependent on changes in skills,_organ-
‘ization or behavior of individuals or groups in order to make the Eapital
inputs effective, These projects are sometimes referred to as "impact"
projects, but in fact the changes in patterns of action which must take
place over a longer period are often a limiting factor in achieving the

impact intended. '
| In the case of a fish harbor, for example, while it may require
large amounts of money for construction and equipment, it is the changes
in the pattern of catching, handling and marketing of the fish which will
detexmine the effectiveness of the capital inputs.

On capital support projects the reverse is true. Construction of
a steel mill imposes changes in the organization, operation and marketing. |
Technical assistance may organize operations or train personnel, but it
is the capital project that provides the controlling decisions as to its use,
6. Institution Build .

Institution building projects are designed to support the creation
of recbnstitution of institutes as a device to foster and support éhanges
in the society. Much of technical assistance in the past has been directed
intuitively at some or all of the aspects of institutioh building. Imn one
sense institutjonalization is one of the most effective ways to insure the
continuing impact of contributions which technical assistance has pfovidédf
Recently, however, institution building has become a more explicit focus
of the programming process in manj agencies. It is beginning to be the
subject of an increasing amount of analysis by both scholars and practition-
ers.’ '

Since institutional building projects are one of the most complex

activities for technieal assistance, they often require intensive planning

. 9For a few examples, see Milton J. Esman and Hans C, Blaise, "Institution
building Research: The Guiding Concepts" mimeographed. A statement of the
Inter-University Institution Building Research Program. See also Hiram
Phillips, "Foundation Stones and Building Blocks in Institution Building",
and AID staff paper, and my "Technical Assistance and Institution Building'
.~ delivered at the Society for International Development, March, 1966.
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and careful development even when they grow out of other types of projects.
In many cases technical assistance can provide a particular channel to
the power strﬁcture of the recipient country in order to protect and
éupport the institution during the early étages of its development,

As the understanding of the difficulties of {ntroducing change
" in developing countries has increased, the institutionalization of the
project has become a principal objective in many types of technical assist-
ance projects. A policy development project may concentrate on building a
permanent planning board rather then simply providing advice and analysis
for the decision makers. Similarly a capital intensive project may iavolve
central institutions, such as a ¢redit bank, which require the establish-
‘ment of differeat types of relationships with farmers, and the growth and
acceptance of the bank as an institution in the environment. Even survey
and analysis projectswhen they are large andilong-term may be involved in
developing sn institution to continue the type of survey which is being
introduced. |

At present there are those who argue persuasively that insititution
building is the major focus of any effective technicsl assistance program.
The argument, however, does not distinguish between institutionalization
of an activity and institution building itsgelf, There are a varigty of
different kinds of functions which technical assistance can perform
rdnging from initial surveys to advisory sexvices to highly institution-
alized organizations in soclety. Therefore, institution building will be
treated as a separate type of project in this paper.

C. Choosing Appropriate Instruments

The third component of the program is the selection of instruments
for achieving the objectives within the structure of operations, Some
instruments are more expensive than others; some require more highly trained
personnel than others; and some instru&ents requirg'a more detéiled
agreement with the recipient then others, These and a variety of other
considerations must be taken into account in the selection of instruments
appropriate to a given project. ' o _

Generally donors and recipients have preconceptions about the
type of instruments which will meet its particular‘needs in any given
situations. Some agencies, because of the size and nature of their
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organization, tend to use one particular type of instrument., Other
agencies use a limited number of instruments in different situations. In
some cases there have been chsnging preferences for instruments 4s new
‘ones offer particular advantages.

Some of the smaller foundations and privately sponsored operations
have used the individual technician almost exclusively with occasional
teams or cénaultlng groups for special circumstances. Other agencies have
placed gieét emphasis on the consulting advisor and thé consulting group.
The UN EPTA program has emphasized the individual technician, The Special
Fund program has usually been staffed by a direct hire team of an executing
agency, although contracts have occasionally been used for either project
development or implementation ,

The U.$. program, in its earlier stages, placed considerable
'emphasis on joint operations and joint funds, In Latin . America, at one
point, most of its activities were Servicios (Joint O.perationa).lO The
present emphasis of the program is heavily on institutional contracts
although there are a variety of other idéttuments used extensively.

Normally one instrument is the primary means of implementation,
but frequently additional 1nstr¢ments may be used at different stages in
the process of projgct developmant. Consultants are often used in addition
to other ihstrumenta for exemple.

For the purpose of tuls framework the instruments have been
arbitrarlly classified into six groups - each of which may have variations
in different agencies or different situations,

gotnt Operationss

The commen joint operations instrument was the Latin Anerican
"Servtcio" which was an operating agency of the host government, It _
norwmally involved a number of dincteit smaller projects in a given area.
Its financing was characterzed by a separate account into which each
. government deposited funds'fot-!ﬁd»dperationa. Servicios were normally
adninistered jointly by co-directors as an autonomous agency of either a

given nin;stry’or even of the goverhment, although in this case ministers
| and high level officlals of both the recipient,énd'dono: mission ukually

loln 1955 thete weie 42, and in 1964 the last Se:viéio was phased out,
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composes ite board of directors. In general, doror personnel worked on
‘the staff of the institution both in advisory and operating positions.
Since they were in Agriculture, Education, Health, and Industry in all
the Latin American countries and in a few instances in Africa and Asia,
there were many variations on the standard Servicio general pattera,

The Joint Commission for Rural Reconstruttion (JCRR) on Tiawan
was composed of Chinese and American officials appointed by their
respective presidents, and Chinese and Anerican personnél held positions
at all levels of the organization., The JCRR put particular emphasis on
financing other local and regional organizations and providing assistance
to them in achiéving their objectives.

The Khuzestan Development Service (KDS) operated by the Develop-
ment and Resources Corporation was totally financed by the Iranian
government, but both foreign and Iranian personnel were involved in
- operations at different levels. With the creation of the Rhuzestan Water
and Power Authority in 1960, the KDS began the process of transferring
authority which was completed in 1963, Foreign and Iranian personnel
still oceupy both operating and advisory positions, but a planned reduction
of the foreign personnel asvlraniané become qualified is gradually being
accompl Lshed, o
While it appears that joint operations ave little used by other
programs and presently out of favor in the u.S. progrhm, the success of
the Tiawan, Rhuzestan and some Latin Auerican Servicios indicate that it
can be a valuable tool when it is used in apprOpiicte circumﬁtances. In
' two recent reports to AID recommendations were thét joint operations shouid
be used once again on a selective basts 1
2, The Individual Technician: ‘

. In AID individual techaiqdes are referred to as direct hire and
they are frequently career employees of the donor agency. They may,
however, be borrowed from another agencj or contracted as individuals for
a specific per;pd of time. Since the technician is used for lenger term
projects he is normally assigned to an organization to assist in the
development policy, the introduction of specific technology, or the organ-~

11
John D, Montgomery, Rufus B, Hughes, and Raymond H. Davis, Rural

Improvement and Political Development: The JCRR Model. A survey report
subnitted to AID June, 1964, and Robert J, Shafer, The Servicio Experience,
a study requested by AID, June, 1965, a xeport on-this project.
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ization or modification of administrative patterns., His role may change
with the administrative situation, the interests or the requirements of
either donor and/or recipient, ‘

3. ' eam; _

, The team usually refers to @ group of individual technicians
with different skills advising or working within a single project. They
may be used together to form a specialized team or they may be deployed to
advise different aspects of an activity. A team, in the sense referred to
here, often consists of career employees of the donor agemcy but they may

be borrowed or individually contracted. Like the individual technician,
their participation in the project may be advisory, operatibnal, or they
may perform research. A team is also a long-term instrument and its
functions and manner of participation in a project may vary over the course
of the activity. '

4, The Institutional Contract:

While individual technicians and consultants may he contracted,
the institutional contract is a separate instrument. It is designed to
draw on the resources and special cgpabilities of an entire institution
through'a contract by which the institution assumes major responsibility
for implementation of a project., It may be with a university, business
firm or some other institution having the required capacity. The contract
usually involves technicians, training and possibly some equipment or
materials. The duration may range fxomtwo to. five years or longer.

~ After a project haé‘been agreed upon, the donor normally
negotiates the contract with thé concurrance of the recipient, In other
cases, the recipient may actively participate in the nego:iétions or in
rare occasions negotiate a contract using capital or other fgnds made
available by a donor, The relationships between the contracto; and the
donoxr agency vary but usually the contractor has a more carefully defined
scope of action than individual techniciens or technical team, but has
more autonomy of Gperation within its frame of reference.
5. Consultants: ‘ '

' As defined here, consultants may refer to a team or to individual
consultants. Consultants are specialized experts who perform specific
services foi a short period of time. Constulants may be used in project
development or in its implementaiion,'but)their normal requirements are
to examine sbme specific situation and provide a report or recommendations
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tor future action in which, normaliy, they will not participate directly.
Some consultants, or consulting teams may visit individual technical
asaistancé activities regularly to review, advise and recommend certain
types of changes or the introductfon of new technology; Constﬁtants are
normallyAshort term, ranging from a few days to several months, but there
are cases in which consulting asatgémen:s have lasted for a year or more.
In such cases, they would be defined arbitrarily as ;ndividuai technicians,

A Progbsed Framework for the Programming of Technical Assistance

Now that the basic dimensions of the programming problem have
been abstracted, the operational structures and the instruments defined,
the problem is to relate them to éach other in some manner which will be
meaningful to the detision making process.

To provide #ome standard pattern which would prescribe the
relationships for all situstions would be another attempt at a magic
Solﬁtioh and would be contrary to the whole thrust of the'paﬁer thus far,

What can be done, however, is to set up a framework in which
che generalized relationships of dimensions and instruments to operational
structure in such a way that it allows for the adaptation of the framework
- to any given set of circumstances, At the same time, the relationships '
in any given situation allow for 3 more specific placement alodg_the
continua through defining the significance of preblems aécording,to project
type. This will éhcrease the accuracy of the profile and probably permit
further refinement of the continua or additions to it.

~ The Framework a3 it is presently set up,in a generalized form,
allows for the varying significance of the componentsfto each other in
different situations but does not show a vaziety of other relationships
which could exist between its elements. For example certain project types
may be useful in solving certain problems (survey and énalysig for knowledge
and feas;bility) and some instruﬁenfsfﬁay be related to individual problems
or projects (teams for survey and analysis and consultants for flexibility
end knowledge). The framework is therefire a choice of relationships
ﬁhich seem to be most aéplicable‘generally.

The frameéwork applies to any set of objectives, provides a guide
for the examination of the reslity of the enviromment and indicates the

requirements for the incremental decision process.
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It should be noted, however, that the significance of elements to each
other is measured in broad levels of low moderate and high, Given the
problems of measuring the dimensions, this appears to be as accurate as
can be usefully achieved, However, if each of the dimensions could be

~ broken down into its components (i.e., political, technical, administrative,
knowledge, etc.) the classification of significance might be made more
detailed. Such a breakdoun appears to be possible in:.gpecific situations,
but there is some question as to the relevance of this additional pre~
cision exceptin. special circumstances. In any case, the framework is
ultimately dependant on the judgement of the field personnel in anllyzing
the significance of the elements in each situation,

-Chart 1 is therefore, generalized set of relationships between

dimensions and operational structure and Chart II is the generalized

relevance of instruments as major elements of operational structure.

GENERALIZED SIGNIFICANCE OF CIVEN PROBLEMS
FOR EACH TYPE OF PROJECT

. CHART 1
. Operational Structures
Dimensions —
Presence| Survey | Capital iolicy apital . |Inst,
Support pevelop, Intensive |Bldg.
1. Knowledge | Low Low Low Moderate|Moderate | High
2. Congruence Low Moderate* Mode High | BRigh - Righ.
3. PFeasibility Low Low Low  loderate | Moderate High
4, Resources Righ Moderate Low derate | Moderate Moderate
5. Commitment Low Low Moderat nodetaté Bigh High
6, Flexibilicy Low Moderated High High High High
Transfer Low Low Moderate Low High . High

Explanation of Chart 1

The key to the chart is the word "Significance" ~ that is, the
importance of elements to the decision making process: high means critical;
moderate means significant; and low means limited, }

The chart can be made to work in both directions - that is, the
requirements for a given type of projéct or the type of project which most
fits the existing or obtainable condition of the different dimensions. It
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should also be clear that the laiger number of high and moderate ratings,
the more complex the project and the more involved the decision making
process. The chart, in this situation, would seem to indicate the import-
ance of survey and analysis and policy development a8s less complex activ-
ities which could lead to more complex ones,

Thé time sequence is implied in the oxrder of the dimensions,
but each one requires some consideration at every stage., The determina-
tion of commitment, maintainance of flexibility and promotion of transfer
may occur in later stages, but they should be considered earlier just
as knowledge is considered in later stages. In order to clarify the chart
‘further, there follows some brief comments on each project typé.

Presence projects have political objectives, usually of interest
to one party; the significance of ail elements except resources is low.
The major problem is normally to provide the justification necessary to
obtain material and human resources from both sides in these situations,
Unless there are strong external influences on both sides, often a presence
project must be, at least formally, partially misrepresented to cobtain
necessary funds,

Survey and analysis projects are designed to increase knowledge,

determine feasibility, promote congruence and commitment, and normally

have few4ptob1ems of transfer. If the project is to be effective, however,
some congruence is significant to its initiation, as is obtaining resources
and maiﬁtaihing flexibility. |

Ta capital support projects, knowledge, feasibility ahdyresources
are of miﬁimaliconsequence since technical assistaence is a small part of
a capital project. The problems of congruence, commitment and transfer
are significant to the success of the project. Flexibility is a eritical
element in the timely contribution of technical assistancé to total project
objectives.

Policy development projects normally have no problem of tramsfer,
but congruence and flexibility are critical elements if technical assist-
ance is to provide the kinds of services which the recipient desires during

" the course of the activity. The other elements are significant.

In capital intensive projects, congruence, commitment, flexibility
and transfer are critical if the project is to have the impact intended.

Other factors are significant,



~178-

In institution building projects, the complexity of the

activity makes all of the elements critical except resources which is
still significant. Generally, the resolution of the critical problems of
knowledge, congruence and feasibility eases the problem of fund justifica-
tion, but there may be di{fficulties of obtaining the caliber of human
resources required ’
It must be remembered that there are generalized relationships
which assume an agreed set of objectives and average relationships
'between>headqugrters, field and'tecipient. Different couptry environments,
differént sets of objectives, different policies of each donor or recipient
may modify the nature of these relationships,
What'is important to the operation of the programming process
is an understanding of these relaticnships so that emphasis can be placed
on those aspects of the project which sre most important. The usefulness
of the chart is that it illustrates an approach to the programming problem
which éan provide a basis for project decisions in a giveh environment
‘and which can be justified in terms of the agreed objectives in each case.

GENERALIZED RELEVANCE OF INSTRUMENZS
TO OPERATIONAL STRUCTURES :

CHART 1
: . 7 THE INSTRUMENTS »
Operational ~ LONG TERM o SHORT TERM
Structuras The The Insti- | Consultants
~ Joint Individual , Technical tutional | (Individual
Operations Technician Team Contract or Team)
Ptesenée 0 2 2 0 1
Survey 4] 1 -2 0 2
Capital
 Support 0 1 1 . 1 2
Policy Develop. o 1 1 2 1
Capital ' '
intensive 2 1 1 2 0
Institution . .
Building 2 1 1 2 0

6 - generally not usefal

1 - useful under some conditions
2 - frequently useful
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Explanation of Chart II

In dete'mining the significance of given instruments, there
may be 2 number of limiting factors built into. the donor agency opersations,
It is unusuil for non-government agen;:ies to have presente projects, al-
though they could possibly have both capital support and capitdl intensive
- activities., Some agencies may operate on a small scale and therefore be
limSted to direct hire individuals or consultants. In a similar way,
country énvironment may prevent or encourage the use of some particular
1nstrmn¢n€ or & teci.pi.e.nt' government.v'may have preconceptions about the
instruments which should be used on a given project.

The ehar_t. is concerned with the inStruments on which major
émphaais is placed for any given type of project. All projects may use
consultants effectively at ’d‘iffetgnt 'stages in their operations and some
may use different instruments at different times in their developmeht. The
Chart is therefore concerned with the generalized significance of each -
instrument’ éé'gi major tool in achieving the objective of a particulsr type
of project. ‘ ' '

In preeence grojects, it is mport:ant that the personnel working
on the project be under direct control of the dono: a;encg because of the .
political implications of the astivisies which sre undertaken,

- Sutvey and analysis projects are often short ‘term, higﬁly
‘specific in their requirements, They lend themselves well to the use of
consultants because of these factors and the eése with which consulting
operations can be terminated at the completion of the activity.

§ | ‘Capital support projecte have been carried out successfully in
many different ways but consulting services appear to nm the flexibility
' tequ:l.red under the usual circumstances of eapital projects.

' The importance of institutional contracts to golicz development
Erojects is the independente of the pgrsonnel from the donor agency, The
formation of policy is a delicate'ma:éer in most recipient govermments and
persons who are too closely tied to the donor agency, particularly if thet

- agency is of another govérmem:, ‘are frequently suspect. In the case of
foundations oxr: mult:ilat:eral agencies the problem is less dit‘ﬂcult and
other types of mstruments may be uaed. ’ ' ‘
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For capital intensive projects, the flexibility and independence
of joint operations and institutional contracts have particular value.

They normally provide a broad base of human teéqurces from which to draw.
Because of the importance of the timing of financial inputs, these instru-
ments can be freed from normal budget cycles and progress.

Institution building grojects‘teQuire a long-term commitment and
knowledge of the intricacies of the situation that comes with a continuity
of relationships. Both institutional contracts and joint operations enable
ptojects to be organized on this basis, and in addition, provide the
varieﬁy of resources and the flexibilitj in their use which is
important to this type of projéct'

Some Concluding Comments |
The basis for the framework is the definition of technical assist-

ance 28 a means of resolving different views. This does not in any sense
subordinate the objective conclusions derived from economic, political or
social analysis. It is precisely the articulation of these con¢lusions
which can influence changes in the attitudes of the donor and récipient
vand make the agreement process easier., Neither does it subordinate the
technical field since, once again, many of the pfoblems to‘be solved
respond to the precision with which technical requirements can be stated.
There is, as yet, no empirically tested spproach by which tech-
nical assistance can accelerate the type of human and institutional change
required for development and modernization in the real world which it must
face, If there were, the many external influences which affect the differ-
ent groups involved in decision making in technical assistance would still
have to be resolved into agreed courses of action, Resolution, however,
-doesrmnan the compromise of the lowest ecommon denominator, It means the
interaction of groups in the pursuit of some established common goals.

_ The continua are designed to indicate the wide variety of
conditions which may exist in the environment in which technical assistance
must operate. The fallacy of the undivided middle postulates that there
can be clear~-cut distinctions between the extremes of ériteria, The
continua purports to show not only that the individual elements can vary
widely, but that in different situations, different values of:a given
¢lement satisfy the decision making requtrements;
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The framework is designed to illustrate an approach rather
than to represent some absolute values. It is clear that considerable
field testing is necessary and that there may well be important modifi-
cations in the structure during that period. Nevertheless, if it can
- be developed for individual countries or particular areas, it provides a
means by which the appropriate emphasis can be given to those problems
vhich are critical in the process of decision making. Further, it
provides an array of project types and instruments which can be fitted
to individual circumstances.

' Thenentire formulation, in summary, is an attempt to provide some
kind of rational basis for decision making which will meet the equally
important but often quite different problems of the headquarters process
~ of justificacion and the varied decision making conditions
in the field.

What remains in addition to the more complex process of field
testing the framework is to formulate the conclusions of the research
in terms of the dimensions of agreement postulated by the framework.
This will be, in effect, a test of the relevance of thevproblem areas
to the reality of the decision making process,



CHAPTER VI

SOME PROPOSITIONS AND SUGGESTIONS *

Thé growth of the programmidg process, the major influences on
it and the means by which it is acéomplished in a representative group of
agencies have constituted the major portion of the report. Programming
Qas defined in Chapter‘v and'its structuré and eiements,absttacted into é
generalized framework. The attempt to describe the reality of programming
a#tivities, the comparative approach showing the significance of certain '
apptaaches and the comments throughout the paper have pointed up critical
problems and indicated some of the types of actions which may improve the
administration of technical assistance and programming in parti&ular.

Many initial conclusions emerged from a review of the literature,‘
the interviews and through the examination of cases and discussion with
'colleagues and other knowledgeable persons, those initial hypotheses have
been reduced to some fundamental ﬁropositions and some diverse suggestions
rather than recommendations. _ . '

Technical assistance does not want for recommendations. There
have been a ccntinuing flow of policy proposals, organizational recommen-
dations and a variety of detailed suggestioga all of which range from '
naive to informed and sOphis&icéted. | ,

To borrow from the terminology of technicai assistance, the
only way to improve the programming process is to help ﬁhe practitioners
help themselves. There have been continuing efforts in'allntechnicai |
vassistance agencies by informed and experienced persons to find better
solutions to its many thorny problems. No outsider,addreasing himself
to a variety of agencies, or even a single: oﬁe; should presume to be
more than a source of information, 1nsight objective analysis and

constructive suggestions.

et it

There will be no footnotes in this chapter, Any references will
- include the author's name aad will be found in the bibliography.
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It is a common failing of these types of reports that their
authors cannot know all of the many factors that impinge on decisions in
the different agencies. It is hoped, however, that the way the process has
been described, the way the framework has been constructed and the way the
suggestions are presented will provide stimulus and support for the contin-
uing efforts to improve the administrative elements of the proéramming
process.

| The most important result of the report could be wide discussion i
of the problems and suggestions treated in the paper and the experimenta-
tion with new approaches resulting from such discussion. )

The propositions will postulate basic conditions whiéhArequire
concentrated attention and where possible indicate general approaches to
 dealing with them. The suggestions are érouped under the dimensions of
agreement which were developed as a set of components of the framework in
Chapter V. Thus, the structure of the chapter provides a preliminary test
of the relevance of the classification of problems in the framework.

Some of the propositions and suggéstions are not new, but they
bear reiteration., Reports and commentary by other scholars and practi-
tioners have resulted froem a different approach to the general problem of

improving the efficiency of technical assistance administration, but many
are similar in essence to those which are contained in this report. It

is satisfying to find that the results of the independeht analysis upon
which this report is based are corroborated by the findings of others.
ﬁowever, it is disturbing to find that the ccnclusions and recommendations
of some of the best of these earlier reports often did not get attention
commensurate with the serious effort and conscientious ahalysis from
which they were derived. -

Those who have read the previous chapters are éwa:e that the
position of this paper is that technical assistance progfamming is a com-
plex process which is not amenable to generalized prescriptions beyond the
level of platitudes. The volume of variables, and more important, the
complex relationships between variables challenges the ingenuity of the

practitioner and the social scientist even in specific situations,
Solutions cannot be drawn from a content analysis of interviews or from

some sophisticated correlation. In many cases over-sophistication in the
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programming process has been much more destructive than a pragmatic
approach to problems as they arise. ' .
Finally it should be noted that no document can pass unscathed
between the Scylla of generalizations which simply restate old impera-
tives ana the Charybdis of highly épecific suggestionslwhi¢h may‘apply to
only one bureau or agency and not apply to anotﬁer; However}&uﬂe general
suggestions will be made for all technical assistance programs and then

some more specific actions for AID.

SOME FUNDAMENTAL PROPOSITIONS
1. Technical Assistance is long range and high risk in terms

of individual projects but a critical input to the capacity of underde-

veloped countries in their efforts to modernize. Further, it is differ-

. ent in nature and operation from capital and loans and therefore requires
a different kind of programming system. This can be accomplished without
altering its relationship to the goals of all other external assistance.

2. There is no magic solution - nor even a standard mold - for
programming different activities in different countries. The benefits to

be gained by permitting, and even encouraging, creative approaches dealing
with the pragmatic problems of the field far outweight those gaxned from ,
the insistence on standard formulas of rational presentation.

3. If there is a single most 1nf1uential aspect of Erogramming
technical assistamce it is its cooperative nature. The tendency to impose

a concept of a development, an administrative approach or a set of ob-
jectives on countries, particularly those which do not have the capacity
to develop and put forward their own, has been irresistable in toc many
caées. The time, and the speciai efforts required to insure both thorough
understanding and commitment at different levels is a fundamental factor
in the success of technical assistance. 1In each agency observed there
have been enough examples of conducting technical assistance in a truly
cooperative manner for the techniques to be applied on a much wider 5asis.

4. Indegendent external influences to the programming process
are a double edged sword of critical proportions. They complicate pro-

gramming in the measure that they must concur in program decisions yet

their support is usually important to planning, obtaining funds, or
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continuing support. The administrative efficiency of some agenciés
results, in significant measure, from the relative absence of these in-
'puts. The problem is complex and different for each agency, but there
agre ways in which external elements can be incorporated without reducing
the decision making process to a search for the lowest common denominator.
In this tegard,:the relationship between the Special Fund and the Special-~
ized Agencies illustrates a particular pattern which may provide some
helpful insights.

5. ZIhere is a basic dualism in the grogrammigg process. First
there is a need for rational presentation and justification to meet policy

and enabling bodies' requiréments. Second there is a need for~prégmatic
handling of the complex problems which arise in formulating and impiement-
ing a program in the field. 1In view of the fact that these ofteh conflict-
ing requirements cannot be eliminated except in the smallest and most
closeiy knit agencies, they must be lived with and the administrative
means found to adjust to them in each agency.

6. Though it has reached proportions of a cliche, problems of
~ communication gre basic to the resolution of different views into common

courses of action and to the understanding by headquarters, field and

‘recipient of the consequences of their decisions im the other environments.
~Much greater attention must be given to more direct contacts between these
three groups and to improving communications between then.

7. Even though headquarters must necessarilz be the fina _
arbiter, the grﬂmarz focus of attention of a technical assistance donor

always should be on the field program. While there is no symetrical

division of responsibilities, the roles of headquarters and the field can
usually be divided as follows: V ’
a. Headquarters determines the nature'and magnitude of the
program, This includes such things as global emphasis
on capital versus technical assistance and loans versus
grants; the allocation of funds between countries; the
inclusion or exclusion of certain types of activities;
and broad global procedures.
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b, In the determination of country program goals
headquarters' decisions must rely‘heavily
on field analysis and recommendations. For
example, in the determination of sectoral
emphasis and approach and the total country
objectives, field analysis of the situation
is the critical input. |

¢. 1In the determination of projects or individual

activities the instruments by which they will be
accomplished, the field determination should
predominate, unless there are major over riding
reasons which preclude its support. At this
level the burden of proof required to reverse a
field decision should be on the headquarters and,
the benefit of the field. '

In reality of course,radministrative.situations'aie not
‘always this clear cut. Further, no partiéular set of regulations can
impose this administrative posture on a technical agsistance-organi-
zation, although it can be important. It is basiéally the organizational
leadership whiéh can establish this approach to dealing with technical
kassistance'problems. ” '

The hardship post for programming should be headquarters.
The job of tﬁé fieid should be to examine its own situation realistically
and determine which feasible activities will make the most effective
‘contribution to the gaals; Then, headquarters should translate these
preposais, with field assistance, into the pattern of presentation
which will satisfy the enabliﬁg body. It makes no sense to have to
deal with reality through the looking glass of a slick formalized unreal
- programming process whether simple or complex. Enabling bodies are
generally favorably disposed toward technical assistance programs and
must be treated as sophisticated enough to be told_that‘technical 7
assistanée is long range, complex and critical, and that the field
should be supported rather than given some standard prescriptions
for project development.

\
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8. Drastic changes im crganization and frequent changes in

leadership at various levels create many more problems than they solve.

Improving most of the existing orxganizational structures for technical
assistance and drawing leadership from broadly experienced senior
personnel will prove much more effective in improving the quality of
technical assistance in the iong run. This is equally true of project
types and instruments, Neither contracts, nor institution building
projects are the.answer to mounting successful technical assistance.

" The only real answer is having a “kit.of tools" varied enough to meet

the individual situations as they are encountered.

THE ACCRUAL OF KNOWLEDBGE (160%) .

Technical assistance has special problems of knowledge accrual
since in essence it is designed. to change the level of skills, organi-
zational structure and influence attitudes and behavior. Its programming
can be ascisted to only & limited degree by the standard kinds of economic
and 'political information which is routinely gathered for capital programs
and diplomatic purposes. More important, it requires a particular combin-
ation of technical, social and administrative data about the country,
sector and particular case, along with knowledge of past experience in
introducing similar activities in other developing countries.. Even so
such information, because of the chénging éircumstances of the couatry en-
vironment, must be understood to be the basis for informed and sophisti-
cated guesses by experienced officials as to the nature, timing and
organization of different activities, v

Another factor in technical assistance is that because it in-
volves small amounts of money, it is expected to attack critical problems
which will have an influence on the overall develcpment program. The
material gathered must therefore be convincing to headquarters and fund
authorizing bodies In tcrms of broader program objectivesa The time
linitations and the reliability of data constitute still another difficulty

in gathexing‘information for technical assistance. All of these factors

2

iy

The number in parenthecis after each title indicates the page in
Chapter V where this dimension of agreement is discussed as a
component of the framework.
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complicate the problem of finding the right kind of knowledge for the
planning of successful projects.

There has, until recently, been too much reliance on the data
gathered for other types of activities, too many implied assumptions about
the transferability of organizational structures from developed countries,
~and too little gathering of past experience with similar activities in
other developing countries in any meaningful and transferable way. Further-
more, the skepticism of headquarters and enabling bodies have led to a
reluctance to point out the limited relevance, reliability and complexity
of the kind of data available. In some cases the justification required
for a technical assistance project in a developing country would tax the
facilities of a developed one. Both the time available for planning and
justifying individual activities and the need for convincing figures has
led field missions to make optomistic claims and to underestimate the
time involved in aécamplishment.

Since many of.the major problems technical assistance must
attack are self evident to experienced officials of both the donor and
recipient agencies, and because obtaining the amount and kind of informa-
tion lead to long delays, there is a tendency to accept any opportunity |
or request and move ahead. On the other hand, the rallying cry for many
program officers is the scattered and ineffective projects which were not
adequately planned, To some extent both arguments miss the point. If
there is continuous attention to the kind of country knowledge, past ex-
perience and critical problems which are relevant to technical assistance
_ needs, opportunities can be captured by only a limited amount of addi-
tional technical and organizational analysis easily obtained through
‘consultants or shor term studies. At the same time critical problems
can be the focus of continuing study which will lead to the initiation
of activities as enough knowledge is made available for proper planning.

- The problem of accrual of knowledge, then, is oné of shifting
to gathering the kinds of general knowledge about the country which are
relevant to administrative and behavioral change, recognizing the long
term experimental nature of the activities and building in the knowledge

'gathering elements in projects so that intermediate decisions will
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compensate for the lack of initial infotmaiion. Finally, much mdre
~attention must be given to supporting the experienced field official with
the results of past experience and shortterm assistanée in the technical
and social science analysis which will make possible more timely and
informed program decisions.

‘Suggestion 1: Limiting Knowledge Needs by Classification.

There are a variety of ways in which program goals, regional and
‘country objectives and other factors can be classified to limit knowlédge
requirements, The framework in Chapter V attempts to classify knowledge
requirements for different types of projects. Galbraith's scheme sets out
some regional cbjectives ~~ human resources in Africa, social structure
in Latin America and productive‘capacity in Asia, Thése approaches and
other country and organizational concentrations provide a basis on which
to limit the amounts of knowledge required for given situatioﬁs. Fieid
and headquarters teams working together can détermine the critical types
of information needed by both groups for categories of activities. Field
offices can then place the emphasis on gathering only that information
which is significant to program decisions in particular situations,

Suggestion 2: Development and Utilization of Country Resource .
Donor agencies should encourage, and if need be, promote indivi-

dual‘and institutional knowledge gathering as a priority activity in each
country., Some attention has beén given to planhing organization and sta-
stics agencies but there are a wide variety of public, private and profes~
sioﬁa; organizations in most countries which have, or can be encouraged to,
develop important information needed as a basis for program and project
activities, In a few observed cases small amounts of money expended to
assist or support activities which promise relevant and useful information
~have made significant contributions to program and project development.

‘Suggestion 3: Development of a Donor Agency Memory.
The collection, clarification, storage and easy availability of

the great volume of available material which each agency has accumulated
over the years is a eritical element in the continuing improvemeat of the
effectiveness of the program process.
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The increased emphasis on evaluation by some agencies is a

. beginning (see pages 142-148), The Technical Assistance Study‘Group, the
single debriefing recording an AID and the three Ford case studies in Iran
are isolated discontinuous but promising possibilities. AID's efforts at
a computerized semiannual report is another start if, among other things,
a multitude of other meérginally useful reports required of the field are
eliminated, l :

What is nceded is an organization partially removed from opera;
tions on which both field‘and headquarters can depend for support, infor-
mation and assistance in their programming activities. Scholars and
practitioners can be rotated to it for short periods to provide ihformatian,
or for long perilods of training and research, Such an organization could
provide the resources for evaluation and the gathering and storage of
different types of information. It could be expected to provide short
term assistance to operating departments and field missions so that it
would maintain close contact with practical problems, 1In order to get
acceptance it would have to begin by conscientiously serving the field
needs for information but it could become a repository of analyzed experi-
ence and easily availéble research results and a source of trained person-
nel for short term program. support. The nature of the organization would
~vary with the agency as would the size and function. Ideally it might
lead to a future international agency designed to assist all donors in

a similar way,

Suggestion 4: Regionally Based Centers.

The International Rice Research Institute, U.N. Regional Organi-
zations and the Inter-American Institute of Agricultural Sciences are just
a few of the resources which can be better utilized‘as a source of gather-
ing and disseminating knowledge. The Middle East Development Division of
the British Program and the regional Offices of WHO arevexamples of the
organizations which can provide direct field guidance support which could
be strengthened in terms of accumulating knowledge in each aiea. Research
institutions need strengthening in training personnel at diffetent levels,
training and cperating offices need to be able to gather and storé infor-

mation on the special problems of their ares. Ihe beginnings have already
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‘been made in this area, there simély needs to be more attention given to
cooperation between agencies in supporting or combining existing regiocnal

efforts and joint activities to create new ones.

Specific Actions for Aid.
‘A, Missions should be encouraged to use techmical support funds for

the purpose of supporting or commissioning individuals, institu-~
tions and professional groups to contribute specific types of
knowledge, both general and specific, needed in the éountry.
Where appropriate, mission officials should work with local
scholars in such activities as project evaluation, assembling of
available information and promotion of special studies, k

B. The Human Resource Dévelopment Center ptoposed in 1963 in Latin
American Bureau should be revived. The idea involved the util-
ization of universities &s continuous information gaqhering and
research organizations. In this capacity they could provide
both background data and specific studies as ﬁeeded in any
country in the area. They could also provide training, orien-
tation and other services. Similarly the activities of the
Far Eastern Bureau in promoting and supporting different types
of research should be encouraged and expanded. _

C. The wide circulation of documents giving sources of informaéion
either by region or specific field could be extremely useful to
both project development and review. There are some materials
on training resources in Europe and Latin America for example,
and in a2 few cases material from mission files and libraries
have been put together. The UN Resident Representative‘si
office in Iran prepared the U.N, IN IRAN, which gives a coﬁpte-
hensive listing of all projects, personnel and reports in a
form extremely useful to anybody working in that country}

D, A few of the variety of other things needed are: imcorporating
graduate_students into the intern program to do research; re-

~initiating the debriefing for field personnel; and acceierating
present plans to rotate personnel between field, headquarters
and universities; and the graddal shift of emphasis in TCR

towards tue type of function sugzgested in &, above.


John M
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THE DEVELOPMENT OF CONGRUENCE (161)

Congruence is more than agreement. It is common understanding,
at different levels, of both the objectives and the intermediate changes
which have to take place if the objectives are to be achieved. It involves
the conscious search for, and development of, converging motives and the
anticipation of the problems of diverging ones. It is an understanding of
the different kinds of cooperation and resolution which have to take place
in the programming process during the period of planning and implementation.

At the level of agreeing to undertake a cooperative program, the
goals only need be within the objectives of the country and not conflicting
with the global objectives of the donor. However, at the level of sectoral
and project activity, important efforts must be made by both sides, to
understand vhat agreement means and the degree to which it will lead to
future resolution of common problems. There are times when one side or
the other can be persuaded, over a period of time, to support a given
activity but even that requires and understanding of just what kinds of
actions'Will encourage common agreement. .

| Among the many problems involved in obtaining agreement based on
congruence between the parties involved, there are two fundamental ones.
First, the donor tends to assume that development is the critical element
in the country and since the donor program is designed to accelerate this
process, it should be the major concern of the country; and deserving of
continuous high level attention. In fact developing countries may have
many more equally important and urgent problems, such és political organi-
zation, economic stability and social unrest. They are continually caught
in the dilemma of dealing with immediate crises and building for future
improvement .,

Second, recipients assume that the donor has unlimited resources
and high level personnel to devote to their program. They expect donors
to act rapidly, provide additional resources when they cannot contribute
their share and that they will provide outstanding people for their proj- -
ects, Every consultant should be the leading authority in the donor
country, if not in the world, and every university contract should be
with ﬁ,I.T., Harvard, Johns Hopkins or one of a few other institutions

highly respected in the country.
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There are a variety of other problems including the different
patterns of administration which lead both parties to approach agreement
in different ways, the lack of unders&andibg of the intricacies of the
country enviromment by donor persconnel and the lack of knowledge by re-
cipients of the complicated requirements for supporting new activities
to promote change, There are alsc problems of'political relationships
between donor and recipient, the balance between various donors and the
need to modify national policies or global guidelines to meet the needs
of a particular activity,

The fundamental elements of developing congruence are under-
standing, adaptability and persuasion. The increasing sophistication of
officials in both donor and recipient agencies makes all of these more
attainable than in the early periods of technical assistance.  Recipient
officials are less self conscious about their problems and more willing
- to discuss them framnkly provided they are convinced that the donor offic-
ials are interested in helping them find solutions. Donor agencies now
have enough projects and experience to know thét they need to explain
their administrative and perscnnel problems prior to entering into firm
agreement to undertake activities, Both sides know that the development
of a working rapport allows for mutual persuasion and compromise leading
to more understanding and the capacity to solve the many unanticipated
problems which arise on all projects., |

On the fringe of the congruence problem is the coordination
problems about which discussion and suggestions were previously made
{See pp. 138-142). The existence of sophisticated persoﬂnel in the
reéipient government and the need for a2 variety of creative approaches

to the problem only reirforce those comments.

Suggestion 1: Increaging Donor Recipient Contacts. /

The frequency of non-bargaining of contacts between donor and
recipient is a measure of the opportunities there are for exploration of
common problems. Time is critical for top level people, but much more
can be done at middle levels where much of the material for higher level
decisions is put together. It is ncot easy for busy people on both sides
to take the time required to get a better understanding of the variety of
problems with which each must deal, However, it is these efforts which

bring sbout the resolution of common problems,
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The Development Assistance Committee (DAC) has made some good
beginnings in Thailand-and East Africa. ﬁithoughrlabeled as coordination,
these opportunities for donor-recipient communication, both formal and
informal, illestrate one approach that should be used more widely. In
addition to the DAC, planning adviéors and U.N. Resident Representatives
have done a good deal of bringing people together in useful ways. Again
there is no set formula but in each country there are_means which can be

developed if some attention is given to the matter.

Suggestion 2: Joint Programming.
The increasing competence of country officials and the need for

increasing contact lead directly to the greater shariﬁg:df the program
preparation. Programming personnel cannot be expected to work themselves
out of a job in the same manner as other technicians, but they should try.
The benefits of these efforés will pay dividends in cohgruence, training,
and capacity to develop effective projects. There is some intermediate
point between EPTA's formal dependence on just country ﬁreparhtion and the
tendency of AID to mohopolize the programming job. 1In the EPTA case,
participating agencies may actually do the job and in the AID csase the
requirements are so complex and change so often that it is hard to keep
technicians informed, let alone recipients. The problem of implied com-
mitment prior to headquarters' approval and the scarcity of local person~
nel with appropriate skills, usually given as reasons, do not constihute
an insuperable problem. The incorporation of country personnel into the
early surveys and joint development of project programming is increasing

but it deserves more attention.

Suggestion 3: The Training of Planning Officials.
In the present situation those groups which are the most modern,

best organized, and most informed about the agreement process get the most
technical assistance., Therefore, the more training of central planning
persohnel and officials in different sectors who deal with programming
problems, the less difficulty there will be in project development. It

is commonly agreed that donor countries have difficulty in adapting this
type of training to the needs of developing countries, and that many of
the best people cannot be spared from the country. However, there is an

increasing number of centers where training programs are adapted to
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particular needs. Senior officials can attend éonferendes and profes-
sional meetings which provide substantive information and opportunities
to exchange ideas with both donor and other recipient officials. The
courses at the Latin American Institute for Economic and Social Planning
are one example, There are similar institutions which need support in
Africa and Asia, | |

Suggestion 4: Clarifying Administrative Practices.

While difficult tovisolate; that cases in which there was great-
er mutual knowledge of administrative patterns, there were less problems
of obtainidg meaningful aggeement. There is, of course, no standard way
in which this is achieved, but it is a focus of attention of experienced
field chiefs. The growth of research on administration in developing
countries can be a useful base for country studies. Donor personnel can
be encoutaged to make clear the structure and problems of their agencies
in obtaining approval, providing support, Visits by senior recipient
officials to headquarters offices, universities or other agencies cooper-
‘ating with the donor have been useful, Those studies indicating that
identification with recipient problems 1s-m0te important than knowledge
of the language were supported by interviews with recipients. The brob-
lem in field missions was much less one of "going native” than of not
understanding recipient problems. Recipients on the other hand were
often equally bewildered by donor agencies' administrative pattérns°

Specific Actions foxr Aid.
A, The agency should increase its support for the activities of

DAC and U.N. Resident Representatives to bring about more
frequent contact between donor and recipient officials. Where
it.is‘possihle missions should have recourse to funds to organ-
ize meetings, and conferences incorporating the country, mission
and outside officials to uncover particulax probleﬁs, areas of
agreement or means of accomplishing established goals.

B, Additional encouragement should be given to foundations to
conduct planning and policy development projects, missions
shouid increase the non-project ﬁraining of recipient country
officials who are involved in national and sectoral planning

activities,
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C. There are a number of ways in which returned participants might
be given internships for a given period of time, either with
the mission or a recipient govermment agency, in order to ac-
quaint them with technical assistance problems within the
country and at the same time utilizing their skills to
provide additional information for the program. ‘

D. Orientation courses on the country sucﬁ_as the one at the
School of Economics in New Delhi conducted by local personnel
with the assistance and support of donor agencies can be an
extremely useful device to orient all donor personnel’ toward
a better understanding of the kinds of problems with which
they will deal in the cduntry.

THE DETERMINATION OF FEASIBILITY (162)

' :The basic question of feasibility is whether or not an activity
cén be successfully undertaken consideting the costs and risks involved
in achieving the objectives of the project. The acceptability continuum
discussed in Chapter V postulates the ideal project as being both high
priority and high feasibility, but it is set up in such a way that any
project which is either high in priority or feasibility should receive
serious consideration. )

There is continuing conflict between those groups who consider
feasibility a primary factor in project determination and those who in-
sist on development priorities as primary. 1In reality there are a
variety of combinations of these two factors in most technical assistance
programs, The_essence of the feasibility problem for technical assist-
ance is some kind of a resolution of these two factors. There has been
a good deal of intuitive skill in their combination in the field, but
moré efféctive techniques for feasibility determination which goes
beyond economic and technical feasibility are needed.

Suggestion 1: Categories of Feasibility,

In individual countries porposals can be ordinally grouped
according to both priority and feasibility. By comparing these strata an
optimum selection of activities can be made from different levels of both
priority and feasibilty. There will be some critical activities initiated
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which neced efforts to find some feasible way for their accomplishment.
Other projects which can be easily accomplished may influence the
acceptance of the entire program through the ease with which they

can progress. '

Suggestion 2: Regional Expert Teams.

Regional teams which are‘expert in basic fields such as health,
‘education and agriculture could ideally be international in character and
based at a regional center. However, this approach will probably have to
be developed by individual agencies in the beginning. Such experts could
be informed on the problems of given types of projects im all parts of the
region. They would be based in some centrally located institution in the
field which conducts research and ttéining in their particular subject
matter. The éeam could bring a knowledge of technical, resource and
feasibility problems in other countries to bear on the examination of
individual‘projects which are being considéted.

Suggestion 3: Research on Feasibility Criteria.

In order to accomplish'a categorization mentioned above more
research is required to find the basic tools and guidelines of operational
feasibility in country situations. With all its shorcomings, cost benefit
analysis provides a beginning from which some efforts to include political
and administrative factors, as well as ecohomic,,will assist in eliminating
least feasible projects if not in selecting the best.

Suggestion 4: Increasing the Use of Short Term Personnel.

Some of the most effective projects observed have had short term
consultants during the planning stages and at determined intervals during
their implementation. - The encouragement of joint teams of donor and recip-
ient personnel in project preparation and assessment can be an important
factor in building feasibility during the programming process. |
Suggestion 5: The Small Beginning as a Pattern.

The prdblems of feasibility are usually more difficult to estimate
than these of‘priority. However, activities which ha&g already been initi-
ated by the recipient or other donors which have proven their capacity to
build a base for progress. Supporting or complementary activitiés can be
undertaken which will benefit from the progress already made. In other
cases it may be necessary to make a small, carefully degined beginning



-198-

and make special efforts to determine progress and support potential.
- Much can be gained in project design and adaptation to the environment
as there is little to lose if initial activities must be closed out,

Specific Actions for AID.
A. The efforts which are presently being made to simplify the CAP

should be intensified. A technical assistance section of the
Country Assistance Strategy Statement should be the central
document for program review., Detailed projéct preparation
should be the responsibility of the field. Innsuch a situation
more of the personnel presently involved in the analysis of
prejects could be available to the field for assistance in
relating priority and feasibility of different project /
proposals, / _

B. AID should take the lead in developing regional expert teams in
basic fields which would be available to missions for project
analysis, intérim operation and advisory services, and assess-
ment of projects during the course of their implementation,

C. Wherever possible AID should increase its participation in
joint projects. 1In spire of the difficulties involved in
working with other agencies having different methods of fund-
ing and abproval, building on or supplementing other activities
reduces problems of feasibility determinationm.

D. The concept of operatibnal feasibility and the means to deter-
mine it should be a subject of intensive research and testing
in different areas. AID should begin by contracting with an |
institution which has experience in technical assistance to
develop some guidelines for feasibility based on multi-disci-
plinary field study of different situations,

THE ASSESSMENT OF RESOURCES (163)

The long term nature of technical assistance makes the deter-
mination of resource needs and availabilities particularly difficult and
the justification of any given amount of fesources over time somewhat
arbritary, Timing of human and'physical inputs may be as important as
their need and availability.
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There are never enough funds to meet the needs of proposed
projects, but toward the end of a fiscal period in most agencies there are
more than can be immedistely committed. This occurs because of delays
in approval and implementation, changed donor and country circumstances
and a variety of other reasons, There is in all agencies some pressure
to commit these funds prior to a given deadline. 1In the case of AID the
time between planning and actual availability of funds is one and a half
fiscal per;ods; and the deadline for commitment is often half a fiscal
period. While some other agencies operate more flexiblj, the availahil-
ity of funds at the time they are needed 18 a continuing and difficult
problem., It is these frictional shortages of funds which add to the
difficulty of making the appropriate inputs to those projects which
are critical to program effectiveness.

The scarcity, underutilization and timing of human resources
are critical factors for both donor and recipient. For the donor the
mobilization of experienced personnel'with specific skills has always
been a problem., Field missions must frequently use such staff as may
already be in the country to fill in until technicians are available.
Overlap among different technicians on the same project is unusual,

Robert Iversén(s report discusses technical assistance personnel but the
programming process must tailor many of its decisions to personnel avail-
ability and provide the estimates on which personnel mobilization is based.

For the recipient, scarcity of adequately trained personnel is
constant. All donors expect that all of their pgtsonnel will be accompaned
by adequately trained recipient counterparts who will, in the course of
time, assume greater responsibilty. 1Ideally, of course, expert techhicians
~ should have three or four counterparts as & minimum, if they are to provide
the kind of multiplier which is required in changes involved in technical
assistance, In fact, however, personnel problems are such that it is un-
usual if a technical expert can begin as an advisor. Various types of
training and continually increasing assumption of responsibility are more
important than the debate about whether technicians should be advisors

or operators.

Suggestion 1: Adjusting Fund Commitments.

Donor agencies should plan their inputs to technical assistance
projects in accordance with the availability of recipient funding. It may
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" mean that donor agencies will have to adjust their technical assistance
allocations to the recipient government budget cycle. Some agencies
already do this and for others it does not appear to be an insuperable
problem for most donor agencies. Such an approach will prevent some of
the problems of timing inputs and will prevent different budget cycles
being used as an excuse for not initiating activities, ’
Suggestion 2: Illustrative Presentation.

It is usually possible to make fairly accurate estimates of
work plans for the first year or two, the period covered by a technical
assistance project, but to require long term detailed presentations is
a waste of valuable time, Goals and sectoral emphasis and objectives
can be precise, but project proposals should be illustrative, laying out
broad direction and providing specific information on initial activities.
Headquarters should be able to request information on progress at such
intervals as they or enabling bodies may require. Unless there is some
important variation in project objectives, the modification of the project
to meet the original objectives should be an administrative process
within the organization,

Suggestion 3: Improving Resource Utilization.

There is a much more information which can be gathered about
the svailsbility of both human and physical resources., Financisl re-

sources, trained personnel, and institutional resources can be mobilized
in the interests of moré*effective techncal assistance programming. T
There are more than 200 rﬁ;p.a in agriculture in Latin America and it
appears that there is presently little information on where they are
and how they could be bettér}utilized. In the donor countries program-
ming would benefit from the knowledge of personnel availability. This
requires better communications on career personnel and mobilization of
a pool of qualified personnel from which to draw., Short orientation
and information seminars for larger groups of potential professional
personnel would acquaint them with advantages, problems, and techniques
of technical assistance. It would also provide a basis for proceeding
with development of certain types of projects.
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- Suggestion 43 Regional Expert Teans.

These teams mentioned in Suggestion 5 of Feasibility can
provide the interim human resources required to fill gaps between tech-
nicians or to capitalize on recipient interest prior to the assignment
of long term personnel., Rotation of personnel between universities,
‘headquarters and field, mentioned earlier, will provide additional
resource availability for technical assistance activities.

Specific Actions for AID,

A. Reconsideration, including consultation with Congressional

) Committees, should be given to the illustrative programming
procedure used in the late 1950's with a view to reducing
the quantity of detail required for program submissions for
TC funds. Study and experimentation with radical reduction -
in CAP presentation is a critical need.

B. The present efforts to obtain multi-year authorization from
‘Congress should continue and the agency should make more use
of the present regulations allowing for multi-year approval
of projects,

C. Present authorizations to expend up to $50,000 for new proj-
ects with approved goals should be enlarged and the use of
flexibility provisions presently contained in the Manual
Orders should be greatly increased. This will teﬁuire some
changes in fund allocation procedures but through the devel-
opment of careful guidelines the capacity of technical
assistance to meet targets of opportunity and changing

v ci:cumstancés will be measurably increased.
D. Authority for the obligation of funds in accordance with the
 country budget cycle or the availibtlity of recipient funds
for initiation of a pioject should be explored for techaical
~ gooperation funds. This will mean, in some cases, a carry
over of funds but these funds can be held in headquarters
by some'means such as earmarking until evidence of capacity
to initiate is available. -
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_‘E, The training of government cofficials and university personnel on a
short term basis, such as that which was provided by the Latin American

Bureau to members of the Internal Revenue Service should be a regular

‘activity of the agency in its attempt to mobilize qualified personnel.

THE DETERMINATION OF THE EXTENT OF COMMITMENT

The achievement of the objectives of a technical assistance proj-
ect requires more than the common understaqding of a problem and the agree-
ment to undertake its modification or solution. The introduction of new
patterns of action and the relatively long period of time required for
their incorporation and accommodation in the environment of developing
countries engenders mani problems which can only be solved through constancy
of effort and the determination of both parties to‘find the means for con-~
tinued progress. Many projects owe their succeas to the capacity of both
groups to weather the most trying of adversities. Political, administrative
and other changes in the environment, financial, personnel and support crises
-are not at all unusual in the complicated long term process of project
accomplishment. \

The basic political, economic and administrative problems of proj-
ect progress are not easily determined during the planning stages and they
are compounded by cross cultural elements and some of the special notions
which technical aasistance'has developed, Among the many differeant and
sometimes cherished notions are those of donor program personnel that if a
project is well planned it will have few problems. This combines well with
the traditional patterns of recipient administration which assume that once
an action has been approved it will automatically be accomplished. Fortu-
nately during recent years there has been enough study of the problems of
impleﬁenting plans of all kinds that the aésumption about projects which
have serious problems as having been poorly planned is no longer acceptable
as a generalization. Nevertheless the notion remains & threat to the
constancy of effort on projects.

Other problems which affect the continuing support of activities
are contained in the "new project notion” which is in part rooted in the
fact that it is easier to justify a new project than an old one, particular-
ly if its optomistic expectations have not been achieved. The innovative
‘nature of technical assistance often makes its subject to the influence of
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each new theory of development social change or new means of organization,.
The tendency is then to initiate a new activity and absorb the old one in-
to it, While this may have some advantages in starting fresh or in justi-
fication, no evidence was found that these projects prospered any better
than those which remained separate. ‘

Almost all projects go through that period when it appears that
they are either disintegrating or at the very least have arrived at a
plateau from which they may not emerge. Altogether too many interim
assessments do not take into account the faltering steps by which individu-
al projects move erratically toward that particular measure of success
which characterizes a high risk, long term innovation in complex
~ environments.

This is not to say that projects do not fail or should not be
eliminated when the problems which they encounter are irremediable. What
is necessary is a great deal more attention by those involved in program-
ming to what constitutes a natural plateau and what amounts to a dead end.
It cannot be an easy job but it is a crucial one. Developing a method of
analysis which will permit either gradual phasing out or support during
difficult periodé is a fundamental element in commitment and hence in
programming decisions. '

Suggestion 1: Mobilization of Support.

A basic element in both donor and recipient continuing commitment
) is the mobilization of relatively stable and interested groups in government
and among private individuals and institutions. Industrial, agricultural,
medical and educational institutions, professional and other associatfons,
ingozar as they can e incp:porated,'wtll provide a basis of support which
no individual officials’ short tenure will normally provide.

It is true that innovative projects may tend to threaten certain
established groups but even limited investigation shows that there are
organizations or elements within established economic and political groups
which suppdrt changes leading toward modernization., It may be that indus-
trial elements can be incorporaeted and the commercial ones only neutralized,
or that important autonomous organizations in the govermment can provide '
additional continuing support. An any case the effort to enlist the support
of stable institutions which can be of assistance and encoﬁragé and win over
others is critical to the maintenance of continuing commitment,
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Suggestion 2: A Stable Source of Funds.

Equally important is the effort to provide some stable source
of financial support for an activity. In recipient governments this may
require efforts with the finance ministry to establish project funding as
a budgét line item, an established part of a ministry, or in some other
category. For the donor it may include contracting, joint funding or
other direct multi-year commitment. Foundations have used mﬁlti—year
grants as an effective means of insuring continuing funds, and recipient
governments have on occasion, provided special taxes to support projects or.
institutions. In addition to the ingenious efforts of some practitioners
to obtain funding there is enough general experience in developing a means
for stable financial inputs which, if disseminated, could significantly
assist in increasing the commitment to most projects.

Suggestion 3: Early Implementation, '

The effect of a long delay between the initial plahning and the
implementation of a project dampens the early interest for the project by
which many elements of continuing support can be arranged. At the time of
approval, the project is the focus of high level attention and if imple~
mentation follows shortly, the problems of continuing financing can be made
a subject of determination at a high level. If, on the other hand, the
delay between approval and implementation is long, the interest and
capaecity to insure support has been transferred to other activities
which are in the final stages of approval,

Suggestion 4: Institutionalization.

Quite apart from the institution building project as a type,
the need tolincorporéte any technical assistance activity into some particu-
lar niche of the institutional structure of the country is often an impor-
tant device for obtaining continuing support. Activities which can become
effective as a part of a university, credit bank, or a ministry, and which
are directly involved with some aspects of their function, can be related
in sﬁch a way that they become a standard part of the budget for that
institution. In the case of a new institution, the problem is much more
complicated and somewhat moré critical but there is an incteasing'amount '
of practical knowledge and research which provides valuable guidelines.
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Suggestion 5: The Targets of Opportunity and Concentration.

The constancy of support to projects is not necessarily condition-
ed to maintaining them at the same level of activity at all times. There
are periods in which limited participation of technical activity should
take place, and others when it should be 1ntehsified. This matter is
stressed below in Suggestion 1 of the Flexibility Problem. (See also
pp 118-119.)

Specific Actions for AID.

A, As with other problems of technical assistance the attitude changes
required to improve the approach to commitment are not easily incal-
cated. The emergence of new technqies of development, Congressional
attitudes, the average tenure of two years for mission directors, and
one and a half years for the Administrator, all mitigate against it.
Technicians get attached to projects through both their interest in
the substance and intimate acquaintance with the activity. However,
this oten results in a parochial view. If they could have short term
assistance at critical periods to meet problems of ongoing projects,
there could be more objective information gathered to determine how
projects can be adjusted so that they can more effectively achieve
their objectives.

B, Field pféject preparation should include those particular organiza-
tions and associations to which the efforts to gain support should
be directed. They cannot always be immediately incorporated, but
efforts to interest them should begin as early as possible. In
addition, the groups who are likely to oppose activities should also
be recognized and efforts made.to see how they can be neutralized,
eventually incorporated, or byﬁassed.

C. AID should not terminate a project without an adequate analysis. The
field mission should be able to change the emphasis or the approach.
In the last analysis it also should make the decision regarding its
termination; but not before study is completed by agency 6r outside
personnel, | ,

D. Several other techniques need to be introduced or strengthened.
Multi-year approval, multi.year funding, authorizing missions to
take some initial actions as soon as the recipient is able to imple-
ment. Projects should be started on a small scale so that modifi-

cations can be made before it becomes too well established.
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THE MAINTENANCE OF FLEXIBILITY (165)

Flexibility is the capacity to adjust means to changing circum-
stances in the pursuit of given ends. For technical assistance there are
two separate but interrelated factors in the flexibility. |

Program flexibility involves the ability to meet problems, chaanged
circumstances and opportunities in such a way that the total program will
continue to make an optimum contribution toward achieving overall goals.

It includes shifting emphasis to the more promising parts of a program,
varying the time sequence and the fund allocation either im a total progrdm
or an individual project. Program flexibility also includes the deemphasis
or termination of & project. There are also times when projects must be
allowed to coast while they consolidate.and adjust to changes already
initiated.

Project flexibility involves the adjustment of inputs, variation
in the mix of instruments, modification of approach, and change in level of
activity in order to increase the project's progress toward its specific
objectives. Some‘flexibility can be built into a project by anticipating
the necessary change which should take place as it begins to be effective.
i1t is not possible, however, to determine precisely when and what kinds of
adjustments will have to be made to assure that a project.provides cont inu-
ing innovation, improvement of human capacity and the progress toward
fulfilling its role in the program.

The key to flexibility is an administrative structure which per-
mits periodic assessment to determine how & program or project can best be
adjusted to operate effectively in modified circumstances. Equally impor-
tant is the capacity to act on this analysis by changing the mix of instru-
ments, varying the resources and shifting emphasis to the more promising
activities, Frequently the capacity for flexible adjustment of projects
is basic to maintaining commitment and promoting traansfer.

Flexibility, however, is not necessarily retreat in the face of
adversity, but rather the capacity to deal with the natural reactions to
any attempt to intorduce important changes into a developing couatry. The
attempts to change attitudes and behavior are the most complex undertakings
of all external assistance and they require continuing analysis and acute

perception of environmental problems,
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Suggestion 1: Targets of Opportunity and Concentration.

Any technical assistance program should have a number of activ-
ities which conétitute its central focus and a number of other activities
which are desighed to explore critical problems, develop opportunities and
provide supplementary contributions. This approach is excellent framework
by which to build small activities into important ones and to move activ~
ities which have arrived at a plateau into an intermediate position without
necessarily terminating them. The conscious classification of technical
assistance activities in a program in terms of these categories would
provide an approach which, when tested, could have major consequences for
flexibility, simplification of presentations and a variety of other improve-
ments .in the program process. A memorandum from the Program Coordination
office of AID on August 19, 1965 provided a detailed description of the
approach which should be useful to all agencies. (See pp 118-119.)
Suggestion 23 Reallocation Capacity.

The capacity of field missions to shift funds from one project to
another within generally approved program goals on its own initiative should
be an accepted practice. While this capacity theoretically exists in most
agencies it tends to be complicated }h ptactice. The allocation and the
carryover procedures of the Ford Foundation is a pattern which deserves
study and adaptation to other agencies.

Suggestion 3: Multiple Focus Programming.

The programming process has been too heavily involved with the
beginning of projects and too-little involved in problems of continuing
commitment, flexibillty and transfer. The intensity of programming efforts
should be focused on several specific points in program, and not just on
project development. These points should be during the initial preparation
of a project, at a few critical stages during implementation and in
devising a strategy for termination or transfer.

Suggestion 4: Ogetatiohal Phasing.

Projects should be planned in terms of specific stages of develop-
ment insofar as these stages can be anticipated. Theé stages should be laid
out in such a way that the shifts of inputs of personnel and funds to meet
changing circumstances can be made on the basis of actual project conditions
rather then given fiscal periods or tours of duty of employees. This should
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include built in regular interim assessments to determine what changes

are necessary in order to adapt projects to changing requirements. The
example which should be studied in detail is the Development and Resources
Corporation's Khuzestan Development Program in Iran which developed the
phasing of operations, responsibilities and personnel.

Specific Actions fox AID.-

A, Manual orders contain the necessary flexibility for technical assis-

tance at the present time but it appears that their use has not been
encouraged by AID/Washington and that Mission Directors have not been
willing to assume the responsibility for exetcisihg them. It has been
previously recommended that the $50,000 flexibility provision be mod-
ified with the needs of given technical assistance programs. In
addition, the capacity to shift funds between approved projects

should be raised from 15 to 25%. |

B. The basic document on the targets of concentration and opportunity,
producéd in the program éoordination office of AID, should be expanded
and tested to determine the way by which this approach can increase
the flexibility in the techniczl assistance program.

C. Program flexibility requires ar overall sectoral analysis of activities
of which technical assistance is only a part. The Lincoln report on
géaluation provides recommendations for sectoral analysis which if
followed will provide a basiz for adjusting technical assistance

'projects.

D. Project flexibility should be the province of the Mission Director
and he should be able to ¢a3il on regional teams, as recommended above,
or specifically contract short term foreign consultants and/or local
experts to determine what kinds of changes in projects will increase
their effectiveness. As pointed out in commitment, in the case of
termination he should be required to obtain some kind of outside

advice prior to phasiag out a project.

THE PROMOTION OF TRANSFER (165)

There are few more sacred tenants of the philosophy to technical
asgistance than the concept of transfer. Yet it has received almost no
serious research or little practical attention. The concept was inherent
in the standard language of early technical assistance which advocated
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"leaving something behind" and has been enshrined in the aéademic analysis
as, among other things, "institutionalization",.

There is’gg; question that both in theory and practice, the end
objective of technical assistance, with rare exceptions, is the introauction,
operational adaptation, stabilization aqd transfer to the recipient of par-
ticular innovative activities and institutions. Moreover, the usual expec-
tation is that these ‘thanges will in turn, promote subsequent and more wide
spread social and economic change. There are a few activities in which the
end product may Be a report, a seminar, or a group of trained personnel,
but usually these activities are connected with some broader more long
range activity of either the donor or some other agency involved in a
more comprehensive activity.

There is general recognition of the significance of transfer
but the focus of programming in most cases, is concentrated on the develop-
ment of projects rather than with their effective transfer. In part this
is because the sérategy for transfer requires a kind of analysis which has
not fréquently been attempted in technical assistance.

There is a lack of understanding by both donor and recipient of
the amount of protection afforded to innovating activities and organizations
by the cocoon of technical asgistance. Depending on the circumstances, it
can provide legitimacy, prestige, important functional relationships with
other agencies, and a short circuit of communication to top leadership in
a country. Even the gradual transfer of any project is accompanied by the
stress and strain of exposure to the rude ﬁorld of bureaucratic competition.
The problem of incotporatiné diverse elements of support and maintaining
the pace of activity without the special resource which technical assistance
provides has led to the demise of many projeits which were seemingly
operating well but transferred too soon.

On the other hand, foreign technicians can develop strong vested
interests and exaggerated notions of their importance to any given activity
and neglect the problems of development of leadership and incorporation
into tﬁe recipient environment. Recipients also may come to depend on tech-
nical assistance for the services and support necessary to continuing proj-
ect operations, In any underdeveldped country there is a shortage of dyna-
mic and competent leadership needed by innovative projects. Assumption of
total responsibility for a projects puts a strain on the already thinly
spread qualified personnel. |
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Over expansion of activities using the special resources of
technical assistance is another pitfall for transfer in the many technical
assistance projects, In the zeal for increased output, broader scope and
coverage, the institutional development and training components may not
be given the attention they deserve.

The studies which were accomplished by this project on phase-
out and termination do not provide any definitive answer, but they do indi-
cate an urgent need for a more detailed analysis of termination, transfer
and phase-out so that this aspect of technical assistances does not continue
to be a graveyard for a number of otherwise successful activities,
Suggestion 1l: Phasing.

Any abrupt termination of any project whether it appears to
be failing or not compounds the problem, may influence other activities,
and limits opportunities for future resurrection., If a project can not be
reduced to the category of a target of opportunity as suggested previously,
then it can be gradually phased out or integrated into some other activity
of the country environment making maximum use of experienced gained.
Successful projects require even more careful phasing out. They need
personnel who have the capacity to move from operational or advisory
positions to occasional consultants, 1In a similar way, activities and
organizations must be gradually exposed to the harsh realit1e§ of the
bureaucratic struggle in developing countries,

Suggestion 2: Strategy and Analysis. ‘

At present the evidence available supports the hypothesis that
the eritical variables in effective transfer are the quality of leadership,
and the relationships with other parts of the enviromment which insure
cooperation and support. A strategy for transfer to full control by
~ recipient personnel in such a way that the problems of adjustment to the
withdrawal of technical assistance will be minimized, requites a carefﬁl
examination of these and other problems. Such a strategy must be developed
with the full participation of recipient officials,

Suggestion 3: Training.

The development of a training component, which includes the
doror and other developed countries, developing countries with similar prob-
lems and the building of a pattern of local and on-the-job-training, is a
fundamental basis for transfer, but it can be built into project planning.
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Training, in 1ts broadest sense, alsb involves gradual assumption of
responsibility by recipient personnel, All of these aspects are formally
recognized by donor agencies and the subject of training is too large and
complex to discuss in detail. For programming purposes what is needed is
the location and mobilization of training resources, more involvement of
recipients and means-to'assure the return 6f trained personnel,

Suggestion 4: Institutionalization.

, The comments under suggestion 4 of Commitment are equally applic-
able to the problems of transfer. It is obvious that the more a project
has become an accepted part of the country environment the more the
transfer problem can be reduced to a problem of training leadership and
staff. |
Suggestion 5: Continuing Services after Transfer.

The withdrawal of technical assistance cannot be accomplished
in accordance with budget cycles, or standard tours of duty of personnel.
It must be adapted to the specific needs of a given project., In almost
every case, technical assistance must provide certain types of advisory,
consulting or supporting services for a project after it has been transfer-
red, No matter how gradually the transfer is undertaken, the use of con-
sultants or other services to assist in meeting the special needs of the
activity after transfer will not only provide an important support but
can assist in insuring that the new organization continues to be innovative.
It is important however that the donor take initiative in encouraging the
transfer, but at the same time make available intermittent consulting

services as they are requested.

Specific Actions for AID,

A, The commitment to transfer any activity should be made clear at the
beginning of a project. As the project begins to mature, specific
time phased plans for transfer should be set forth with the idea
that they are approximate targets which will be examined as the time
arrives. This tends to psychologically condition the recipient and
force the kind of planning which is required on both sides if the
project is to be successfully launched as a country operated
activity.

v
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'B. The selection of personnel during the final stages of a
project should be given particular consideration in terms
of the capacity of technicians to promote the transfer of
responsibility., One U.N, technician had been providing
important contributions to the leadership of an activity
but spent the last six months of his assignment simply
as an observer and acting as a consultant on request.

C. The general pattern of AID projects is characterized by
heavy expenditures early in the project and anlarbitrary
termination date rarely based on the actual progress of
the project. A slower start in projects with funds
peaking in later periods would provide the opportunity
for the training and organizational development required
for transfer. In addition, dates for accomplishing
intermediate stages would be more useful and termination
dates should result from a phase out strategy.

D, Mission directors‘shauld require preparation of a strategy
for the phasing out of projects which are ready for transfer
and’ the missions should have the funds for those limited
short term consulting and supporting activities which are
required after transfer.





