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CHAPTER!

lliTRODUC'I'ORY COMMENTS

The Pr~~lems of Defin~

Definitions of technical sssistance have been of three

general types.: 1) simplistic and emotionally charged slogans;

2) attempts to provide an all-inclusive precision; and 3i manuals

of operating agencies which are preoccupied with the "how to do it"

appr.oach~ Prior to a more detailed consideration of the subject

it would be instructive to examine a few previous definitional

statements in the last two categories.

Roscoe Martin, in 1953, Itmited the definition of technical

assistance 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

or agency of government, of t'lhatevet" kind or dimension, receives aid

on a technical problem not avai.lable to it solely through its normal

resources q ~ ~ the national, even the local~ practice of technical

ass i.stance is as in,portant in its ''1ay and to its cl :J.entele as the

expanded international programs, if mayhap not so dramatic~ Our

preoccupation here is not with any particular variety of aid, but

with technical assistance as a process affecting government, all
1government, great and small and wherever placed."

Jahangir. Amuzegar in a recent study Ifmit~ the term in

another manner by refer!:ing to UforeignU technical assistance which,

Ustrictly speaking, refers to any external effort in the form of

advice, demonstration or performance which are 1) beyonu the indige

nous capabilities of the recipient itself, and 2) designed to ~prove

certain specific techniques of planning) communication, cantrell, or

operations. Such an assistance may apply to the whole complex of an

aid receiving society or it mlJY be 1 imited to a sm.all segment of it.

:rt may, on one eJd:reme:J cover long-term expert assistance at the

highest level and for the whole structure of government planl1ing .. At

""'1;:;co; ~;~;;'~';, "Technica~·-~s~·~~~a~ce:. The Problem of Imp1ementa t ton" t

!!~11c...~~~!!!.!~~_t...~_a_.t_!.....o......!!__R...._e.....v_i....ew.... , \Tol. XiI, No.4, pp" 258-66 ..



-2...

the other extreme it may 8~ply CORslst of one-shot assistance for the

rearrangement of the host country'. national anthem or the design of

1ts flag." 2 It should be noted that in this definition. the. question

of' government-to-government relationships is only implied 4ndAmuzegar

lncludea specific types of action -- advice, demoDstration 01' perform
ance. Martin subsequently argues that performance does not con8tl~ute

technical asslstance. 3 Both. however. agree on technical aSlistanee

asaccompll.hl. someth1Q8wh~ch 1s beyon.d the indigenous capabilities
. ,

of the recipi.ent itself. nis notion has been brought into question by

someotbers, howove~, who refer .to 1Ddisenou8 capacity in terms of time

span and state that technical asslstaDce simply accelerates the achieve-
. ,

meat of'what would have been accomPlished over 8 lonser perlod.

The International In8titute of Administrative Sciences takes
,another view of the substaDce of technical assistance, but a180 enumerates

in detail the forms which are used: It ••• technical assistaDce COD

sists 1n the transmission of learn1na. knowledge. andtechniquee for

m~lterial and human lIeans in order .to help tbe recipients to solve

specific pro~l.a 1n ,. a more suitable, ID8nll~r more in keeping witb their
needs. It ls,.consequently, all external contribution which assumes a

very wide variety of fol'lllS: visits of experts and technicians; I'eeeiv

ing fellOwship holders, 'orSaniz1Dg cour8e.~ seminara) and internships;

exehaaalngor dieseminatillS inform8tf.onordocuments;and 8uppl)'iDg
material .nd equipment and so.et:1mes financial means." 4 Bere thebssis

2 JahanliJ:l AmUseasr .. TeebD£eal A.sistanee 'in !\!!m andPrac:-tt.ce: The
Cas. of Iran, (New 'YOI'k; .heelerick· A. Preeler. :1966) •.p. 30.. '., .

3 llo.coeC·.~lld Hildredi. HartUtiTecbpical Ass1stance in the Pield:
,A ,Study 1ft Admlnlstratlve llelatloD.~ . A staff I"eport. of the Technical
Assistance·Researcb PJ"oj'ect of til, Kaxwell.Scbool ofCltizenship and
Public Affairs:. Syracuse University,'ebruary, 1966•.

4 .. . .
rernand.Vrancken, Technical AssistaDce in,fubllc AdDillistration:

Leeeon. of Bxperience aGel Pb8.1ble 1!PI:OV_eDS.... fillal vereion of the
gerieral report t XII Internat10nal QODlreas of Aclministrat ive Beienees.
(Brussel. Internatiollal Institute of Ad1aioistrative Science., 1963), p. 17.
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for. definition is drawn in part from antbropolosieal concepts of dillu-
)

810n aDd accultu~8t1oD b~t substantively focus•• OD specific problems
by implylNi a purposeful intent to promote certain types of diffusion or

acculturation. It is also notewort~y that the wider ,range of activities

include _oy which Deed not neces8arily be lovernmeo't to gover_ent ..

In ita Manual Orders, the Agency for IDter~ational ~evelopment·

(AID) takes a 811Shtly different tack in definina teclnical assistance

aa·"the process through which AID assists cooperating couDtriesto

develop human skills and attitudes and to create and support the insti

tutions neceasary fox aocial, economic and pol itleal. growth and develop·
S .mont. It Inthia eal. t technical assistance 18 recosnized as a process

rather thaD a taak. It can only be carried out with 'countries which

"cooperate. If which in itself alsumesa common set ,)f objf:!ctlves. rh~

emphasis 1s OD assf.atins the coun~ry to develop tbo•• human aD~ iRati-

. tutional skills ancl attitudes which they need. l"er~ardle88 of their

Ql'lg:1n. Thedef101tioD clearly .1'4..s that different countries have

different need8for human aDd institutional development and allows for
the selective diffusion of bowledae adapted to the particular circum
stances of lnteraal human aDd in8tltutlonal arowth.

Whether it 1s designed to tmpre88 the makers of organisatloDal

'policy or to build a clear baais for dlscus.loD, the real question which

i.posed by the attempt. at acadealc and institutional definition of

technical assistance 18 whether we have a 81DBle substance or cluster

of ac.ttvltJ.e'" wbich are preciaely definable. Prom the ex_iaation of

tbav....1ed donor and recipient objectives, policies snd ong01ng activi

ties', it would appear that the definitional problem is really one of
bl'oa41y delineatins the nature oftecbnical assistance and 'leaving more

precise definition to be eeparately dealt with in more definableclustera

ofeubeateloriea.Po881bly theaewould be sbDllerto Morlanthau's

'"subeateaoJ:les onfor.tan· ald, which are:- humanitariaD.- 8ub"'istance,
. . 6·. .

brlbery. prest iSe. and ecoftOlllc development. Such categories can be

defined. On the other hand, it 18 hard to lump toaether tbe U.N.

5 AID Xanual t Order 1301.1. parasraph llA. J'

6 Hans 'Jlorganthau, "Preface to a 'lheory of Foreian Ald" t Why F0I'8ill1

!!!., (Chicago: aaad lleNally, 1962). . . ,
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operating and e~~ecutive personnel program (OPEl) t a foundation project

~romotin8 basic research, some bilateral projects with strong political

motivation, and th~ activities of the Friends' Service Committee in

villsees in different countries~

It may be that a global definition of technical assistance which

eliminates, at least in large measure, other types of activities 18

all that is necessary to understand the nature and function of the process

sndprovlde a basis for a more precise definition of subcategories.

On this assumption the following generi!ill characteristics provide a~

definitional base.

!!chnical_assistance is firs~ of all_.E.ur,P0siy.e; it can be

-easily separated from classic diffusion and acculturation which has been

occurring among cultures for thousands of years.

Technical assistance is cooperative; it can be clearly di~··

tlnguished from economic imperialism or colonialism. With rare exception,

either party participating in technical assistan~e is free to either

withdraw or allow activities to languish until they are withdrawn.

Technical assistance involves an international transfer of
F • AI I ~. ... .....

.'!in.£W1edge ,and,sklll ..s~t:~.:u..sh indiviiiuals_9r .agenci~.s of a dOlior. and wit!!

ad~!!~ed relat~onship.~~ ind~yidu!!!~ aroues ororgal~ationof ~

!,clpient in the accomplishment ofmutua\ly agreed objecti!!!_

It is not always necessary that the donor t:ountx'y be. an

. advanced or modernized country and that the recipient be an underdeveloped

country. The purposeful transfer of an important skill from. North Ameri

can to South American Indians has been usefully aeeom(llished. An

increasing number of developing countries are entering the column of

donor nations by providing training. technlcaladvice t capital and other
services.

Aside from saying that technical assistanc~~ is international.

purposeful$ cooperative, and that it involves the transfer of knowledge

which a recipient requests and a donor agrees to provi~e, 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

preeedente The statement that it is how tbose in technical assistance

decide li'hat they are going to do is, generally speaking. a gross

s~plifieation of the problem~
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In the fir.st place~ there is a need to separate the progr~

process from. the program office or officer) the program document or, the

variet):, of program submissions that are required by d:i.fferent agencies.

81'ld any other static visions that the word may conjure up.. Progx'auming

is not jU8t what the program officer does" There·are, as a matter of

fact) a great many technicians in the world who ~ould prefer that the

program process be aeeompl ished:l as it has been in the past., without a

program officero As will be discussed later~ however, the program office

may well be the foc~l point of a complicated decision-making proces&

which can contribute to managerial l technical and administrative efficiency"

This report considers programming to be a process whose core

is the organization for !mplementation~ This is anot-her simplification)

but it can be useful if it is recognized as such. Programming as a

process is concentrated» to a great degree, on aspects of technical

assistance prior to implementation j but that is not its exclusive con

cern~ ~lile the budget aspect of programming is often overemphasized,

there are other functions which may be equally important: evaluation

or same other for:m of assessment, gathering of technical information,

the devising of strategy, the design of project organizati@n or a

variety of other aspects of technical assistance. Programming is only

concerned with ~plementation insofar as changes in objectives, organi

zation and approach are necessary_ The analysis of ~plementation.

however~ isa crucial input to programming determination.

Much of what is written in this report will be an attempt to

define and develop dynamic concepts of programming as an administrRtive

process A The emphasis will be on th~ administrative factors of program

ming, more specifically on the human a.od e~vironmental inputs to

decision making in the programming process~

In addition to those difficulties arising ~rom the diverse

"sture of the process in practice and the many individual activities

which it may involve, there are also someeonfusions which may arise

from those extremely scarce bits of literature which have discussed

the programming of technical assistance•• Much of this Itteraturebas

eome from thoughtful practitioners and is therefore rooted in both

practice and scholarship~ Philip Mo Glick. whose volume on administration
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of technical assistance in Latin America 18 still an ~ortant work

in spite of the fact that it i8 almost ten years old, 7 reviews the

diverse iDstrumerats and l'elation.ehlpa involved in the practice of pro

sramualDl. 81s theme 1s the exhortation .- "know thy tools."

Little bas been done 8in~e Glick's volume to exp~nd, examine

and ampilfy h1s approach. to both the instruments and the relationships

of technical a881.tance prosram.1ng though'. great deal bas happened

f.D pl'actice which would allow for important 8D1pl1flcatloD on 80 useful
8 base. It 18 only possible to speculate that approximately at thletfme

lnthebistory of technical assistance the .ea~c'hfOl' theol"lea of

. 'development, soclal chanae aodlntel"D8tlonal relatioDs overshadowed tbe

Deed foE' more pragmatic aUly818 of the admlDl.,trative procesa.

A V.H. offic:1al wril:es that progr_ins ie lIa matching of

available resources of the donor with the needs in the develop!. country,

.and the identification of priorities in the use of those resources" and

that the U.N. concept of eOUlltry programmi.·18 "fa'process by which "the

~eeip1eDt countries themselves determi~e the scope and sha,e of the
. , .

technlcal assistance provided to thea by the nlne international partlcl.

'patIng .organizations. this principle 18 buttressed b1 three interrelated'

characteristics of. the program: its lingle purpos., its voluntary·

nature, and its multilateral ·manageaaent." S Thle ar~lcle was written

pr lor to the development of· the Special fund. which operatea tn a very

.···different manner.j.:):and· will be ·described. later in this report.

The question'illelty case i8 the'dearee to which it 18 possible

to match needs andresourcea if ooe side 11 to determine the nature and

.'the scope o~ the,'proar..!he U. N. ~pproacb. bowever. does I'l'ovf.de some

. ClaRificant insilbta on prolr8llllins 88 a .means of incorporating recipient

I'equ1rements.
In a somewhat different vein AID discusses the'prosrammlns of

all of ita activities lnterms ot four basic Iteps: a) 8nalysis of the

country's needs aDd resource_; b) an e8t~te of the assistance that

may be fOl'theomlna fl'om external 8ources; c) consideration of the U.S.

1 ....
Pbilip H. Glick. The AdministratioQ of Technical Assiltance: Growth

.~P the Americ~a, (Chicago: The University of Cbicago Press. 1957).

'8 . Arthur: Goll:lschm1dt, ''Progr8lllJlin8 and Development". 'Ann.ls of the
American Aeade!!IY of Political and Social Science, Vol. 323, Hay 1959. pp. 51-52.
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objectives; andel) an aseelament of tbe types of activities that can be

effectively undertaken with U.S. 4as18tance.9 Technical Assistance

proar-tna is, therefore. a part of this overall approach.

The pl'obl_ with these clefinltiOQs 1s that analyei. ,.tching.

assessment, etc••• only ODe aspect of .the process in practice. A

technical 8.81stance proaram requires tbat dODO," andrec:Lplent acree on
cet:taiD .pecific goa18. whehe-r expressed or implied, aDd that they

further asree on indiv14ual activities which are ia some way related

to thol. 80a1s. It should be remembered that 1n all coufttrles the
. ,

tecbDlcal assistance proaram of a donor is only a part of the total

techn1.cal asslatance activities. All teclmical assistance 18 only a

part of the total external influence on a couDtl')' 1 8 development. In

the same manner all exte~nai assistaace 18 only a pa~t of the total

development program of the country. Technical AsSlstance may be as

Cbandr88ekhar say., '''erbap. the !lOst abiding contribution that the

United States has made to Indla, other underdeveloped countrles, end
10 . . .

the world at large •••" Nevertheless, technical 888iatancecanDot

be progr.-ed 8sthouah it were' the cOlltrol11tig facto~ in the developDlent

proce.8.

The notione that technical asslatanee can. effect 81so1flcant

transformations ina r.~atl~.ly ahort t~e and that there t. 8omeneat,

precise method for the aelection of activities within a technical as.iat

ance proar- will be under attack throughout this report. It 18 Dot that

students and scholars of technical alsistance do not know that the

probleu they are deatina with are lOI'1l-term and coaiplex. but in their

effort. to cOllVinee the skeptics who control the funde, they have been

unduly influenced by 801De of their own propaSanda-- or 80 the submi8sions

and reports would indicate.

In .pite of tbe comPlexity of tbe task. there i. DO aeed to

abaDdoIl the aearcb for waye to increase the I'at lonal inputs to the procees •.

Oft8 of the assumptions of· this paper is tha,t a coaaparatlve d~8criptlon

of bow the prosr-lJig proces8 of different ...ncle8 ia desllned and

how it functiolls wll1 provide a basi. fOE'8 more accurate design for

"AID Hanual, ~d.r 1000.1, parap'~ph IV.A.

10 S. Challcira••khar, American Aid and India' 8 Iconomic Development.
(New York: Frederick A. 'raeger, 1965). p. 188.
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future activities. Por example, in some agencies the programming process

is often designed in headquarters without an understanding of the reali

ties io the field. Conversely, the material submitted by the field to

headquarters frequently i8 based on an incomplete understandioa of how

it must be used to obtain approval aDd fundins of proposed activities.

It i8 tbl'ouSb a knowledae of these difference. in deslln end functioD

that new bowledse, such as that of developmeDt theory. can 'be incorpor

ated into the program-ins proce.s.

'rogrammlQs is woven throughout tbe fabric 'of technical

aasistance. Therefore. it is necessary to make an informed but l~ited

selection of those critical aspects which have emerged durins the eXam!

natloDof the processes in.many different agencies and different countries.

The selection has been the result of combining obeervatioDS, interviews,

rep~rt8. studies and evaluatiOlls by others. aa.cJ attempting a judicious

seaeoniDg from personal experience in pr~..lD8. 11

The approacb 1s empirical in that it examin~8 experience and

pJ:apaticiD that it i8 concerned ooly \fiththe most 81gnificant elements

·of the process insofar 88 they can be detenainecJ. Since the report 1s an

attempt to find 8 new approach 1n an area where little previous research

he. been done J the most important resulc of the report would be to

generate the kind of criticism amODi informed students and practitioners

of teohnical assistance which, hopefully t will lead to what Gross calls
. . 12 .

an action-theory marriage.

Within this context the defin.ition of ptosr8lllD11l8 will beone

of the purpose. of the report rather than a starting point. It8 nature

will be elaborated throulban e:t8mlnatloQ of I) 8ame h1gbllghts of the

development o~ the procea.; 2) the groups which participate in the pro

cess -- the recipient sove1:D1Dent, the dODOr field mission and the dORor

field.headquart••• and 3) sOIDe critical .tales of the process. 'From
this comparative analy.i8 of'the processes of different agencies a eeries

of elements will be abstracted and interrelated to create a tentative
fr._ork for the PI'Ogl'_inS procees. !his fremework'wll1provide the

structure for thec;onclusioD of this report.

rep~t8~Dl1.lr~1~jOfilPkU:JtQaulfothiecdl~~gllc¥M12Iltifr~t.
12 . Bertr_ 01'088, The Hanasl. of Oraanlut1ons. (New York: !he

Free Pre•• of Glencoe, 1964). Chapter 1.
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Agi:'iculture and Proar_1M

51stol'lcally 8ariculture ha.been one of tbemajoractivities of

technical assistance, a natural outgrowth of the fact that it i8 the basic

occup.atloD of most of the underdeveloped countri.es. rot example, 1n fiecal

1e8r1964 twice as many AID tecbn£~al asslstance personnel were explicitly

workina 1ft the field ofaariculture than in any other. 13

this report w~11 use, a8 • major source of informatlon, data

regarding the development of 8srlcultural projects by different agencies and

their approach to rural dev~lopmeftt project. in different countrie8.
The programming pr,oceas. however, 18 a generalized one, particu

larly in the context of an administrative analys1s; therefore the adminis

trative 8tru~ture for a program of agriculture 18 to a large degree

appropriate for other types of activities. If the adminiatrat-ive structure

and procedures are appropriate~ any type of tecbn~cal knowledge will be

incorporated 80 as to influence thedecls1on-makina process.

Ther. are, to be sure, 80Ble very special cODslderatioD81nthe

proar-iDI of agricultural technical aleiataDce. Some of the most complex

problema of culture, economics anel community orsanization are involved

in the formatioD of a stratelY for action in the a8ricultura~ sector.

One of the mOlt valuable documents which baa been prepared on agricultural
development, Policies Promotiy Ajlricultural Development, which. in de

scribing the df.f.fel'ence between industrial and agricultural development J

says the following about aariculture:

"On the other hand, ~provlD1 the efficiency of agricul
tural production depends on the decisiona of mll1ions of
..all. producers. ~he tasks 4re not standardized, cODditions
vary from a~ea to area and even between field. Oft theaame
farm. .anel account bas to be taken of weather and the occurrence
of dileaees. Iven the smallest farms u8ually diversify their
production. The supply of inputs add marketing of products
have to be organized to serve tbe .atoy producer.- .pr,ead over·
the land, anet requirements are usually seasonal. Provlsion
of credit i8 alsocompl1cated by the need to serve many pro
ducers aod by the sea80nal' character of income and production
expenses. Tbe poverty of most rural people increases the
rlsk of experimenting with new practices. Lack of transport
and communication makes it difficult to reach thedi.peraed
ml11ioDa of the farmiog population. Road. are few. !he

13
AID, Op.rat iODS I.eport. June 30. 1964.
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multiplicity oflanguageslmpedes communication; cultural
differences between educated elites and farmers hinder effec
tive communication even when a cOIQDlon lanauage exists." 14

'---

Notwithstanding the awareness of the complexity of tbe

problema. the conference participants were able to agr_e,on aome tehta

tive organizational principles based on their experience and the exami

nation of a n~ber of cases. These principles --- the d.termination of

bureauc~atic feasibility. use of pilot projects, the development of

farmer-bureaucracy communication, and the encouragement of local leader

ship -~- are ~portant considerations for technical assistance program

decisions in the agricultural sector.

Since all technical assistance i8 a partial contribution to

development projects, the criteria for successful technical assiatance

are not. always the-same as those for agricultural development. For

example, the HIT Conference Report pointed out -the need for concen

tration of effort within a IbDited &eograph~cal 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. Tbe

examination of botb concentrated and diffused technical assistance did

notsbow s~ilar results. _Conc~ntrate~ programs tended to have an

impact on program output but not necessarily a permanent one. Small

diverse agricultural technical assistance projects were sometimes
- ,

woefully ina~equate but in other cases they were 80me of the most

successful projects.

In fact. one of the most difficult problems of the study was

the-identification of success in technical assistance activities and the

attemp~ to draw seneralized lessons from them.

14 ~
David Hapgood. Iditol' J Max F. Hillikao. Conference Chairman.
Report ofa 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 cl08er examination provide

contradictory evidence that a Itrong case can be made for the fact that

all projects aucceed in 80me way. and fail in others.

°lven when we .8s1Snecl some arbitrary values, to success ---
(

continuity I diffusion, lIeasurable physical prosre.s, and some observed

attitudinal chanses --- no conclusive variables emerged. Frosn the analysis

of a large number of, projects of different alenciee, no individual or

cluster of factors could be identified which were pr~.ent in all ofo the

more 8uccessful cases and absent in the 1e8. successful one8.

What bas been done, therefore, is not di.s~ilar to the MIT

Conference approach. The mass of project data, interviews, and obser

vatioDs have been used to describe the process as it occurs and to

develop a framework for decision maki~8 more likely to lead to successful

p,rojects.

While the concluslons of the report will recommend practical

actions on the basis of the fr_ework, tbe recOIIIDendatiolls must be

accepted with the same circumspection witb which the HIT aeport 8urrounds

ita own prescriptions for bureaucratic innovatioll.

"We do Dot offer any organizational paDaceas, any administrative
technololY to be transplanted whole from one society to anothe~.

It is uleles. to draw up the table oforaanization of an "idealtl

extension or credit .yst_, for DO sUQh bureaucratic sbell
would guarantee that tbe asent of chanse would perform in such
a way 88 to'a~hieve the loal we have stated: to make fruitful

'the farmer'. encounter with bureaucracy.

In the past, cla~. have been advanced for particular forms of
oraaDi••tion: coop~.tive credit and community development are
examplee. Our view ia that -- entirely aeide from the i.sue
of the, will to' develop --the variation in the factors lnvo,lved
18 far too Feat to put forth any 8inale technique as havin.
seneral applicability or, ,for that matter, to reject. tech·
nique becau8e it haa failed ift ODe situation. The priorities
in the needs of aariculture vary from roads here to fertilizer
there and tore.e.reb ill the third place; the variety of local
culturel in which the innovations are to be introduced is al
most infinite; different ° nations have different bureaucratic
re8ource.~ ·If both problems and resources vary, it is normal
that the beat techniques for solvina the problema 8hould a180
vary." 15

15 !!!!. pp. 117-118



CHAPTEll II

THE EMERGENCE OF THE PROGRAMMING PROCESS

Some insight on the nature of the programming process can be

obtained from a brief look at its evolution. It i8 tbroushthe expaQding

activities and the mounting requirements that programming has become an

explicit part of technical assistance. In its or181nal form technical

assistance was either a missioRary activity. a by-product of private

investment or the occasional loan of technical personnel from a
1developed country. 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. gove-rnment-to-government technical assistance

has developed gradually fram many unrelated activities which began in the

1930'8.

The Exeansion of Activities

Pos8ibly one of the best ways to illustrate how the process

has developed is throush the use of a composite ex..ple drawn from the

early experiences of technical assistance activities.

In the course of research an agricultural scientist finds a

journal article by a scientist in a developed country dealing with a

problem of ~portance in his underde~eloped country. Be 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 i8 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 Alencies, (Chicago: Public Administration Service. 1954).
See al.o Philip Click.The Administration of Technical Assistance: Growth
10 the America., (Chicago: University of Cbic8goPress. 1957), pp. 1~30•

. -1.2-
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~rojeet 1n the underdeveloped country. Be finds little of the· necessary

equipment and few well traln~dlaboratoryaaaistants to support the

activity. Be cODvinces both hi. own and the bost co~try agencies to

supply the Decessary equipment.and to offer short-term scholarshlps to

further tratn personnel 10 needed techniques.

A. the scientist proceeds in hi. re8~arch project working with

counterparts and tra1D1Ds .s.iatants, he la, in fact, promoting-the

.adoption of new .pproaches to solVing probl_a. The concern 18 not

:whether this 1e the moat important thiDS that cou1.~ be done 1n the country;

·it·is aareed that the actlvl~,. i8 "sood" aince if an answer to the problem

can be found it will increase the country's 8gr1cullural potential.

The determination of priority. the decl.io~ as to wbat was to

be.done and the prediction of possible consequences ale all implicit.

The oriltnal .aareemeat allowed two scientists to work together to resolve

a Ca.lOn problem 10 the agl'lcultural field.

The lIliDlster of agriculture may find that thesl new ideas and

approaches portend important -lpo8sibilit ies for development and may well

add to hie pxest lie 8S an innovator and modernizer. Be is i:ltereated in

increasing hie ministry staff and improvlna the oraallie.tioD ,'nd opera

tion of the mini8try and 8ees an opportunity to do 80 through lbe use of

a·corps offor.lan advi80rS in key field.. In this manner he •.:11 a180

heve access to additional resources inclucling eq\lipment. foreign pers.oDoel

·and tralninl abroad for promisins agriculturalists at a mlnigum'~o.t.

'lhrouSh aD iaterehaage of opiniona aDd ideas the minist,r and

t~e advisor -lreeoD what kind of technical assistance' will be-req~e8ted

by the ministry of aariculture. The deci.ion on what 18 :lmpo~·taftt depends

on the partlcula~intere.t8of the minister and the foxelgft acvi.or, their
joint estimate of crucial aaricultural needs andtbe 1ikeliboo\t of obtain-

ioS the a.81stance from the donor country.

1'hroulb .communication with the donor aseney. dependlD10Dthe

interest and availability of reaourcea,aD agreement is reached t:n the

nature of tbe prosram ~d the people to be sent. As technical aali.tance

increases to the ministry of agriculture. other ministers begin tc. request
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this kind of advice, fQI' the,lr own einlstr lea and proceed to make similar

arraDsements to get technicians in their particular fields. At this

pointaeveral things may happen.

The Priae Hinister may become cODcerned with the amount of

fore1gners in the different ministries, he IRay find thia a political

liability with nationalistic polltic41 oppOneQt8, or he may find that

both 8izeable s~ of money and blah level technical talent are being

drawQ off into teehnlcal a••lstance 8ctivl~..les which deprive hill of funds

for tbe general operation 'of lover_ent.,

At the same time, 1f tt i8 a loverDmental program,. the ambaisador

of the donor country may become concerned that technicaladvi.ora are

euSSe.tins policies·, for the country which may conflict with other
. .

aspects of foreigl\ pol icy. or whicb could' create problems In the economic· '.

'relatioDS between the two countries. the ambassador urges btl lovernment

to provide him authori.ty to manage and coordinate all advisors 1n the

country. Be may make representatioDs to the pr~e minister about the

means tn wbleb the program ia beiDS conducted, pointing out that the

embass)' 1e the logical place through ~hlcbany requests of thi8 nature

should be made.

The prime minister, who may be interested in obtaloios capital

funds or laraer projects 18 quite receptive to proposals for a central

ized approacb to the probl_ of providin.a and receiving technical asslst

ance. although he lIlay not want technical a•• t.tance handled in the-aame

manner •• ,traditional diplOmatic relationa. 1'he result of the8e concerns

OD both sides result.· in more direct and ceD~ralized relatloRship. 10

the development of technical as.lstance activities. lither a chief of

individual technical divisions was put in eharseof all activltle8 10

his .field, orin.8ome easel a central director of all activities in the

eountry wae a,pointed. In addition. the amba.sador to a areater or lesser

desreebecome involved in the determinations oftecbnical a••ietance,

and the finaDce miniater or e.-e othel' hlgh official recipient country

a180 beeome. involved in the general determination of what kind of tech

nical assi.tance will be requested.
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For the donor agency the new responsibilities afe central
(

director involve gathering information as t~ the circumstances of each

activity, its objective. what other support it is receiving from the.

government, and its futur~ requirements in terms of funds and personnel.

Thus an administrative structure is set up tQ provide adequate ~nformation

and put it together 1n a meaningful way for both the field chief and

headquarters. This ls, in effect. the beg:nning of explicit activities

of a programmlO1 type of technical assistance. It also results in the

gradual ianpoaltion of an administrative struc::ture which is r~q\lir-~d to

deal withtbe Increasina problems of adm~nisterin8 techllic.t-as"iaftance

and maintaining relationships with the recipient government. The ~ield

chief, although in some cases he may b~ merely a coordinator of other

agencies, becomes a focal point for information about, activities in the

country and a principal channel ofeommunicatiQn~lth headquarters and

rec:Lpient offieial••

Programming, in terma of selection of activities ,Oil the basis

of priorities or needs, is sttll to 8 great degree, implied and grcng$

·out of the lntere~t8 of tecbnicisllS, field 'chief., recipient country

ministers, ambassadors and bigh level experts which Vi8~t the country.

Generall1speaking,the basis for initiating ne! activitieS'
;:\;' . - - :::::' f

in these circumstaQces are through the individual reques~s from different

recipient officials or from ~h'e expanding or amplifying of activities

already in progr~88. Programming as such, involves the gathering ~f

information, calculating of financial requirements, budgeting and other

administrative aspects of technical assistance organization.

Some agencies in technical assistance still operate within this

framework, with vary~n8 degrees of interest In developing more complex

programming. In all eases, headquarters, 1f it is a separate agency,

consolidates material. for: eac~ country to provide justification for

funds aDd the backstopping support of the technical assistaDce arrange

ments in any given country.
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:I'beDevelopment of an AdIll1Di8trative Structure

As request. expand, amt the requirements of technical assistance

beS1Dto exceeel the resources whicb the donor hss·svailable for it,

field chiefa beslo to make selective judpentsas to which projects

should be requested from headquarter8 offices. 'lhese arrangements may

be influenoed by the p.ticular intereate of the recipientcoulltry.the

Influenceof different technical specialists. or the studied or intuitive
JUdgments of the bead of the field office.

At lome po1nt durina tbe development of this selection process,

beadquarters (now aa aleney of the government rather tban all office in

a technical department) besins to develop broad policies which muat be

taken into account byfield chief. in the selection of project.. This

i8 often a8 a result of the development of coascious obJectives by the

b~.dquarter. orBanlzationor the ~o81tioD of specific require.ente b,

a lealalatlve body, or the boa~d whlcb controls" the funda to be used for

technical a••istance.

Ae these policies develop ioto a consistent pattern, headquarters

~ecome8 more involved lotb. determlnatloDof specific activities through
\

request ins more detailed aDalys18 from the field I» or through the deter-

" ;aiDation of areas ill wbleb the 01:lanizatloD will provide technical

a~818tance. Even thoup 80me agencies "place considerable f!1DPhaais OD

country requests and' field chlefs'recosumendatlOO8 t there i. all. implicit
increase in the lafluenceofbeadquarters. ~hl. may take the form of

s1amply exc:ludf.n& c~rtaiD lector. or s80araphic areas from acceptable

projectlin technical a.atatance. In otber caees it may mean more

elabo¥ate'approval p~oces.e8 or headquarters determinations ofp~ogram

.,h8.i8.

~Soae of the••. I'equir:_enta are the result from a Deed for ob.tain..

Ins domesttc support for tbe proar., others from the need for admlnl~...

tJ:8tlve efflciency_ Headquarter••, a180 belin to lerve :I.n a capacity

. ofdi•••iaatlns bowleda. about activities 1n other countrtes 80 that

fi.lel chiefa aay have addltioul informat'f.OD on which to beee decisions

about'8peciflcactivitiel.
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In this e:l.tuatlpn the prop--lna procees becomes IUOre than a

Z'~p,,~tiQ& device. It 18 a _ana by whlcb the experience of the indivi

duale ia headquarters and the field i8 brouaht to bear on decisions as

to what activities should be initiated ~r bow present activities should

be modified. the lnteractiol\ betweendoDor techni.cians wboare interested

in the development of given kinds of projects and recipientofflcials

Who promote different activities within their government are now placed

,within a framewock of organlzationalpol1cles. these policies are 10

,fluenced by technical considerations but reflect many other factors 1n

cludiOS foreign relationa,economic conditions and ov~ral1 policies of

bO,tb donoranc1 reclplent.· During thfs period, there is an increast;! in

,administrative.taff,the introcluct(bn of admiftistrat1vecontro1s and
an increase In analysis o,f' proposed actlvl~tes. 'It 18 the beginDing

'".Jf, the charlie from the.imple loan of persoanel to an organiZational

~el.tioD8hip involved iG atecbnlcalassiataDce program.

file progr,a....:lnS, pl'ocess i8. eva,,' ::8q.'on1yto a ·very limited

.deareesubject toth~ liifluence of a &row~na ,cu~rent of analys18 in 'the '

f~,eld of dev~lOJ)"llt.' There were. to be 81Jr4t, efforts by technical

~OUP8 to lncTeaae knowl"'e of 8oils,educational systems. health pro

,.It", etc. Pollcy makers and proar- pc:rsonnel were a~ tbis time

:~er1meDt1D&with a varlety ofadminlatratlve t~cbnique8 and app"oacbes'

C::ch!slped to increase thelnfluence, the affected the Multiplier of
,,·,technical assi.tance activities in liven countries or broad areaS. With

the UIOzoe central1ydt,ected activities. more 'diverse needs were a180

~eiD8Dlet lnnewfle~d8(1.e •• civil aerooautics,public administrati.on,

transportatiOD.etc.)'!' As activities eXpanded into these many fUDCtional

ueas, the increase in funds for demonstration'equipment. the contracting

process. pilot and 'demonstration projects, joint operations and many

other approaches to iDcreaae 'eff~ctiveQe8s were tried.

'.,be Xncoporatiog of Development theory

the first etase of teclmicaf as.istance was criticized by the

aclm1a.lstratore for it. haphazard and i801atecl character. The secon.dwas
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attacked by scholars who had begun to examiDe economic development.

comparative admin18tratloD~and the impact of eulturechaDse•.

''You can, after all~ a.dmini8ter: the Wl"t)ng thing efficiently,"

they argued, often with cODy-lnc108 .d,ocUIDeD~at ~on. Nor was all the

criticism from outsiders. There. was a, growing group ~fexperieneed

practitioners who promoted ,8 moreanalytlcal,approach to both technical

andpro8ramdecisio~sin,.everst diff~~ent or8~niz~tions.

~.11e..mo8tprolr'.8 ~ended to. draw' frQID the .soyeJ".!'1I1entbureau

cracy.there.was .a8i8D:lficf:1~t.. 8priDklin8of careel: people wlth,.UQiversity. • . - ," ,.' -' '.. . .' -. .' ',"'. ~

andre.earch. oriented backl~OUDd8•. Kany of the temporary COD8ultiq
. ". - . " . ." . "

act~vltl'8 ...de ule of university experts. the larle ..ec~~lc~ltd 108n
• • -.' ~': . '.""~ .~ • . : r • . • • \. • •.•• '. t • ' . •

pro.r~8, required cO"'81~erable ecoQomi~ ~1l8.1)'818•. ,and .•coDom:l.~t81~volved

Inthes~ pl:osreu. have,beea 8Q.importa~t1n~~u~J;lce·.~t~e.deve.lopment

of the progr.mains process in technical a••latance.

The effort. of antbropOlosists; the u8ual, managers of otieata

't lonfor overseas persoDDel and. ,laqua8e .tralnlnS t to promote 80c1al .

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

who had used the sk1l18 'of aead_i.e personnel more exteDsf.vel,..thaft

,eithel'bl1ateral or multilateral progr8IDs began to broaderr-':their

analytical studies from the early 'emphasis OD pbysical 80:1eoce8.

The arowlD1 tnterest In the nature of underdevelopusent and the

increaslDg experience of the academic community brought about aques

tioning of maDy of the policie. and approaches which had been clichea

in the early clays of tecbnical'assletance. 10 spite of its attractive-

, ness to fundi. bodies and the public, the Dotion that we could simply

show people the "right" way t~ d~.thlns8and expect that th~ would

'absorb these methods was one of the first to fall. Anthropologists

provided concrete examples of cultural barriers. Political scientists

,modified thelrtradltional approach of comparative poli~}Fe and

government, which resulted in new lD81shtslntoita complex' nature :10
..

underdeveloped countries. Public administrators documented thell' evidence

ib the ioconsruity of mOdern develo~meDt pro.rams in antiquated
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administrative systems. Soc iologists, bistorians, and many others

added to the growing current of literature which has been leading

steadily toward a more comprehensive approach to development th~ry.

Economists from many countries served a crucial function in

this process, not only because of the abundance of ~portant contribu

tions to reaearch and to policy ~ut because in the early stages they

had effectively captured the entire movement under the term Economic

Development. Fresh from applyins modern conc~pts "of economie analysis

to the ,roblems of World War II. U. S. economists, working with their

Europeaneolleaaues. provided the ecoDomic btlsis for major program

determination durina the Harshall Plan. !hi) was the first attempt to

base external economic aid on the analysls of national economic policies

and conditions.

The success of the Marshall Plan, ':beexpansion of its actiVi

ties to the Far last, and lt81ncorporatlon into a slngle U. S. foreign

aid agency brought an important economic enl;lhasis to prolr. determi

nation in U. S. assistance. The con~lnulDb,~ole of economist. iQ

overseas activities and the volume of applicable research provided by

economic scholars bave maintained and extended this influence on the

U. S. and other aseney programs. Bowever. with the incorporation of

more detailed studies of economic behavior in underdeveloped countries

and. the work of other social 8cienti,ts, a comprehensive approach to

development theory has beaun to _e~8e.

In the field of technical assi8taHce" this influence inereased

the understanding of the importance of systematic analysis and careful

programming prior to the initiation of most activities. There can be

1'10 doubt that additional inputs of informaeion can prOVide a better
basis for program decisions. Similarly, a tilOre comprehensive view of

country development. problems makes it p08s!ole to consider alternative

actiofts in terms of their contribution to overall objectives. As

bas been" pointed" out previou81y. the wlde~i varying circumstances of

individual countries preclude a 8tandarctlf\~proa"cht whether to agricultural

extension or university development. Thert;fore. the careful examination
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of each country situation can provide tbe basis not·onlyfor decisions

as to .what ahould be done but also for infomat10n as to the means fOf

accompli.hiol It.

~, On the otherh8Dd. thekiDds of data which ar, needeclln the

.fot1llulat10n of a clevelopmeot pr08r_ are either nOQex~stent or so un

. reliable a8 to be ofvel"ylilaited value iIl.lt of these countries.

'requently persoD811811l.politlcal interests, and adall\ist~atlve in

stability, cC8blned with. lack oftra1necl personnel, can cle.troyitbe

. belt p1au. ,roject. Given the lead t1mefor approval ,and funding,
,." ,

iD1GOat projects a eareful aulysi8 at the tlme of thepropoaal may.

therefore, be. useless atth. till. of 1Dltlatlon. Even more 8er1oo8 is
o • ~

the ••aU1Dptlon b, headquarters that the data provld.d on underdtlVeloped

couatriea al'e a lleaaiasful baae for proar. judpent8_lt 10. practlce it

appears that there 188s much d8D8e1' 10 mak1ng activities fit p~econ

celvecl development atrateg:;l:ea 88 tllere was lathe case,of standard

pattern of administl'at ion orteehalcal preconception. While a coat

preheollve v lew is alway8 useful for the purp08es of analysis.,

justification by itma, provlde for m181e8dtns8~pliflc8tio~.and

;oa1S8 unrealistic expectations 1D tbe planoilll of complex activities.
technical aS818~8JlCe activities just do DOt fit thG tidy patteros in

whiehtbey are sOl1letimea conc~lved.

Whatever .y be the problems Of8ppl1ca~ion, the concepts of

development have added another component to the trAditlonal reporting

and budsetillS role of the 'pl'08r_1n8 process ·iD t'ecbnlcal assiltanee.

In.ofar 8S agencle. incorporate this role. programmiogattempts to

p,rovlde a fr_ewol'k £01' tbe determtnatloll of the 80a18 of a tec:llnlcal

assiataace actlvltywithlD the confiDes of a development program. In

this 8~Il.e the prosr_1na proce8s combine.tbepollticel••COQomi.c

anel locial datawitb technical aDd adualo1atrati"e factors in order to

·.s.i.tiD declsioDs which wl11 make themoet effective uaeofthe donor's.

resources in .ssiatins a particular recipient development proaram.

Al1D08t ~eI")'ODeagree. to the 'baP~tance and potent lal of de-'

veloplIleI\t theory as •. meaDS forcoulltry plaut.. and external a••letance
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statistics gathered by DAC on current technical activities indicate

that there are over one hundred thousand persons working in teehnieal

activities around the world. These, of course. include massive groups

of teachers and other colonial servants who have been kept ·in former

eatonies by their metropolitan governments in an effort to assist the

transition to independence. There are, in addition. a large number of

smallorganizatlons with very small staffs infield headquarters which

provide a few scholarships or support small programs.

By defining technical assistance to include major activities

at the government-to-government level it 1s est~ted that there are

about twenty thousand persons employed by organizations specifically

engaged in attempting to influence the direction of change in underde

veloped countries. 4

.The existence of increasing numbers of donors i~ individual

countries has had an ~portant impact on how both donor and reci~ient

approach program decisions and on the nature of the relationship between

donors. These relationships may include direct cooperation, coordina

tion, diffidenee~ competition andeonflict.

Over the past several years, donor agencies, in particular,

have been placing 4D increasins emphasis OD the need for effective

coordination of technical assistanee activities among different agencies

both in the field and at headquarters. This emphasis has been indlc,ated

by the various instructions to different fieldmisstons stressing

coordination activity and encouraging the development of effective in

struments of coordination at different levels. ·tbe ~velopment Assist

ance Committee (DAC) bas been created in part to promote exchange of

information and a~tively encou~age and support coordinatingactlvitles

among differentbl1ateral progr~s.

There has. in fact. been a significant increase in the exchange

of information between different donors for the most part to avoid gross
(

4
For a concise discussion of the problem of determining the number

of people involved in technical assistance see The Hasnitude and C~
plexitx of Technical Assi,tance. a staff paper on this projeet.

John M
Previous Page Missing
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duplication of activities. In some countries a formal organization has

been created to bring about more effectlveexchanle of information and

therelatloa of activities. This approach b~8met with a limited amount

of success for many reaS008, Dot the l'east of whichls the reluctance

oftherecipieot governments to formalize this process and the reluctance

of.donorstopemlt allY direct 1l'lterventt.on into thelrprogramdecisione.

Thi8 1s in signific8at COIltl'8St to the relative ·effectiveness which has

been achieved 10 tbe\coordiD8tioA of capital asslatance.

The merger of the Unite~ Nat lons programs and what appears' to be

e trend toward 8treolthel'ltng the tesident lepresel'ltatlve and 'the New

York headquarters may provide new opportunities to develop coordination

procedure8within the U. R. 804 amoDl other alenetea. lIowever.tbere
are still formidable problem. involved in the effectivecoord1natlon

of teclmical assistance. fte problems and their implicatioQsare ,dealt

with in more detaf.lin Chapter IV.

Presently it is only ~portant to DOte 8S a historical fact that

existence of aultipledonoJ:8 t 88 well as multiple claimants, within

the recipleDt loverament is a factor wbicb baa influencedaod will con

tinue to influence the nature of the oJ:84nizatloQ of the programming

process.



CHAPTER III

PROGIWIMING FROM ·DIFFERENT VIEWPOINTS

The three major organizational elements, recipient, donor field

mi,sion, and donor headquarters have different roles and each influences

the process 1n a particular way. Because of the external inputs from

itsenvlronment and the internal influence8 on the development of specific

objectives, each group has aspecisl set of expectatlonsderlved from

its framework for the consideration of programming.

The recipient views technical assistance programs within the

context of its total development program.

The field mission views tbe problem in the context of its own

total assiatanceprogram and the balance of relationships with the

recipient and headquarters.

Donor headquarters sees programming Dot only in terms of 8 total

country assistance program. but also in terms of global organization

obj eet ives.

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 polltteal relationships,

development policies and theela1mB of different technical departmellts

in its ,determination to re~uest assistance. Inotder, tadefine its

position to headquarter's and the recipient, the field mission leadership

must resolve the views of the program. technical and administrative

personnel. Headquarter. leadership must integrate the vieWs of a~11ar

group. in its organization concerned with agency policy, administrative

organization. and teehn.tcal SUppOl't, as w~ll 3stake into account a

variety of external influences.which impinge' on its decisions.

In addltf.on to the organization enr-ironment there are profess

ional or other influences on individuals and groups. It 1s possible,

for example, that recipient and donor field mission technicians can be

more inagreemellt witheacb other than with either recipient headquarters

or the donor agency field mission.

-2S-
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Nevertheless it is the objectives of tbese three sroups. their

p,olieles and interrelattORahip. t that cz.aeate a technical assietance

program both at the level of goal sett iDgand at the level of proj Get

selection.

The recipient lovernmeDt could be dividediDto a central agenc)'

in"charge of coordination 01' control, ministries in -each sector and

field. personnel who perform ,the taaks of development. 'However-, in th~

prOI¥8mmlngof technical assistance ,the probl~ 18 essentlally the .

resolution of differ ins positions as represent6ldby variOijs oraanizatloul

units. Whlle there ... many subordinate. processes 'of resolut:l.on, the

crucial onele between the recipient and the donor.

On the other 'hand, tbe donor agellcy:l.. separa~ed:tnto field and

he~dquartersbecau8eof theseosr.pblcd18tance andtbe separate role

they play in deal iag with the rec1pient. It 18 tfue that headquartel's

may overrule the fielet mis8ion. but, in most inetances the f:teldoffice

takes a pos1tlollj within pollcy limits, de811ned to meet the pal:'tlcul(£J:

country clrCUIIlStances. It t.s thi.differeDce sad the peculler chacacter

1stle. of each,cOUllt~ that require the'development of individual COUtltry

programs.

'lbe headquarters hatJ aaother poaltioD which ia related to its

own envi~oDlD.ent and the 81oba1 objectives of the donor. and therefore
.',.

requires separate cODsl4eration.

'In order to under-stead the nature of th~ proaram proce,. it, 1fJ

important to ex_lne 10 somewhat more detail the roles; fUnctions aDd
r.latlonsbips·witbin edcb of these ,~bZ'ee 81:ouP. a8 a .e.a to undel'ataacl

their 'approach to program determinations.

!be,lteci2ient Countu

In the-spontaneous process described 1n CbapterII, tecbolcal,

assistance project8 were-developed largely thl'ouSh pu.onal or pro

fessional ~elatlon8bip8. Limiteclattention au support were required

by the recipient 8overmaent.. There 41"e no significant internal consequences

of th:l.s kind of technical assistance .. The donor often assumed tbat
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once modern techniques were known they would spread spontaneously.
"creating significant changes, tn a given sector. Recipient agencies

often assumed that if they added small inputs of human or monetary

resources, technieal assistance could signiflcantly increase the

scope and effectiveness of their progr_. Even at this point, how

ever, recommendations of technical advisors resulting from agricul

tural research raised the que8tion. for example, of the need for a

more effective aDel better staffed extension service. Such a decision

means more personnel, h1sh~r salaries, 'traln1Ds fac1lities with con

sequent increase in costs.

The Sbift to Projects

As tecbnical assistabce began to shift from individual

advisors or experts to projectswlth different kinds of objectives,

the recipient government was required to provide substantial cash

outlays and coDt~ibutioD8 in kind t io addition to utllizingtbe time

of Bcarce administrative talent withift the aoverllDlent.

Donor agencies began to expect c8-reful prep.ratioD, detailed

studies, backstopplfts ~acl11tie8t and adequately trained personnel

to work with t~e'trtecbntcian8iDcarrying out technical ,a88i8tanc~,

pr~jects.

What rec,:1pient Sovernment. t~ou8ht would be eXtra re,sour:ces

to improve .and increase their capacity to develop turned out to ",be

a miXed bleesll18. Techn1cal asslstance had ,8 way of eating into

organizational bud8et8~ If the donor prov:1dedtechlilclans. "'equipment

and funds, the reciplent'waa expected to provide eounterput tech

nicians."support per.oDDel, phyaical facilities anG travel expenses.

Ifdono~8 provided tracto~8 for demonstration or pilot projects. the

tractors required sa8011ne. mec~anlc.t spare part., access roads and

experimental plots larse enough to deaonatrate their use. As the

donors began to p~olifer8t•• recipient loverDmeftta found it difficult

to determine their future:' costs :alldwel"e sametmes" hard put .to
contribute·their share toaupport the burgeoniDS projects •

. :.. '.
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Furtbermore the c~racter of external a8sietan~e was
r 1. .

rapidly ch4ngin*. What beSh as an uncomplicated arranaeraent for a

few tecbn:l.~~lexpert., to assJ.at the iJDprovementof ongoing activit,tea

of the gov~rniaent btl. expanded into a broad proir- of loans • arants It

capital pr~ject8. pre-inv8StiDent st.udies. and the distribution of
food sralQ~.

Capital projects, whether grants OJ: 10aos, not0i11ycan
, i !

be important but they have • klndof charm. they iDvolve :larse

amounts of> IIlOney. '1hey 'attack lar•• probl_s. They ~re *viclence

of the country'. effOl't8 to :promote,proare88. In add:LtloD.techlllcal
, j ,

and manas.eat problems fora capital project (a dam, steel mill t etc)

are DOrmailycoDtraeted to ~n eaperienced fUll. Funda for th.,e

project. are aleo eanaaned ill larae 8IDOuat8 and there :1.8 DO need

foz' retur~lng to the legislatur. for a yearly ~eque8t fo~ funds.

'!Compa-ced to capital projects the money prov1de~ by botb

dODGE'S tt.Jreciplel'lts for tecbnical assl.tuee 18 us_tly_all. l
, . '. :' ' '..,.,

It involve. c~llcated lona..term planni-as. finaDc:I.Ils and manaalns.
It requires mor_ attention 4t different level. of 8over~Dt than

WQuld 8eem w81'1'8'nted for tb. limited expcaridit:ure lD~ol~e4. This

aecounta,·· in pa~t. for the'l fatted attent ioft which ~&chalcal asslst

aDee may recelv~ by recipienta 'with larae external al.lataDce pro.rams.

In the last few year8, bowev.. , donor aseneies dealing

with capital projects.bave been more ioalstent on the need for appro

priate indigenous skilt to pLao. and maDa8e~"capltal'projects. and in

some cases have stipulated thatrecfpleots speDdpart of capital
funds for technical as81stance·actlvltlee in SUPP0E't of the project.

In other ca.es .lend11ll aaencf.ee bave, .them.elve.~ beauD to provide
technical assistance, 1n tbe preparat10D of ,larae· project.. This bas

been one factor 1n the gradual real1zatlonof the ~portance of human

'resources aad the renewedlaterest 'in technical a••lstance activ1ti••

by both reclpieDt8 aDd donora. ftere ar.stlll. however. many

1 Technical asaistance haa rallied between·'t¥o. and three hundred
ml1110n out of • total ecollOlllie aie, program of between two and t.ee
billion in the V-. S. proar-. for exa.ple.
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c~pitalminded recipient countries to whom technical assistance is

considered a burden and even at times an unwarranted interference in

internalaffairs e 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 th~ problem of

attempting to fulfill the different requirements that each expects

prior to project approval. Furthermore, each donor has ~ertain

preeonceptions as to strategY$ certain general objectives and special

capacities. Reclpientgovernments, therefore, face the problem of

how to use these external resources to a max~ effect. This is

particularly difficult since each donor expects the recipient country

to pay particular attention to its requirements, provide a major share

'of the funds and accept the responsibility for proper ~plementQtidn.

Organization to receive Technical Ass1.stance

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-
2ing on the agency. 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 certain specific actions.
, .

In organizing to receive technical assistance, reci;?ient officials
, .

state that they have ba~ically i:,~o choices: 1) allowing project develop.

mentby the individual departments with some coordination or gllidr;~lil!lli!~

from an' interministerial committee; or 2) fashioning a central o~ganiza~

tion to coordinate or control requests to and relations with the many

donor agencies. 3 The first tends to provide duplication of effort and

2 Fr~quently a competent local technician is sought by several clonors.
Xnthe training field one candidate in one country was offered training by
four different agencies concurrently~

3 The secondls the most common. See John White. Analysis of Question
neire Returns ffom United Nations Reeresentatives on Technieal Asslst4l\2!
A~ini$~~!t~. a companion report on this project for an illuminating
discu$sion of both approaches.
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the second may'provide an additional layer of bureaucracy in the decision

making prC?cess.

Wlththe increase iDexternal aaslstance there has been a

tendency for central asencies to assume the responsibility for dealiDI

with all teelmleal assistance activ1t les. These asenc1es vary stanifi

cantl)' in their relationship to the pJ:esident or the eou~ce of power 1n

the recipient 8OVerDmeDt. Ivenwhen they are.-directly attached to the

president's office and wield considerable power. thty muat ule their

authority with careful aattentlon to the J:'equlrements of the dODor asencie,..
and the ainl.trtee. hequently lDformal asreement between a taini.try and

the donor aseRe, 18 a source of pressure on &he central office for approval

of projects which .y vary frOID thOle conaidered of hishest priority by

the government.

In some countries with central coorcU.Dat.q organizationa, cases

were encountered ill. whicb projects considered to be of hlab priority by

the ministry of asriculture were taken to the pritae .!Dister o!f' tb~

p3:esieleot for elec1810•• ; thus the process of solDs tbrouab 80me coorclinat
till 01' plannlq body was sbort-circuited. At the __e tille a s»eat deal

of elelay val involved :1.0 gettloa approval &011 the central planniDa agency
Oft all other projects.

One of the faetor8 which cOIIlplielte. ~.1.tion.hlp8 i.e that the

40nor8 have often predetena1DecI strace.iea for cOUDtry develop.eat which

may Dot agree witb the reCipieat's development :pl8lls: 1ft thecaae of FAO,

for ex.,le.resioftal fieldcblefs or'technical perSODDel i.ora lou
frequently make ...r-._ente with 'dep.tmen'ts of ap-lculture priot to

consulting with either Resident aepresent4tlves or the central units for

technical assistance. Slnc•••_1dent 'aep~e8entatlve8 uaualiy have a

close relationship with the personnel of the central UGit, they may engage

in informal reciprocal ai'ranae.ente to pl'evell& the approval of pl'oJeet.

which either considers inappropriate.' That 1e, the recipient country

officials may ask that the Resident aepresentatlve ~ry to di••uade PAD

from submlttlDI a siven project. or the lesident Representative _, aak
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the coordiDator to defer consideration on a p~oject which has been

prop08ed by FAO or some other specialized ase~cy.

Under normal circumstances the btlateral field chief has" greater

control over the activities of technical clivi.ions. There tends. therefore.

to be leIs of a reciprocal relationship. althouab central bodies may ask"

field missloDS to assist them in preventtna the short-clrcultina mentioned

above. the recipient may be put in a more difficult position if the

bilateral donor, who a180 prOVides loans and capital. presses for a

project 'of little 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 sophisticatioD of recipient and donor officials,

arrangements for hanali. small projecta which re8ult from .pecial in

terests on either side are dealt with OD a reciprocal obligation basis.

In this way the 'rime Minister' 8 pet project 1s accepted by the donor

knowing that 8ame project with the support of a strong intereat sroup in
the donor agency wl11 a180 be accepted.

With donora who have very specific objectives the central body

can play the role of intermediary more easily. Its knowledle of the

requirements of a donor makes it possible to provide valuable aS8istance
to a technical department 1n project preparation. In other cases where

the progr. determinations are left to the recipient, the central body

usually performs a major role in the determinatioD either through an

interdepartmental committee or direct determinations as to which projects

will be selected.

An Example of Central Agency Problems

Possibly the ranae of problems which confront any cencral

organization within the recipient government can be better illustrated

witb .a hypothetical example drawn from a wide variety of eases:

The workina day of "a recipient official in charse of
coordinating technical assistance in a central agency might

begin with a morning meetin8 with the ReaidentRepreseotative



of th~ Urttted Satioris and a division chief of a country

ministry 0 The Resident Representative has a ,list of names

of several experts under consideration for assignment to

a new project. After J;'eviewing the qualifications of each

expert, they decide on tbos~ 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 requests action by the Planning Board

on this matter. He also suggests a series of meetings to

begin prel~inary review of project proposals for the

submission to the EPTA8egmen~ of the United Nations De

velopment Program.,~hichwi~ibedue in several months.

Later in ~he morning he meets with an official of the

Ministry of Agriculture and the 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 Agrlculture.'

At a luncheon with the AID mission director and program

officer, they remind h~ of a proposed project for the

esta'bllsbmentof several farmer training centers, which

was discussed more than a year ago. The project would

provide an opportunity to channel knowledge of new'tech

niques to owners of small far~8 and provide the technical

backstopping for the extension8erviee~ The AID mission

now has funds and since additional surveys have been com

pleted. the government should now select the land, provide

building8 t including additional space for the foreign ad

visors. perso'nnel and budget additional funds for cost of

local equipment:t labor and ma'terials. As 8001\ as the

government will commit itself to these actioDS t the mission

director is prepared to negotiate a project agreement and

start recruiting personnei.
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After lunch the offici.al meets with the country repre

sentative of UNESCO and the Deputy. Mipister of Education

to discuss the use of savings made available by the late

startiog of some other UNESCO projects. The Deputy Minister

points out that UNESCO i8 williQB to provide assistance,

a teacher trallliDg school, for rural primary teachers.

While this project wae not submitted 1n either category one

or category two of the U. N" EPTA Projects, the new. minister

bas classified it 8S a high priority activity. The Deputy

Minister states that if this project is approved ~ediately

it may be possible to get an expert from a nearby country

who is finishing his work there.

The coordinator asks what arrangements bave been made

to provide the facilities for such a school and s~aff.·

Be is told that the minister of education intends to use

one of the present teacher training schools as a,p11ot center

to begin training rural pr~ary teachers who will be

assigned to exclusively rural 8cbools. On the question
..-

of the relation of this sehool to the other··teacher training

activities being carried out by another agency, both officials

. assure him that there is DO duplication. since this school

will be exclusively devoted to thetrainins'of teachers

for rural areas.

The coordinator requests that the project proposal be

sent from the minister of education to the director of the

planning board and states tbat he will discuss the matter
. .
with the director 8S soon as p~8aible.

At another meeting with the 'f:!cQDemic counselor of a

fore,ignembassy: be discusses a request for assistance in ...

Clvli·8VlatlOD which has been riequested. The counselor

says that be expects approval for the project in the near

future, but that it would be e~remely helpful if it were
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possible to conclude the negotiations for landing r1gbt8

for his country's airline. This would t of course. make

it pos8ible for the donor government to partially utilize

these airline pereonnel to aasut in the civil aeronautics

project.

The only pOd Dews of the day comes in the fom of a

phone call from the Counselor of the British Imbassy" atat

ing that the request for traini. and technicians at the

agricultural college bas been received and that the Embassy

will request London to bello recruiting on theae technicians

at ODce. Sloe. tbereare no trat.D1ns facillties in the area,

lt wl11 be p08alb1e to .tart s.lecttQs faculty members
of the college for training in London for the following

acad_ie year.

A8 he leaves hie office that afternoon be reflects

that be heedone DOthing about the trainins course for

development economists which is to be held at the U. N.
regional commission, nor has he con~ulte.d with. the foreign

planoin! advisor attached to the coma18,,!on'with whoa be

was to prepare a request reaulttng from the S.ediah Government's

interest in'a population control prosram.

After a cocktail party at a donor embassy and dinner at

home, he, returns to the office in or4er to pJ;~pare for an

intermiDlaterlal meet1l\8 at which he will have to present

the budgetary requirement. 'of technical aseistance for the

forthcoming year.

Be is sure that the Prime Minister will be surprised at

the addltioaal foOds that will be requited 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 from the director of an

agricultural research station in the countryside, stating

that insect damage to crops this year 1s so serious that

there is UDmediate need for a senior entomologist with

experience in tropical insects to assist them in determin

ing the means of controll1ngit. The director points out

that he requested an entomologist some weeks ago and has

heard nothing. The coordinator makes a note and says that

he will talk to the Israeli Ambassador, who has discussed

the possibility of starting a program 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

~eloped countries. he leaves the office late at night,

possibly wondering how be will handle the volume of activi

ties scheduled for t.Omorrow. how he may be able to get some

additional staff, and whether he will be named undersecre

tary if the pr~e minister's plans to change the planning

commission to a ministry are re·alized.

No simple recording of the activities of one recipient official

can indicate all the types of problems with which a central coordinating

bod~ lUUSt deal. but the above examples of specific problems may help to

clarify some of the moze generalized discussions in this section~ Of

course there is a wide variety of other relationships with individual

ministries and interest groups within the recipient government which occupy

the t~e of the central body involved in coordinating technical assistance.

Some ins1gltts on the internal relationships within the recipient,

government were gathered f~om planning advisors and recipient officials but

not enough data are available for reliable generalization.

Recipient countries have become concerned with the amount of their

limited development funds and scarce administrative talent that they must



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

writte~ understsnding'which commits the recipient government to a par-
"-

ticularahare of the expenses involved. These commitments for technical

3ssistanee are long term ~n implic~tiont 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

tbese projects may also have Gome influence 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 recipient officials stated that normal ~equestsfor approval

for projects which are internally developed can be handled through the

already established formal and lnfolimal procedures which are in effect.

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 possi~ly between differ-

. ent donors .

Another group of olcfieials stated. however t that they welcomed

project .~111D8 by dODOrs pl'ovld.d they bad the opportualty to l:ev1ew a

proposed activity. They stated that in mo.teases a donor will never refuse

to honor a recipient request but pursues a variety of strategems requir-

ing multiple r~vislonst reconsiderations, surveys, establishing of com

mittees, etc •• in order to delay the project or bring it into line with

the conceptions of the donor. On the otherhand t when the donor agency

suggests a project, 1f it 1s found to be broadly within the recipient's

needs, there is relative assurance that the donor agency has enough interest

to act expediti9usly 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 donor

to follow through.

In another not uncommon case a reeipient official with experience

in the U. N. made a practice of informing h~selfon the particular pro

cedures, budget cycles and predilections of different donor agencies in

order to determine their interest in the particular activities which he

wished to initiate in his ministry. By continuing official and soeial

contact with different donor personnel, he was able to obtain important

support from donor agencies prior to his submission of the project to

central agency.

In another case, through the knowledge of particular intereBt of

donor agencies, one official was able tomalntain continuing donor inputs

to a given project, even though the recipient funds for that activity had

been reduced by 50%.

Other interviews confirmed that.tbose recipient officials who

understood the work~ngs 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 or London to generate support at headquarters and

grease t~e tracks for approval of projects in which they haye a particular

interest.

Another internal factor in the development of extensive projects

in one ministry is that it provides some political prestige to that min

ister and brings hbD to the attention of higher officials through the

arrangements for negotiations, and the relationships which he has with s

foreign donor. The significance of this fact 18 Dot lost on ambit ious

recipient officials. Most central agencies are aware of this o but the

continuing pressure from both donors and the internal forces within the

recipient government to increase the number of technical asslstanee 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 1Dternal

John M
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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

defined program, you must take what donors are willing to support. The

transition to a more rational approach, h~qever. is not an easy one.

Aside from the special interests of the internal bureaucracy and the

almost always 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 ~portant to development. ~hese 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 deve,lopment program, the economic

circumstances, 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 ageneies in one area, in order to release funds which

may b~ 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 ~ke Umnediate action for approval and Un

plementation; 4) recipient's will attempt to set project proposals into

the reality of their political and bureaucratic environment. They may

use as a base an equal division of activities between ministerial claim

ants and donor agencies. Thus, all ministries get some of the assistance

available but the more influential ministries tend to get additional

projects. In 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 influen~e or a large capital program

which the country needs, get additional or better projects.



The use of these and other techniques reflects the conscious

efforts of the central leadership of the ~eelp1ent government ~o formulate

a t.chnieal assistance program which will CQDtribute 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 wbich will

have positive influences OD 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
1n the face of the maze of donor requirements» the special interests of

internal groups t arid the need for the impact of the tot.l development

program is a realistic, rather thaD cynical, approach to obt:!l1nlng agree

ment on a technical assistance program in the context of tbe GeuDer,.'.

development objectives.
This amounts to a complicated and tenuous tightrope whl~b the

central agency has to walk. The problem is further complicated by the
:, '1

fact that national plans are often not operative documents for the
l

selection of projects. There ia also a lack of trliined pet'sonnel \fo~

project preparation or for building a support base on which activities

consonant with tbe plan will be undert8keD~

The central cQordio4ting body must. therefore,' attempt to relate

the logical determinations of what should be done to the political and

administrative factors of both the country environment and its understand

ing of the donor's policies.
'there is general agJreement that·tbeprovisiol'l 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 advisors are often furnlshedby foundations, ,private

firms, or the United Nations. They can be useful for detailed planning,

communication with the donors, and,'throuah an undeJ;standins of the internal
1

problems of program d~velopment, support an integrated development emphasis.

This will be discussed in more detail'in Chapter IV.

John M
Rectangle
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Donor Field Mission

Donor field missions vary greatly in their composition, in the

delegated authority from headquarters, in their relationships with the

recipient organizations, and in the way they resolve the internal problems

which Unpinge on the programming process. In spite of these differences,
-to . ~ ~

certain central and identifiable eharacteristics have been grouped

together because of their influence on the field mission view of the

program process.

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 t~e same time, it is the source of the information gatbel"-
.";.,,,"

ins, analysis and proposals which provide the raw material for policy and

strategy for the individual country. It also de"elopff'and negotiates

final specific agreement on specific projects.

The field mission often finds itself in the position of e~p141n~ .

ing and defending headquarters policy to the recipient governments: and

then.j.ustifying the resulting program of the recipient to headqua~terso

This p;articularl,true when there a~e differences in policy or approach

between donor and· recipient.

The field mission, a, a part of· the donor agency, is responsible

for the appropriate adaptation of polieies to the country situation.

It is close enough to the dynamics of the country environment to have a

better understanding than he.dquarters of the objectives of the recipient

country in its multi-faceted activities. !hat the field mission is often

in between two fires 18 partially evidenced by the recipient officials'

statements that donor field people do not present their requirements to

the headquarters organization in, a persuasive manner. On the other hand 11

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 l~ited

in nature, a country request was the basis of aetion, 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 l~ltations

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 same 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.

Field agencies with extensive authority to agree on projects

are often able to min~ize these difficulties through their capacity

to obtain support for whatever compromises result. Agreement is also

f8cilitatedwhen a specific focus can be defined by the field and

approved by headquarters for each country. The field office can then

obtain agreement on any project within these limits with the assurance

of headquarters support. The problem ean be almost eliminated when a

donor agency restricts its activities to one specific group of subject

utter fields. However. with the changing nature of the requirements

for technical assistance and the interdependence of different activities

in the development process, the problem of maintaining narrowly focused

activities has became a difficult o~e.

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
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and the set of policies which bave been developed through the complicated

action of the headquarters environment. The field mission i8 faced

with the individual problems·whicb arise from the country environment

and its relationships with the recipient government in the determination

of an approach to the technical assistance program.

It ls, of course, true that technical and program personnel

in the field sametiaes 10•• perapectivebecause of their intimate in

volv_ent in country problema. It ia a180 true that headquarters often

expects adhe~eDCe to pollciea beeaule of ~he difficulties in formulatl~B

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 officee. 4

At the same time. unfettered by the political and administrative

problems of the recipient government, the field office tends to look at

technical aasiatance activities in terms of their objective values

within a development proar_.

There is no intent iOD h.-e of overstat1Dg the probl_ between

field and headquarters. There are relatioDships between persoDs 11\ the

same technical field which cut across field headquarter. differences.

There .re varying degrees of delegation of authority which allow field

flexib~lity in differentagenciea, and there 1s a whole pattern of

informal coaaunicatioll8 by which many of theee differences are resolved.
'lbe nature of the environment in which the field mission

cooperates with the recipient government and the nature of the environ
lIlent from which the field mission receive. it"s guidance are, nevertheless,

different enough to create a'situation in which the field miasion 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 ODe or the other to become a professional "field man" or "headquarters
man. .. Data sathered on AID personn.el, for example. showed tbat of the
headquarters personnel directly involved with field guidance and support.
only one half had served 1n underdeveloped countries and only one third
in the area with which they were dealina. Another sample of agricultural
personnel in the field with over ten years' experienee showed that 801
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 mission. As technical assistance

became a more complex activity with policy and program guidelines.

technicians were required to spend more t~e on analysis, reporting and

other activities referred to as "paper work." In 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 "realtt job 

operations. On examination., the nature of the field activity in techllical

assistance and the environment in which technicians work provide useful

insights into their emphaais on operations.

First, 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 aetivities as well as a 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 a headquarters offiee

thousands of miles away where the problem i8 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 '~pact in urging increased

local activity. Itslao affects the ~age of the organization and the

indiVidual to the people with whom he must cooperate continuously. It

1s 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

0ith which one is charged. Field people view the frustrations of the

country situation as unavoidable but seriou8ly question the additional
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problem of a complicated programming system.

Fourth, the Action Orientation is intensified by the short

t~e 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 foundat ions. They are

therefore anxious to begin work and mobilize local resources to demon

strate progress both for the reputation and their personal 8atisfaction~

Fifth, there are a variety of outside pressures for accomplish

ment. In many agencies there is pressure for expenditure of funds prior

to the end of a fiseal year. There is also the knowledge that judgements

of the effectiveness of the mission will be based on concrete accomplish

ments within a predete~ined t~e 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 0·£ the

program and a~e concerned with progress in that segment as s means for

professional satisfaction and organizational advancement.

Programming as a central means of determining prlortties and

courses of action threatens both paat practices and the roles of those

who implement the program.

At another level in the field mission. 8~ilar forces work on

program officers, field chiefs and other administrators. These forces

are manifested in tbe view that each country i8 unique. and that program

operations can be determined only through the int~ate knowledge of the

complicated country environment. Field personnel oftencriticlze the

approval process and the restrictions placed on the rapid tmplementa~ion

of activities. Each field mission views its needs as priorities and

argues that the effectiveness of a role 18 based on the timeliness of

activity initiation.

In AID, where the growth of beadquarters t inf1uence OD the

program and the centralization of program development 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 personnel

bas resulted in some Unportant problems of resolution within the mission.
I

The shift in the programming funetion,i;.,ithin the field mission

from budgeting administrative support and reporting to analysis, strategy

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

~ powerful figure.

In AID.mission directors faced with a variety of problema in

administration and tmplementation 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 8S protagonists

galloping into the mission astride their favorite project, rather than

analysts attempting to determine what should be done in;tbeir 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

eountryside. S 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 approach to be useful and compltmentary rather than con

flicting unless they created serious personnel problems within the mission.

Host fieldpro$ram officers expressed an awareness with the complicated

problems involved in program development and recognized a need to work

with technicians.

5 See American Institute for Research. "The Program Officer 
Appendix B" and ''The D'1vision Chief - Appendix D", a study of some key
USAID jobs (unpublished June 1964). The discus.ion of internal rela
tionships is detailed and illuminating. It points up shortcomings of
both gro~ps, i.e., lack of field visits and the technicians' concern
with operations.
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Other bilateral and foundation donors react to field a~tion

orientation in a variety of different ways. Due to the IUnited 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 bDplementation. 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 sltuationwhere

there is relatively little central field office mediation between

eXperts and headquarters.

Further, it has been pointed out that about 30% of the !PTA

activities are never initiated and that these funds remain in the hands

of the specialized agencies to be allocated to project activities with

the minfmal attention to either the resident representative or New York

headquarters. 6 While specialized agencies also compete for Sp~cial

Fund projects, the process of approval requires more attention &y 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.

Program Consolidation

Program consolidation is not, strictly speaking, a unique

eharacteris~ic of the field mission, as both headquarters ,and the re

cipient governments consolidate progr~s in different ways and at

different levels. It is at the field level, however, that headquarters

policies, reeipient 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, !!'!"plmensions for Technical Assistance: The
UN in Africa, Chapter II, pre-publication draft.
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and to a greater or lesser degree 1s isolated from the detailed head

quarters influence (for reasons of distance. if no other).

The degree of program consolidation in the field and the means

by which it i8 accomplished provide important clues to ~he 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 Harshall 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 consolidation 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 under 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 bega~ to assume greater respon

sibilities for constructiDg the program and thus influencing its content.

7 The direct consolidation of different techni~al divisions into one
mission was most apparent in the Institution of Inter-American Affairs.
See Philip H. Gli~k. The Administration of Technical Assist nee: Growth
in the Americas,(Chicago: Universityo£ Chicago Press, 1957. See also
his discussiono~ the incorporation of responsibilities for technical
activities by FOA in 1953, which was at that tUDe a sweeping incorpora
tion of both program and technical responsibilities.
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In the biennial program process of the EFtA, 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 capac1.ty to control program consolidation

in the !PTA submi8sion.

As Director of the Special Fund in the country he has more

direct responsibilities for program formulation and submission. Even

though Special Fund projects are submitted at irregular intervals, the

Resident Representative takes an active part in their development and

submission. He may also submit a separate statement with his own comments

on any Special Fund project directly to the Managing Director.

The Resident Representative's participation in 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 hUD as their representative in the country. On the

other hand, in some other agencies, notably WHO andFAO. 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 a~~ consolidated at the sectoral level,

technical considerations still predominate, but as programs become more

integrated, a field mission'. 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 activities. Taken

together, however, these factors are basic to the understanding of the

approach of field offices to goal development, 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: l) 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, cooperat., or compete with

the agency objectives.

The degree of autonomy of the headquarters organization. its

position in the hierarchy of broader organizational ~tructure, 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. headqu8Tters must contend with an

equally, if not more, complex variety of internal and external influences

from the 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 poricies and actions whi~h

are acceptable at home and feasible abroad.
The more complex the headquarters environment. the more the field

~objectives are subject to modification to aS8u~e 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 requirements 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

views are conditioned by concern with special country situations or by

particular sectors of activity~ However. the level at which ult~ate

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 i8 molded. as are those of the other participants, by

the functions they perform and the environment with whlchthey 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 administra~ion theory have demonstrated that

policy and administration are in constant interaction. 8 Nowhere is this

notion more apparent than in the far-f1una international operatiorts of a

technical assistance agency. Contending parties at headquarters. the

policies of recipient governments. the perception of the reality of the

country environment by donor field personnel are continually fraying

policy around the edges and pressing for chaoges at the core.

The notion that headquarters should deal with poliey snd the

field with operations is one of those bits of conventional wlsdomused

in technical assistance organizations by both the field and headquarters

8 Some of the most provocative recent works in this area are Charles E.
Lindblom, The Intellisence 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 valuable sources; 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 degree that policy and operations are intermixed

throughout the donor agency •

. If policy is defined in practical terms 88 the broad goals,

objectives and values to which all units of the organization are expected

to relate, then headquarters 18 simply a focal point for the resolution

of different policy inputs and the organization-wide dilsemination of
. 9

agreed guides to or approach in particular circumstances. Beaclqu8Tters

operates. on the assumption that all persons facing 8 particular problem

in the field will make app~x~ately sUBiler 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 ~ith the following possibilities: 1) that the decision itself

was incorrect; 2) that this was an exceptional caee which required

deviation from policy and 3) that it i8 indicative of changing circum

stances which require the re-formulation of present policy. A les8

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 environments in wbieh technical .

sasistance operates.

Much of what is called policy formulation 18 usually a re

formulation through small. specific chanleeresulting from experience

or broad new initiatives introduced at the top of the hierarchy. Headw

quarters personnel finds the field's desire to interpret policy to

country needs and its emphasis on decentralization to be contradictory

positioos. Only when policy 1s specific. relatively stable, and Widely

understood, they araue. can any decentralization take place. Program

determinations in particular must be clo8ely in accord with policy 1f they

are to obtain the support within the headquarters envirQnment which is

needed for approval.

9 This definition is derived ~rom Roscoe C. aDd Hildred Martin, Technical
Assistance in the Field: A Study in Administrative Relations - A report
on this project which deals in more detail with field-headquarters relatioDs 4
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Aside from the inherent logic of poliey stability for a large

organization. headquarters i8 influenced in its view by the difficulty

involved in formulating and modifying policy within its own environment.

Ae the inputs increase from different sources the problem may become

one of finding a compromise between contending forces with the established

goals a8 a limiting factor rather than a contolling ooeo 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

soa18. The greater the number and the more independent the influence

of the elements which contribute to policy, the more it 18 nece8sary to

find a compromise amonS contendina forces and then determine if the

resulting policy is in,accord with the ovet'al1 goals. If it iS J the

policy 1s adopted. If not, the process of finding a compromise between

contending groups must be repeated until d policy which i8 approx~tely

in consonance with the goals can be developed.

While the policy problem i8 a couaplex one whicbgoeswell beyond

the scope of tbis paper. there appears to be a relationship between the

volume and independence of inputs to policy formulation and the manner

1n which headquarters deals with both pollcy an.d program determination.

A brief inquiry into the policy formulation process of several different

technical assistance agencies will serve to indicate the 8~nificant points.

Foundations tend to have a les8 complicated policy formulation

problem. They are relatively independent of other agencies in the head

quarters environment, their goals do not have to be incorporated into
10national policy, or with other coordinate group. at the headquarters

11level. Their policy is the product of fa1r1y stable. long-ral\ge goals.

l~ited inputs from the field mi88ion. and the internal bureaucracy,

10 See Annuall.eport of the Pord Found.tiog, 1963. for an explicit state-
ment of the Poundation's position as one which does not conflict DOl' run
counter to U. S. policy, but neither i8 it subject to. or directly io
flue~ced by that policy.
"11 .' --

This refers to policy formation and Dot operational coordination.
Pord and Rockefeller. for example, do have polictes which result from an
sgreement between the two foundations not to ensale in specific activi
ties which are of particular emphasis or intereat by the other.
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and sfew individuals or groups who are requested to provide technical

or policy studies for assistance in the formulation or modification of

policy. Theae factors and the existence of a relatively. small bureau

cracy with close ties to the field. provide a pollcy-maki.na process which

does not often involve the resolution of widely varying and essentially

lndependent elements. The Board of Trustees or other enabling body in
foundations 18 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 formulatlon.process which

is a .yntbesis of relatively bomogeneous elements from headquarters and

field.

Since all membera of the U. N. (and.OII. who are not) pledle funds.
to tbe U.N. technical a8sistanc.e programs. the moat reasonable classi
fication i8 between tbose wbose pledaes are greater tbantheir receipts
in technical a••latance services and those wboae receipts a~e areater.
ror a clarification of the net donor concept lee John Lindeman, Halnltude
and Complexity of Technical Assistance - 8 report on this project.

The U. N. has a somewhat more complicated proce•• of policy

development. Broad goal setting i8 done by tbelcoDomlc and Sociat Council

which consists of both net recipients and net donors. 12 Some oftJA'~

policy problema of relatioDships between the U. N. and recipient govern

ments are resolved, or avoided, because the Council consiats of repre

sentatives of both groups. A 8ubsidiary body oftbi8 Council i8, in

effect, both a 80a1 setting body and an arbiter in the policy process.

There are, however, important policy inputs from the Specialized Agencies.

> Particularly· in the IPTA program these agencles function.a both external

oTlaniaations with independent capacitie. aDd interests, and 8S internal

participants in the policy formation process. While there 1. very little

other independent, external influence. the volume of internal inputs to

policy formulation in the United Natlons programs i8 larse. 1ft addi-

tion to the field offices t the .pecialized alencles. and the internal

bureaucracy, there are croups within the econc:aic and Bocial council and

the general assembly wbich seek to introduce or alter policy in some way.

One of tbe probl_ of U. N. policy .~onaulatioD haa been the incorporatioll.
12· . ~/, . :.
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where 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 snd supporting activities of the AID agency.

There are a 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 tUnes when the executive presents an especially ~a8inative

or crucial security problem. the Congress tends to act negatively, re

stricting~ rather than setting, broad objectives in their legiSlation. 14

Control agencies, such a8 the Budget Bureau and the Department of State.

are concerned with national and foreign policies and consider teehnical

assistance to be one of the many instruments which contribute to it. iS

Lateral agencies and other external groups not only directly 'influence

policy formulation within the agency but they have the additional leverage

of direct access to the Congress. Some external agencies must be ineor

poratedinto the Unplementation process 'and tb_refore 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 poliey from the field environment occur in

several different ways. Amon~ these are: 1) the direct interaction

14 See Frank Coffin, J~itn~ss_f~r AI~, (Boston: Boughton Mifflin, 1964),
for a more detatled'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 problemswhlch 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; and 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 80y given input

depends upon the deBree to which it can larner support from the other

elements contributing to the proce.a. the field is the least informed

element of the interplay between different groups. It i8 therefore

easy to understand why the field becomes.impatient with the process of

fo~ulatlng policy.

Headquarters, In examining modifications 10 given policies, or

even exceptions in special case., find that they have ramifications

beyood the individual case. Their view 18 that policy modification 18

complex and should be attempted only in the moat critical eases. Field

per.oaoel t on the other hand. want f~equent modifications which will

pave the way for the kind of action they deem Decessary. Tbis reluetance

is also a source of conflict between field and headquarters. Any field

actions which might serve to decrease the effectiveness of policy or

precipitate its modification are, in the view of headquarters. their

legitbbate concern. The rationale for headquarters- involvement in so

much operational detail in AID i8 elsentially that of insuring conformity

to polLey luidelines. The availability of extensive technical resources

or information for the field is used as justification,. but in interviews

headquarters personnel stressed the inlurance of confo~ity to agreed

policy a8 the major reason for involvement in operational detail.

Obtaining and Allocating Resources

While policy "evolves gradually and continuously, the need for

specific amounts of funds at specific ttmes imposes other requirements

on the prograamlog process. Obtaining resources includes bo~h budgeting

andjustificatioD of specific activities. Headquarters offices must

meet these requirements of the fund ins body and set the schedules for
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16 This i8 particul:rly true in the yearly funding of bilateral
pro8~ams. AID funds for a given fiscal year (st.rting 3uly 1) may be
allocated to the field mission any time between t:he following October
and· January. Eighty per cent of the funds muat be- committed by April 3{
and the rest by June 30. 'lbe country ,budaetcycle 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 OD the
details of the project and the recipient share of the funds. The prob.Lt:1Ia
is somewhat mitigated by the growing sophistication of donor and recipient
officials about each other's budget 51st.., 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 assistance. the competition

is among the projects themselves or country programs. One of the reasons

why the foundations' funding deci8ions are relatively rapid and concen

trated on substantive problems is the lUDited amouDt.of competition for

funds based on any other criteria.

In the United Nations, funds are pledged by governments after
\

the·submission of pro$ram documents. In the EPTA program there 1s some

competition among both countries and Participat10a Agencies in setting

of target figures and in fund allocation. Slnce there 1s considerable

reprogramming by the Participating Ageacies, there bas been a good deal

of competition between functional departments and countries during that

process. The Special Fund i8 e8sential~y concerned with the quality of

projects, their development in the field~ and their review at headquarters,.

but a certain amount of attention mUlt :be given to the problem of

geographic and institutional distribution.

The bllateral programs illustrate a case of competition for

funds on 8 much broader scaie. Technicalassl.tance funda must compete

within bilateral agencies for an appropriate share of total funds wh~ch

are allocated to capital, technical asslstance aod other purpo8es. In

the preparation of a national budget, foreign assistance funds co~ete

. with other national agency requests.

The fact that technical a88 istance services lDaX dot app(:ar

to provide as direct and tangible be~efit8 to the national intereatand

the population at large. 8S 80me other services, puts them at some dis

advanta8~. The extent of the problems depends upon the sophistication

of both the policy making bodies aod the interest groups. After the

national budget has been prepared, there i8 also competition for funds •.

in the legislative bodies which have the fina188, on the determination

of the amounts of funds which will be allocated to foreign assistance

agencies.

AID Technical Assistance divisions at headquarters must devote

a great deal of attention ,to obtaining support and developing tools for
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jU8tification, to meet competitive pre••ure. OR fund aV~ilabtlity. This

includes the asency level, the Bureau 'of the Budget, the Conaress. and

the problems of 8uballocation baaed on tbe capacity of the field to

1nitiateprojects.
In 80me other bilateral program- the fuoding process is mitisated.

by the commitment to former colonial dependencies or the support of

colonial administratora to assist new governments in maintaining lovern

ment operat i008. Bowever, the J enneney B.eport to the French Government

provides an example of the growing concern on the part ofnatioRal govern

ments about their technical a•• iatanee pJ:08rama as their colonlal obli-.
17lations are reduced.

With the formation of the Kinistry of Overseas Development

in Britain changes are beginning to be introduced into the program t but

it is not yet clear whether the British technical assistance program

will face greater difficulty in obtaiDi~ funds from the Parliament as
18colonial commitments QUDinish and the nature of the program evolves.

2) The nature of the budset process -- While bUdget ins is a

speci.lized process which ia carried on throughout a technical assistanc.

agency. it 18 the headquarters' responsibility to consolidate field

budgets and justlfy them to control aDd eoabllna bodies. lotbe compli

cated progr•• of technical assistance, field offices areconceroed with

flexibility of budget categories and headquarters i8 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 mechani8ms in the f1eld. Control and enabling'

bodies are concerned that funds be used in strict accordance with legal

and administrative grants of authority.

17 A report to the President of France by the Jenneney CO~i8.ionin 1963
a180ia an abridled trenslation entitled the JenneneyReport published by
The Overseas Development Institute, London. 1964. .

18 . .. .
For recommendations on the Brltish Program, 8ee Briti.h AID.

Technical Assistance, the Overseas Development Institute, London, 1964.
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Private oraanizationa have more of an opportunity for a flexible

approach to budget categories than in most public ageneies. It 18 note

worthy. however. that once funds have been approved, either by program

or project, they are in almost all cases allocated to field or operatins

offices for disbursement. There are. however, varying degree8 of flexi

bility to expend the funda and different duration. of fund availability.

The integrated nature of the leadership and enabling bodies of

GlOat foundationa provide a basia for project-by-project approval of funds

with relatively lona-term authorization (2, 3, or S yeare) and with con

aiderable flexibility to meet chang1pg conditions after the initiation

of activities. Other foundations have'resular meetings of Board. of

Trustees .io which they authorize an il1u8trative program, delelating

headquarter8 leadership to make final dete~ina~ion. or approve individual

projects which have been presented.

In cases where foundationa approve a total country program

they tend to provide considerable flexibility to both headquarters and

field offices in the final detailed determinationa of project organiza

tlon. In the r~rd Foundation. for example, there i8 a yearly aubmis8ion

from the field and funds are earmarked for a planned prolr_ of grants.

the fund authoriZing body aeeta every 8ix _nth. but in urle·nt caees

they may aive.ediatecoDaideration to a pJ:oject. rr,quently the

President of the Foundation can~·:authoriz. at leaat the initial steps in
the implementation of any activity. FUJ:thenlOre, the re8ion81 division

ofFord Foundation headquarters ia allowed ·to ~arry over f~nd. from the

previou8 year's authorisation and mey, continue to allot them to projecta.
.' ,

The headquaJ:ters view i8 that while funda whiob ace not u.ed by a particu-

lar field mi.sion canoot be held over. there lean understanding by field

personnel of the flexibility with which the Foundationc8D act. Field

personnel. however, atate tbat·there ie a definite pre8sure to expend

all funds earmarked during the fiscal period. This In· part reduces the

flexibility which the Foundation provides itl fl~ld people, since the

succe.aful negotiation of planned projects involves the capacity to wait

until appropriate actioD8 are taken by the recipient lovernmeot to insure

effective support for the activity.
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7he Uaited Nations prolramahave a 'variety of d1fferent budget

.yat..l. Each of the Specialized Agencies whicb baa a resular program

haa 8 .peclfic set of budaet procedures, var:,!na fl;.OIIl bigbly decentral

ized (WlIO) to relatively celltC'alized (DISCO). Untll the meraft tbey also

participated 1ft thebudset proce.a of the EftA.•8 •••ra of the TAB.

-rhe Buc1set proce.... of the ,volunt8tY prosr.. of theU. ~.

a.-. I t.sD1ficantly iftfluellced by tbe fact that the fund. are p1ecl&ed by
It.

member aad oth.. gover.-entsat yearly p1edSlal 8•••10ae. Bowever,

,bec_u.•• of the ~1•• and the nature 'oftheu- 'operation. the Special Fund

aad IPIA app~oacbed tbe allocation of fund. in ~ulte dlffereDt- ways •

• a of tbis wltina there have been relatively few cha..... aince the

seraer of the two prosr.a.
fte Gove'CDlns CouRcil of tbeS,ec1.1 fund, ••"lUrk. 1I1001es for

tho•• projects which are subalttec1 to it· by the HanaliPs Dll'ector at l~.

seml-8ftDu81meet1lll8. 'rh••• fund. areeaDarked for the I1f.~f the

project, "hlch 114, be •• 1001 as flve y.al't•. :,-hey coutf.tute the baeis'
~. ..

for: the de~a~l.d budset which i8 contained 1a the 'laD of Op.rat t.Oft8 .

fteaoti8tect by the Special lund, thelxecutin. Agenoy. aDd' the l"eclp1ent

80verament subsequent to Cou~ll approval. Financial flexibility is,

achieved by t:h.amendaeot of the pialt of Operations aad DO '_ther rocourse

, 'I:~ tile ....... Couell ·te ......, .. loaa' ••• akIk....l
funcle are,needed.

The Spec.lal held budaet Iyat. ,al,low" for couidereb1e fl.x~bil·

ity 1n dealias with the total funds available. to it. The loaa-term

authorisation aDel· flexibillty'of the Plan of·O~.ration~~~llimlz.sthe

probl_ Gf cOCDPlicatedjuatlfl,cat lon for l'.aclj.~.~eDt but V•.ate heavy

respoft8tbilit, in the Special Puad aad lKecutiD& Aaenc,ataff. the

problem_ of the Special lund have been more t,bo•• of olttalnlq the required

technical coaapetenee for detalled prep8l'atiollof ,Che 'lao 'of Operations. . ,

aDd lapl.entat:loll of the project tban prov1d1na sufficlent funcla.'lhet..a

have a180 be. probl._involved with the capacity of reo:LpleDtl to fulfl~l
" ,

the re.pon8Ibllitte.whlcb they undertake in Special lUnd projects. in-
~. - . , ...

eluding ,lSI cash cOl'ltrlbution. to be admb\lst,ered by the Ixecutillg Agency

and 'local currenel•• for peraonnel and'other types of 8upport necessary

fpr the project.
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tbe lI't.. lEPrA PZ'08~-t witla much _11_ a. IIOl'e divers. proj~ct8.
, '. 19

ha. a 8011letJbat lQO're complex .yat. of fundq' pJ:ocedurea. ' In tbe early

pel'locl ItTA funds ••e divided 8Moa '.tlclpattas AseDctel ac~or4iaa to .'

a· fOnlula. In 1954. the EftA shifted to • coUDtr,. ,nsr-1aI .,.tea
lD which taraet flaU•• for ..~h C8UIItry.l1m1t ,tbe ,amount of fUD~.

avatlable fO¥ fust pl'f.o~lt' pnjeeta (cat..~' .1'). '~t~.. pcojecta may

be ."itt~. but the, will DOt be f ....d .~l.a.·..aitio.l ~cJa .~

the. ta~I.C ltaeee •• '8Y811ab18 (Gat..~, 11).·Aft4t~·tll~.c_c.~ PI'0II'.

ba UpoD.,by aD OI'••alzallOn .lD· the cao"atzy qcJ. 8ub11it~e4 to

...·Iftk tla1:'ouah the auld_t.•ep..e.e.catl"e. couat~ ,roar~ a.-.
cbeck..... collaolUtJied bJ the )*0.._1.... ,tAff of t". leeluate.l

- ~ , .,. -
As.ia&ac.' loard(UI).· ~ T6I "..1._ 8Ilcl appZ'ovea tile ,..0._. eDCl

"' ~ .
au1af.~. lC.~. ~o the ~echatc:al Aa.i.t8D.c.,~ltt!M""f.~ ."covea, '
tM, 1JueI.et ....tll_lM. the allocatloD offaoda f.a ~OOf"'e with

chef.&- actlvltl•• in the diflerent COUDtl'1prop....20 ' ft- Cbit pot.1: O.

the, are reapoaalble 101' the detail.' ..a",__IlC8 aDd fu4lD&of.. tbe
.. ., .~ - J

t.Adi'llclu.l.~oj.ct.. Aa .ill be polated out latel' ill • ~",cu.10ll. of the

.~~ PI'08I'-. fL.lt.Ulty 'a fuad1Dl 1_*a"""",11 the _,_cltJo! ,
thepal'tlcipatlas aaenclea Co .bite fuDcla ill ap:eeaeat with tbe recipient

lov.--- vtth :11ttle,ocDo Pl:. ceCOUf.e.to .ltbe~ 1''''''-' rtg)l'e"
• ,I, "';" ~

seDtatlft_ .. beacl4uart•• of the Bfl'A "'011'_•.
..... 19j2 clte InA pr:~81'. 8h1.~ed ·to.·.bf._lal ....188tDll aact

• • " IIil

autihol'lBatloD for activitl•• t .. tbouah ~taa i, ~id" '_I'll thtO\llb

tbe pledaiD8 ....lOR& ,..8'.1:84 ~o ·a"e•. koject~ caD.•~. 8Y'bmltt~

fol' ,ttIO-yeaz pe~lod.'8boJ:'t tena) or: for" 8 f~......, ,~1.ocI (lCJaa t~.

It. DUmber of 'I'obl.. with the .two-,.. p¥.....h." M.the....
... cliff...... of oplntoll wlthinthe V: 1_ at to ttl .',.tl.,.....21

r.. ' + ,.. - ..' • ~. •

19" '. -. .,. ,.. . ". .. • I . E

Wblle th• .,ec181 had "the ... ,~_.:',...... _rp'
'lD theDllited ••tOIl8 'Developmeat Pro ,~• ...., w.e cGD.cluo'.d
pri_ t. the-ca-. . ~.".

'f

,20, . .'" ....,., '
., ' r~ more cletsil'.d c:...ats' OIl the.8 'l~tO&-8 I •• Be OI'I_taattoll
9f the Valted lfatlou· 'f._leal.AsslaC"" .4' 81«ff,ap."0Il,th 8 project j

pp. 16-28~ rolla concise .tat_ent of the 4evelopaerat ofthe·arA ,,,oaram
see a180 Cerard. J~, Hansoll. (Id.) u. R••1gt..t~.t't09·9f·I.llom~!8and
Social Prosr••, (IT. Yozokr Coluaibta Uaivereit,' .re••,1966) t puticul.uly
pp. 166-185.

21 .!JU!!.. pp. 28-30•
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. : :. '.

The "budget prdces8 of' t.thntq~l 8S8t.StlloCfI:, !~, tlle AID program

18 a pa,:t:of: ,h.,·:total,p~oP:_ .ubmt••~C)n j~c1,a8 suet. r~~cjLvesa lilnltfkl

count ~l at~.~tioD at t~p levels, In' tile Alb/W.sbl~t(Jb~ the ·Bureau
of tbeBUc1aek.~· lt1e CoD_ells t howev~l-'.'par~icdlcl, *"bhj coaalttee

hearlft&8.'ol'ilae j~U8e~.of. lepreeeotatlv•••••,tme8 .8~' 'for d.taile~
infonaetllon :dll·lncli:v14ual project••,' B.cau~. of tlal.:c.~.88t0R81 at-

~. :. ;.. -: .:' _ .' J , _. ", . ". ~ _ .: i ~

telltl~ :to "tail t ·.... tl1. ne.all)'pat~a o£th~ headqUa1:t~t. office to

bave a6allced tnfo~tl0ft on perS4)".l~. specific fundl.~equtl',__t8
c ..... : .... ' .. ' ". .•..•: i . ;..1 .

and cCliiaOdit)' c;Oaapcklents. the Actlvlt1i,~scr.lpCloDfbtll~ .,AID proSt'8IIl

book ·1'·p~ep8:t'·ect;·1D areat detail .and ibclud~. the cat~~t•• andemounts

of al1':p"~o.~dFexp~t.ture. tbl'ou81l01lt the life of :t~ pr.Jec~. This
':' .' .... I· .' . i: ,,. ',' .

mater~al, p1:.pated 10 the field metre, thall. II yeer p~~ ~o tbeproposed
" . ," 1 ,,' ,. .

lmpl.~Dt:atio~ oftbe project, ls' l"4vlew~ 1n the le8,loraal ".aus. and

1f ..~ortant pol,lc1 questloft8 are ral~.d.'_1tecef.WIaere attention

thr. ,aD .Admtn18~~8'oi·. revieW. lh~~e8u pre.ebt.~io6. are then COOl"

biD." to ""•.•n Aleney;' pre.eatation. to' the Bur,au ol the Budget. and

subsequently a total p~.8eDtatlbft, 1D.clud1D.thebudael.fo~tile Congress
1s h~etecl out•. The tOftgre881oa81, CoOllalderation of ·tll. buclaet, f.aclud...

till all of the ~el.ted juatlfl4:8tlO1l8. L8 a lODla itlvotved. and tillle
COilS_iDa yearly exe~ct.8e.22 Important block. ofttme of .ealft bead

quarte... officlal. are taken up in thepreparatioQ ancJ ,ce8elltetloll of

material to the CooP-e8.. At the bea1Dn1D& of the aubaequ81lt filcal

yea.. , aDd usuall, prtol" to Conares8toaal appropl:'i.t~of tIM ' ..e13A
Ale1 ftutel8. aD op.at~81 ~e.... budset (OYB) 1. .Ubmtit.d by the field.,

requ••t~ina fUll48 foJ' the year'., ectlvltiee. Ihl.d~\1IlIIIlt fObe tIM,
" ". .

baai. for allocation of 8upp18118Dcal fuada .attl CotiIr...lonel action
haa beea completed. It 18 a180 • clevie. 101' ahlft1q ,I:0P_ requf.I'.

meAts ln .i~ of cbansed country clrcumataQ8.' at 8 t~"Q8fWhat closer
to the iDlt tat lOll ()f tbe projact.

Sbortly after the 8ub.laaloD of .cOD.tbe fol1owq year's

PJ:'081"8ID 8ubDli.sloft, iacl'C1~lna a budaet. S.8I:etlulred. 'Ibie fIleaDe that

22 .' . ". ., ."
Tbeoveral1 Coagreslioaal role" wbile beyoad the .purview of this

paper. wl1l be discussed briefly 1n Chapter IV UDcler tit. section
"Project Revlew. tt "
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expenditures for a fiscal year already beguD mu&t be pr9dicted prior to

a bowledse of the nature of Conar.ssional approval.

Heac1quaners 1s. therefore. de.lina with three different sets·

of figures on technical aS8istaDce activities at aay one time --the

bUdget for the Dext fiscal yea~ (called the budlet y••r). the budaet

ift the pI'GCe.. of approval· by the eo••8. (op'7:ac101181 ,ear) accl tbe,

operational ,eat' budaet 8ubaltt~ by the field.
Grace the operational year fUDds are apPI'oved. the, are allo

cated to the l.e81.a1 BUreau, then to ,the respective field ml••io08.

Some flexibility 18 achieved by prOYf.dlalCbe ftelc1wlth authocity to

shift a cutaia percentale of funda 8IDODS approve4 projects. Bowever,

the probl. of readjusting funds b.t~••D projects and countries as a

cODsequeftCe -of cbaqiaa circumstances aratlot uafol'e.een critical p~obtems

coait!Aues to occupy the attent::10Q of headquarte_ throupout the fiecal

year.
l'l;p;.-tlcular, the requlr..ent fo~ cobalttiOl-801 of the funds

. ,

by April 30 requires extenalve report!D8 and tlwol".s a c.r~.t.a amount

of re-proltammtDa in order to make sure tbatthoa. countri•• and activi
ties which can eff.ctivel)' use-the fund. obtain them.

The attempt.' by' AID headquarters to achieve therelatlve
( I,' \.., , . "

stability of the budaet proce•• of theproae". of the 01d-l1n. aseneies

is fru8trated on the one band by the cODt1aual1y chaD8:l.D8 .cucUID8tencea
. .

1n the field, which require flexibility., and 00 the ot.... band by what

would 8ea' to be an exasgeJ:ated notion of detailed accouatabilltyOD the

part of 80me of tbe control asencies, particularly Consre••lonal committees.

~ ~ . - ~ - - - - ----. - - . - -~'- -. ---. - .. - - ....
The above examples alve an 1rldlcatlon of a few of the problems

whicb headquarters faces io obtaintna funds for the pl'0ar-. fte effect

of competition and lnputs to the budget proces••• are cruclal factors

ira the headquarters role and approach 1n tile progra_ins pl'oce... The

greater the complexlty of the-budget p1'OCe88; the 8horterthe tam of
approval aDd the keen. the compet it10n £01' full<1a t the _re the head-·
quarters office must devote its attention to the problem of a88url~ a
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continuing flow of funds at the appropriate rate.

The problem of justifying funds to the control and enabling

bodies, aawell 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 u",derstandsbly

concerned with control procedures and accountability. Furtbermore~

adequate justification from the field is the basis for cQnvinclng the

funding body of the validity of budget determinations. It is, therefore.

not difficult to explain why headquarters views procedures for funding

flexibility in terms of its effect on both justification and

accountability.

Field Guidance and Support:

, Another major role of headquarters, from which its view of

the program process is derived, is the organization and the content of

the relationships with field offices. The overall problem of field
23headquarters relationships is covered in another report on this project.

Within the' confines of the present concern for the program process, the

Hartin statement of the special character of field headquarters relations

1n technical assistance is equally applicable to the present analysis:

.. • • • • For one thins, the larger technical assistance
programs ••• are worldwide, or at the least transnational,
in scope. This UDmediatelyproducesproblems (turning most
obviously on difficulties in COmJU1ullication, diversity in
needs to be served, and variety in cultures and condftions
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 pr~determined

way of administering it. For yet another. the recipients of

23 Techntcal Assistance in the Field: . A Study of Administrative
!\~la~_lo.J!!•.R~a~oe ,C. and Mildred I'. M.artin. See also RobeJ:.t Iversen,
Personnel for Technical Assistanceo

John M
Rectangle

John M
Rectangle



-6S·

technical assistance are sovereign Dations capable of decid
iOl for themselves what formforelgn aid shall take and
(within limits) bow it shall beadmlnisteredwithin tJleir
borders. Such features 88 these settecbnlcal assistance
apart; they combine to prOVide anenvlronment in whleh the
lesson. drawn from national or subnatlonal experience have
only limited apt»If-cabliity." 24 .

It is in the prolram process. ransinaall the way from the

development of loala to the transfer ofprojecte,tbattbese difficul

ties in communication and differences in viewpoint are most siBnlficant.

ID,a8en8e, headquarters and field stand alllost back toback,

one facina the complexities of tbe country situation and the other

facias the problems of the headquarters enviroDment. The headquarters

view is conditioned by the difficult;y in formulatiDI policy, obta·lning

funds and maintaining inter-organizational relationships, as well 8S

by its lDberent slobal view of activities. In the headquarters view.

the more reports. analyses and data aval1able. the easier lt will be

to resolve internal pa:ob1emsand withstand the problns from enab1ins

bodies and competing eleqents outside the oraanization.

The ·significaQce of organizational aize -18 of crucialimpor··

.. taDce in the relet iOllships between f leld and headquarters in· the
• : I

formulation of a technical assistance program. Smaller org8l\izations

appear to have a greaterdesree of·informal as well as foraal comEUnica·

·tion between headquarters and field, bence an ea.ler resolution of

differins views. The larger and more far-flung the fleld operations,·

the mOre di-fficu1t it 18 to attend 1:0 the special problems of each one.:

In AID, for example. both field aod headquarters. 81veDthe

c_plexenvil'oD1Dent in which e~ch oper4te8~ face a 8eriel of prapatie

problems which mu.t· beeo1ved b, skillful administrative tactics·· to

capitalize on opportunities. On the other hand there lS8 f0l'll81 process

by which pro8rams are presented to eDabllD8 bodies .a al081e811y de
veloped. carefully planned and- efflclentlyada~nl.tered activity_ This

ia the progl'8DlD1lii fairylaad in ,"lcb boxesmuatbe filled with intern

ally con818~ent f1gures and justi~icatlon8 deve1o~edwblch will satisfy

24 tbid.! pp. 170-171.
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the particular requirements of the enabling body and the pol1cie8prese~t1y'

in force. Headquarters, therefore. deals with the field oll,the program

at ~wo different 1eve18; ODe in the ...day..to-dayl'eal1ty of shiftityJci¥'

cumstancee and continu1na critical problems. and the otber in the polished

pre~entatiob,of80als, objectives snd activities. The, capacity of both

field and beadquartel'8 ,leadership to move back and forth through this

look:i.na gla88 fromreal1ty to unreality i8the key t08ucces.fulopera

t~na in a larae aaeney with complex inputs to itl determinatioD,.

In order tc? mitigate theae problems Ilost Gra_ieationa devise

a variety of techniques t both formal aDd taforma1. within. the structure

of the progl'aalng process.

In formal administrative arranlements ~here are usually

attempts to refine policy auide1ines to fit given areas or country

situatioDs. Reporting devices are developed to a.•8ist 111 the formula

tion of mor.'re.1istie policy and provide a better basisforjustifi

cation in decision makins_ 'lbe volume of reports,. which the f~eld

considel'a to bean excessive burden. sometimes are iospitted by parochial

special interests of enabilna bodies or.otbel'·aroups within or·outside

the agency. Of~ent however, they are developed 1n the bellef that the

additional information will effectively relate headquarters deciaion.

to field problems. Furthermore. headquarters provides, a 1e8. lnvolved,

judgment about project proposals aad bas a much 1erser pool of expert

resources on wbicb to base judgments.bout the technical aapecta of an
2Sactivity•.

One of the fUQct ions of h.adquar~er. lato provide a ''aemoJ:Y
re8ource'· t that 1S t to reply to the field" po11ltina out that X. project has
been tried in S different countries and an 8D81,si8' of· thea. projects in
dicates tbat the missioll should cODsider certalnprobl•• aradalltie:1pate
certain p08sibili.ties.etc. The obael:'V4ltloQ by members· of the Project
indicated that this i8 ruely dODe. Gil the other hand. a DUmber of im
portant questions about the projects are rais,d by headquarters and 8
lood deal of intuitive advice by experienced pl"actitioners i8 prOvided
either &om the headquarters or' by groups ,p.~iclpat1nl in project
developmen~ in the field.
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B.adqua~ter8 de.~ft8·1~. field ~e4Gtr....t. to p~ovtd.matett.l

.lalch it .knows wl11 be I'equkecl by .th•• 'iff.ea.t ana,.· who•• 8UpPOl't

O~ acqule.c_ce·f.a· Dece884'r)' far 'pr0p'•••tel'll1natloa. Glveo tbe klltd .

af lDfonaat:I.Da it "..cl., it 18 quite poa.lbl.'bat hMdquucer8 can,
ateD ...ly Ita.e, ...tat 1. la,lIlatbe pouaclWol'k fo, lb•.apptovalo!

fleld paaoJecta.
1ft the ",formal .phere the~•.•• .., .teohDJClU.,.bleh

lo'tea th. I'lal.t.tl•••, .aaypztop_ift* ."t. 8U ~ I.,1A tile ".s()lu-
CUD .t.dlffe"lnavl...,omc.. A f. '-'1•• will a1." l••ltht .. 1;Dto
the tn" of ceobalcau" whlob •• uc·'lue4.

the God-I.,._ By.t. • fte· ed..tep.ceof f.1lfo~1. chasmelB··,

whlola paw"'. aclclltloD81 iDfOl'MtioD aIMS 8UPPRt fo~ tbe vi•• • f tile

tleldla tbe headquarters eDVue.eat or· vice ••2.... Dot·. uat4u;'. to

teahol.l .s.latec.. bperleacecl pJ:actlt"o~.bne __act. 1ft the,

. b••,uftt•• (oJ: iA ~h. flel4) who 81'e ' ..01•••10881·0011 ba.e

coaIODfle14 .,.le.8. O&" ItJaply baft woa:ke4 topthee at,othee t1aee.

'uch '~Jo~ , ..ovid. eltecti"e IUPPO&-tlJa tI1.otber~CH*A', ail\Ce
the, •• aoqualate4 with tbe tfttWdl i"hieacl... ·ot.iti lltoft-making

proc.... AD lIIZ'icultural ti'chDlcLaa.1.D Ibe 'l.ld~~ .·1 ltll '.1&1' Qr
.pectal c1l'caaaat·anee., will c-.nlcate w1th .... 6:'f.e.. '0 ••k him to
ctecenloe,,,,,c has happened wltll • ,_tlcul.pcobl_• .,e41te 80M

4eola108, 01' •••tat ill ... otb••.,•.

Simllarl,. a project ctev.loped br. ,..'I.oul•. tIMIlYWUIll who

taka'" to !apot"taat hud,u-tel". offlclall will __ "'''fttd wt.th li.tt\.

~evl. '.cau•• of bLa t.puc~tt.oa 8 ff.ctt•• t 01: .dalld.•t~.tot.

blo~to .,.tuJ:e fo&- 'OM ., 0..· flel. oI!iot.l~ .
• p.... _ ctae locatiaa &f.eftcI•• eulttvatiq ,..,le··1IL tb. laeadq....rt,er.·

01fi08. ~. whom the, can .tuCP.•c~. t. ~".D4 f. expedl'iltanuti1le. paper
wor:k .. for Obtalntna .,.tal .cou1~.tlODO. .,..akol.l'lr _ ••ft' 4ct~Ot\ ••

III 'oeh b.adquatten .... tJl~ li_l.t.· '.,..lItt.oaCO t•• ~~t.~

<, .OJ' •.•lvearequat or ute .alveadee18ioD. "11.1..... •. til' iD4i91clueil
; who 1a.tUt" I:he requ..t. 88 ..11 .a WIle \,oat_t •.. fte '901_ of pa,tZ'
.w~k th.t flO11. into field office. 10181'.- pu__ I'equt,.. the
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establishment of certain priorities of action. There are. 'of COU~8e,

certain 8ub8taDtf.~e matters that requlreattentlon, but other documents

fte liven priority according to the importance of the originator. Direct

eoaaunlcatlon8 from the Hanag10$ Director, Aclialoiatrator, or other top

official. uaually aets priority attentioD, .a do the requests of CODgretJ.

men 1ft the AID pr0ll'_.. Documeats from offices with wblcbtbere are
~ ..

direct anel continuing relatioDship. are lIext ill ilaportallce, followed by

l'eque8ts for actioD by operating deparmellte, .aDdff.Dalt staff aad

awtil1ary dep8l'taaeDta.

'lbe· reaction of experienced people 1~ both.beaelq~arter. and

thefleld to a decision 18 AID to el~laat. the Ilamea.of ~raftin8 and
authortzq officers 00 airp-.s to and fr_ the field was spontaneous ..
aad ~ediate. !he chaQle did Dot last 1001&. it would have disrupted

, .

crucial 1DfonaatloD on the po,ltloo, status. aod ~ole of the tAltiatoJ:e

of communications. .

Ifew personnel. particularly tboee a.BiBned to the fleld,

complain bitterly of ,.the vo~ume of paper wo~k and ~he \lQJ'esponsivenees

of headquarters in dealiD& with .pecial prohl.... .Aa they became more... . ' . ~

experienced, they develop both 80dfathers 10 headquarter8 and a know-
ledaeable appr.98ch to inc-1DS paper.

Of course, the godfather &yet. 1D. particular has to be used·, "
\

with cODsiderable care. since a reputation fOI" al••'8 ua1D& informal

cOllllllUDicatlo08 can be a.lf-defeatlng a, _11 88:8erioualY.hampering

regular channel. of e"'DicatloD~ lIost experteDced personoel. on both

siel.a. however t te"nd to use the device within a fr_ework of reciprocal

Qbl1&atioll that limite the frequency with ~bich .pecial services can be
t

requested.
!he interviews held with eaperleaced pU80ni 'a d1fferent

alencles'reveal~an.l1lt~itlve.8kl11 ~:utl1f..t:ns·t9~1ad lftfonaal
eh8Dllel, to accomplish desired QbjeC~ive,•. fte.;••tr.. ca.e was one

:.·lnwblch ODe 8!nioroff:Lclal stated tb~;' b~ ~u:14' re8J:et, ••)' chanaein. ..

the present ,ystem of field-headquarters relatioDships eiAce be was able

. ':-" t
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eo run bis ,1:ogram. effectively tlwoup the caJ:eful1y deyelopedjpta~

p08ition offomal and iDforiial relationsklps with the headquarter••

Rotation and Visits - For most "'~lstl"ator•• there are few better w8Y.
to 1mp~ove fi~ld-;beadqua~ter8:relact01lshlpstbdD througb rotation: and

lfttercbaaSlQB vlelta. 26 ldeal1y, ·11lte~chaD8e.bll1t)'.houldbe a.tand4ttd··

~actice. butheaclquarters baa f.. place. for: a plant patboloaietnor

ie be lilcelytoTellsb the assilD1lleDt iD aheadqU8I'ter8 hureaucl"acy.

Stal14rl, t there awe many OOIIIp~eDt people at headqual'teta who wodld.~ot

accept.noZ'· woul. they fit lDto. afield posltioD. .ever~hele88, the

tenc1enc1.whlcb Ie tn v-,ins atalee of emeraeace 1D .41ffe&'ent teelmleal·

assistance • .ciee.to develop aD optllll81 _tatloD of p••oanael. isa
healthy oae.• 21 .

'lhepJ:Obl. Ofeffectivenes8 of lIa4iv1dJa1a 'wftlJ £1.14 ••

.p..t.,.ce 18 headqUGJ:ter881ld beadquartel'8 experience ta· t;be ·fte1. hsa

. beeaa .1fflcult()De and OIl&" lDtenlews· and 0I)._"atl0•• have Aotpl'Oo

"ld" 8ny defUaltlve aaewere.28 It wouldlOS1cal1y appeaa: > that the ;fleld .

perSOit 10 beadqu81:tel'8 could , ..ovlde a viewpGf:at wbiola would lafla_oe
beadqUU'ters deotsloDs to t~e into accoUnt fielel problems. Bowevef,

the headquartersenvlrolDent, se.. to require ,01' at least to rapi"ly
. . .

iDculcate,itsparticul.- view. the person who takes. fielcl view; if

he is ill.headquas-tera. is eOD.Wered 8uapect.ln.colltrsst t.o a field
. .

officer .bo 'visits, headqu8l:ters4od propoulldsthe field view. A .1a~181'

... 26 A thor.OUgh:treatment of ~he ro~;ti~1l p~ebl_~. eoeRobert Ivers~Q's'
paper, 'ersonelfar '1'echaica~ Assistance, pp•. cit. . .

27 Witti J«) 418.3 of Hay 14=- 1965, .there has b.een probably s.e i~~eas.e
in rotation1D AID. The Foundations se. to have a somewhat. better .
record 00 r;otatioD, but. tlielr permanentataffs are·.elatlv~JY .alf and
in .8uch 8 situation c0lll4UD1catl~D8 tend to· be cOllslde1'ablyi better. 10
PAOthemovemGDtee_stobe.heliVily·fromthe' fleld to:·h"qua~ter8 f.D
aOlle. .loteJ:Vlews indlcatetb4t the reaaoosare _1D11~·pay, .ecll~·i:ty ·8ild
11v1tl8 condit :1.008. .. /

28. At btgla le\f~lS f1eld or:tented.·p.~·sC),aDei~()·baven' ~pbl't8llt '·l~"':.I:('::
fluenee ·00 hea4qu_teJ:s. dec1810oa. This dlacu.sloD referft";to -,middle. and- .
lower levels. ;,. .:\': .
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situation Jbtains 1D the field resarding "S80llS
r
with the headquarters

orientatioD.' It appears that a headquarters official with field experi

ence and vice versa must enrolse a sreat'deal of ._ewdness and tact

to presentlDg his views and that his capacity totDf~ence decisions

depends more on this skill than on the simple fact of experieDcain the

other envirollJlleot.
~.

Since both the field and headquart_s ellviroDDlellts require

extremely complex manoeuveriaa to obtain desired ':Gsults, it is clear

th8~ the more experience in one eovi:rolDent. the more likely an individual

t8 to be effectlve. It therefore follows that frequent vislts between

headquarter. acel field official. may pttovlde 81lOre effectlve lateraction

between field and beadquartera than limited rotatioll. With the increas

tna ease of travel aar-here in ~be'worldt it 18 DOt difficult for

headquarters, fleld and reciplent per8oDDelt,o· meet toaetber 1ft the

operatiDs envlroament and work out part1cularly difficult problems of

program development. Wh:l.le cOIDptrollel's reSRd the coat a8 excessive,' it

may involve the 801utioD. of problems which can lead to a much greater

waste throUSh lncomplete plannins 01' aare.eat.on siven activitle••
One private firm enaageel in tecbftlca~ .asistance send• .tOme.,

of ite key officials from headquarters to' the field for several IDOnth.

at a time ,8san active part ieipant in program';acbllinietrat iOD. Several

fouRdations havepol1ciea which alloW for the frequent excb.llle of

visits.. between headquarter. and field personnel. !he Latin American

Bureau ~f AIDb~s 8eDt'te~ to work with the field ml.alon in program

development and request that mis.ion directors pa'l'ticipatein country
progr_ review. in Washiaston. 3~ \

tn all of these case., interviews with both field and head

quarters persolUlel reinforce the view that thlsintercbanle makea ;a
.I'

sisaifieant'contribution to f.mpt-ovecl proarammlDS.

,'30
An unusual' and effective approach'·.8stl"ied byo~e Hi8.10D Director

who arranged for tbeheadquarteracleakofflcer to be actingfleld director
d'*'inIhis vacation. 'lhe results froa everybody's porat of view were
quite. satisfactory.
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The headquarters approach to' field guidance and 8upport ia.

therefore, 8S much influenced by the pattern of cOIIIDUnicatlon with the

field mi88ion a8 by the substantive allocations of authotitybetween

field and headquarters. 3l When eommunicatloD8arepoor. thetendeney ,

for bothfielcl and headquarters to aasumeparochial positions is gre.to

It 18 for this reason that info~al communications. are cODsciously de

veloped.to supplement the formal channels. Anotber factor in the problem

iathe tendency by headquarters to view guidance a8 the means ,of setting

down patterns of operation which are to be adher.ed to, anclsupport as

provid1oa .peclfic needs (pereGDAel, equipment, etc.) a8 they are re

quested. On the other hand, the field tend. to consider guidance to

be bro.d. seneral limits within.wbich it can design a program,and

8upport to be the capacity to get the countryproa r8ID, .~pproved and take

an active part in providiag all the n.c...8~.I'Y_J.IlPutll.·~·forrapid implementation.

The complex 1nteraetion~thj~headqGarte~s. fr~ whichpoliciea

and other aspects of field guidance ar.deve~opedt produces seneral

statements of policy and other types of suidance whicb Blust be adapted

to the individual country sltuatiob.. Thie requires tbat field -mission.

understand the implications of the guidance, alwell as its explicit

requirements. Similarly, field needs for .upport come from tbe'coaiplex

environment of iDdiVid.ual countries andmuet be dealt with through an

understanding of theae circumstances.

Gnlyin.ofar as a combination of both formal and informal

patterns of communication provides' an uncieratanctilll of t·he problems of

the environments of both field and headquarters can the headquarters

approach to the problems of guidance and supp~rt be carried out in a

realistic manner.

&elatioDships with other aaeneies

, In previous 'parts of. thia section relationships' withdiffereat

agencies at the beadquarters level have been biiefly clis'cusseel in teras

of theirefleet on particular functions. these and the widevarletyof

31
See R08coe andMlldred Hartin, Opt cit•• for an excellent dis-

cussion of the problems of centralization aDd decentralization.
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othft coatacta with tbe bl"oad raaae of _S8llizatioD. for ava~let1 of

dlffereJlt purposes influence tbe headquaJ:tel'. appJ:oachto prol~"iD&.

Ibe link-aea with tbeae aaene18s may iDvelve·cOlltrol J 8upp~t, 1afona8~~~,~

lIaf1ueDce, coope&-aCloD. competition, cOOrdiutioa,or 8D1 81v.comb1Da~

tloD of the.e. AD tmpOl:'t8Qt cletenaiQ8ftt .. of .. these ~.latiollsbip8le the
iDeSependenee of thea. other asenelesla both polley aDd operatlolle and

the eleleee·of l~ueDce which they are able to_ert on cOAtrol 8Dd
enabl1Dg bodle. of the 'technical 88818t8DC."ency.

As an example of the varlety of differeat types of ~elatloD

shlp. which can exlet between alencl.l. AID aBel the Departaeatof

.lcultuJ:~ have 'both wYe1,. div-liDs andmaDY COIDOD. objectives. lacb

atteapt8 to influence the promotion ofepeclfic 'a8tioll8lpolicles. Ira

this eJfort they .., coaabllle efforta•. compromlse to preseat a commoa

. poaitlOli. C)Il compete at a bilh.. level'for the support of thelr p0811:100.

Both 8leDoie. exchaose 1afOl'lD4tioD~ botbcClIDpete for· control over· p••'
, ,

80DDel. and agricultural activities infol'eip countries, and cooperate

OD the impl.-cation of aaricu1tQral projects •. Both aaeaci•• coordinate

theb: activities threNab coatact beweea 'Ap.:LcultUl'al .ttache8,.ndAID

'1I1••io08 ill the field aad tbrousb a 1II)'I'1ac1 ot tDter-8seDCJrelatiouhlp.

tu Wa.hlDston•.

While "iffeceDt in many ••Y.tc.tatlOuhip. betwe.D U••• Bead··

quart... and .pecialbecl as.ct.s are aD9~h.ex8llPl. of the id.IDifl

cance of illter-asency ce1~tioD.bip.. PM). \for example,aeeke to lallaence'

polieJ,provides technical information and-.I:evlew. &ap,lesaeat8 projects,

coorcU.aates it. own ·4ctivitles with tbe ow •••• DwelopMnt Pl'osr-.
and seeks control of all 88r1cultural activiti... The difference in

the role of thespecial1zed asencle. lalP'lA 8Ild tbe Specf.alruacl ,1'101'

to ,the ...-ser was an example 'of the way in wblcb 'such relatioublp.
. 32 .

iDfluence;.be p¥•.,amm~proce.8.

. Slnce the specialisedasenele. ,arttot.pa'ed la" the development

of~ projects. provided techDical revt.etlallcl:.leo fW\C~ioQecl within.

32· . ... . . .... . .....
Amore detailed explanat10D of .th., relatioaship. 1a both p1:0p'''

18 cootaiD~iD another staff report of tbis project entitled ftehl_i-
zatlonof V.If. 'technical Asslst_ace. .
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cta. ,pol1cy-aak1al ,structure of the TecbDlc:.l, AMlataace. B08rd. the

InA ,~I'olr~ re~ected' the fuQc"ional'GlDPba....of,. ~he8e ora_nizationa.

Ive" _iter '~, ,BeOarapbic pattern had beeD utabl1,be4, theJ:e. was ito .18·

IlllleaAt ella•• in the percentase .f fua48 "hleh was eventually allocated
,~ partlclpatlq ••llOl•••3' Because of theil' detailed i_olvea.at

l1lproject cl4Welopmeat, ~evt_ aDel tmplemeotatlpD. relation.hlp. between.

ltD ad the Specialiaeel Aseacle8. were ct:ltlca~!"

III the Special Fund. oatlle other haad, the.peel.lf.a.

aSaaciee .•".' con.lei".d _j~ iaetr.eDt. Qf' execution, thous" the,

&equeatl~ ...atecl taproJ~~'i,develq"'Id:.. llaee project...~ 18q8l'

, .ad l'~lI~red~rerev~_at headquarter_. tit- .,b.ale' .8. aoe oaly

tecateal .•' alao'focused 08 admiaiatl'a*lve ,.up,or~ 8Qcl developaent,.·

factors. aelatiollllliP' with the speclalla.a'leDciee were primarily,

conl&e4" to the eletef.l, of lJIplemeatat'loD alld ,....1 fllbaJ:1' a.ei.tea.ce 1n
, '

p~oject ,r:epaatloo..

SOld 'foundation, provide a spec1.1 exemple of the lIlfluen~

ofoth•. saeDele8iD relatioD to pr0p'..lDl, -,st-. due p~.lcularl,

to their ln~epeR4eace of out.i.e ersaalzatloD81D polle, fODUtloD

a.pects.

'fhe P07:4 rOUlldetion. i8r eXa1itlle~ 4epedd.1a.~11yon contract

arr8aaemeat';:for project d.elopment~·ilDpl__t.tl0Dr l' may also

..equeet 1Dd.."td~18·oti organlzatlo•• 'to ;'Conde«a.alysie er'propo••18

whlcb coatr~te- topoltey dwelopli~Dt•. ,OJil,tJithe ca.e .f! .policy
I , ' ,

cleveloptaeat.(l.e.,·11 strategy forpubl:l.c admf.nl,tl'etloD) doceft8ultanta
repot:tto the' headquarters oI'8.1~atiOIl. ~on.ultaDt.oilpa-oject ~evelop.;,·,

meat are re.pons"1~le to the field representative 111 the iDAilvi4ualcountry·

who m.y yejeCt 01' accept tlleir recQ8IIendat iORS based on hie Judgmeat ~f

their .f.8nlf1cance~ndapplicability•. This app~ch liiai.tathe inputs

from externa1sroups to those parta oftherounc1atlOn 'uectl, iIlvolved
. ' .."rI, 'iI.

wi.tb an activity and tends to prevent tb.ktnd of mUltiple .pre~,u:re8

. tbat 1Iian",oQt8id,~'ageDCle8,are' able ~o ·.ppl,tD.·.,1l ·iaternatloaal or bl-
, ":: • • '."'" _. • ,_ ., C.••'_ ::", "',":"-:,'" _", .... _ '. •

lateral· pr0&t'_.· Int."1_. w$.tb 'ound.tlollper8o.el ·~cltcate a sub-

staDtlalasreeaent Oll the proiram·development process., It_las- focus

33 Ibid., pp. 24 and 31.
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in the field Qffice with headquarters review directlY concerned with
major policy aspecta and the capacity to provide adequate support.

The headquarters role in U. S. technical assistance programs

i8 iftfluen~edby other agencies in such a wide variety of way. tbat it

i8 nec••sary to roughly divide them f.llto~ate8ol:ie8 even thou.hone

asency may have several different types of relationships of varying

intensity.

First. there are organizations who exerclse a givenllleasure

of control over the asency. These ranae from the Congre.. and the Budset

,Bureau. which exercise basic control of .policies and activities, to

organizations which only indirectly lof1u.nce policy or opetatiofts such

as the Civil ServiceCOIIDission. While all of these groups exerci••

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

functions.

As in all national agencies. AID headquarters must aS8ign

priorities to inputs of each of these elements and attempt to convince

each of them of the correctness of AID' 8 pol~ele8andp081tloIl8. With

a very small direct clientele the problem of combln1og< diverse interests

of different control and support group. lnto an a~ceptable let of policies

is a c~plex ofte. This meaDS that in theproces8ofprogramdevelopment

the aleney headquarters must measure its activities not only in te~ of

field _,tat_ents of needs and requirements t and' leneral aaency policy.

but also ,in terms of the priorities it .att~~he. to the many different

groups whlchhave ao influence on,.its policyand operations.

A second aet of relationships i8with lateralasencies who

provide technical resources and advice. 'These groups may also contribute

to policy or implementation, particularly 'io development of sectoral

policies.related to program development. Cabinet departments (Agriculture.

Interior, etc.) play a role 10 the determinat,!oQ,of the nature and scope

of the activities in it. sector.. It is a aource of technicalkDowledse:"

research. and personnel. lach d«llpartment,· defends the importance of f,.t9,

own par~lc;ular field aDd competes with oth~r 'late~al groups. The AID ~

headquar~er8 mu"t als() incorporate and weiih such factors in ,considering
the field, proSJ;8m and project proposals.
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A third group of relationships involves o~b.~ dODQr aleneies

who conduct similar proar_8 of technieal 8s8utanc;e 1& l,--e same countries.

While .oat coordination relationships b_a theirfocU8 i~,;_the f1eld.

the'knowledge of policies of o~her orlaalzat1oRsand the nature and scope

ofthelr aetivitlds OD a I1II.llti-country 8cale are useful lItfonaatioDln

~he determination of progr. emphasis and prOj"ectdevelopment. 34 It

leon11 necessary to note here the fact that tb••e relationships have

8ome, if only limited, influence on headquarter. actl~n8.

'lheaecategor1ea are applicable to the British proal'. and

other bilateral asenele. and to a varyiDI desreeto all technical assist-
, ',' ';'

ance headquarters. Some rel,at:LoQ8~tP8 require~18borate and time-

cODsumingmachinery and others al:'e bandied info:r'mally. but all of tb_

influence the headquarters approach. to the prosraumill8 p1:'oceas. They

provldea~pportt judgment. knowledg_ and lnf0rtn8tion.but they·al.o add

to the 'number of inputs to policy," funding. and ~ro8r- approval decisiofts.

As in many other instances it ,18 not' alw.ays pos.1bi. to i80late

the effect' ofinter-agenoy relat10ns from the otl1er input8 to the incU.v1

dual functions of policy formu14tion. obt8inlns,fu~c:l8t etc. However ,

, there i8 some evldence 'from the adterial 8atheredon the project which

indicates that external inputs aremp,or'taat arid ':laeful,' but the greater

the number and the more lndependenttbese input, are, tbe more complex
, .

is ~he problem o~, proar- deterlDin.t~on.

- ~ - ~ ~ - -.. ~ . .. - - ~ ~ .. ~.... ---. - ~. ~

It should be clear from attempti~atoab.tract~ut the major

roles, eod functions of headquarters that its approach to tile proar_as
proeessis b.8ed on a sreat-:-deal IDOre tJaan the objectlve;8Daly.18 of

field proposals. In a very'real' sense be~dquat:'ters 18. a' 'lOcal pol"t of
. "

a balaneios act of no ,mean proportions. !be slobal cdDaequence8 of its

decision about one country are 8'iIOificant for' all others aDd ,for ail
of the iotetllel and external cQDtrlbutors ,to the roles of functloD8wblch

headquarters IDUst perfol1ll. Given the pressUre. frOID d:lff~tent 80UI'~e8;

34 Coordinationlsdiscussed in more detail in Chapter IV: '1'0

gram-lng After Approval.
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wbieh must be resolved, it is bot di.fflcu~t touoderetand,wby there!e

a tendency for bea4quarters to overemphasise It.p~obl_EJ a8. being the

only truly ~ort.at ones.

So_ cODcluclina ciOllllll8Dt8: ,

It :La lP of ,cowse.Do a..elat,laft to f1.Dd tbat participate !ia

the progr-iDS prOCe'. ,,1_ that proee8. from, the vantaaepoiot of tu
particular envirotuaeD6 with which the, hay. toc!eal, al\Cl the particular

coles and £uDct-!ODS which they .at ·perform. What .lssOaewhatuDU8ual

1. tbd sreat differenCes 1D tbe,ellvirolUDeats til which tlte three ICOUPS

operate and at the same time that they are eXpected to reach 81reement

on. common act lvlt le8. orlanizatleu' aDd approaches to developlDetlt. £Vea.
i - - ..

tile field m1••1oll of'the dOn01:'8gency feees sucla a differeat set of
problems in perfol'lDI08 its roles. thaD doe8 ·lta ow.. headquarter., that

we f1Ddthe existence of a du.l~8tic attitude resal'dl. tbe:Lr rtlatloDS.~. .

with. the 'l'ecipieat alelley and hea4quartere.

loth the dODor and recipient ate ladeptodent entities encal
tDS 1n voluntary coope~atl0Q. trills meaD8 that differepees tn view callnot

be I'elolved, b, ~me hi.her autherlty but muetbe .,proachad.. a b.rl~tft..

iog problem. It 1s not t bowever J .he tnleal balrsain1ns 'of loterD.8tloaal
, "

relatioGa ainceit is. in effect. a aa.aDs of ~i",eDartic1p8tioawith

the recipient country· f.a its·affairs in • differeat maDDer than bas ever

been dOlle before. fte effeetive resGlutioaof t1aeee different vieWs ia

aeceesarilycomp1e_. butwt~h cross cUlt.al.bure*ucratic. political and

ecoDomlcobjectives 1G.termlxed, it i8 oft.a .xu..l, difficul't~:'~ A
J

ahalq consensus f.. ofteo a triumph. Mucb of the aklll of' personael

dealing wlththeseproblems 18 the capacity to:underatandtheproblema
of the other environment. In many ca'ses,,' • kaowlec1s* of "hat 11.,' oeeeted

for development,.' organizational roles alldpol1ciee provides only the

vasuest, of'guldelinea for the c_plex and chaaaiDI cb:cUlDstaoces of the. :
envlrolllllent.

It is'Qotaece8.ary to overstate"the limitations and risidltiefJ'

or tooverslmplify on the basls of limited ob.el"V~t,'~on8 of a variety of

John M
Rectangle
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situations by treating th. a8 typical. there are, for tunatOe1, t within

all three groups experienced indiViduals who. are able to understand tbe

views of otber group. through eitber lOlle 01'· experience. It~ 1s theee

persODs who find tbe meaDa of informal communication whicb effectively

avoid many of the difficulties created by the df.fferentapproacb of each

aroup. It 18 often these infol'lll81 channela of communicat10n that make

pos81bl~·tbe effective resolution of inter-aroupdifficultielJ.

Keepins tn mind, then, the different approaches of each par

ticipant intheproces8, it 18 now pos8ible to look at thestaaes of

prolramm10g and better understand the way in wblch each one contributes

to program decisions.



CHAPTER IV

THE STAGES OF THE PROCESS

The Flexible Framework

In addition to understanding the attitudes which influence the

process it is important to determine the pointe at. which these attitudes

will directly lmpinae on program. detenainatlon. By breaking down the

process into its critical stages it wll1 be possible to obtain more

insight into the influence of attitudes aDd organizational structure

on the key problems and conflict. and how they are resolved by different

agencies. In addition, an examination oftbe meaD. by which different

agencies deal with slven problems at these crucial point. can shed light

on the advantages of particular techniques which may aSSist all aaencies

to make the process more meaningful.

To some extent. the problem of diViding the process into 8ta8e~

18 arbitrary and atatic. Development of pr.s~ams and project. is a

patchwork of· creative ~gination. effective uee of available personnel.

the appltcation of e:tperience frain other situations, inductive analysis

and deductive testing.

to their ~elatlonshlps thethree:aajor participants .in the

process, the donor, field, and beadquarters effices, facilitat€and l~£t

each other's actions. Because of their interdependence, non-perfCmnance

by anyone group may nullify' act1911 by;~ll the others. Each group has'

its means of applying pressure, .~trac·tin8 ~~nce88ion8, and facllitatins

agreement. The fact that one or both of the parties dlay be a sovereign
, . .

state emphasizes tbe capacity of each to preveot any action at all.

Even within a si~le agency, insofar ssit is poseible to lOok
i.

beyond the formal procedures. the meaDS by whlch programs andprojecta

are conceived, developed and approv.d is sovaried·aa to leave any

arbitrary set of·etaies in general d18ar~.ay. Bec;auae oltt~en.e.edft)r

justification and effective communication 'between groups. projects 'and

-78-
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somettmes whole programs are pr.sented 8S though th~ ~ad been developed

through a series of logical steps • It amounts/to a kind of reeonstructio.D

of the process after the fact to justifY prosram determinations already

completed. This does Dot in any way mean that the original determinations

were not achieved through careful analysis and cORs1derationof the ~

portent factors. It is, lnfact. a rearrangement of considerations in

order: to achieve desired results in wbatever environment it ,Will le acted

upon. Inmost acencies there are thoes when the exigencies of political

or other external factors cut across normal patterns of decision-making,so

that the fulfillment of the requirements of different Itages becomes
s 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 whicb

it is possible bo examine the activities of an indlvidual agency aDd to

compare it with others. Steps., he iJDpllcit or explicit. they may

var, 1n the order in which they occur. but for the most part the following

steps take place at ODe point or another in a broadly conceivedaet of

decisions wbich form the structure p'roarammiD8 process: 1) common goal

determination; 2) project development; 3) project review sad ~pproval;

8nd4) programming after approval. It should be noted that this is a

continuous proces8 and that the knowledge obtained from evaluation and,

coordination is fed back into the, modification of common goa18'and

project operations. Therefore. the process is a c,irculat.ive one in 'the

sense that the results of decisioDs are, or should be. constantly in

fluenc1ns both the decision-making proces8of 'he total program aDd ita

individual projects.

Common Goal Dete~lnation

Technical assistance goals are ofteD hard to uncover &mona the

welter of statements of policy, the different obje~t~ve. of individual

projects. and the actions o~ the different parties involved. It is olear

from :l.oterviewsand observations that the object'ives of bo',b the recipient

and the donor uepolltleal. eeooomic.• humanital'lan', technical. and

bu~eaucl'atlc. The process of gett1pgalreement on cooperation between a

r,cipient country and a donot'no~al1YlaVplve.al1 of tbem.' tn many

cases 80me or all of the objectives may be implicit or only par~:l.ally state'd.

," .. :...... :'>:~" ::~ :.: '... ,~. '~.'. ,. .;

John M
Rectangle
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Country agreements, characterized 'by flowing rhetorie 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 projects 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 afa program. It

is unfortunate that there seems to be much more concern regarding privi

leges and administrative detail than the development of a common under-
1

standing of country and clonor objectives.. In spite of the limited

specificity about overall objectives which are the basis for common action,

and the misunderstanding among donors and recipients alike of each other's

purposes, it is possible to separate out some ~portant influences in the

formulation of general agreements between donor and recipient.

Some Political Factors

British Aid for Technical Assistance, Londo.D, The Overseas Develop
ment-Institute. Chapter IV describes very clearly the request procedures,
terms and priorities and gives considerable insisht into both policy and
procedures in the British program.

Political factors are of, greater consequence in bilateral pro

grams although the tendency for them to be controlling only exists in a

few eases. The withdrawal of a program by a bilateral donor for political

reasons 1s always a reluetant act because of the emphasis on the nOD

political nature of technical assistan~e activities and further. because

it 1s a useful source of contact with the recipient government. The

common technique is to l~it the size of a program or to restrict any

new action until political or economic questions have been r~solved.

However. , the withdrawal of a number of programs by the U. s_.
and y.K. for political reasons is indicative of the significance that

political considerations may have incritlcal circumstances. Other in

dicators also point up political ~onsideratlon8. Hore than 901 of the

British program is concentrated in the CommoDWealt~ countries. 2 ' and---
1 Donor agencies must be concerned about certain privileges t.o attract

expert personnel. but at a conference of donors and recipients in an '
African country ~port privileges. administrative arrangements and other
details regarding different classes of experts occupied a disproportionate
share of the attention of the high-level officials at the meeting.

2
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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
c

purposes:a the development of political and economic relationships to

counteract Arab antagonism. 3

Different kinds of political factors influence multilateral
1
and foundation technical assistance programs. The fact that all recipients

are also donor policy malter, in the U. N. is a significant political

factor. The act ions 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 h.ve an appropriate geographic distribution of its activities in

order to sati8~ political as well as country needs. There was, for

example. considerable criticism of the Special Funds t 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.

While not strictly a political aspect, it is natural for agencies

to like to work with countries which are highly cooperative. Foundation.

can be more selective about the countries and situations inwblchthey

will und.ertake activities. They are also less subject to the iden~ifi

cation with particular national policies. Once a program has been in

itiated, however. foundations must find political and administrative lUeans

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
Hordechai E. Krenln. Israel and Africa. (New York, Frederick A. Preeger, 1964).
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The relationships between,tbe recipient and all donors, par

ti~ularly with major donors, in the context of international competition

can influence tecrhnical assistance programs ofal1 agencies. both public '

. and private.

Recipients also bring a fairly sophisticated sense of political

factors to the development of COl8lllOD goals. They must relate technical

assistance programs to their overall relations with donors, including

flndlo& a way to maintain a balance between western and communist bloc

countries, large and small groups and capital and t~cbnic41 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 oftheint.rnal politics in

recipient countries and the
o

shifting political conditions in the inter

national scene are often unarticulated but ~ortant considerations in

the agreement to cooperate in a technical assistance program. New govern

ments can contribute significantly to their le8it~y endprestise,

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 1s considered in relation to .the much larger development

program in most countries. In some eases agreements OD loa18 for tech

nical assistance are IUDited to the support of these larger programs.

In recent years, the realization that technical assistance'may bea device

for providing the preconditions for capital projeots. increaeina their

effectiveness, and assuring thei1t continuity has led to the incorporation
. ..4

of technical assistance with such projects.

Bilateral donors are. interested in the economic factors in

development and the atabl11ty of the country as well as in their own

commerce and trade relatioDships. They ~l~otend to bring strona

4 - .I"or example. the World Bank has placed two teams ift Africa to assist
in countries in analyzing and presenting projects. This iain response
to the lack of good projects from. the 81:ea and the need for technical
assistance in project 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 fore~n exchange expend~tures

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 spit~ of the e~iatence cfa wide variety of political and

economic motives. there is an underlying and significant element of

hUl'll4nit81:ian spirit which donors bring to the conslde~ation of the develop

ment of CODIIIOD goals. The U. N. and foundations tend to express this

spirit openly and directly •. Bilateral.programstend fo emphasize the

lons...ran.ge benefit to their own national interest because of problems of

support at home. S Recipients, too, have mixedmotlves. Their role is

not always a happy one, yet it bas ~portant prestige values and indicates

that a lovernment is making serious efforts to imp~ove'the eonditions of

the people. A good deal of the feeling of urgency. the impatience and

the desire for early results is due to the belief by individuals on both

sides of ~he technical assistance relationship that what they are doing

i8 an ~portant and pioneering venture in both development and 1n inter

national relations.

:The ~rtance of technical consideratioDs in goal setting is

limited except. insofar as t.echnical agencies impinge on the policy making

asp~ct of moat technical ~assistance agencies. The cultural barriers
between a donor and recipient. a8ric~ltural technician are min~al when

it comes to the question of developing new approaches to agricultural

development in the country. As one program officer put it: "the agriCUltural
5 • ' ,,'

The Scandinavian countries are an exception to this and teQd to
emphasize the 'humanitarian aspect of their policy. See RobertE. Asher,
"Bow to ~eceed :to ',oretan AidWitbout Really Try\nB." Public Poli9.
Vol. 13,~Cambrldge~RarvardUniversity Press. 19641
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problems of this couDtry are so 'varied and vast thlit it would be difficult
for our OWn technicians and those of the recipient country not to con

tinually find ways in which we could e~aD.d 8aclenlarge our activities
. . \

in this sector." While this COlIIDent is more relevant to the discussion

of project development which will be covered in a later section of tbis

chapter, it does, in fact, influence the donor aad the ~eclpient approach

to agreement on common objectives.. The greater the i~fluence of the

technical cllvis~ns, the sreater appears to be the propensity of an

orsanizationto expand its technical assistance activities.

As in all instances where two relacively independent entities

are involved in arriving at 8graement. basi.c Nrlaifti~f~tors also h~ve
, ;

an important influence on the process. Wbell recipient cQuntries are ,

parti~ularly interested to receiving technical. assistance in oae pa~t1~u~

lar field or as a pat;t of the program which will include large capital

inputs, they will frequently agree to objectives for a tecbnical assist

ance program which may not be in 11ne with.their overall capaclti~sor

basic objectives. Silllilarly~ when dOllor 8genciesare interested 1.n

political and ~ureaucratic obj~ctives. ·they mayaaree to abjectivdS which

are not completely w:l.thiatbe'global objecti.ves of the aaency.

Since the variety of objectlvestend to result in an equal

variety of projects. the emet:genf:e of national planningb8e been4n

increasingly important factor in the development ·of program·goals.

National Planning· ~·'lecbnlcal Assistance:

At tbe present time, national and sectoral pladninj lnflueftee

the focus of technie41 aesistance D the cODtinuing agreement OD common

objectives. project determination and sometime. projec~impl_entati()n.

In earlier periods. technical assistance was ~otconsidered to
. .

be of enough significance to affect overall national development goals,

eveh wbenthey were not formulated into a plan. In. <addition, for the

U. S.,. the socialist orielna aad heavy.emphasis on the role of governme~t

implicit in tbeplanning process were a source of ceD:fli~t wit~ enallling

and supporting bodies. As experlenc_ witbplanaing. ptOCea8 increased,
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the problem of selecting how donor resources we~e to be used became ~

portant. At this point the donors increased their emphasis on both

national and sectoral planning inreciplent countries. The concept of

development as an integrated process suggests the need for some central

body to analyze basic problems and recommend policies based on en

examination of alternative strategies.

At present few will question tbeconcept of national planning

as a 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

soals aDd in some cases the approval of technical assistance rests with

the plannins authority.

This process haa created a series of ~ortaDt complications

fot the development o~ objectives and for :f.nclivid~al projects. National

plaDllins, wbich should provide an objective basis for agreement between

donor and recipient, haa been mainly based on traditioD~l economic analysis

which is of more value to capital and financial programs than to technical

assistance. Furthermore, the goals iq technical assistance include a

number of politieal and technical factors which vary over t~ewith the

changes in leadership. Sometimes the pl~nning has been,4one by those

groups who most resist the needed changes. In addition, the lack of

accurate data and exper.ienced planners in developing countries has

lhnited 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 88s1stanc,.
~ .

Subsequent agreement on project· activities and 1mplem~ntatlon may rest

with an agency which' bas not been completely involved in the proj~ct

development. Similarly, later project" development activities with the

individual ministries may be frustrated ·by the lack of participation of

the planning board. Often the planning board's difficulties w1th l1ne

agencies add conflicts to the already complicated relationships with J:he
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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 s impl i£y donor rec ip ient relat ions, 1n 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

UDplementBtion of planned projects. There is a growing literature docu

menting the concern of governments with plans rather than planning and

the inability of planning bodies to influence overall governmental support

or 1eal with the realities of plan implementation. 6

Technical Assistance ~o National Planning Ag~ncies:

, Given the problems in building an eff,ective 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 planning process but also

the Unprovement of administration in related agencies at a fa1r~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 UnderPlannins, (New York: McGraw-Hill, in press). See
also another similar review by Albert WaterstoD, "What do We Know About
pianning?", International Development aevi~, Vol. -7, NOD 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
Dialolue, the National Planning Series, Syracuse University Press, 1965 ..
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problems of recruitment because of the high expectations of the recipient. , 7
aDd the scarcity of top level talent. Other problems involve the degree

of·lnclependenoe of the advisors from the donor: and the anount of partici

pation 1n the operatloDsof the plannlaa agencies.
Recipients also have special problema in technical assistance

to planning agencies in splt~ of the fact that they are fashionable at

present. Tbey are concerned about relatioDships with the donor, possi

bilities of interference ia their affairs, and the fact that planniog

bodie.usuall)' operate at the CO'fe of national economic policy determi

nati.ons. Internally problems are encountered with line agencies that
do not want to be interfered with and view fOJeign planning advisors as

a tllreat to their programs.

In vi.ew of these and otber problems t donora and recipients are

makins effert. to inc;rease the independence of planning advisors. This

is being dofte by the prqvisioD of advisors: a) through the U. H. technical

asslstance pr08r- (either opa or EPTA); b) t~rou8h private fouQdationa

(particul.rly the Ford Foundation); c) through enQourag1ng or a.siating

recipient aovernments 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 planntDg in

agriculture or other fields. AID policy at present encourages direct

arranaement.&y recipient 8~ernments or contra~t8 with organizations
',. .: 8

which ensure the maxt.um possible independencestatu8 of planning advisors.

During tbe course of the project the planoing advisors an~ their

recipient collea8ues bad some CCM\I11enta Oil technical assistance prest_e,

many of which were substantiated by obse~vation and other interviews.

Their most commoncamment was the difficulty of obtaining adequate and

accurate data, the complications ~of the recipient love¥nment's structure,

and 'the lack of adequately trained staff. A number were also critical of

the many delays involved ia donor action wbere"ap:eements had already been

. reached.

7 Requests~fo~ planning advisors are often tbe extreme eKa~le80ftbe
tendency' to requeet per8C)nnel of .such a hlab level that those few in the
donor country whoquallfy,canaot be spared.

8 AID Policy Determination, No.7, Septesaber 1, 1962.
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Complaints about the United Nations were concerned with the

leek of effective support for technicians and the lack of influenee to

meet and to dtal wlthcontinuing project problems. Criticism of the V.. S.

programs centere~ OD wlt~t was termed as arbitrary r4!quirements anel exten

sive admi~istrative de~ay.. Criticisms oltbe foundations were few,but
, ". ' ./. 9

many Gftbe respondents were hired by foundations. It should be noted.

however, that foundation programs were senerally small and often concen

trated.

Plannip& advisors see their role as a delicate ·one. They state

that they must make 8reat initial efforts to get acceptance and that

t.his 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 te4lcb:1.ns without "';
seeming to instruct, cr.iticizlng without it aeemins
to come f1:ODl the outside, .peakiDg- out on unpalatable
truths, (whlcb others know and sidestep) without
it betDg resented. Fr. the point of view of·
the Datio~al group. you must be accep'ted (liked)
and trusted(~espected). From this viewpoiatof
the adviser. you must· really feel an identity
witbthe group:- without: losing youI' identity
(objectivity). The 8dv~ser must be dynamic and
forceful lna restrained *nd 'patient sort 'of way.,
And of 'course he must have a sense of humor and ·
a zeSt for life. ~O

Once in a position of confidence the contribution of plannins

advisors to the programming process is a multi-faceted one and is limited

only by the skill of the advisor and the role of the planninabody vlthin

the sover_ent. fhe improvement of, the planning process and tbe quat ity

9. . ". . .' . .
Two recipient members of pIanD!. boards. however, criticized the

short-term cOl'lsultants fOI: project development ae beiDg usedwlthout
proper discr~lnatlon•. ODe stated that sbort-teem con8ult~nts'were some
times sent out to set up _activities that required a lODa-term aaaalyais.
Another criticized the limited economic outlook of fouDd~lon advisors.
A third recipient (8 Ph.D. in a high a~icultuJ:'.al post) 'stated that the
foundation fi~Dced short-ter.m 8Sricultural advlsors were of .uch stature
and ability that Rormal Iansuale and cultural fa~tOl'8 were~f little
consequence.

10 Deallft for Pakistan: A Report Oft Asaistanee to the Pakistan Planning
Commission by the Pord Foundation and Harvard University, February• .1965.

t
\
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of the output of plannt. bodies 8S it 1s influenced by-the planning

advisors 18, in itself. of significant value to both donor and recipient

in 80a18 and project aareements. Equally important. however, 18 the
role.of planning advisors as eommunieators and mediators between donor
and recipient aDd 801Det'mes eveD between different parts of tbe recipient

gover_eat itself. Advisors fl:equently explain dODorv:l.ews to recipients

and .iee verla. !bey may have specifl~ knovledae of the capacities or

interests oflndividual donors or they may ~edlte .tbe approval or

modification of projec~8 to ass1st both sides 1ft reaching agreement.

1ft one case a plannlna advisor assiste4 • dono~bJ obtaining a

specific coratributloD toa Special Fund project which hac! been overlooked.

In another case. a.pl-alUllng advisof MS abl~ to assist in bringing about

8areement'between a lIln'18t~ of aariculture 'and a plaQIl1ng board:Ln the

development of an 8srlcultu¥'al strategy_ ' In still another, a resident

representative wa.able to work withplaanins advi80rs to brlni a~out

aa~....nt8 between operattDs BOd p18nalfta bodies on 8trate.,_

Donor asenei., a180 state that p141Ull111 advleoJr8 ace of sreat

assistance in locating or obtainina basic data whioh 18 frequently

neceasary for p1:03ect justifleat100.

While it 1s clear that pl.Doins advisors must use Jud~t

and d~scretion due to t"heu dellcate position. they a180 coostitu.te a

s18nif:l.cant reSOUllce for the development of both overal,t objectives

and-apeementoll ladivlclual activities.

ProJect p!yeloement:

, ProJect development may follow from 80a1 speclflcae,loft,

modify existing goals, or fona the basis for .a 1IIlplied 8et~f c~n
1

goals. With ,the -ex-gence of development theory anel DatioD~fplannlng

there is a tendency to, examlnethe projects in tenaa .of tliekl'fllatloi&$blp

toa country dev.lopment program or at least to justify exi.t~ p~ojects
"

ln thole tei:ma, tbere- are. however t a larae l'lUIIbel' of influences on
.. f. • , •••

project development. Iven in the moat centralized donor aDd recd.p1~t

structures project developmeat derived strictly froa pr~.. loa18 is

an ideal wbich at best 18 only imperfectly achieved. la tbe donor aleney
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the.ame pol1t1eal bureaucrattc factors imp1nge on project development

that tnfiueace the rest' of ,the proceas ,*Dd development is 0111,. one of the

1llputa.· In the reclplellteimil.. factors aJ;'e important. The plann!ilg

body mayaot have the powe to co:~ti'ol pl'oject develepaen1:. Data from

which plans were pr,..ed el:e· fz'equently inadequate and policles are

c;ften base. OD .f.Daedlate problems rathezo than OIl lona..ranse development

objeot{ves. Coaaobaoa18. 18.offt as they are explicit. wa, be .0 broad

.a to .ncompals ... kiad of activity.

In any case experienced people 10 e1ther donor OJ: recipient

alencie. can write up projects to make them appear eo flt ,at.at ally

set of developmeat objectlve.. ror eXample,8a ap'icul~.al eateD.loft

P1:'O~ect. call be Justified •• urader a ~eJ: of 80a1. such 88: tmptoving

a81:1cult-.l production. bro".nlq the ecJucst iollal bas_. ,rovldktgrlril
I

mat.i-l. fft indu8trial-development. ilDpl"ovill 8oc:Ual cen41'f.en8 in

&'Ural •••as. ol'iDc.ea.l. _.a1 ,anlcf.patf.". -10 ecoaomt.caDd pollttcal
life.

WIle):e 'on01:S bave 8 very .peclfic objective (i.e~ asricultul:al

reaearch) 01' ves, specific pr:obibitioDS onthe1t' aotf..'lt1es (f..e. pro·

jects with publlccoJ:lporat!olUl), the basf.sfo:r beal.ina projec:t develop

ment 18 I"elatlvely easy. Wbere the loa18 are political .tabl11ty,

asricul&ural develop... tmprovecl aclm1n18tr4tf.OD. etc•• Dot oal,. is

selection more difficult, but tbe natuce afthe p~oject8.- lD put,

determine. the ultlJaate ratloaaleof the teclmical a.818tance prop-am.

In 'addition to national developmeDtplan8 there are many other

sources fo~ project develop..eDt, w"th.~tbrousb InteDelve aaalysie O~

fZOllpreCODceptioD8 ef ODe kind or 8Qothe. Projects may arise frOID

otber projects, from the 1ndividual 1Dtel"ests of donor or recipient per
sonae1 t and froacrises which pl'eclpftate :requests for aalf.letaaceby the

recipient SOVftl8el\t. BYe.:y minister. everyfieldchlef t every tech

Ilkian. aDd every visitias expert bass.. pas-tf.cular proj~ct to recGiDmend

which ., result hom hie _.1'Y8i8 of thecbtlatt1-s1tuatloD. his paat ex
perience or pm:tlcul. competence •• lals .ecopttloD of 8011I8 .peclal

opportunity ..
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For closer ana~ysis 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 acceptance

of any reasonable request made by the recipient; 2) certain specific

sectors or areas; and 3) the development of a specific strategy for
11each country.

Recipient Oriented Approaches

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

(£PTA) will probably experienceil shift toward centralization and greater

goal orientation with its merger into the United Nations Development

Program (UNDP). Like all changes in in'ternational organizations, trans

itions move slowly. but the indicators at present point to the strength

ening of the 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 tbe problems

of programming teehnical assistance and a particularly interesting de

parture from other agencies in project development. Its multilateral

character, combined ~ith wide dispersion of the small projects. have

made it a unique and, at times, a controversial program of technical

assistance.

Beginning in 1950 with 8 20 aillion dollar ,budget, it has

gradually increased to 51.8 million in 1964. In 1964 the EFTA program

had 1.500 projects in 130 countries whose average cost Was about

$35,000, as compared with 250 Special Fund projects averasing 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 allotted by
predetermined shares· to each agency to carry out its program. Arthur

Goldschmidt succinctly explains the rational for this early approach:

11. 'Karl Hathlasenhas, developed the concept of Technical Assist.ftC'
profiles 8S a device to cOmpare programs in a most efff!ctive way in h.is
New Dimensions £01: Technical Assistance: The UN in Africa, Chapter 11
and 111. pre-publication draft.
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The original plan of dividing the funds among the agencies
was not solely a ,scheme for meeting tb~ 1leeds of partici
pating organizations: In part it reflected an earl leI'
assumption - not wholely unwarranted • that balanced
develo~eDt would have to be injected~nto the program
in each country from the outside; that governments of
less developed countries were theaselves less developed
and wouleS not always have the capacity to identify
tbeirOWD needs effectively; and that agencies expert
enced with tbe problems of development would be able
or readily to propose practical prosram8 andestab118h
priorltles. l2 '

Hr. Goldscbmidttben points out thewea1melees which developed in tb~

approach; the lack of experience of the Specialized Agencles tbemael:ves;

the sensitivity of the recipient countries; and the inadequacies of

rigid formulas in view of the complexitl~8 of tlle development project

lnwidely varied country situations. To the.e might be added natural

empire bulldlrag tendencies of the Specialized Asencies.the ovel"lapp1ns

of activf.,ties and the lack of coordinated effort which occurred on

occasion. With the cbanle to country proaraaalDS. however, Goldschmidt

makes the followtng statement:

Paradoxically, it has ~een laraely 810ce the reins of
programming were fl~ly turned over to recipient countries
that the influence Qftbe Gaenele. has been caore f11'..ly felt. 13

He pointa out that by this time the Specialized AgeDcies had more u

perience in pr08r_ planning an~ had developed 1mportant workingrela

tionshlps with recipient 8ovet~ents. Some other factor8 a180 influ

enced their role in-the development of projects for the: IPTA program.

In the first place. Specialized Agencies had specific preconceptions

about the importance of their particular sector 1n the country develop·

ment progr_. and these preconceptiDns provldedreinforcement and

external support for the efforts of'recipient ministries to ~btaiQ more

funds in their f1eld. In the second place, 8S bas been Doted previously,

the Specialized Asencies sat 00 the techDical a.slstance board(~AB) a.

Participating Agencies. They were, therefore, in the position of pro

moting and developing specific projects in the countries, providing ,

12 .' -~ ; . .... t
Arthur Gold-schmidt. "Program P1aonins and Development" • 'lbe ,Annals

of the American Academy of 'otitic.! aod Social Selence.Vol.323.
Hay 1959. p. 57.

13 Ibid_e



-93-

technical reiView, and sitting in ju~gment of the program ontbe 'lAB~

!his combination of a predominant .influence on EPTA programde~ls'lnns

andstroD8 support of the recipient agency in obtaining approval of a

project wl~bira the recipient 8~ve~nment stTucture tended to distC5t:t

the country programming process in its beginniag years and still con

tinues to be important.

At the same time. however, a number of other thinS8 were

occurring to balance the influence of the Participating Agencies in

the project development process. The Resident Representative, as the

contact for recipient governme,nts with all U.N. agencies and frequently

as the representatlveofsome of the Pa1:ticlpatiq Aseneies. &I'adually

began ,to bave some effect On the centralization of country determina

tiOGa of ita overall request to BPJA. It waa be whotranamittecl the

target iisure. to the government and ,informally worked very clo8elywltbthe

country coordinating committee which determined the !PTA program. In

many cases the Resident R.epresentative was able to achieve sOIDe coord1

nat.ion between the different U.N. asencies because of his relatioDships

with key decision make~s in the recipient country throuab ~porta.nt

influence with the different headquarters agencies. in ad«litioo to

New York~ as well as his ~apacity to harmonize the efforts of different

agencies in the field. With the appointment of the Resident Representa.

tlve 4s Director of Special Fund Programs and the introduction of the

biennial BP'lA program. his influence and capacity 1:0 resolve problems

increased. at theegpense of the independence of the Partf.cipatioS qencies.

'rhisprovided. all additional leverale for Resideat Representatives to

move towar~ a more integrated EPTA progr••

»urias thecouJ:'se of tbese developments,recipientgoverDlllente

were e.xPandlng their tec;hllical assistance programs with a var,ietyof

different agencies involving' a mueb larser amount of funds. This re..

quired countries to develep IDOre comprehensive centralJ.zed techniques

to determine tbe types. ,ofpro81"_e 'w~lch the)' were to requestfr_ tbe

different donor,. 'lhecountry coordlnat1n~ committee under the inA

progr_, which was often the occaeienal 'gathering of personnel from.

different agencies within the recipient goverpm.nt twa. clearly' f.ot
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adequat~ ,for this purpose. Furthemore, soverraments co~Jd not provide

the necessary support 'for all of the projects which were being requested.

7herefol'e. decisions had to be made as to the nature of programs with

individual 'donora.

At the same time, the development of ·:.national pialiningor

slmilarcentral offices designed to coordinate ..a.ii programs of develop

ment provided another'impetus toward more effeettve country determination

of its own requirements.\ til tbts reS8l'dMatblast" points out that

countries with relatively lood coordlaation.of development programs

seemed to be more satisfied that theirpartlcu1ar need. were beiog met

by theEPTA prolram.whereae countries with little coordination seemed
, 14

~o be l'espond1nl to Specia~ized Agency pressures.

Observations and interviews by per,soranel on the project

reveal a wid'e va:,~.iety of circumstances which make it difficult to

seDeralize. Howevu. the Re81dent1leprC!sentatives frequently poiRted

out that "project sa1eamen" from the $pecialf.zed Agencies visit;ed the

country for a relatively short t11De and,were frequently unable to follow

through 00 thelrpromotioo programs. HIlDY of the Resident RepresentA

tives also deve~oped a set of 1:elat~ollship~ both ~ith the country

representatives of the Specialized Asencws and witbkey official.

involved in project determination wi~hln the recipient government that

made· it possible for them to find an appropriate compromise between

the interests of the country aodthose of the Sp.c1al1z~Asency.As

expected"the·more experienced,and ~oph18ticated Resident Representa..

tlbes seemed to handle these problems with a minimum of difficulty.·

R.eclpient officials were, not altogether oppoied to the project'

se11ius approach of the SP.ecialized Agencies. Ia the first place, many

of the officials in ministries ,found that a knowledge and experience

of the' Specialized Age~cyper8onnel'and their, recommendations for

. projects were useful, provided they had the opportunity to ~xamine the

proposal 'careful~y to deteratne its adaptability to the country and its

14 Karl Mathiesen. op, cit., Chapter II
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development program. In the second place, if the project is in approxi

mate accordance with the objectives of the recipient, the ~lieation of

project selling is that the donor will 'provide additional support needed

to obtain project approval and is prepared to ~plement the project
)expeditiously.

While the means of project development have been discussed

in another report on this project, there are certain characteristic,s of
", 1S

the EPTA program which should be emphasized.

proi..~~ts wer.e negotia.ted by the individual Participating

Agencies with the different ministries in the recipient gove&:nment and
, .. ~

the problems of determination of priority 'wlth~n the sector a~d the

technical problems of ~plementins the project rest fundamentally with

these two groups.

Projects were principally sbort-term. and the majority of the

costs (ranging from 7~ 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 approaeh, it appears to have been generally acceptable

to recipient governments and Participating Agencies.

A major focus of decisions. on EPTA projects was the countr.y

coordinating committee, which made final decisions on projects to be

submitted in Category 1. which included projects up to the total of the

target figure. Other projects were put in Category II, "bieb is an

additional group of projects amounting to SOl of the target figure t to

be ~lemented only if there were savings from Category I prQjects.

However. it should be mentioned again that 301 of Category I projects

were not ~plemented and that recipient officials and Specialized Agency

personnel agreed on the re-allocation of these funds to projects without

necessarily drawing on Category 11 projects. This circumstance provided

a kind of post-allocation re-programming without recourse to 'the formal

procedures.

15 The Organization of United Nations Technical Assistance. oe. cit. pp.23-29.



-96-

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 1 and

Category 11 requests and short data sheets for both long-term and short

term projects in Category I. This material provided an absolute min~um

of description and Justification on individual projects. However t

since Participating Agencies provided the technical review and the EPtA

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 £PTA was the funds in trust. provided 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 Deed .
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
8ucbsssistance 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 costs. The total amount of
technical a8sistance purchased from the U.N. in
creased from $2.5 mi11ioD in 1960 to $2.9 million
in 1963, and to more than $8.8 million in 1964."16

In summary, then, the EPTA program was recipient oriented

only insofar as recipient governments take the initiative required to

mold the program in the manner which they des ire. Wbthout this lnit ia

tive the Participating Agencies were. in fact, the major influence in

program determination in spite of the efforts of the Resident Representa

tive. In the last few years prior to the merger f however. it appears

16 Karl Mathiasen, op.cit. Chapter 11.
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that ,the recipient government 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 t and the

rapid rise in the volume of activities of the Participating Agencies,

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 !PTA program determination,

changes in its operation would have tt) be made with care.

The British bilateral program, formerly administered by the

Department of Technical Cooperation (DtC) , is now a part of the new

Ministry of Overseas Development. The Technical Assistance budget
. . 17

increased from 22 million dollars in 1960/61 to 85 million in 1964/65.

While most of the program is carried out in Commonwealth

countries, Britain has also been expanding the scope of the program

through international arrangements such as that of the Central Treaty

Organi~ation (CERrO) 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 (08AS)18 and a few aspects of Britain's

regional arrangements such a's CENTO, British technical assistance is

committed to the policy of accepting any reasonable request from a

recipient government. Recipient governments, however, are not informed

as to the estimated sums which are earmarked for tbeircountry. The

reasons stated by .,veral persons intervi~wed were a n,ed for flexibility

17 '~he Administration of Technical A8sistadee: A Comparative Study
of Administration of Bilateral Technical Assistance Programs of Fifteen
Foreign Countries"· A Staff Paper on this project by John P. ltubert

l~ :Tbis is a program exclusively o~ operational personnel, usually
forrnerlv 'Coloniai' servants. The program "tops up their salaries" in order
fortbem- to remain in their posts in the newly independent countrj.es.
These' persons are directly responsible to the governments for which they
work. It is similar to the 'enited Nations operations and executive per-,

sonnel (OPEX) program. This,pWOlram eeaountad lo~ about bell the I~ltt.h

technical assistance program for the years 1961-65. .



-98-

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, ute personnel made the remarkable statement that

they had been able to accept all of the requests which had been received.

Interviews in recipient countries indicat~ that British field. personnel

a,re usually experienced Foreign Service or Commonwealth Relations Offi

cers and seem to be quite adept at informally screening requests at an
I

early ,stage so that formal requests are usually only those which will
\..

be approved. There is also an Unplicit 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 DrC 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 diff~cult and longer

range technical assistance aspects of development. The ODI report

points out some other factors that are significant to the lack of volume
. 19 .

of request to the Brltich program. 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 t?e additional costs which are required .from the

recipient in order to maintain the technical assistance project. UTC

projects are quite small (7St, of them involved only one expert) and they

involve a l~ited amount of equipment, with the exception of some research'

programs and small capital grants. It is. therefore, not difficult to

understand why recipient countries facing large development problems

would l~it 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 Develop-
ment Institute, 1964). p. 44. .
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Nevertheless, there are many needs for British technical

assistance ,particularly in "the Comntonwealth 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 technica1.assistance

program.

The small field staff is within the Embassy or Blgh Commis

sion and is headed in larger countries by a Counselor of Embassy' for

Technical Assistance. Some of the staff interviewed stated that there

WBS a need for additional people to follow up on activities, review

proposals, conduct evaluations ofprojeets, and follow up on returned

trainees, but there appeared to be no desire for a separate technical

assistance mission within the country.

Regular visits from members of the technical staff of the

Me in London 8"te a major source of advice on requests for assistance

and appear to be the means by which recipients are informed of particu-,

tar 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

fo~ -mutual discussion of ways in which needs of the recipient and the

capacities of the program can be matched.

-The Dre's KiddIe East Development Division. though s small

unit based in Beirut. provides technical advice and supervision to

programs in that area. 20 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

Division identifies problems or projects and requests further assistance

from London or suggests means by which governments can submit requests

20· . - .-
The Division covers an area bounded on the north by Turkey, on the

south by Ethiopia, on the west by Lybie, and on the east by Pakistan.
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for assistance. At present no other agency has a field based technical

staff of this kind and it appears to be a rather successful feature

within the l~ltatlons of its area and program. The ODI Report reeom-
. . 21

mends shailar Divisions for other areas. It appears to be an

approach which should be considered by other agencies a~ well.

With the creation of the Ministry of Overseas Development

there is some evidence that the British 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 structu~*l programming approach.

Limited Objective Appro_ches

There are more than 250 voluntary agencies and at least a

doze~ 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 UoN".

Norway has a particular interest in fisheries. The Near East and Asia

Foundotions concentrate on specific areas. Each organization has same

particular emphasi~or appears to respond more readily to certain types

of activities or requests from certai~ areas. Some agencies make these

preconceptions explicit in their general principles and others would

conceivably vary their emphasis if sufficient demand and justification

were forthcoming. 22

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 p~ovide useful in

sights into another type of project development.

the Rockefeller FoundatioD. which has divided its activities

Ainto natural and medical sciences, agriculture, and humanities and social

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

21 ODl Report, Ope cit., p. 140.

22 The Near East Foundation,. for example, has accepted contracts
in both Africa and Korea but along the linea 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 poliey entitled "Plans
for the Future." This succinct, sharply focused.
document describes in five sections the principal
area. 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
hunser; The population problem; Strengthening emerl
ing centers of learning; Toward equal opportunity for
all; Aiding our cult~ral development. It 18 to a
description of tbe&* areas and to the Foundation's
ob~ective8 in each that this Review is directed. 23

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

oversess); and cooperating programs with a few countries using a rela

tively small field staff. Kajor programs are in Mexico. Colombia.

Chi.le, India and the Philippines. These programs are designed to attae:k

. long-range problems of food pl:oduction. population. medical and scientific

educatioQ and research.
The grant program is the largest activity in terms of expendi

tures. Theae graats ~8nae from a few hundred dollars to send a scientist

to a meeting in another country, to more than olle hundred thousand

dollars to support the development of a faculty in a university.

Host comments praised the fact that this Foundation-left DO

doubt as to its specific interests: asricultural and medical research

and university development. Others mentioned the hiah ealiber 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 1n progress was rigorous but there va. an unde~-

I!ltandlog of the Ions-term nature of much of the work. Not .11 COIImlents

were of unconditional praise, but there were few infomed respondent8who

did not note the clarity of objectives ad the thoroughness with which

srant requests were examined.

23 "The President's Review" from the Annual Report, 1963, The Rocke
feller Foundation, New York. pp.~ ~~,,-.5u
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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 senlor scientist8in the

country, their own "graduates" and recipient officials who are ina post....

tiOD tosive the kind of support to the Foundation activities that it

considered necessary. Given the objectives of tbe Foundation,it appears

that the "closed group" includes most of the serious and respected

scientists in those areas wbere the Foundation has particular intereats ..

The cooperating programs are also based on a particular approach

wbich i8 only available to independent donors. If a recipient agency

wishes to initiate a prosram within the specific interests of therounda

tion and i8 willing to accept its share of the expenses, it will cODsider

a program. Uckefeller tends to limit its activities to a few major

cooperatingprop-ama. However,its position ia DOt as rigid as it would

appear from the above statement.

In the first placet the fields of agricultural production.

university development and medical science are broad enough to inclucie

a number of varied activities that may be of interest tomo8~ recipient

governments. In the second place, once there i8 agreement ona given

activity. the Foundation i8 quite flexible in heeding the goverDlDent's.

p.rticular requests regarding the organization of the program. the in

stitutions with which it will be connected. and the means by which tbe

activities will be accomplished. It i8 also willing to begin with small.

intenaive activities whlch will explore the means of achieving project

objectives. tbe Foundation baa experienced, high-caliber, short-term

experts to assist 1n layiltg out the program. The grant program is also

a means for the training of local personnel to meet future needs for
'.-

present projects. There are. however. 80me cases inwbieh the Foundation

has II special lnterest in starting an international progr_. such as the

International alee llesearch Institute, in which the roundation undertak.es
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to provide the majority of the resources since it is not strictly 8
, '\ 24

program for one country.

In most cases the Foundation begins small and places heavy

emphasis on advanced training. This 1s not only a means of upgrading

the quality of the human resources fot' projects and the country, butlt

has thefriose benefits 1n that these persons will probably become,the

.,enLor technical officials in the country with whom the FoundatioD will

deal in the future.

An underlying factor in the Rockefeller approach 1s the long

term approach and the leogth of assig_entof most Rockefeller career

personnel ineooperatiDg pro8rams. The small career staff. combined with

a cadre of cODsultants who have been advising the Foundation for many
years. significantly ~rove the ability of the Foundation to build on

. its own activities with new projects. or to encourage countries to request

projects which may further tbe common interests of both the Foundation

and the country.

The lord Foundation, while it does not functionally define

its interests as does Rockefeller, bas some clear-Cut interests and com~

bines them with the concept that the Foundation should make a unique

contribution to country d'eveloplllent pro8r:_~, liven its resources, its

capacities, and interests. the roundat·iont. own statement of its policy

i8 illuminating on this point:

TbePoundatioo'sOverseas Development progr.'seeks
to makestratealccoatributioDs to one or more funda
mental needs -- the tralninl of an efficient and dedi
cated civil service. the mechanisms (tax, fiscal,and
land policy planning groups, for example) for 8Oa1y&iD8
the nation's resources and plaoniDg for their develop
ment and use; agriculturalreaearcb and extension;
maDagerial skillaDdtechoical maftpower for industry;
a modern system of public education.

24 This Institute is a joint project of the Ford and Rockefel1er
PoundatioDs. As of 1964 Ford had granted approximately 8 mil1ionanei
R.ockefe1lerabout 3 ml11ion for facilities anel operations. TheUniVel'
sltyat tos Banos ,offered land for built:l~~., ~~,d e2q>erimeotation.' and the
Philippine Covernment provides tax free status for the Institute. .
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It works pr~ri1y by helping to create effective,
permanent oo-the-scene institutions (training and re
aearch centers, planning agencies in education and econ~

ics. agricu1.tural extension systems, etc.) to meet thes'C!'
needs. The Foundation may provide consultants .and advis
ers, finance overseas trainlna of hOlt-country personnel,
and provide the hard currency that the country itself
cannot supply for researchequip81ent, construction, and
other costs. With its intimate t1e8to the educational
world, the Foundation acts as the assembly point for the
specialized talent required to do a job ina bost country.
The Foundation's ability to identify and make arrange
.ents with specialists rapidly may make the difference
as to whether or not their skills will be available at
all. 'lbe Foundation has also enliated for overseas pro
jects more than two dozen Auterican universities and· such
organizations as the Brookins_ Institution and the Dunwoody
Industrial Institute. 2S .

The Ford progr__ bave increased in expenditures to about

S5 million dollars a year for overseas development in 1965. Originally

active in international relations programs in theU. S.t Ford began

major overseas development progr•• in India 10 the early 1950's and

has more recently initiated programs in Africa aDd LatinAmerica.

Like the Rockefeller Foundation. Ford has a small,earefully

recruited staff which is assigned to countries for variable periods,

usually not as 10n& as Rockefeller but longer tbanU. N. and bilateral
4

programs.

There are a series of activities which the Poundation 'lacks

the capabil ity to undertake or in which it has 1ittl~ iDtere.st.· Among

these are specific fields reserved to other agencies by mutual agreement.

POl' example, requests for medical education are referred to the I.ockefeller
Foundation•.

The second group of activities. wbich have been referred to
above, const~tute the Foundation'. major focus. Any request of this
nature can expect careful conside~ation.

25
The Ford Foundation Annual Report, 1963.
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A third group of activities, in that grey area somewh~re

between the preferred and the prohibited, is somet~es requested by

recipient countries. In such a case,. the Foundation does not foreclose

the possibility of project development, but requires considerable study

by ita own staff and/or outside consultants i~.ordero to determine the

request'. basis. the particular needs and requirements, and the con

tributions whicb the Foundation could 1Il8ke to such a project.

The burden of responsibility for decision8 on the aubm188ion

of all types of projects rests with the roundation's representative in

the country. Con8~ltant8 report and make their recOIIIDendatlonsd1rectly

to him. However, with a relatl~ely small staff and sOlDe rotation, there

appears to be a lood deal of inttlrchange informally about the problems

involved in project development.

In addition to theaeDeral orientation toward ~roject8 which

make a unique contribution to country developmeot and are not ea8~ly

aecOIDPol i.bed by other agencies, there seems to be a growins tendebcy

in the Foundation to be concerned with strategies for poartlcula~ fields.

There is also an increa8ing ~hasis On field peraonneito cast projects

into the context of
O

• country development program.

Fleld representatives can obtaIn cOllsulting assistance for

almost any activity which holds promise. Since project development may

not always lead to initiation, country representatives are expected to

bave a "shelf" of projects which could be further developed and imple

mented in order to make effective use of funds for any given year. One

of the probl~8 mentioned by both field and headquarters personnel in

project development is that there 1s a tendency to build up obligations

and increasing requirements for ongoing projects to such a deareethat

a field representative finds h~elf unable to financially meetapecial

opportunities which arise in changing country situatiolls. On the other

band, if projects cannot be developed to the stase of~plementation. the

country representative cannot carry ov~r funds until the next year. Be

must. therefore, 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 whiclt are slow moving or must be terp:ainated.

The field representative receives an annual letter from the

Regional Director requesting a program subJllission which presents the

status of present grants aod projects, the~country program for the follow

ing five years, including proposed projects. and possible activities

,w·ith whatever degree ·of financial accuracy'·is'possibleat thet·1me. As

project development p7:oceeds. additional information i8 gathered,

probably through the use of consultants, and negotiations with the re

cipient are int~nsified. During' this process there is informal consulta

tion with headquarters. When arrangements are complete thespeciflc

request for 8 grant is made. Field representatives may concentrate·

their efforts in a given country on university education, population

~ontrol~ plannins, etc., or the program may include such Widely varied

aC,tivities as educational televlsi~n. orIentation of foreign personnel

in the country, and assisting in the develop.ent of a Department of

Agricultural Economics.

The Foundation 18 not usually interes'ted in initiating projects

to be carried out by other donors nor providing assistance at the end of

an activity. However, because of the ,~:l.mlnl and flexibility of its de

cision making process, there are some cases in which it has filled a gap

by providing a preliminary surveyor some high-level ~on8ulting sarvlees

to ~s8i8t in the transition of projects to recipient operation. Inter

views and observations in the field indicate that fi~~~e~resentatives

are often sought out for this "kind of assistance but~ to r~c~end

it only when projects which the Foundation considers of high priority

are involved.
In some cases the Ford Foundation engaiee in joint projects

with other donor agencies. though only with l~lted frequency. the

National Agricultural School in Mexico (AID and IDB) and the International

Rice Research Ins~itute in the 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 donoraaencles on a single

project, but this a180 adds to the problem of internal resolution between

tbe donors and witb the recipient government. Tbls is particularly true

wben foundations ~bicb can aet expeditiously are dealing with bilateral

or multilateral agencies wbose decisions require more time.

The major characteristics of the PordFoundatioD, then, are

the combining of resiona1 and country approaches with broad functional

interests, the latitude provided to the field representatives, the ex

t eneive use of consultants in project development, and the effective

communication between field and headquarters.

The United Hations Special FuDd, created in 1959 as a compro

mise to proposals for a U. B. capital fund, limits projects in a different
26manner. The Special Fund concentrates on pre-investment projects of

four different categories: 1) survey. which alm at prompt investment

or increased productivity; 2) technical training projects with4n identi

fiable relation to economic development; 3) applied research projects

which provide for training of recipient country personnel a8 well as

adequate examination of the findings; and 4) economic development planning

(8 very ~mall category to date).

The Special Pund projects are usually three to five years in

duration and, .s noted above. much larger tban the EPTA projects. The

average input of the SpeclalFund in a project i8 over 900 thousand

dollars. Recipient contributions average more than a million, DOt in

cluding the requirement for l5t. cash input to be administered by the

. executins agency. InsOfar 8S there is a defined budget cycle, it is
related to the semi..annual mee~ing of the Governing Council, whichcon~

siders projects submitted to' it by the beadq'uarters ·staff.

26 For a description of th~ process le.dins to the creation of tbe
Special rund, see JohanKaufman and ~ohn ltadwen.How United Nations
Decisions are Hade,-(New'York: Oceana Publication, 1962).
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The Special Fund bas relatively few criteria other thanit8

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 government. In practice, the difficulty in obtaining

lood 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 18 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 Agency and

Special Fund headquarters todetermiDe their initial reactions. If the

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 totbe Special

Fund.

There are occasionally some ongoing projecteof the recipient

government which need expansion and fit the Special Fund criteria. These

project. prOVide a ready~made base on which important Special Fund ac

tivities may be developed. ~hetechnical training program in Colombia

is a good example. Another example of 8o'activity started onaregional

scale by another agency proved to have a broad potential and was de

veloped into a nation-wide Special Fund project.

Special Fund projects may also arise from successfulEPTA

projects which need expansion or additional funds to increase their

impact. Both recipient personnel and field officials of theU. N. see

some of the best EPTA projects a8 the ..atural basis for Special Fund

activities. Special Fund headquarters, however,appearsto be wary of

the use of too many EfTA projects as the basis for Special Fundactivi·

ties for fear that they will get locked into this channel of proj.ct

development, thereby limiting tbeirranae 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 h~ and he may

forward a eonfidential report on each project. At the same tUne, however,

he must maintain a good relationship with senior personnel of Specialized
- .

Agencies, but he must also take into account the detailed review of each

project by Special Funel headquarters. At the same time, his influence

and understandins of the recipient country situation makes h~ an ~portant

source of advice to the Specialized Agencies in the project development

process.

The Special Fund classifies the Specialized Agencies 8S execut·

ing agencies rather than participating agencies, a8 they were called in

the £PTA prograo. Fomally the Specialized Agencies do not enter the

programming process until after approval of the project has been given

and sPlan of Operations i8 to be negotiated. In fact, however, the

Specialized Agencies do participate frequently in the development of

projects li

As with all U. N. activl~ie8, there 1s 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 i8 also a IbDitatioQ 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 ~ere 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'

amoDI executing agencies indicates quite a different pattern than in
27BPTA, which has continued very close to the original agency shares totals.

27 See The Organization of United NatioDS Technical Assistance•• ataff
paper on this project. p. 31.
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Project development in the Special Fund has placed more ~-

phasis on increased responsibility by recipient agencies, the role of

the R.esident Representative, and the influence of headquarters review,

and quite different relationships witb the Specialized Agencies. There

is Feater use of consulting groups and a more comprehensive approach

to project development, although much of the detail of bDplementation

is worked out after approval in the Plan of Operations.

Donor Strategy Approaches

Host aseneiee vary "their prosrams to lIleet the particular cir

cumstances of regions and countries. The Special Fund has an explicit
- 28

emphasis for its pre-iavestment activities in each area. The Ford

Foundation policy of a unique contributiOn to development ~plies a dif

ferent approach to each of the countries in which it operates. Ford is

a180 moving toward more broadly analytical country presentations from

the fielel in ite yearly submissions. £PTA, Me and several other

agencies assume that the individual co~ntries have a defined strategy and

that any project requests will be in conformity .ith it.

AID and the World Bank go somewhat further in that they analyze

the country situatioD. including its stratesy. and provide 80me specific

objectives for their action in any individual country. Both agencies

design their activities to reinforce those country policies or pl'0srams

Which, io their judIBent, are mostcoaducive to accelerateddevelopmeot.

Since the WOl'ld Baak bas 8 very l~ited activity in the technical a8si8t~

ance field, it w11l be more instructive to consider the AID program as

an exemp1e of an agency that develops its own stra~t~gy for individual

countries.
Fundamental to AID project· development is the fact that

technical assistance is only a small part of the total AID program.

28 Opening up Dew land and strengthening education and training in
stitutions in Afric8;resourees and manpower for industry in Latin America;
improving the technological foundations of agriculture and indu.~ry in
Asia; and overcoming natural obstacles oucb a8 shortase of water and
erosion in the Middle East. See United Rat iDos Special Fund, Progress
aeport. June 1965.
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The AID program is seared 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

Loans, Program Loans, Supporting Assistance, and Contingency Funds. In

the other system it is part of the total prograuming process of the Agency

which includes the statement of U. S. 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 es.tsblished goals of the program.

Project development in technical assistance in this sense is

prescribed, at least formally, as an activity developed in respoRse to

the agreed strategy and goals of the total program in eaeh country. It

may include advisory services, training, commodities, general surveys,

.certain types of construction, and even advice OD non-AID financed

capital projects.

AID manual orders require the development of·well defined,

realistic targets through the examination of the economic, social. and

political aspecta of the' proposed activities. From this examination

proposed projects are derived and a.~alyzed •. and then written up in an

Activity Description. The Activity Description includes·financial

details for personnel, training, and COIIIIIlodity requirements for the life

of the project, and a narrative of the activity targetl,the course of

action, the progress to date and the funding requirements.

The project should fit into the Goal Plan which has a180 been

spelled out in detail and is in turn derived from analysis of the proposed

U. S. role in the country development plans and activltiea. 29 The ~oal

29
While it is a .fundamental step in the actual proces8, no mention

is made in manual orders of country request, for assistance. Nanuel
Order 1311.1, Section lIB 1. reads in part: ''Where applicable, goal
plans should provldethe :baaic fr_eworkfor sele.etlon of optiraumtechni.cal
assistance projects, and should focus attention on. specific. realizable
goals. These goals can provide the link to the overallcountryplans .. tt
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Plan is incorporated into either an LAS (Long Range-Assistance Strategy)

or CAP (Country ~ssistance Prograra). The Ci\P t which may ~oe 100 pages in

smaller country programs to close to 1,000 pages in the largest ones,
30 .

1s forwarded yearly to Washington for review.

Project development 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 Bureau

program, 8S shown in the following table:

Percentages and Amounts of AID Technical Cooperation

Program by Regional Bureaus t FY 1967 (in millions)

Amount Percentage

Africa • • • • • • • 94 42

Latin America 95 16

Far East. 48 7

Hear East and South Asia 56 6

Regional Support and Research 70

Tot.l Technical Cooperation • • •• 363 IS%*

* Of total AID economic program of 2.4 billion.

In practice, some projects arise from an examination of the

specific requirements of country plans. Others arise from the identifi

cation by the AID mission of tmportant areas of activity which are of

common interest to both donor and recipient. The pattern, however, is

clearly stated by a former program officer whose experience includes

both headquarters and the field:

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

30 The Program Book bas been reorganized and enlarged many t~e8. Ita
present form includes two sections -- objectives and country analysis in
Section I; goal plans and project descriptions in Section 11. Aconsena
tive estimate of the amount of manag_ent time involved in initial prepa
ration of a 300-page .. program book indlcatedthat something more than
37Sman-days of management t~e were required by U. S. officials.
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where host country views are not clearly expres$ed, or
where in the U. S. view they do not seem reiated to
the count'ty's needs or to tbe specifieU. S. objectives
in that country, the proposed program depends beavlly
'upon USAID'. analys18 and progr8llllliag efforts. ' '-

Even in t~e least developed countries, where the
program consists of predominantly technical asslstance
projects. this tn,teneive programming rout1nel~ followed
by the USAID's. Given the difficulties which under....
developed natioDS face tndetermlniag aDd maintainiog
priorities USAID's 10 these countries frequen~ly find
it'necessary to suuest "appropriate" progr-.s.' Aa
a cODsequence, theae countries often f1nd them.elves
responding to USAID ideas, rather than requestina
specific'" aS8i8~jJ'lCe aetlvities of their own design. 31

"SUS8esting.apptoprlate programs" is perhaps an understate-

ment cODslderlDI the leDeral mobl11eatioD of support for project prop08a1s

which 18 accQDplished by tbe project salesmen 1n both AID and the

recipient government. Projects are frequently promoted byt.chniclans,

headquartersvleltors, consultants. Congressmen and embassy and misslon

officiale fot" what they cODsider to be completely justified reasons in

tems of the needs of the country aDd the objectives of the U. S. mission.

Projects are 81.0 promoted by country official. and private ctti~eD8

through channels within the local government. In &pite of headquarters .

guidelines and tbe continuing analysi8 by the field mission. re8~~,tins

goal plans are almost always broad enough to enable project·promotors

toflt most projects within ODe of the major 80a18 of the USAID. Dflsslon

in the country.

tbis conflict between the logicalt1ordered program require

ments and the reality of the field situation cODstitutes a continu1n&

problea for the fi4tld mission. On the. one hand it aNstftt projects

into a cohesive goal-plaa structure. and Oft, the other t chaDliDl circumstan

ces of the country sltuation. Projects must be developed with an eye to

the fact that they wl11 be initiated 18 aonths hence. without aDY sure

knowlec1ge of whatcbaases will occur lapo1itic.lor administrative con

ditione. !his 18 one of tbe reasons why mission personnel attempt to

n .. . '
Karl Mathiasen. oe. cit •• Chapte~ 111. pp. 6-7.
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work out projects with more stable elements in the recipient government 

i.e. t autonomous a8encies~ key officials who will be less influenced by

political change, and ol'ganiza~ions which· can COunlt·· on continued support

frOID the pr lvate sector. There 18 also a conflict between .,the need to

define projects bt:oadly with recipient officials and the prohl_ 0,£

specific delineation in the progtam's submission. Headquarters expects

projacts to. be worked out in detail for the CAP. and yet the more preci$e

the detail, the lees likely it will be applicable at the time of initiation.

Another major probt'em of project development revolveaaround

a difference of opinion between field people on pri()1::ity V8. feasibility.

Tbe scattered nature of early projeets in technical assi~taDc:e a",dthe

tendency for this pattern to continue' because of -th,' special interests

of mission and recipient officiale has brought about a strong reaction

from. a number of generalists in both headquarters and the field. "Beware,"

they say. "of the technician riding into your office ·astride his favorite

project." 'According to this view. a progl'am should bea cOftcentrrated

group of bighpriority activities' which reinforce eacb,other. "Scatter~,

etlon" lathe reasonwby AID programs are not effective. It 1. necessary

to work with the country on developing agreed priorit'les and derive pro

jects from them.

The other view is that the mission should tDVest lese time.

partioularly that of top level mission management. iA the process of

detenaining arbitrarypriorlties t and concentrate on-selecting activities

which are feasible and can be.well done. The'searcb for.careful. priority

r~ing 1s another evidence of 'the belief 1ft. maslcsolutlODtfhlch does

not exist. This group further argues that there are so many things that

need doing that it does not ~atter where you start as 10Dg as y~uplck

prqjects which will succeed. As long8s those few relativelyobviou8

useless or destructive kind. of thinss are .-voided, it will be possible

to concentrate ellergies on the question, ''Will it succeed7," instead of l'

"Is it impoct.ntl" In the 10Da runt'tbe,arlum~l\t continues, successful

projects will have a greater effect' on both development an4theU. S.

iaage in the country th... high priority projects 'which do not succeed.
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In fact. project selection is often influenced by the fact

that Minister X is likely to remain io office and will favor the project,

technician Y is either in the coun~ry or can beobtaioed, and the head

quart.rs man Zwi11 take a particular interest in seeing that· adequate

ba~kstoppin8 1s provided.

However, these 'anc;l a variety of other practical faetox's are

weighed together with technical aDd economic analysis and yearly' head

quarte,ra guidelines in considering the acceptability of a project.

·As the tbDe for preparing the yearly submission approaches,

all oZ the available information, analysi8 and the judgments of division

chiefs, technicians, and program officers are focused on a review. held

by the. mi.~1on director. He and the senior staff raise basic quest'ions

about project proposals (and ongoing projects) anddeterminationa are

made about which ones will be included in the submission and bow they

will be modified to'meet various requirements. 32 This series of meetings

is the culmination of lIIis8ion efforts to combine headquarters gUidelines,

mission objectives and the problema of the country situation into a

program presentation wb~cb will be justifiable to headquarters and feasible

to accomplish.

Subsequent to the decisions but concurrently ift t~e the

process of putting together theCAl proceeds ,often at a frantic pa~e.33

Activity Description must be costed and written up to fit into prede

termined toal plana in order to make a logical and well ordered presentati.on.

The Assembly of the CAP is. a complex. detailed, and time

consumiog effort. It involves extensive narrative mat~ria18 andvoluai

nous ';abular material on economic and financial aspecte of the country

and the assistance program. When there are modifications in goa18,

policies, emphasis in program guidelines. shifts in ministers and other

32 These 'sessl0DS have been colloquially referred to as the "In.quisit.i.o..1l1t

and the t'Nuremburg trials. II

33 For n 1967 the problem was alleviated somewhat by scheduling' the
submission of Section 1 (objectives andcountry'ana1ysis) i, July and
Section 11 (goal plans and projects) in September. See Footnote 30

t
p. 112.

for estimate of time involved~:
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officials of the recipient government, or key officials of the AID

mission. many it.s must be recast or: possibly comblnedwitb otber

activities in the same field to meet the differing requirements.

In a somewhat broader t~e perspective there are t~es when project

develo~nt bec~e8 a major activity as new opportunities arise. emphasis

in the country increases or 80me ~ortant area becom~s the center of

attention. At otber times when there are imp~tantpoliticalproblems,

important shortages of funds or personnel.ol' d..lfficulties ingettiDS

reclpleftt support, the m1ssion attempts to keep ong01ng projects.live

and prepare f~r the time when it will be possible to expand activities.

There is also another phenomenon wbich.i.nfluences project developaeat

whicbmtiht be ea1led the Mission Director'. program,<c)'cle.

When a Dew H188ion Director arrives in a country be begiD8 by

reviewing the present pr08r-. Recently briefed.by policy makers_cl

interested group. 1n Waabington, he is determined to mold the pr08ram

into 8 cohesive and hard bltt1nS instrument to a88f.stthecountry to

8ttacltba8ic problems of development. Be has had little, if any, time

with the previous Hission Director aDd hae not overlapped wlth ~~ in

the country. Re18uauallY,8urprlsed at what he find. in the~echnical

cooperation progr_. 80me projects are aimecJ at what he considers to be

basic probl••• but many of thea are not moving ahead' well enough.,

Other projects .I"e a bodle-podse of different activities» many of which

are only vaguely related totne total country goals. He. beglns'to review

each, project to determine "bicb can be ~OIDblnedt de-emphasized, or

allowed to perisb from attrition when technicians arer.ransferred. By

a carefulesaessment of the individual P~.Q.jects, Ilv ina attention to

the' support wblcb they receive from the r.cipie~t government, embassy

and mission officials. and different groups wblch exercise, significant

influence .1n Washington, it 1s possibleto.gradually cut down the number
. .

of projects and emphasize the "be8~" 0lle8 for which he canolJtain a~ee..

meDt for continu1ns support. During this process. interested reci.pient

groups. techniciansoo'bis Own staff, and different elements inWaahinaton
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are all trying to mobilize support for the projectswbich aretbreatened.

However. the Mission Director 1s at the center of this situation and if

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

within two years. 34

As programs are padually reduced to a ''manageable'' number

of projects. the new emphasis wblc~ the M:Lssion Director bas given the

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

ties begin to arise which will reinforce thle aPproach. Recipient

.8sencies bealn to request the types of projects which fit the pattern.

WashlD8ton visitors begin to promote the development of projects with

thel'ecipleots in the new framework. andhls own staff uncovers activities

which will fit into the empbasis of the progr_. As the prolram. begiDs

to expand 8S8in•. the Hissloll Directo~ will probably be traDafened and

a new oue will arrive to begin the proce88 anew.

From 1960 to 1965 tbere were 43 mission directors for 17

countries tn LatlnAmerica. Observation. in other areas indicate that

thisi. not an unusual situation and that a mission director whorema~ns

in one mi8810n for as loog as 5 years 18 a rarity.35 In o~e mission

where there were four miss10n directors in ,five years, the program book

1n 1963 showed DO projects, 1astiog beyond two years. Most projects

which were more than four years old were to be pbased ·ou' wi~bin one year.

There are a number of o~her factors that contribute to the

general instability of the AID program with a consequent effect on de

velopment. Headquarters emPbasis lt reflected in a gUidelines for' proaram
34 ... .

In a sample set of eight countries selected for intensive study in
a Siven year, only 22S of thetecbnlcal cooperation projects were new
ones,and this percentaBe was influenced by one co~ntr, with a 331 because
it vas being given special emphasis as a show case in a particular area.
It would. therefore, be difficult for the Hi.sion Director to create
major modifications in a country prop'- in 1es8 than two years.

35 .Between 1950 and 1955 Click found ·tbat 19 Latin Amerlcancount~ies
,had 40 differentmlssiondtrecters. Philip Click, OR. clt., p. 174.
Tbi8phenomenoD is not l~lted to Latin Ameri4a. For example, Iran had
five d~rectors in ten years and P'aki.tao seven in fourteen years.
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submissions to be sent to. missions each year, .tends to vary the program

etnphaf,is on both a world-wide and a reg10nal' basts. ibis emphasis re

flects the pressures from lateral departments of government and the

sbifting influences within the AID bureaucracy.

Recipient government support. which 1s cructal to tbe effect

iveness of Itew proJects~, is also adversely affected by a high·turnover

of its.eniol' officials. Recipient and donor technicians frequently

complained of "shift1Dg of biah officials or chana1ng emphasis. lnone

country. for exaq.le, there have been 17 ministers of,a8ricu~ture in

15 years.

Recently there have been a number of actions taken at both the

field and headquartel"a level to mitiaate these influences. The use of

sho,t-term consultants toa88istproject development i8 increasins.

Project officers bave become more sopbistlcatediD their ana1ys1s of

projects. Stable elements in both the government bureaucracyaad lflthe

private sector h_e been usec1 to ensure cont:1nu1na support ~or new

projects. ~eadquarter8 persoanel have been .eDt out to ml~sion8 to

alslat in p~o8r.. preparatlon.

On the recipient 8~de.,. t~e development of planoina organiza

tions t in part throuSh technic'al a8818t~e.'bas been the stab.ll1z1ng

factor. There has been a Pl'0II18101 but ara~u~l increaae in the riuaber

of skilled adlllin18trators and' technically qualified individual•.,wo can.

assist in preparing proj~t8. Each of these has made a cOlltribution to

~roved project development.

Another recent development 1. the emphasis by Washinston on

pI-oject Uiplementation which tends to shlf't>more .·',slonattentioD to

,~peratlon,l effectiveneSS. but it has 'been accompanied by an increase 10
requir~d·reports. 36 Project concentrat.ion bas received much attention

.by Washington headquarters, Dli88io~~clfle.fs" 'and·-program officers.

In the past severa! yeaJ;8 theprogramcoordlaation stafEat'

he4t$quartexo8 bas.. sivencoD"lderaole attent·lo.nto. the overall problems. of

-'36 !AIDTO' Circ •. '"A43? Al04 ... ·AI38 011964·" - .. '
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development,particularly in the area of develop1ns macro-economic models

and sueh other techniques as incentive progr8rlllliDg, which are generally

appllc~le to only the capital aspects of the program. In the technical

assistance area, however t • recent s.t4ff paper develops the concept of

tarsets of concentration and targets of opportunity in a more precise
and useful manner than haa been done previously.37 The essence of the

arguaaent 1s that dlfferentprocedures should be developed forprepara

tiOD and review of. technical assistance pr~jects for two different cate

gories of activities:

1) The small, relatively unrelated projects which have .im

portant possibilities fOI""·'future development or are the

small be81QQ~Q88 of larger .ctlvltles:
2) Larger. more cOIDpl'ehensive projects which are related to

the major loa1s of the program.

While this document bas received relatively little attention

in AID, it appears that much more needs to be done to test this approach.

It 8e_s to be a promising .pproach for AID in particular and possibly

for BrTA. rord andtbe 11'itlsh program.

4 - - - - -Iich agenCy·seems-to· bave-developed-the-approacb to·proj';t-

developmeot .that appears to be adapte~ to its part lcular needs. The
1,/

conclusions in Chapter 6. while cast within a different fr~ework. wil~

propose ehaages wbich affect project cl.evelopment. However. there eeems

to ~e some eareesnent among a Dumber of offictals involved in the pro·

11'-108" proce•• that tb~ fOllow:l.naadmini8tra~lvepra.~~lce8 ·cODstitute

important elements that sbouldbecoDsidered by "1:1. atenete. 1oors.nlz

ing for Pl'oject development:'

1) the continuity of field elatef. in (Jne country for a lObS

enough t1me"~oprovide continuity andstabillty.

2) the establishment of clear-cut, welt under8to~.· objectives

of each proaram in any 8iven country.

37 See AID Memorandum from Bartlett Harvey • .\A/PC .(drafted by L. Kornfeld),
August 19, 1965. .
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3) the incorporation of the recipient in project development

to include efforts to obtain support from elements ,"ithin

the country which will have continuing influence.

(4) the use of short-term consulting groups in project de

velopment. This is particularly true when· .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.

S) the capacity for early initiation of projects. even though

on a small scale, to capitalize on early enthusiasm and

interest of recipient.

Projec~. Review

Project review is generally concerned with the proposals

prepared by the field office ina submission to a regional or headquarters

office. The 1';;:1view that takes place ll1ithin the field mission is, for

the 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 submission for review. Some agencies have a formal process

for continuing project development~ but in most eases it continues

informally in the field during and particularly after the re'11ew bas

taken place. As with all stages in the programming proeess~ there is

overla.p andinfluenee of one upon the other, dependlngon the nature of

the program process in the donor agency.

Substantively project review may involve any or all of the

following considerations: policy, strategy. technical factors lI budget

and capacIty. Projects may be considered individually as they arrive

at a point where they can be reviewed or ~n 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 body\) The reviet'l process also 1s an indicator of the degree of

centralization within the agency. In general, those agencies which have

more comple.x programs and project developloent processes- have rnoreeom

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

John M
Rectangle

John M
Rectangle
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but also to the administrative structure of the agency_

Limited Review Procedures

The EFTA review "18S the most limited and clear-cut. The

Specialized Agencies, who have usually been involvedintbe development

of the projects 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

Nat ions Developmetn Program, these same spec ial ;,zed agenc ies sat on

Technical Assistance Board (TAB) which then recommended the total program

to the Technical Assistance Conmittee (TAC). The 'lAC w8scomposedof 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. TheTAC tben

reviewed an4 approved the overall progr. and autbortzed.fundsfor its

implementation. In practice there are a. number ofreaaons why New

Yorkbeadquarters had a limited role in progect and program review.

The three main factors are:

1) the policy of EPTA is to accept all reasonable reqursts

up to the target flgure~

'2) the strategy of the program is mainly the responsibility

of the recipient country cooridnQting committee.

3) the technical review is the responsibility of the partici

pating agency in the sector of activity involved.

The Britisb program, prior to the Ministry of OVf;!rseas

Development, base<1its reo/iew on a similar policy of accepting any reason

able government request.. However, haedquarters (lneludingthe.Middle

East Development Division) was able to provide or arrange for technical

an,lysis which would influence both the field chief's decision to submit

the project and the headquarter's declsionsduringthe review. The

strategy of the technical assistance program was, to 8 great degree.

the province of the field chief. There were. however. major policy

wuestions or strategy problems into Which the British High C01IID18s1on

John M
Rectangle
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or &nbassy 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 bas considerableflexibl11ty in both
\

the question of influenc~ng the country's determlnationsand obtaining

support from headquarters for his views •.

The Ford and8.ockefeller FoundatioQs accomplish project re

view in quite a different way. While there are important variations

between lord and lockefeller, there are 80me common elements to the two

approaches. First, Ford and particularly Rockefeller limit their pro

grams in quite specific ways J which reduces the need far an extensive

policy review. Second, the small headquarters and field staff have

considerable continuing informal co~tact during the project development

process. Thus, many of the problems of the review process of othel:'

agencies never arise. Third, as has been pointed out earlier, tbere are

few outsideindeperident groups which directly hopinge on ~he decision

making process of the foundations, and therefore the internal resolution

of difficulties between field, headquarters aRdthe Board of Trustees

1s the only requirement to program·determination. Fourth, the use of

high level consul t80t8, many of whom have had previous expe~i~ce in .
project development for the foundatiotl; provides a technical review and

somet~es 8 u~eful strategy analysis.

Headquarters does question projects on poli~y. :·strategy and

technicalcoDslderatioQe t but exc'~Pt in case·! 'of budget and capacity

l~ltations there is considerable flexibility in meeting the special

requirements of .the country sltuation.- In cases of important differ

ene.aof view. field 'officers ~y··often return to headquarters to resolve

individual problems of project or program emphasis.

Interviews with both f~eld and headquarters personnel indicate

that in IDOst cases in which projects are technically and strategically

justified, headquarters provid~s sympathetic review with reaard to

policy consideratioDs. A few caaes·of·dlrect intervention of head

quarters io modification of projects were reported but in these caaes

headq~arters personnel had particular technical cOmpetence in the activity
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or field experience in 8~ilar situatiorts. The headquarters revl~of the
. .
foundation appears to be characterized by analysis and constructive:sug-

gestions all during the process of project development, rather than concen

trated at a specif"ie·point.

Si~ce the Rockefeller Foundatl~Q 18 organized into funct1on~l
I

divisions, it therefore tends to emphasize technical rev~ew.throu8hb~th
." • . "">: "".". i

headquarters staff and regular consultants. Furthermor". its. lons-tetm

concentration on spf.clfic programe. (i.e., ce~al breedldg and medical
schools) allows for careful initial analysts, a small beginninga.nd

t. .,',; _ !

gradual expansion of activities. This essent'ially shifts the character
of project review in the development, operation soel review seJ to be

. ,

more of a continulnl process than in most other agencies.

While the Ford Foundation is organize. regionally and:.has ~

broader rsnge of actlv.ities, there seems to be DO orgal1i'ed~ form$l
. I

review of the field represent.at lye's yeatly: prolf- stat_ent. ·tbe

sub.leslon is examined by different eleaent$ witbin the be~dquatters

agency for consistency and, aonformity to potiey.·· It is th~ individual

p~oject8 that~~t the d~tailediattentioda~ differebt atag.e 1n tbett
development prior to th_lr fin.1' 8ubmissionto the Board of Tru$tees.
Intensive Review P~oc~dures

, .

The Special Furid.pr'jeetproposal" review is ~el ated. to" the

seaal-a..nual meetin88 of the G~erning Council, but e project'cail ·lte
'. . " i I

pres_nted 10 any meeting when the beadquaJ'te'l's staff cORsiderstbe pro-

posal to be well enoulh developed for fund e~arkin8.· Wbilecountry

strategy ls'a cons iderat iOD. policy .atego~ies and established regional

emphasis stated :a~ove and tecbnical soundness are the major concern.

of the review. 38

When the project ie submitted to headquarters. a summary of

the proposal 1s prepared and, 'together with some cOIIIIlentsand' an evalua

tionby the )few York staff:- is sent to those specialized agencies which

have competence 1n the subject malter. whether or not they have been in

volved in project develop_nt or will be.elected a8 tbeexecut1ve aleney.

The Resident' Keprese~tatlve may alsosubm.it a conftdential

repQrt on the t'elationahip of the project to country problems or any

38See pp. 107 and l10n.
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other matter he considers ~ortant. New York r~ins the focal point

of the review process and oft~R ralaestechnlcal, econOJlllc and strategy

questions requiring further study or analysis. As with all U.. N.activi..

ties, there are political aDd geogr,apbic coftsiderations regarding t~e

distribution of projects. For example, it would appear that tbe rapid

srowth of independent nations in Africa. and the urgentprobleQls of

asseseing development problem. account in. part for the concentration of '

one third of its projects and resources in that area..
Up to the present time.the ca,aclty of thelteadquarters ataff

of the Special Fund in New York to analyze projects and gather additional

lnfonaatlon tlu'ougb Specialized Agency I'eview and ,country consultation

has b~en such that the Governing Board baa not refused t.o approve

any project presented to it. Olle problem has been the question of timing

and theclifference in requirements of project approval and' theP1aa of

Operations. Ideally the Governing Boardsbould earmark the ~und8 for a

project at some po1Dtdur1ns project preparation when the o'-jectlveeare

well defined, justified and the basiedesign of the project is clear.

~be refinement proces8should continue and culmlnatein the Plan of
,Operations. Preqaently countries treat the two operations a8 quite

different parts of project development without ~nderstaDdlDg.that·

GoverniDg Council approval can be given at any point in tbepreparatlons

leading to a Plan of Operation.

The mostcomprebenslve review process is that of· AlDin which

poltcy. strategy, and to a great degree,the technical review, arel:'e

spoD8ibilities of the headquarters office. Even in cases where sbort-
. I

term consultants participate. in project develop.entand review. these
, .

teams are eit~e~ responsible to tbe headquarters office'or exercise

influence at. the headquarters level.

As outlined in its manuIII orders 0 the AID W$shlngtoD review

process determines whether each project is justified in terms o£ u. S.

objectives; whether the taraeta are reasonable in View of the country

situation and U•.S.• capabilities; 'wbether the project:contalns sufficient
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detail. to demonstratetbat it 1s well conceived thr~h completion;
whether it is feaalble in terms of tia1Da; whether the necessary per

80rmeland cOlll1lOC1ttlesare available; and whether the f~ schedule is

appropriate to the scope of work and the 8eque~e of actloD. In addi

tion, AlDlw cOD.icters the intereat in aDd receptivity of the reclpi.ent

country totbe project and the firmness of commi~Dt of countrycontrl~

butions which are expected to be contributed by the recipient country.39

Tbe procedure which 18 established to accomplish the review

leaves considerable. flexibility to the reslooa1 bureaus•. Some-bureaus

eet up special reviews for: all new I!rojects ancl request that they be

submitted whenever they are able to be prepared. One Agency admlnistrato~

established a pattun of holding a bearins for cel'tain selected technical
assistance projects from each bureau. '-

While the manual orders allow for bUl'eaU8 to revlew country

prOar8lDs through an "infomal process", in DlOst cases eacb count~ pro
ar-. after it has been ex_toed by tbe staff of the bureau,·bas a hearing,

at wbichthe recOIDIIlendatioDs totbe administrator are formulated. In

80me bureaus the m188ioD director is called into Wa8h~nstOD for this

heariDs_ Other persoGs from the Budset Bureau. the Depa~tmellts of

Agriculture, Health. Education and Welfare. inay a1"80 be invited to those

country reviews witb which they are particularly .involved. Department

of ~tate desk officers aDd other perso~el are a180 Dorsally present.

Bureau l~el he...-ioge cODsldertbe 'strategy of the prosram in

relation to U. S. policy, interests and.objectives for the country, and
the t:elationof the projects t·o country analys1s and progr_ 80a18. The

significance of technical assistance in this review depende on the size

and nature of thepJ:'oaram. If important pollcy issues are ralsedby

any part of t~e program there may be a fomal heariDs on the cO~Dtry

program at t~e Administrator's level.

After the revlew a 'Country Assistance Strategy Statement (CASS)
. -

is devetoped· to' reflect the final 4.reementon the proar·.amstratelY. rhe

39 AID Manual_ Order 1323.1.," III
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1967 submission, however, calls for the preparation, modification or

ratification of the CASS by the 'fieldrtlf.ssion.

-Ihe Country Assistanee Programs (CAP) from each bureau are

summarized and consolidated to form the total submission to the Bureau

of the Budget 8ndultUaately to the Congress. During Congressional con

siderat ioo, information and questions flow bael( and forth between the

field and Washington.

The problem 'of Congressi.onal review opens up a much more COm

plicated set of problems which are beyo~d the scope of this paper. During

the hearings by at least four different committees there is a continuous

process of political and bu~eaucratic in~eraction involving the White

Bouse t the Department of State, AID, and' other departments and interested

gr-oups. Frank Coffin t a former Congressman and Deputy Administrator of
, . 40

AID, has described the process with precision and clarity. Hie pro-

posals for change are some of the most useful and constructive attempts
: 41

to deal with the Congressional problem to date. ~,

Project review as described above would 'appear to be a rela ...

tively,,?ell ordered prQcess through "hicb amasa of country material is

~nalyzedJ determinations agreed UPOD. and jf polished digest prqvided for

the Bureau of the Budget and Congressional justification. However, the
~ . i

p~essures of time, and the volume of material ~bich requires ~ttention

restrict the amount of analy.is. Program decisions are l~it~d by the

nature of the CAP and ~he problems of resolving the different influences

~pinging on it. The emphasis Which emerges, tben t 1s ,the development

,of a pre8eDtatio~ to ward off the ever present Damoclean sword of appro

priation cuts which bangs over the head of the Agency. There must be a

10gies1 consistency of policies, strategies, goal plans, and projects

which will demonstrate to the Executive and the Congress that the program

for any given year is: 1) carefully and rationally planned to assist in

tl;le countries I- basic problems; 2) is in the national interest; and 3)

is likely to be ~successful. This is a critical problem made morediffi~

40 Frank M. Coffin, Witness for Alp. Chapter IV "The Annual, Minuet·' ,
(Boston: Houghton-Mifflin Company~ 1964).

41 !W., Chapter XVII.
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cult by the lack of powerful constituencies and the detail which is

required by both the Budget Bureau and the Congress. Headquarters is

constantly aware of the complications of this problem and, therefore,

understandably emphasizes this aspect of the review.

In a program requiring the yearly preparation of mate~ial, the

pressures of time are enormous. Guidelines often are sent to the field

late. Guidelines almost always introduce changes in both format and

emphasis. 42 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 .

a heavy burden for the regional bureau staffs. When CAP's arrive in

Washington, the country review schedule is such that most people 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 coveredo The technical staffs

tend to be concerned \<-,1.th the concentration ",bieh the program places on

their particular field Bnd the conformity of the projects to the current

emphasis within the sector. Administrative personnel are co~cerned with

recruitment, procurement, and the pr~blems of fiel~ support. While
I

-P42 - '*. .

The FY' 67 guideline (AIDT() Circa A-342) placed 'special emphasis
on food supply"population, and infant nutrition. It changed the pro
cedure on the CASS, increased emphasis on Unplementation, and provided
some welcome provisions for flexibility. A new budget summary was int~o

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 t £-3, 1-4,
E-5, £-1a, E-lb, and E-le have been added. The 67 guideline added an
E... ld (formerly E-4) , ,8 new £-4, an 1-2a (formerlyE-S) and an E-2b, c,
and d.

43 While there are programs 10'70 countries, a number of African
countries have either Washington or regionally based personnel handling
the program submission.
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program personnel are concerned wlth overall policies and8trat~gies.

there is a tendency toemphaslze the internal consistency of the program
as it is written up. There 1.8, in addition. the question of just w~at

project detail of the CAP represents. The data available to the country

i8 approximate at best 8Ild sources of information about specific problems

which relate to project development are few. The activities proposed

wl11 not take place for at least another year and the couotrysituation

will have chansed byt~at time. The activity has been only generally

discussed with the recipient, if at all. As pointed out in project

development,the misslon a180 makes thedeeiatoD to 8ubmltthe project

based on the country situation, broad policies and objective,';, and then

wlt.sup the project according to they.arly I'EkluiremeQts~r .phasis

in the proar. guidel1nee.

The CAP is, therefore, an abstr8CtioDOf the project development

process that describes the project as it might have been develo~~d logi

cally and bow it will be carried out iftbe present 8i~uatlon remains

IDo,e or less the same ill the future. 1£ any kind of cODsulting or other

special studies are done, the project will probably be significantly modi

fied. Nevertheless, predictions are made not only abQut the way the

project will be operated but about salaries, training and other types of

costs for the 'life of the project. The CAP cootains a loodmaoyboxes

fitled with cORsistent figures and justificatioDs provided to eatief,y the

particular requirements oftbe presentatioD. including rosy statements of

the ong0108 projects and hopeful predictions of the new one8.44

Consider, for example, a difficult but Dot extreme case of

anongoins institutionbuildf.ng project for an ~portant higher

educatloQ in.stitution in one cou~try. The director of the institution,

a relet lveof an :im."orta~t cabinet minister I 1s makins few efforts to

modify the approach of the iDatitution and orient it toward a more

~ffective role lndevelqpiD& manpower for country modernizatioD~ A
44 . .

ODe.misslon director proue:lly stated that with a great deal of
special effort he had begun to maketbe program 'book a meaningf1JJ. tool.
Host experienced officials did not think that it vas a &0041 place to
obtain accurate information about .8 project.
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u. S. university contract has been closed out for lack of progress. A
disinterested logica1abalysia of the activity might seriously question

that any further attempts be made to continue' the activity at this time.

the 0)188100 is convinced. however. that in the'loDg run this school 1s

the _jor hope for the devel<!pment of qua1if.ied technicians to promote

development 1n this sector~ Further, it is not sure that the university

handled the project properly.

As difficult •• the problems are. terminating the project would

have repercussions at the, ca\)lnet level .nd there is a Ileed for continu,

ing effor~'8 to, find an oppo~tul'lity to accelerate the school' 8 ln8titut,.f.;:~nal

growth. While it will' be difficult tochsnge' the director')JJOI1Itlt.,J.)~,e.ftl),:l:'e

can be expected from newly traln~ faculty and there are elfortswhichmay

change the project situation. The~portance that the country attacbes

to 8011e 1~an8 1n, this 8.e field lIla1 provide th~,:" leverase f~t; ckl"tain

changes. The director can be influenced with v'l~its to ;the U. S.and to

similar successful projects in the area.

After considerable discussion, the mission decides'to take the

risk. It 18 then wrltten';~p 8S part of shuman resource goal, referred.
to in manpower development te~s (a currently popular concept) combined

with other university activities. Improvements in laboratortes, library

facilities, and tbefacu1ty training program'are cited, along with the

need ,for assistance 1f progress is to be continued. A new Contract

with suniversity is proposed and a se010r dlrect.bire advisor!s re-

quested to deal at a higher level in the go\'ernment and provide closer

supervision ,of the contract.

Probably the desk officer and the technical services officer

in the",Bureau are at least aware of the difficulties ,and risks, but
tbere lSDO useful purpose in subjecting the project to' a detailed dis

cussion in the program rev1ewin AID/W. especiallY,since'there are other

major issues to be considered. Misslon efforts to improve the situation

will continue aDd disapproval of the project'~111chwould be likely. can

only prevent the ~portant but f~ustratlnl process of laying a basia for

accelerated change in the ~ture.
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'This composite example only illustrates a few of the many diffi

culties involved in reviewing complex country situations. Tbereare a

number of projects in moat country programs which present problems that

cannot be effectively eliscu8Sed in the program book. Decisions on many ,

of these probleMS are usually obtalnedtbroush informal channels.

Though the technical assistance pa~t of the project section

is, in fact, more illustrative than real, the overall country analysi8,

strategy. 8adgo.l plans usually provide important background material

wbich constitute a basis for a review of the 8e~eral direction of the

program in relation to the country's problema, needs, and lts.awn.program.

Thls part of the CAP has b~en improving steadily in the past few,ears.

Some of the materlaldupllcates embassy political and economic repo~tln&

but tbe focus.on development is 80me justification for, a separate

docUllleQt~ In the laraer countries it ls thiS aspect that receives a

laraer'share of attention.

For the technical .e.{stance projects, the CAP is the reality

with which headquarters d••ls. When the mission director participates.

there can be SOlDe ve~y usefulaad important discussions of the kinds of

problema that exist and the approaches neceasa&-y to successfully attack

them. Even 80, the ki~ds of questions asked in tlae reviewse,881on8t

headquarters are quite different frOllt'fhose asked at the field review.

In part th~8 is because headquarters, as has been discussed in Chapter

Three, has to faCia tl1e particular reality of its own situation. This

involves the Congress, the Bureau of the Buciset. other agencies 1n the
. .
Government. internal bureaucwatlc pressures and a variety of other extra-

8o"eram~ntal·i.fluel.'ce8. The review brillll to a focus all these'differ·

ent interests in order to forge a cOIDDlOn 8sreemen,t that will justify the

program and obtain adequate support. '

The review. then, mayor may not deal with the specific

problems to. which technical assista~~:~',,~~ directed-. A good deal may

depend on the presentat ion of tile ,mlssfd6 director, the respect with

which he 1s held io Wasbirigton end the relation of the program to tibe

particular emphasis provided ia·tbe yearly gUidellnes. In some cases
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individual project8 may be modified significantly 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 an,d hispreaentation,but
t

a180 on the reputation and influence of 80me of hia 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 t both the senior officials and particularly the mission

director, do a good deal of lobbying for their program at different

levels in Wasbioaton. Whenever the mission director comes to WashingtoD t

he expedites action on continuing programs and tries to get adequate

information to prepare himself for tbe emphasis which can be expected

in the review sesslon. One mission director t experienced at headquarters,

stated that after only foul' months at the misslon he could usually parry

Wa,hinatoD criticisms or questions.

One of the most useful techniques to get headquarte'rs support

is to find every possible excuse to set headquarters people out to the
. 46

field to acquaint them with the. progress and problems. A team from

headquarters which will assist in program preparation will re8ultnot

only in a better p~eseDtatlon but will increaae support in Washington.

In .pite of increased rotation and efforts to improve,cOIlIDUnica.

tions with the different environments offield and headquarters, it is

Dotpo.sible. 8ndprobably not entirely desirable. to eliminate all the

dlff~rences in views of tbe program r.",'\ew. There remain, however J

important impediments to better underst:andiOl.

It i8aD optimistic a8sessm.ht of the intereats and capacities

ofAIDlWashington to state, as the manual doe8,Ithat it should determine
whether a project is justified, reasonable, well conceived and feasible

in its timing. funding, receptivity and scope. Tbe varied conditions
4S '

There is considerable dispute 8S to bow mucbattention technical
assistance projects receive. Heasuring in terms of the problems which
theybave. fleld people argue that they receive very little attention.
Headquarters people, measuring in terms of relative amounts of money •
al"8ue that technical assistance receives a disproportionate 8hareof their
attention.

46 The Wash:l.natoD 1Iaage is double-edged. Hany rec~pient officials
believe that anyone from WashinatoD has more authority than the mission
director. It iatherefore possible for Washington officials to be of
great help by reinforcing the dire,ctor. but they can also 8e1l projects
he does not want or finds hard to justlfy.
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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 Conaressional

and other external demands. 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 submiaa.lo,ns -is simply unrealistic,

given the conditions under which technical assistance operates.

In spite of tbefact that past efforts at simplification have

often led to DlOre complex submissions, there i8 at present a healthy

tendency to reduce the volume of material which must be reviewed each

year. The gradual emergence of the country assistance strategy statement

(CASS) and the consideration of a semi-annual ~eportwhich can be com

puterizedoffer 801De hope of significant ch.D8es in the submission and
47review process. There i8 also 80me movement toward handlios detailed

review of projects at the mission level. Bowever. this'may transfer

the extensive long-term project plannins activities to an expanded

mi.sion staff which may result in t~eir dealing with the 8ame 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 Vis a prel~inary approach

to this prl>blem. However, recene efforts within the Office of Program
Coordination to fiad a meaos tq reinforce the practical approaches of

some of the individual bureaus, in concentrating on major issues. will

be a significant step forward.

-47 It i8 8till too early to tell if the present efforts to aimplify
the program process will in fact do so. There i8 still another indeter
minate influence emerging from the winas, the program budgetina .phasls
(PPI8). In its early stagea it appeared to be pushing the proF_ing
process in the opposite di~eetioR.
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Programming after Approval

Up to the point of project approval, programming has been the

major focus of attention by the participants in the process. After

approval the focus changes to implementation. and progr~ing 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 48,

additional technical studies, detailed plannins. efforts to locate

personnel. etc. At this point the major problem is making sure that any

changes in donor and recipient positions or in the country situation are

incorporated into project plans.

In the field, programming after approval deals with the s4me

problem of resolving different views in order to achieve the detailed

a8re~ent that will make ioitia,tioD possible. Later, as a project

,flatures, there are subsequent agreements which must be obtained about. .

resource inputs. emphasis, and ultUnately the means for transfer of the

project to the recipient government. Durioa the course of implementation

the program process is the means by which policy changes of both donor

and recipient are related to the ongoins activities of the project.

The budgeting aspect of programming also continues insofar 8S

the program process i8 the means by which requests and justifications

for funds are required at given intervals. Coordinating8ctivitieswith

other donor agencies on the overall shape of the program and the activi

ties of individual projects are a part of programming after approval.

While there are important problems of coordination in both the

project development and review stages, its ~pact becames apparent in the

bDplementation stales. As donors have increased. the problem, have become

more complicated with a resulting incres"se ineaphasis in finding 8

means to deal with the problem. While no one questions the importance

of coordination per set too often it i8 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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ag~ncies hav. 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 of arrangements between these extremes. Fortunately, the

nature of the problems which technieal assistance attacks is such that

conflict avoidance, which is a common reaction, is not necessarily a

negative result. l~at 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 tbe 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 80 far there has been

little clear definition of its scope, role and function for technical

assistance. The variety of environments. objectives and approaches

make operational def1nitiGn a complicated problem 1n itself. There is

an unfortunate tendency for auditors, technical specialists and program

officers to examine activities from different points of v~ew and to

raise their conclusions to the level of evaluation. In searching for

some kind of a definit,ion for evaluation it is neeessary to go beyond,

these approaches to a concept of evaluation ~hich raises questions' about

the overall approach and individual effe~.ivene8s.48 '

Therefore it is possible, although somewhat arbitrary, to
e5

divide programming after approval into 1) arrangements for implementation

and readjustment of activities, 2) coordination with other donor agencies)

and 3) evaluation.

Arrangements for implementation and readjustment of activities

In many cases it is difficult to separate the preparatory stages

48 An importaat contribution to this section and by far the most
useful document on evaluation which has appeared so far 1s A.l.D. Proar8m
Evaluation (Washington Department of State Agency for International
Development 1965).
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from the actual initiation o~ activities, since both sides try to _ain
taln a continuing interest in the activities during the period of review

and ,approval by studies, surveys or other limited activities. 'these

efforts reinforce the justification of the project and provide informa~

tioD necessary for initiationwhentbe project is approved. Inmany

cases theproject is related to an operating agency of the recipient

8overnment~ In this case tbe determinatioD$ concern how the technical

assistance inputs will be incorporated into the activity.

In theory the continuous attention to the development of the

project during revi.'and approval provides the volume of detailed

planning which makes final agreement on initiation a ratification of.

detailed planning which has already taken place. In fact, however,

there are 80umber of different kinds of changes which may occur bet~een

the s~bmi8sion of the project for approval by the donor field mission

and the actual initiation of the project. There may be changes lnthe

leadership or the technical staffs of the recipient government or the

donor field mission. Th~re may be changes in the political situation

in the country or in the policies of either the donor or the ,recipient

regarding the problem which the activity will attack. There may be a

variety of other unforeseen circumstances involved with the actual bD

ple-entation of the project which require a change in approach.

The more complex a project,' itt, then the more detailed the

preparation for undertaking the project lDust be in order to initiate it.

Itl many cases projects are designed to tackle relatively limited problems
- ~

in the complex situation and the, problem 0'£ both donor and recipient ls

not so much to justify the activity as a technical assistance project

but to det~rmine the linkages with the broader and more complex environ

ment tn-which it will operate and multiply its ilDpact.

Another factor is the centralization of the decisio~_ making

process. ,In some agencies field personnel can"p~1.IlneI"thatt1iose,,:~:~-
••-<J ~

tivities which they have selected will. except ,in un.usual case8~ be'
approved and 'can therefore proceed with additional plans for UDplemen
tattoo. prior to the actual agreement by headquarters. Inotheragencles
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the variety of problema within headquarters ,during the review and approval

process are such that great caution must be~ercised in order not to

give the ~pression that the project will be approved wben, in fact,

it may not be. However J in cases where there are long delays or some

~ncertainty about a proj_ct. headquar~ers informs the field of its

reservation. early in the review process and may adjust its pre-initiation

actions accordingly.

Frequently it is not p08sible to obtain the type of skilled

persQDftel either in the recipient government or tbe donor agency until

after apprOval, which partially UDpedes progress on the project during

the approval process. This pro);)lem i8 sometimes mitigated by the:! use

of other funds to provide consulting asslstance in the detailed de

velop.ent of the project prior to initiation.

The flexibility of the foundation programming system and the

relationships between field and headquarters 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. 1f t 011 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 prepared to provide its shal'eof

the elements of the project. As bas been pointed out tiefore, there are

pressures on field people to use funds which have been programmed, but

since these funds may be retained in hE,tadquarters, a8for exemplein the

Ford Founda~ion,they'are not as amenable to the 8ame kind Qf year-end

pressure which is the case in AID. 49 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 years. At the end of that period
tbe agre_ent must be extended or revised, aDd this provides the oppor-

tunity to adjust the project to current problems. With the multiple

year grant there is reaSOD to expect certain types of progress in com

parison with the year-by-year funding, in which lack ofprogres8 tends to

be related to theahortfundinlperiod.

49 This 18 tbepractice of delayinS nesotiatioDsuntilthedonor
aaeney comes close to the deadline of obliSation of funds in a given year.
In some agencies recipients are able toexts-act important concessions
from the donor in this situation.
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The United Nations Special Fundrhas 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 l'lan ofOpera

tiolls which is the detailed basis for ~plementation. In theory there

i8 cODsiderable flexi.bility in the timing of the arrangements for these

two different actions. In fact. preparatlonfor the justification of

projects before the governing council has been the ~edi.te concern

of' moat countries. After approval the Plan of Operations i8 developed

by the executing aseney in consultation with the recipient goveroment

and Special Fund Headquarters. Ueing the Governing Council agre_ent

.s a base, the detailed arraogementl for the proje~t are worked out.

The major probl._ involve findiq a project aanaaer-.t an early stage.

obtaining competent personnel t aDd QIJ"ee1D1 OD the detatls of implementation.

tn the !PTA progx8ID.prepa~ation of pr?jects bas in the p.~st

been extremely l~tted. projects have been small, and in manycaaes for only

advisory services 10 0na01n1 lDltltutloDa.whlch seem to require a very

1haited amount of plannina. However. the iDtenlew. witb U.N. tech-

nicians in the !PTA program point out the fact that very frequently the

BP'lA technicians arrive to encounter seriOU8 problems because of the

lack of detailed planning andarraosementa which were ..de prior to
the initiation of the.actiVity.

In the AID prosram the 81ze anelvariety of activit~es and the 10Dg

inter~period between approval ·and ~lementation have led to a number

of complex intel'ira l'T.61(;edures. Formally mi8.ioD8 are notified of those

projects which are approved, di.approved and in need of modification

before the beginnins of the fiscal year in whlchtbey are t~ be imple

mented. Prior to tbis. however t the miseloft director bas returfted from
W8shiligt·ot\·or··:received····'lnfot...tloll'onthe effect ofthetevi.w 'on th.

program. In 80me bureaus the co_ents on the CAP· are put together and

sent to the field as guidance for' the followi. year. Once the field .

mlesion knows which projects have been approved. it can take whatever

action it considers necessary to maintain lnterest and provide additional
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iDformat ion. In view of the Congress iona1 review and the fact that they

are unlikely to be able to proceed with ~lementation for approx~ately

a year. the use of consultants or the lathering of additlona~. illformation.. '

aDd attempts to locate possible resources 1s as much as canbtf done io

the meant~e.

Becaule of the overlap of the programming cycle. new projects are

included 10 the new CAl submi88ion and may be reviewed again prior to

implementation. When Conaress appropriates the fundsl they are distributed

to the Bureaus and the mi.sl~ns. and implementation is sutborized.

Hi••loDs then work out details with the recipient and execute a Project

Aireement. which cOIIDits tbe funda and deflDes the responsibilities of

both parties ift project ~lementation. Every year the project i8 brought

up to date in the CAP and the Project Agreement 18 amended to incorpor

ate cbangea.

There are provislons in tb. MSnual Orders for multi-year authorl·

ution increaaiog fundlns of approved projects aad lnitiatina small

projects (up to $50,000) which address approved goa18. l)uriosthecourse

of the project almost no cases iDvolvlng these three provi8ioll8 could be

found. There waa, how~er, a good deal of shifting of funds between

projects within tbe 151 flexibl1ity provis10n wbicb allOW8 the lncrease

or decreaae of 8ny project or p~rt of a project in that amount.

Coordination SO

Over the paat several yeara there has been a aeneral lncrease

1ft the emphasi8 upon the need for the coordination of technical a.aiatance

activities between 'the various parties concerned, especially the donors.

This emphasia haa taken the form of instructions to tbe various mis8ions

strelsing coordination activities and the attempt to develop effective

instruaaenta of coordination at both the headquarters and country level.

'or example, AID has frequently encourased the manag_ent of the U.N.

so Thi. section is a result of some Joint researcb with John White,
anasstatant on the project and iDcorporates portions of hle memoranda
011 the su~ject.
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and the other bilateral programs to direct their field operations to

coordinate their activities with AID mis~ions. In terms of concrete

measures to date this poliey seems t~ have increaeedthe 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 to 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
. 51 '

terms. Por instance:

Earl ler instruct i· .•s have also encouraged direct communi
cations between USAID Directors and U. N. Resident
Representatives, Dot simply to present duplication of
effort but rather,to ensure maximum consistency between
all aspects of lJRSF. EPTA~ UNICEF projects, and the
bilateral projects of the U.S. aDd to make the most
effectlve use of these resources.

This quote refers only to U.B. programs but it can be .generalized to

bilateral programs as well.

In light of the inct:easing emphasts 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.

Assumptions - While the need fo~ coordination seems obvious

1n 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

the 80a1 i.n the most rapid.aDDer with the least resource coet. In the.

case of technical assiatance it would probably be agreed that the goal

is economic and social development for the 1es8 developed countries.
However, this goal 1s so vague and ill-defined 8S to be Don-operational.

And the more short-range goalA 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

c~arged wi~b technical assistance also desire strength and prestige for

51 AIDrO eire. A-322, April 18. 1963.
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tbeir particular ministry, party, ethnic or social group, etc•• as well

as a myriad of other motives. The numerous donors desire not only

development for the country. but also such goals as: the establishment

of favorable political and social institutions, strength for their own

pOlition,continulDgvlability of their operatioGs in tbecountry, an

acceptance by the country of their techniques and perspectives, and even

a proprietary interest in certain kinds of technical assistance activi

ties. It would appear that the assumptlonof cODIIlOngoal8 among the

parties is false, at least in tbe short run.

Even if the assumption of a common goal were accepted, coordi

nation would imply that the parties have alreeel upon the paths to achieve

that common &oal. Here also, there is considerable disagreement. The

parties to technical assistance find it difficult to agree upon what

kind80f projects will provide the greatest payoff. Thi8 basic conflict

i8 not difficult to understand in light of the lack of ettheran accepted

theory of technical assistance or unamblguou8 empirical evidence of t~e

most auccessful kinds of activities. This lack of a stroDa foundation

for agreement is made more difficult by the differences in cultures,

professioDs and perspectives by the practitioners.

Without a basic consensus, agreement is only possible if one

of the parties bas the power to~ose itl concepts upon the others.

While it is senerally agreed that the losical party for this role 18 the
;

bost countries, the very concern with coorcliDation by the donors signi-
I

fies their failure to date. As a consequence of 1es8 developed countries'

~potencef the donors, especially AID, have felt compelled to perform

the coordination, in 80me cases eveD circumventing the host country.

In fact, it would appear that much of the desire of AID to develop

coordination is an atteqpt to impose its concept of a eountry proaram

uponbotb the other donors (especially the U.N.) and the bost country.

Where the country presented well formulated requests for
projects which were of relatively low priority, USAID'.
could assist the U.N. IR in resisting such proposals.
and in helping the U.N. and the recipient country to
formulate alternat!Je proposals in other sectors with
higher prio~itle8. .

52
~.

John M
Rectangle
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There are a sreat many difficulties to be overcome before any

effective coordination can be established in any host country. Perhaps

the most basic problem 1s the apparent resistance of the les8 developed

country to most coordination proposals. It seems that very few countries

actively encourage formal. or even informal. coordination between the

donors. There i8 good I'easons for this resistance.

Coordination tends to decrease the bargainillS power of the host

country and to limit its choice of projects. It fears that the donors

will "gang up" and that it. freedom and initiative will be the eost of

a "rational" allocation of technical assistance activities.

The donors often resist coordinat10n for s 1milar reaSODS. filey

each have an intense feeltng of the u.,ortance of their particular 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-

ferentpolnt8 of view. Coordination limit, the donor's ability to let

the best projects or those most likely to be successful in the agency's

terms.

The sheer size and heteroseniet, of technical asslstance 1n

any major le8. developed country 1s a strona impediment to effective

coordination. There are so many donors. technicians, and project. that,

even if it is desirable, effective coordination is a formidable and

expensive task.

Finally) the inability of the U.N. to speak vith a single voice

considerably complicates the matter. The failure of intra -UN coordina
tion sussests the difficulty of the overall task.

Desirability - Technical a••istance is oaly ooe of many instru

ments used in assisting the less dev~aope4··couDtrie8and .. ill fact one of

re~atively minor cost. There is· a great deal of eJDplrical ..ldeDce tha~

only a percentage of all technli:al aaslstance projects will y·t.·14 a ail

nificant payoff~ Therefore, miihtitnot be better to leave this part

of development activltl•• to the i~ftovatortS3Will not innovation be

53 See Karl Hathiasen. 22. cit .• , ·Chap. Vt for some innovative proposals
on U.N. technical assistance.
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stifled by formal coordination which forces all into a "safen country

program?

Also in light of the resistanee to technical assistance coor

dination by the 1es8 developed countries there is a conslderable risk of

damaging invaluable relationships and makins the cost of coordination

greater than the return.

Pinally, 1f all of the above problems are solved and coordina

tion found to be desirable t there must be a careful weighing of its costs

in l"esources, f.ncludinst:lme, asaiost the l'eturDS achieved. The returns

must DOt be measured simply in t:e~ of the ability to force technical

assistance into a country pro8r~ing framework but also· in terms of

tbe way the very process of coordination changes the character of tech

nical assietanceactivity.

While it i8 not sUU8stedthat any definitive answers are

supplied at this time. the following actlol'U1 would be a reasonable be

ginning. even if the wisdom of the current coordination policy 18 accepted:

1. If dOllOrs really believe that coordination can best be

acbieved by. competent 81'ld {nformed,reclplent country staff. they could

launch a major effort to acquaint 8overnmeot officials with the objective8~

capacities t precoD,ceptlons and interworklnas of the major donor agencies

ana give them.the necessary train:LD,8.to do an effective job.

2. Donors could demonstrate the value of coordination by en

gasins in more joint projects and ~y bulldina on each other' 8 projects.

3. Donors could make a serious effort to standardize their

requirements oftbe recipients of technical assistance an~ thUG provide

the less developed countries with a much easter manag_ent task.

Evaluation

In spite of the many perceptive auide. and competent studies,

an objective approach to evaluation leaves any lnvestigator concerned

with the reality of technical assistance somewhat disillusioned. Evalua

tion must be made agalost a set of criteria. but on close exam1nat1on these

criteria have a way of evaporat.log. Evaluating technical assistance
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by its contribution to country development isnores, in the short run,

the lUDited 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 achievem~Dt

cannot be measured against the n~ objectives. With the realization that

approaches cannot be transferred intact and that material inputs are

inhibited by patterns of behavior, another objective of technical assist

ance has been to change attitudes and behavior. However,., the empirical

measurement of such changes is extremely difficult. Anotber criteria

1s that evaluation is the measurement of achieve-ents contrasted with the

specific objectives set up at the begiRDing of the project. In reality,

experienced practitioners know that the ult~ate ratio~ale of a project

18 often quite different than the original objectives. Those projects

which appear to be most effective adapt to the changing ·c9nditioDS of the

environment by strategic and tactical adjustment of both methods and

specific objectives. ~h18 is, of course, not to 8ay that erl~eria for

evaluation of technical aS81st~ce cannot be developed but merely to
54

point out thel~ compleXity and the need to avoid inflexible prescriptions.

Equally troubling are the way§ in which evaluation i8 attempted.

When it ie built into the programming process it is often distorted 1n
order to meet the needs of obtaining funds. ileporting procedures. focus

on specific problems which need a~te~tion and not at the factors that

will provide infonaation on increasiog the.efficiency of execution of

project8 nor assist in planning. Some internal project evaluations seem

to be useful (i.e•• AID Project History and Analysis Report:s) until 801De

individual projects are studies using the reports as a guide. Some

anomalies appear as the donor class1f,y.ing the project as a failure and the
recipient classifying it· as a success have been found a8 well 8S a number

of other seemingly unreconcfl.ble.conditions or results.
54 . ).

For example. on another project we have developed some provisional·
criteria for success of new institutions whicb involve autonomy. survival.
structural impact. acceptance and influence on otber instltutlons and
Q~tivitles. See Technical Assi8tanee and Institution Building. Progress
report to the Inter-University Research Program in Institution·BuildiOSt
November 1966 - ditto.
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The use of internal groups (specially appointed or outside the

Chaln of Command) for evaluation has produced some useful contributions

to individual agencies and in some cases to technical assistance in

general. There 18, 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 efforts.

There 1s also a good deal of evaluation that takes place after

a new policy or a new chief has been 'installed which appea~to be a means

to chanae projects to accord with new policy. There are a number of other

internal approaches to evaluation. There is the problem solving type of

evaluation destIned to rec08end ways ~o rescue a proJect from possible

failure. Colonel Lincoln ._ottORS the "aha" evaluation where a te_ of

evaluators look at a program until they find a problem project at which
" SS

point they say "aha" and concentrate their attention on ~t.

the use of outsid~rs for evaluation has been another source of

objective insights and cODstructive recommendatione. but have been subject

to another set of problema. It 1s extremely difficult for the outsider
Ithd lie

to know~ the assumptions ED intricacies aee which l8J behind those

objectives stated in the project descriptions and used for thejuatifica

tiOD of the project. The extreme cases of this problem are the cases in

which projects undertaken for political considerations are evaluated in

terms of their contribution to development. The nuances of the relation

ships witbin and between ~ecipient and donor organizations are as ~ortant

io the evaluation of activities as the overlay of stated purposes. OUt

siders also have more of a tendency than ins1del'8 to overlook the environ

ment in which the early planning 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 problems would not have

occurred.

It should be clear from the above that ·the problem of evaluat ion

1s fundamentally a problem of definition and criteria. Each segment of

55 AID Program Evaluatl.oD~ ,22• .s.!!•• p. 10.
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a 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 a useful step toward better

definition.as do some of the criteria wbich have been established from

time to t~e in studies accomplished by other agencies.

The recent evaluation study dOlle for AID is particularly s-lsni£i

cant because of its approach and its frame of re'[erence. 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 metbods,

feed.back, and finally to sets of criteria. While the definition is in

terms of all the activities of tbe AID agency, it 1s broadly applicable

to the problem: "Evaluation is the, examination 0 four exper ience to pro

vide guidance which can be utilized to improve program execution and to

improve prog~_ planning. More specifically:

a. Evaluation i8 the ex_illatlon (1) of actual perfol'lllance
in relation to specific activity plans and (2) of' the
81gDtflcan~e of completed and ongoing AID activities in
terms of U.S. objectives.

b. The purpose of evaluation i8 to help us get better an8wer~

to the question,: (1) are we conducting AID activities ~s

effectively a8 w•. can? (2) Are we selecting the right '
activities?

c. To be effective. evaluat ion act lvitie. must be cles'lgned
to produce usable results. and muat inc3rporate adequate
provision for the fee4back of the~e results both to ~prove
activities that are underway and to impZ"ove the planning
and execution of new activitie. (including the abandonment
of seeminsly gooc:l ideas that do not work)."S6

The cateaories of evaluation inclucle compliance evaluation ~hich

is essentially a tool of administrative control; performance evaluation,

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

research which includ~~ d~elopment of criteria aDd methods. Tbe methods
56

AID Program Evaluation, .22• .as.• 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 research elements which may be internal, external or a

combination of both. Peed-back involves not only the incorpQratlon of

reports and information into the planning activities of the agencies

but visits. conferences and other means to generate interest i~ the sharing

of knowledge about past problems. Sets of criteria stress the clm;lfica

tion of objectives, the use of techniques drawn from the social science.,

the accumulation of meaningful data and the incorporation of professional

judgments.

For technical assistance the idea that there must be effective

pressure from pollcy 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

the emphasis on two of its often underestimated fundamentals.

In the actual accomplishment of evaluation, there are among

the different aseneiee a variety of evaluation reports which have been

prepared by groups drawn from wlthln,.tbe. organlza';ion and consultants

from the outside. The United Nations baa until recently used consultants

to prov.ide 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 ~provement8 in the depth and scope of

evaluation should be forthcoming.

One of the special techniques of the &ocke~~ller Foundation

which amounts to a kind of continuing operational evaluation of certain

activities is the use of the same consultant Inthe same activities over

a period of years. The COD8ultant spends a certain amount of t~e in

each year in the country, devel~ping activities. supporting both donor

and recipient technicians and uncovering problems which need attention.

Tbis approach, while informal. seems like a particularly useful coabina·

tion of the incorporation of profe.8ional judpent aDd 11\8isht into the

internal operation of the organization.
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AID has a variety of internal offices which are concerned with

different types of eV41uati~n. Much of this, however, is concerned with

what was called above compliance evaluation concerned essentially with the

adherence to rules, r~gulation. pol·1cies, etc. High level visits to

field missions, the yearly program submission, and the project history

and analysis reports (PaAR) provide.someaspects of program and project

evaluation. ·The Oper~tions Evaluation staff has provided the resources

of experienced 8enio~ persons directly responsible to the administrator'.

office. Other Ipec~a1 teams have been sent to individual missioDs but

usually when pr0p'/lIDs areeritically important to national policy and _

when important policy changes have been initiated. The major problem in

AID bas not been the lack of accumulation of data for evaluative purposes

but rather. its atorage>systematization. dissemination and application.

The ahort-livel activities of the technical assistance study group pro

vided 8nimpcttant beainning toward a gather ins of data and opinioDs.

It cataloguei informatioD on activities and recorded the experience of

individuals in '" IUaDer which might have led to more comprehensive

evaluation. The AID proaramevaluatlO,ft study contained some excellent

recommendttioD8» but it is still too aoon to determine the degree to

which thl:y have been put into operation.

One of the most interesting and promising approaches to project

evaluation has come -from the development of three case histories .on Ford

Found~tion projects in Iranq57 These reports are candid and critical in

thei~ appraisal, pointing up clearly the stroDg and weak points of projects.

ThaI are well documented and oriented toward the generalized hypotheses

wh";.ch are transferrable. The reports' are unusual in another w~ 1n that
wlt'"NJat oftbe preparation waa done by scholars of. the country 'WI the guidance

I)ftbe field rep~e8eDtatlve. In fact, ODe of its purposes was stated to

be the provision of an opportunity for Iranians to examine technical

assistance activities which have algnlflcance to them and their country.

The additional commentary of the field representative and his staff, plus

the $peeific orientation toward fundamental problems in all technical

assistance aetivit:.l:es t makes these reports a model on whieh can be butlt
57 q . -

Bureau of Agricultural Economics. the Supervised Agr1eultural Cr.dlt
Project and the Vocational School in Shiraz.
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important future project evaluation studies.

In spite of much of the work that haa been done, what Is still

needed is the development of a classificAtion of the types of technical

assistance p~ojects 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 scholars. Such a project should result

in a typology, of technical assistance projects with criteria for each type.

In addition,s relatively simple means could be designed for regular data

accumulation to provide field missions with a basis for project evaluation

and headquarters with the necessary information for overall program

evaluations.

A ConcludiDg Comment

In sum the stages of proar..ing are not only flexible, they are

intricate. interdependent, and overlapping. they depend on established

procedures and on carefully developed informal relatlon~hips. They are

accomplished through the combination of factual analysis, and an intuitive

grasp of a 8ive~ situation. fhey require careful ,resolut10n within each

gcoup .as well as an uDderatand:l.ns of what: will "sell tI in the enviro".n~

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 occas,i.ons when stages are done perfunctorily and when

they must be repeated to incorporate necessary support. Stages vary

greatly with the different environments and yet there are a number of cammon

elements'which can be·abatracted 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 ~e~ to avoid many

of the common problems of resolution between groups. bu~ theirsucce8ses

are limited to less complex activities. Oraalllutions witb relatively

small and flexible programs are able to tackle problems "bleb canllot'be

handled by others but their effect is sometimes limited by the size and

scope of their activities. Agencies with limited long-range programs bave

the ,advantage of clear-cut .objectives andtbe necessary amount of
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tUne to develop mature and institutionalized projects, but they are limited

in their ability to meet a variety of country needs.

Under these conditions standard guidelines and general prescriptions

are severely lialited. ' However, some patterns must be developed 1f we are

to utilize the knowledge of social and economic change which is available

to us and profit from the experience of past practice.

At t~e level of macro-theory there have been significant develop·

ments in social change. development economics, comparative government,

public administration and international relations which promise an increasing

base for informed action in technical assistance. At the other end of the

scale, there have been Lmportant developments in the application of public

administration and management techniques to complex modern problems. Given

the number, the nature, and the autonomy of the different organizations

which ~pinge on the programming process, incorporating social science into

the problems of the transnational 'administrative relationships found in

technical assistance is not only coaaplex, it is probably unique..

Some intermediate propositions would be useful to assist in the

determination of the optimum combination of social seience 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 an

attempt to develop a beginning in this direction through devising a

framework and basing specific recOmmendations on the analytical structure

which it provides.



CHAPTER V

A PROPOSED FRJU'~~OPJ{ FOR PROGRA1~1!~~ TECrINICAL ASSISTANCE

Up to this point, what has been attempted is essentially a

description of the emergence of the programming process as a device of ·

technical assistance, nn examination of the roles of the major partici

pants in the process and a discussion of several of the crucial points in

the development of the process.

This description was designed t~ point up certain fundamental

factors: 1) programming is a natural' outgrowth of the increasing complexity

and centralization of technical assistance decision making; 2) it has been

influenced by the desire for administrative control of widely dispersed

activities; ~) the program process has increased in significance with the

emergence of theories of development 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.

~ DefinJ.t ion. of Progratl!!t~J:!8.

There are no agreed or established definitions of programming in

technical a~sistance except in the most general terms or as a handbook of

requirements for project planning. Fundamentally it is a process; it

involves a set of relationships and a series of determinations. For the

purposes of the development of the frameworlt the following general definition

~lill pl"ovide a basis to abstract the elements which make up the process.

~.E..s~~~j.na.!! '!:~.~r.!for2 !l.!..f.!I\~.2 .!! :m administrat~ve proce'!!..ex
!!h.:hsl1 .&!t.J..Cb-:1n.a obje<:...tives ..!!".~!C:!11ategJl1 !.h! earticipant~ !n technical

.!~~i~~~!!£.! ~~~ .E.e~olve~~ !!.e.I!9inaful .!!!!! .l!9ceptable coux:ses .2! action.

More specifically, it is the means: 1) by which donor objectives are

formulated and translated into program goals through COllUDOD agreement with

the recipient; 2) by which specific project activities are developed and

reviewed in accordance with these goals; 3) for obtaining continuing

commitment by donor and recipient for the initiation ani continuation of
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project 8ctlvlti.es; 4) for ass(~mbling the information necessary for an

ovC'rall vim,) ,of tbJ:! total program at rcqui.red intervals; 5) f(.'ll: modifica.

tion as. required by ·ch.:.u'tgcs i.n policies, or condi.tions of the environment;

6) for developing a strategy of trnnsfer of technical assistance activities

to the l:ecipient organizations; and 7) for coordinating activities with

other donors.

Given the abovo defil1it ion of programoling, as a beginniJ:1gpoint

this chapter t~il1 attempt to describe the conflicting ele.ments in the wide

variety of prescription; u8ually advanced in the programming of technical

.ass istance.. On e:lwminal: ion many of these elements represent ideal extremes.

Real situations are so:tcl:1here between these extremes. Therefore, by devising

continua between them it is possible to approximately locate actual conditions

'and form q profile of L\e programming elements.

Using the varicbility l<1hi.ch the continuum approach allows, the

opGr~~t:Lonal cO'mponents O~~ progratil.mirLg will be described in the form of

pl"oblems, project types ~~tfLd instruments a.vailable. These ::!!Amentswill be

related in a framework Hhlch can serve as a useful guide in project develop

ment and justification.

It should be notr.d that there is an att~dpt here to find some

co~won ground between abst~iict precision and operational relevance. At this

stage in the development of the scheme it is clear from the point of view

of theory building thttt: the concepts 8n.d relationships are somewhat primitive"

On the other hand, from the "lew of the practitioner the generalized nature

of the component·s '1(;'7111 requi.l'c pragmatic adaptation to the operational

re~llity existl1J.g in each case. It is hoped" bm.Jever, that this approach ~~ill

lead to.Ql'plicatioil and stud}" in order to l'roV1.de additional empirical

understf1nd5.ng of :the pt'(jgram p:-ocess. Further refinement should provide

some broadly applicable admini.s·trative propositions to guide technical

assistance administratiOD c

Tl';.£-f.£pt ext 4~91~~!.l.:~ i s*L-~.2!illL.!i~.!!c Co l1~J!i.E.C!
Considering the ~ealth of experience of individuals in the

different epproaches to progr&mning by a number of organizations, it is

interesting to note that there are few principles for progra~ing technical

assistance below the level of sweeping ?latitudes .onwhich almost everyone

can Qgree~ It may be that the need for justification and standard
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organi.zation has resi.l1.tcd in l>;'h<'lt some have called the search for a magic

solut ion .and other s p:ecnwtul'e prescr iption.. Further ~ it is true that many

expcy,e :i.enced prtAct iti.oners in both the field and headquarters have developed

fariual ~nd informal means to adapt (some would say distort) the general

prescr ipt ions to the real ity of their part icular SitU8t :ton. HO\vever, it

i-s 31so true that standal~d detailed guidelines or even relatively simple

formats for subnission do not provide for the different kinds of criteria

needed for devclopment and reviett.J of the many var iet ies of technical

assistance projects.

In attempting to take initial steps toward providing guidelines

which will meet the different needs, it is necessary to make srnne different

kinds of aSJumptions; to proceed to some general and therefore approximate

tools of nnalysis to establish the context; (the continua) and then to more

specific elements (the framework).

A principal assumption is that the country situation and the

problems which technical assistance seeks to solve are so complex and

inter1:';;lated that no cardinal ranking of, projects is currently possible.

This does not mean that there cannot be an ordinal ranking of preferred

neti'titles. The rating process can classify activities in terms of greater

or lesser significance_ In this sense the significance of a profile

gathered from comp~ring different elements along ~ nun~er of continua can

be a useful basis for selection of activities. 1 The continua are also

designed to dispense with what the fallacy of the undivided middle, which

hos been the ,source of many of the difficulties in prograrr..mi.ng.. The

prescriptions of the program guida11ce manuals about soundness, feasibility,

L~pact, and a variety of other sLmilar statements add little to the process

of project developmel1t~ Projects are not: planned or unplanned; sound or

unsound; or feasible or infeasible o

j In this situation the development of continua provides a b~ginning
.&"., t'~1

toward ~_la4"8. with the problem of real situations in which activities are

more or less sound and more or less feasible. The following continua

i.l1.ustrate the kinds of bl'6ad decision mal'ing choices that can be drawn

froll'l. examirdmg components in programming in r~lat ive terms.

~~,)oo,(lI~r.j,·_·._"·.Q"~,_~"'lII"""I_' ........""' ._ _

1
~or an approach to developing profiles in different technical assistance

programs Hhich illdicate the possibilities of the technique, see Karl Mathiasen,
Ne"t'1 Dimens ions for Technical Ass istanee: TheJJN in Air lea, Chapter II Bnd
iiI) pre"-pcl;-rr;;-at 10'; draft, .- ..
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The Analysis Continuum

It is a truism to say that different projects and circumstances

require different kiueis and amounts of analysis, but little has been done

to deterrni.ne the analysis requirements based on previous experience. One

extreme 'Would be a pl~oject 'V)hich involves so many complex problems of

substance and adminiLtrativeorganization that extensive analysis. or maybe

even a special project, might be needed to provide the data base on which

progra~~ing decisions could be made. The other extreme would be the ideal

Htarget of opportunity" sclf.. evident in value and immediate in pos,sibility,

relatively simple in e::eeution and po'ssible only if initiated promptly.

In between tl.cse extremes, where most projects 1ie, are all

manner of combinations ·,f need for analysis and action. The tendency i~

for headfiu::rrters to treat all projects as belonging to the analysis end

of the spectrum and for the field to treat all projects as falling into tha

action end. In practice there is a good deal of pragmatic judgment exerci£ed

by both donor and rec ip ".ent about the amount of analysis which 1s necessary

for a given project, but all too frequently projects observed suffered

from either over or under analysis.

If l:ealistic: criteria based on experience with different ty?es

of projects, in:;trumeu's:l :1nd situations are d~vcloped:t guidelines ~1~lJj.d

be prepared to provide a basis for ~ield staffs to mak~ determinations on

the amount of analysir; t~hich may be necessary in different c.ircumstances.

The framet'101:k developed lc.ttcr in this chapter attempts to provide

categories through wt,ich some variation in analytical requirements can be

estimated.

The Acceptability Continuum

Acceptab llity as an approach to a classification ,scheme might

be more' easily handled as a function of desirability and feasibility.

but the' two factoru can be com~ined into a s;.ngle factor. Then: is to say

the ideal proj ect has high des irabil ity and high feasibil ity.. Ho,~ever,

any project t~ith either high desirability or bighfeasibility is worthy

of consideration. This conflicts lfith 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 pt·,;;tcti.ce, pTt:ojects may beiniti3ted bec.:nJse of the availability

of: funds or qualified donor or recipient peraonnel~ the opportunity to make

an ~ecli~te ll~3Ct, or many other reasons related to feasibility. There is

c group of program officers who argue that within the broad range of objectives,

feasibility is the contro~ling factor in project selection.

The feasibility of moving the ruins at Lu~tor, Egypt, because of

the, Aswan dam is unquestionably very low, but the desirability of maintain

ing intact: the imposing t'1orks of an earlier culture is certainly cont;:olling

in those circumstances. While an extreme example, there are'priorities in
, ,

technical assistance (population control: for' example) titatm3y'fa~e almost

insurmountable problems of fcas:i.bil.ity in the time' span of an ordinary
, ,

proj cct.. Such pl:oj ects may have to be st'a.':'ted with, the, simple' faith that

their it1portance':combined with concentr.ated efforts lV,ill create some future

feasible opportunj~ties to 'accomplish its objectives. It should be noted

that de,strability :ts the expressed. mutual priorities t-Jhich are, usually to

promote socio-economic development) and feasibility in termS;,9f the capClcity

to be operationally succcssful o

The problem is finding the means for placing the projec~ along'

the ncceptability sc~le. Dcsirabi~ity,may result from national planning,

f:rom self-evident needs orfr.cm preconceptions of either party. 1:\ great

deal of SCh(},i.arly and pract:tca~ 'Work has been, done on the,'substances of the

desirability problem, but, the concept of. operational reasibilityis much

mo~ecomplex~ Cost~benefit analysis is a beginning toward dealing with this

pi:oblci.n, hut it requires. the qt'lantifica~ion 0.£' factors that are often

unquDntifiabl(~., .'Xhis may lead to over simplified approach orin some cases

over compl.icate it,,2 Hopefully the present efforts to improve the cost

benefit approach tl'i(.-ly pl" G~?ide 'bases for nrn" methods of assessment ",hieh can

be, better adapte.ci to :tutDngib ~es 0

The Extrirnal Influence Cont~n]um

ProgZ'a~ll'gUid~iines usually postulate that all projects should

arin ~ from Dr1 analysis of'tlle nature of the pr'oblem. within the 1 imitations

of ~bjcctives and capacities of both parties.llowever, by the nature of the

relatiol1shlps in technical C'lssistance, there ~n.. c' many influences outside

r,
.:'..See John L:tndeman~ Transport Administration in Developing Countries: A

Report to the Hrookings~ Institution" 1965 -tor some =probtenis '0'£ ·cQst-1)e''ii'eITt
·~-;:;;;Y;;s{s"'Ti':tt;;~insp;r·tat·ion:-See ario Robert Dorfman (editor),. I\feasuring
a~~giit~Ql_~Y~~Qm~ntQQ~nzg~!~2Washington, DoCo , The Brookings Institution~
1965) for Elome uneful net-! appro3ches to the' crist benefit techni.ques.
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the mainstream of analysis which must be taken into account. ReeipieDts

have been known to insist on a particular projectasa prerequisite fora

, technical assistance program. High level officials ':somet'1mes 8sree on a

proje~t'whieh must be initiated regardless of its relevaneeto program

objectives. Project selling may occur at any level ~hrough professional.

politl<;alor personal interests on~ither -side of teebnicalasslstance.

Frequently the negative aspect~ of external'influences are more

important °then the positive ones. A gi1ten department or ministry may " ,

consider anyglven'project a threattoolt~ own activities or consider it,.
contrary to national or organizational policy. Powe~fulclientelegroups.

~uc~ aslsbor." business or farmers may pla~e particular eo~straints on any

given progtam or project. However~tliedreamofevery donor and reeipl~nt

official who 1s convinced a project' can' be important is that the project. • .. ~. .
be u~()undt' or suppqrted by some high' officiator powerful. group in a

position to ease its problems. Not .. few successful projects owe much ,to
exter~al':i.nflue~ce.3

! Pre,st~e' project's or p,articularfads in orsanization or develop

ment str1tegy 81.0 have 4 piace: ~n' .'the external .influence continuum. Some

times the programming process will'r~~~lt in the modi~~cation of this type

of project or it9pigeonholing; but 'o'ften the pre$sures for acting in accord

with the external pressures are strong.

Al1otb~r' s~~ious problent of~his typ~of project may not only be

that ttmay'tackrelevanee to primary objectives, but that it is eValuated
as if these pressures were 'not the reason for its'approval. All too often

projects ,res'ulting from the political interests. of the ,recipi'ent) agreement

on political or military sup'port, or the influenceofpo~erfuldonor or
recipient groups are later criticized on technical or developmental grounds.

'The general ratios of projects ranging from those which a re most

lacking in external inputs whether positive or ne8ativ~ to political or

other support is not only difficult t~sk'but a8~ncles 'are ,sometimes r~luctaDt

to admit that such pressures can influen.ce their deeisioris\:~i1"'There is also
...', -;. ·f-·.;·~ .~""

3These proj ec:ts .hav~ problems too. .'~ee· Alb~rt GOrV'ine,:·The>ltev~11e·;Repo~t:
A Case StuPy in the Admil\ist~ationof Tecb~iealAssis'tance,a~~8taff paper on
f,hts project. 0-
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no question but tb:~t{?tfferei_lt_~leme~ts within the decision making structure

of both s1des bave different ~lews of the value of the external influences

involved.

This type of project 1s unlikely to disappear given the political

nature of much of technical assistance. External influenc~8 involved in

projeets should be clearly recognized and e.n on occasion be used ~o ~prove

the quality of projects. The process of asaessment. whether reporting or

evaluation can be improved by maklna clear (at.least internally) the degree

of external influence involved in prosr8lllllins and implementation.-

The Motives Continuum
e

The problem of conversent or diversent motives 1n project or

program development ia a subtle and dl~ficult on.. Its value J in great

measure depends on the perception by the donor and recipient officials of

the meaning of each others oraanizat ional and individual behaviors. One

of the important techniques of international relations has been to obtain

agreement among diverae groups or individuals even though their IIlOtives

for aareeing are not necessarily the 8ame. Since technical assistance

agreement 18 on a relatively long term basi., motives assume great tmpor

tancefor continued projec~~lementatioD. There are cases in which

motives are' similar, or different motives may converge and, therefore.

some are unlikely to ~ede project accomplishment. There are other sit

uations where an agreement on objectives ,may be aade for motives that

diverge and, therefore. will affect project accompl:1.shment.

In one case the recipient may agree to an agricultural extension

project- for, among other things. the prestiae 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 conve1:lent.

In anothel" case, a project ma, be agreed upon bytbe recipient

to obtain the bUildings aad equipment which will be forthcoming. The

donor:t on the other hand. may have a raajoJ: intereat in up8radlns human

skills. There .is reason to bel:l.eve that these divergent motl\fea cause
serious problems during the course of implementation.
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The problem~ of course, lsto separate out of the man, moti.ves

of different individuals and organizations those which are significant to

contlnu:Lng agreement. T1lere are clear cut cases when cap l~al ~ents.

political factors or prestlge is involved, but the usual case tsone. of,
, ,

complex motlvesoa- both 'sides dltcb are difficult to.analyze. The growing ,
, t

current ofcClm9~rlit:j.\'e admini8tratio~ studies and the data on. tbeproblems

which beve.in tbe past. resulted in divergent and convergent motives can
" ..' ·4· ,be' extremely usefUl. Project ibtervlews confirm that the intuitive a$sess~

ment of motiveD by practitioners bas, on occasion, paid biS dividends in

project development.

- - - --~ . ~. -. . - - ~ ~ - . '. . -. - - - ~ - ~ - .
~he continua are neither exhaustive Dor totalll mutually eXclu-

. sive. They isolate some of the identifiable key factors whicb refleet,.

the conslder4t:Lons in program 'decision making in practice. They also allow

for tbe kind of variations whicb oc~u~ amoDS country environmeDt8~ differ

ing objectives J and ,chansing relatiGftsblp. laetweendoftOt'.s and rec~p:l.ent'9.
, ' .

.They pro"lde one means by whicb technical and adnd.nlstrat Ive analysis.

politieal and lntultlvejudaements caa be ,incorporated into an ap,rox~ate

profile to,assist in maki.Dg prear- decl.1oDs., 8uch a profile would

reco8nize the sq1'liftcanc8 of a partlculdrly h.iSh valuQ pieced ODa .1.~~le

factor.

,These eont tnua" .hQWevel'. haye some' .important .ltmttatlena. ' They

are" first of all,abat!'~ctions froa the reality of.the pro8r8IDII~ng ~lt\1ation

and very genE!ralin Cbal'8ctel'; sec8ftol, "they do not relate cutefactorte

another. TheJ' ~·n.ot. specify an accurate mea•• fot' placing p~ojects along

the individual continuums.

What: they, do provide lsa Gooteat: of relat lVlty 'w.lthin which' a

more detailed examination' of a pr08l'ammlnacBn take place. By giving these

....7'CTrtt . .. , J . - •
• J

John M
Rectangle



-158-

continua operational meanins, through the specification of the different

dtmensions oftbe programming process~ the types of projects and the

instruments available. it will be possible to be somewhat more specific

and more accurate in representation of the reality oftbe environment. The

operational definition of these elements and their placement in a more

specific relationship to each other does not, however, eliminate the need

to view the elements of programming decisions along a continuum on which

any given factor is of great er O~ less intensity rather than absolute.

The Bas is for a Programmins F1 ~ework

Referring to the definitions in Chapter 1, technical assistance

can be operationally summarized as the cooperative and purposeful transfer

of techniques to improve human and institutional capacities and resources.

Programming can also be restated in ~he following operational sequence

involving: 1) a specified set of objectives for planned change; 2) exam

ination of the 'reality of the environment in which the objectives are to

be acbieved; and 3) a set of incremental decisions which prescribe :the

structure of operations and resolve the problans of strategy and organiza

tion to assure the achievement of objectives.

The objectives for p~anned' change are in the best of circum

stances a synthesis of the donor and recipient objectives. Becausu of the

level at which they are agreed upon, these program objectlvesmust be

broad enough to encompass the varied activities which may be undertaken

for their achievement and require mlntmal modlfication during a normal

course of evolutionary change within the environlllent. Any abrupt or'

significant shlftattbis level of objectives may withdraw the underpinnings

from at least part of the' program.

The reality of the enviroObent includes not only substantive

information (economic. technical. etc.) rel_ted to theachievem~nt of the

objectives. but also to the political factors, the aduinistrative organi

zation. the cultural content and the attitudes and behaviors of the indi

viduals who will be involved in th,accompliabment of the objec~lve8.

The incremental deeisions provide the sequeuce whereby agreem~nt

on objectives, strategy and action is determined., Each dec;lsioD is based

on the previous one but adds new knowledge and refinements afthe agreement
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process in order, tomodlfy the course of action toward greater acblevement

of objectives. I

" 1

Under these circumstances, programm~ decisions apply available

kno,.,ledge and information (agency poltey=- eavix'onment analysis. et~.) to

each individual dec.isiorl'fJitbin the time sequence and in the envlronmeJ;1t

which it takes place. III action oriented activities the focus 1$ on each

decision ~4therthan attempting to dmass all of the a9811sble ioformatloD

prior. tomakiPS a definitive deci41on. S fhl"o\tgh the application of new

knowledge and past: eaperience) the strategy can frequently be modified"

aomet~es radically) ~the sequence of decisions eQntinue.

Thp ~m22P',nt;.s, if tit,e Framew9r~

! .... ' On a broad level admin1etrat ion det_~Lnatioos break dO\tn

into 'thr.~e general component-s;A) '1M ·D:1meoaiol1s of Asr~ementi A series

of dimensions wbicn set fOJ:~b' ~he b~s.lc ,problems tto"'e resolved tHough

the programming p~ocess: B) Developing a Stsucture of Operations: the

tYPe80f'~r~jectswbichcaa be established, classified as'to their ob

ject1vu; and C) Choosing the Appropriate Instruments:lcategorizatioh

of the differeAt tools ~vailable to technical a88istaDceinp~ojec~~ple

mentattoD=- eiaas1fled as to' salient &aturea.
t

It shoul~ be remembered that. this is. Gnce again~ a 10s1e41

reconstruction of the process as it ,is repr'!sented formally after tb~ fact.

fb~71e are 81~ation. in wbleb both donor; sad reeipient'become enclaflnted

witb' a slveninetrument (i.e. '1Utltbt,iooal c8IltractOl' jolaloperattoDs) ~

a particular type of ,project (surveyor iostitution,bu1lding)or with some

basie dimension ef the 8areGll1ent.plfocess (i.e. kl1Owledse,aeeriial or feQsi

bl1ity) wh1cb thea 'dominates the pro_s8. In lanera!, however" the dimen

sions of &p:eemeat. as the, are developec1 frOID. p.licy sdd neiott4-:tion. tend

to auueat a 8tl"~tut:e for· operati.nswblc1l1n tun l11ilta ,til. types of

instruments available ~nachieving the.ob.1ectives~

A. The Dimensions of Aflre_ent
The Pl'ocess'o~ l'~eolvin8,difi~ent policies and objectives

continu~s throUsttout the courae of a techl~d.calassi8tance .,ctlvlty. f~e

problems which need t~ b~ r.esolved 'd~urin8 this pe~tod' eOl1ati.tu~e the,

dlmellsions of' agreement and are a major fo~u.s of the pwgramDd.q .process.

Stated in an approx~ate order of eccurrence they are:

s . . . '.'. ..'
. Derived from the approach,: to Charles I. Lindbooom~'"The Science of
MuddlingTh1'o~ghtl"Pu~iic'AdlninlstrationReview, Vol. 19, lio. 2 (Spring, 1959);J

"70_00· -'_n---~-~-----

John M
Rectangle
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1. The Accrual of I.ltOWle4ge.

2. The Development of CoaSl"u,ence.

3. The Determination of FeasibiJ.lty •

4. The AsSeSBf4ent of Resources.

S. The DetemiDatioQ of the Extent of COIDBi.tmeq.t.

6. ' The HatDtl!D811Ce of Jnaib111ty•

.7. The PJ:08IOtlon of Transfer.

1. The Acc~u.al of Knowledge:

It is a t~uism tG state that say' activity des isned to Introduce

chanaes ioto a soc:iety requires knowledge of the elemeDts of tbeexlsting
• • i

situation tiSnd bow they luteract if it 1s to be 8uceeeslul•. ror progranuniraa

in developins. count..-ies, however" t.he~e are crucial questions whs.ch must

be ~akecl re8ard~~the quantity ofinformatlod. its availability. its

quality and rel,is.bll1ty. fhe paucity and uDreliability of1nfona.tlon~8

'CJDeof tbe moab CODe)D problems in tecbnlcal a881s~ance. It f.., therefdr:e.

important to determine what data are rteeded 8nel Wbat'ca~ be reliabty obtained.

Knowledse 1s concerned with more thaD technical and ~co~omtc

data but must ta~e into accQuntthe iast l1:ut ional and administrative' eliUte
, ,

and capacities of both the donor BDd recipient government. Diffezoent types

of projects \'lave dtffe~e!lt knowledge requirements. depending toa g!'eat

degree on the complexity of the activity .nd the samiflcat{obs of the

changes which are to be attempted. Different a_iro_eDts .180 have differ

ent knowledge requirements 'i. order to 1.tl'oduce activities which .111
I ' '

promote changes.- _As Linton has ~pointedout. SOMe socleties operate.

like a Swiss watch •• 't~at:~8J i'f you introduce anytbi~l. evbythlna

else quivers, and others operate like a watenbeel ..~ that is. modifica

tions can be initiated with oalylf.mltectebudderibg_6

TheJite arG t in fact. strict 111ll1tat.ioDI on 'the fIIDOua' of reliable
knowledge that can be accrued-during the livea t~e sdquence 1D which lnfor·

matioo must be ,gather.e~pr!or to aetton o1r1enCecl deels1ea. Tbere ~e thos.

'Wbowould argue that technioal assisteneets frequently a victim of under

analysis .of activities priol' tothelr f.il1.tiation. Ira mapi eaaee~ .. however~ ..

it would seem that they have 'oot'taken ~to account tb~ titae lfJaitatloDs

·""-6 .' . , . . '. . "
Ralph Linton, "Cultural and Persoaality iactors Affec~ing 1:coftOlDic

Growth." In the Progress of UnderdevelQped Areas. edited by Burt Roselitz,
Chicago Uni~ersity, Chicago Press. 1952. p. 86.



-161-

.
and ,the sharply dUninisbina retura~ from analysla On many types of

projects. tadicatioRa froaproject mat~lals point more to a problem
of ovetemphasls OD technlc:al and organizational knowledge accrual and

seneral lack of attention to specific political and instltutioDalfactors

in tbe environment.

AQlde from the need to 'lncre8.e the 6r»unt of data whioh is

available t~ support any liven type of project, f.tappears ,that an imPortant

and little consi4ered facto~ i.e thedeteraaln8tloa of relevance and re11a

bl11ty of cliffereat types of 1Dfo~tioh. '01: differen.t actf.vl~ies" These

dlscr~tnatton8 plus fbe gathering Qf the tdiormatlon needed is a !erm1dable

problem., siven' tile preasuZ'es ~or·a4tion and tke ll~eda which coufroDt

technical assistance proar&m$.
2.Tbe Dev_lopsMnt of CO!!l!'uence,

! At the hisbee' ~ev.l a8~eemeDt ~s easily obtalfte4oD those broad
I

objectl~ea "hiell "e little more than plt1t:ttudee. 'J:he problea bas 6eell

well putt ItYOft~. eXperienced scho1.arsDd pract:Ltiolle~ 'as ~o11_8: '''The
expel;" ien,ceseems to me to lndicatethat one c)f, the real p~oblell\s :i.s that

\ ' , , . '. . :

'of .are.ent belna reached at hi&b lev~ls .0 .':S~Deral objecti.ves without

ever,bo~1 .1,.e.. caoD~rBed bfJf.DI ~oramitte~ ,to t~. lubordiiiaate changes that
have iobe)nad~ 'U'th~.e, O~jeCtivesa~ ~OU1a' to be l'ealized.,,7

, -:he ~Obl., of·'deveioping eO:~8ru~lleetftvol"e8 ·tior~ thanaases;iins

~t:Lves ~d:.pe~tfyla3 b~j ~ttves ;tt'ts. depentle~t 'on' efl~ctlve, ehannels
\ ' , .. ..

of eommu~~4ation. These:' ¢h4~q.els,. When :,they ere .pel1_ provide the means

fot":tha '1n~ut's''''\O ~\te,i:esol~~~iCtn.:Qf'Jidiifer.'fng viftW$,' thtt inc.or,OZ'at1~n of
, .~. .• ." I, ,

knowledge neeied 'foi pr~ject ~elopment"aad:,the 411ssemibat lea,of ~i:nfor-

. Matton so that, ~11:lndi,!iduals and 8ro\1P.,. involved k~ what kinds of

chanaes are to be atteinpted~ ..', • : ' ..- '

The developlIIleIlt of coftgi"uence fol' dae aeeompl1shmeat of cOll1lOn

ac.tlvlties l'equl,res.therefore, joint aetion Oil ptojec:t or progr_ 4evelop

ment.) mobilizinS8up~'t~ facina anciresolviDS problemaar1slagfro.

different external or internal ~estralnt. on aett~ltle8 to be unler~aken.

FUrthe.t. there must be a 6:-allk treatment of ~eSOUf:ce acal'c~ty,output

delay and shiftinB conditions alld a variety of other' ':"problems

7Letter from ROnald W. Jones, Hay 4~ 1966.

. •
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~~td.eh~ ~!$e, :~!!rlns, the' p:~~rG1l11ng pl'Q~ess.

There is also an 11nportant need for donors to state their

objectives clearly and'info~ reelpients of the nature of the process of

project4evelopment and approval ~hich they are required to follow 80 that

more detailed dlscussionf1 can be held prior to appt'oval •. lJi\1d~·'recipieQts

oftea approach diffetGnt donors .1tb the same project to see wblcbone

reaets favorably, adtUitional ktiowleetse on tae obj.eet.ives of d1fffteEit donore

sho\lld ;.be' posslble bb pl'ed1.ct which donO%" t1111be interested in a

particular pl'oleo~,,~o that specific project determinatlonscan be.ill at

an earlier,stage.

Finally congruence inv,lves. not only agreement on specific

objectives but .the Qsreement to develop the kind ofensbling '~uppo~t

which will lead to 4 continui~3 eomm1~entto the activity.

3. The Detei:dlla8tioD ef feasibility:

op~ratlonalifea9lbilitYeo.bines, ~o some extent, assessments
of· knowledae~ coosruea\~e ~d "resources' into an estimated proJ_ctj.on of

the likelihood of an ~~tivity proSpering 1n the t~ and place wbere it

will be undertaken. £~onom1c feaslbl1tty~ha8 recelved consid~rable attentioa

and some of .the more receht work 00 compa~att.ve aCbDl~lst;8tloa ha$ provided

a very"useful 'beginniog t~a):d asse~sln8 the administrati.ve feasibUi,ty. 8

T~ coneeptof .~lal' feas1J!,tii~t 1. rel~t:i.'ly~eW aDd the

tools fo~ it, are few. There is • gOal, deal of lntu1.t~\fe'expe.rleace by

administl:'t~ts andtec:hnl~ians and a aoodd~al' of ,st",dr, of dl,ffel"en,.~spect$
of social otaaDlzat1o~ 10 unde.deve'l~ped c;".trle~ b~ allthropoloai~es:anc1,

; 'i.

aociolog18ts~ However. tile aC$1l.-s1a~lon of data ,4a ie ....La op ••L1i¥lY
research on the pl'Gblem of so~ial, feasi~111t)' fo~ t".1aDlc~l aaS1Hanee has,

yet to be attempted in any syst,.atic way.
, ,

There are times, of course, w~ell fesslbl1it)1 is a limited require-

ment,. as' was pointed out earll.. In othQJ: cases. hwever., fedelbil1ty

may ee a CG11ttol11~8 factor in' ~bl.V:LD' the objectives within. tlte
, , .

environment. the determination of the importance of fea,J.b.i11ty to any

activity 'and the development of tools whieb .,111 pro"idd at 'least ll\intmal

...-
8 . . " "
See for example Fred ,,!., Ri-Us,.22,. E!'. t and the occaslonal paper.

of tbe comparative Administration.Group of the Amerlcan'6oc~etyof 'ublic
Administration. . ,
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notions of operational feasibility are the c;7:ucial coneern of the program'"

ming proces's. The task may be much ~~h-cGmpl1~ated than that of cost

benefit analysis in economics or the ~Xamlnatlon'of administrative environ-
- \"

menta in the donor agency, butc it is ~~,j~rea which requires a s"at deal
. '.' ,

more attention. Some research coeb~iai!'8_ecoDOIIIlc God admiDf.&traf:i.vo

feasibility could lead toaome useful gUidelines for different types of

technical assistance.

Finally, it should be recognized that the mo$t feasible activ

ities lIlay be those which provide the leastc:hange in the e~vironment. The

proper focus of p~ogrammlng is in the feasibility of introducing a given

change within the environment not just feasability of operation.

4. The AssessmeDt of Resources:«

Knowledse about the availability of resources from'donor~ recip-..
ient and other sources and how these resources ean be .ppl1ed to any giv~~

activity has been separated AS an individu~l, el~en,t~o~ par'i~ular

attention eventhouBh it might be 8ubswaed under e:l.ther,knowle~ge or ,

feasibility. The question'for the assessment of'resourc.sconcerns the. . .
kinds which are, needed. their availability. how they can' -be obtained, and

the way they can be effectively applied to the achievement of the objectives.

There is bettt ",minimum and a max1muai of resources which can be effectively

applied to any activity.

There' i8 a balance between human and material resources which,

can 8~et~es be delicate. Financial resources may be delayed in the approval

process. but the dev~lopaent of the traloed human ,resources and the chansins

of attitude. and b.ha~ior 18 a longer and more complex undertaking.

,There fte timea whe~ the .arly lnputs of materials wl11 force

acceleration of challl.a 1n behavior (jet pl••• 1ft • prOlr- to develop an

airline) and others in which the behaviOr'shlfts determille the materul
inputs (willlnanes8 of 'extension agents to 10 to the field· and use of jeeps).

There i8 also the question of the significance of resource~ to the activity.

In extremely-complex projects the essessment of tbevolume aud timiDg of

resources can be crucial and in projects with one technician advising a

recipient official of min~al s1gnificance~

The mounts of resources that are likely. to'be available may

alter the planni.ng of an -activity in a' Dumber of important ways. The



-164...

particularrequir~en~s of,approval and funding bodies may also mean that

~6ti~ik1es '~ia~t 'b~ 'de$~rlbeCt in particular ways in o~d~~ t6" ~b~;'in' the

necessary funds.

Technical assistance has specia~ problems in matching the avail

abilities of donor and recipient resources. Different budget eyeless differ

ent limitations OD the use of personnel and a \tuiety of other problems

requireplannlbg to integra~e both th~ sources and the ~ind of suppo~t.

, The period of t~e over which the reso~rces '-li11 be ~ailable 1s another

factor which ~st be taken into account 1n the planning of activities.

there are specific availability of funds and limits in the amount of time

which tbeymust be used.

In the long term context of techttf.cal assist4nce J . the in'itf.,al

assessment of resources must usually be a aeneral patte~n of planned resource.' ,utilization wbiehal10ws for ~ontinuing reassessment ~n~ change•
.5. the netermination of the Extent Qf Commitment:

The existence of a relati~ely high degree of congruence does not

necessarily produce a eontinued commitment to'technical assl$tanceactivities,

Constancy of both donor and retipient in providing sesources is influenced

by the emergence of netf pt10rlties t shifts in persoftft.el ~ and other changes

of the etlvu-onment. 'The cont'inuingsearcb for that project':t 'or group of

projec~s~ wbieh ~illp~omote ~aior impact often leads to~he belief that

n'ew actl1Jities bold greater promise than old ones. Sub5tantive or atim1n'"

istrati"'e fads:I as tfell as the emergence of new knowledge seems always to
.. " .

promise a Q~ortcut to the aebJ.evement of 'objectives •

. The ability to p~edictthe'extentof commltment:o~er a pe~lod of

time is ad'ifficult aspe~t tJr the ptogrammlng process. Sbwever. ~he examina-
. i ; " .' , , " . I, ,

tionef expert_nee with technical assistance in particular ~i.cUlD8tanees.'

wben information is availablf!loftenprovides a usefulbaslsfor anticipating
, ,

the pO$sibtlity of changes in f.:ommitment during the i'iie of a project.

Joint operations or joint fund8, ea~arkin8 of loans, and contracts are a

few' of the Ifteans which have been' us'ad to promote c.1'~tJ..n\ling commitment to

activities. In addition to par~icular types of administrative organization,

theeapsclty to 'influence new officials and to incorporate key· supporting

elements (i.e. clientele and polit1eatly influential groups) into projects

have been a major factor in Obt4inlna ccmmttment~
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6. Ihe Maintenance of Flexibility:

The nature of technical assistance and the consequences which

result from its activities accentuate the "'aDy cbanses which take place

ill devel.oping countries. These very changes. in turnj) create important

problems in readjustment of project activities if they.are to continue

to pu~sue their broad objectives and remain innovative in the environment.

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 opportunities» as well as threats,

to the accomplishment of siven objectives, It is rarely possible to predict

which parts of 8DJ given activity will progress rapidly or obtain more

acceptance in the environment. As activities progl'ess they incorporate

other groups 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 a180 implies the possibility of

premature termination as one aspect of the maintenance of flexibility

within a total program.

If technical assistanee is considered as experimentation with

change in the environment. then modlfication 18 a Decessity and termination

must be considered a possibility. The problem 18 to build in the means

which allows max~ opportunities for modification and minimizes the

consequences of termination when it becomes the only alternative.

7.. The Promotion of Transfer:

The end objective of all technical assistanee activities is that

they be gradually incorporated by the recipient country with the quality

of leadership. adDlinlstrative organization and acceptance within the
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environment Which 1s required for contlnuingeffectiveness. Although a

few projects make some specific contribution and are then te~inated.

most projects in order to be successful go through a gradual phasiog out

process in which they are transferred to_the recipient government.

transfer can be built into any activity through tbe speclfica

t.1on of gradual chansea in responsibility. organization or operations. or

it can grow out of training. effective implementation. the emergence of

local leadership, and increasing support in the environment.

Recipient governments often begin to take for granted the

additional services which areprovlded by the donor in technical activities.

Donor'personnel also become equally involved in technical a.si~tance

activities and rationalize their participation as being lnd:l.speo8able to

the continuation of the activity. In the v:Lew of those who are most closely

1llvolved. many projects are never "qulte ready to be turned over" and

Itrequireonly a short extension of time" prior to effective transier. It

is in this type of situation that the· de.1gn of a strategy for traDsf.r

ot the development of a means for transfer. is an ~portant role for

prosrammlng.

Transfer. however, does notalwaye mean that there will be no

further donor activity in relation to the project. In a review of projects

which have been successfully transferred. it appears thatsradual phasing

out of donor activity from either operating or advisory responsibilities

to occasional consultation or continued traln1ns bas been one of the lIloat_

effective means f(t.T traftafer of technical assistance activities.

B. .Developins a Structure of Operations

Ideally-the det~inatioD of the structure of operatioDS results

from a synthesis of several of the dimeosions of 8areement. Most ~f the

organiz8t.tons involved in agreement are "siven" in tne sense that they

are a part of the structure of the dono~ organization or tbe recipient

government and are fixed by determination. beyond the scope of teeb~f"'A1

assistan~e. However~ the determination of t~o~e of project to be

used to accomplish a spec.ific technl~al assistance objective is open to

determination througbtlle prog~ammlng proces$. Some agencies are disposed

tOifard a particular type of pro~ectaDd some types of projects have been

fads at one time or anotber. Moat agencleabave 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 ilroject types a11l1 more

effective structures continue to emerge with increased experlenceln

technical assistance activities.

During the course of reviewing the variety of different project

~ypes used by different agencies, project objectives seem to provide a

common basis for classification. Project types have been selected from

s01)1eo£ those used by several agencies. but in 80me cases the names have

been arbitrarily assigned to reflect the classification according to

obj ect ives.

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 eI_ents interact

throughout the process of· program determination. In the same way that

the d~enslons of agreement may be predetermined by an existing state

of knowledge or resources. project types lDay be self-evident (i•.e. institution

building) and instruments may be ~ediately available for use in imple

mentation.

It is quite possible that one type of project in a particular

situatioD may have certain 8~11arltie8 to others or lead to other types

of projects as an end result. Projects are therefore ~la8s1fied in terms

of major emphasis rather than as mutually exclusive entities.

The following project types will be briefly explained and

considered as individual entities within the framework: 1) Pre.ence Projects;

2) Survey and Analysis Projects. 3) Capital Support Projects; 4) Policy

Development Projects; S) Capi~al Intensive Projects and 6) Institution

Building Projects.

1. Preaence Projecta:

This group of projects have obllque. or inferred. objectives which

may not be specifically related to the project itaelf. They are usually

government to government projects in which the purpose of technical assist

ance is to maintain a presence in the country because of commitmeots

resulting from political, economlc. or other types of relationships. fhes.
projects also include cases ln which a recipient sovernaent insiate upon'a

project as a conditlon for other technical a.sistance activities. Some of
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these projects have been. over a period of time, transformed into both

~elevant and successful p~oject8 of other types while in other cases.

they have onlyprovlded continuing communication between the donor and

recipient., As mentioned above, projects with otillque objectives are often

reviewed and ev«luated on the b.asis of their apparent objectives rather

than the ult~te' rational of the project. The p~srammins exercise in

relation to such projects may be a perfunctory ratification or an attempt

to find a justification for a project which bas already been agreed upon.

When projects of this type must be undertaken, all agencies

attempt to make them as effective 8S possible, but it is clear. that they

involve very different considerationa in their development and in the nature

of their operation.

2. &'urvc.v agd Analysis Projects;

This type of project is designed for the purpose of sathering

information and providing additional knowledge about substantive or 'nviron

mental factors, for the use of other organlzatioQa within the environment

such 8S the encouragement of, investment or to develop future capital or

technical assistance project.·ln cases wbere 'Projects emphasize the prepar- '

ation of reports. determlnatiolts of feasibility or accrual of kQowledge#

the project is no~ally terminated when its objectives are achieved. There

are other long term surveY projects which emphasize the creation of organ

izations'to provide continuing information to the envlrowaent. nes.
projects mi8ht be more properly classified ift the Institution Building

catelory. However. frequently the institution building aspect of the

project is a later phase and initial objectives are clearly in the survey

and anal1alsesteS'>'!)' 'until such tfJr1e as its empha.lsls chansec1.

Survey and analysis activities are characterized by relattvely

specific objectives and a defined relationship to subsequent activities.

Survey projects are usually thought of as a short term activity. With the

advent' of the Ulllted Nations Special Fund. 10111 term. highly complex

surveys have been undertaken. Tbeseeurveya are probably only occasionally

01' ,marginally in this cate8o~y since they may have eleaeDts of policy

dwelopment .. institutioll building and other project types. In general,

however t survey projects, in addltio,n to having aval~e in terms of

. particular accomplishments, are ofte~ a useful prosr8lDllltng tool.

John M
Rectangle



-169-

3. Capital Support Proiects:

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 organizat, ion. In these cases all

~f ~he object~ves and the approach to technlcalasslstanee are subordinate

to the broader determinations which are made about the capital project.

In most cases the scope of techn~cal assistance programming isl~ited

to those determinations whict. will increase its particular 'contribution to

the, -capit'al program objectives.

4. PolicY peyelopmeDt Pro1ects;

These projects are designed to improve the coun~ry's capacity to

formulate policy and org8nizefor effective planning' and ~lementation.

They, may involve advisory groups at different levels in national or sectoral

planning organizations. individual advisors to bigh level government

officials,or other types of supporting activities which Will, improve the

caliber of human resources and increase the knowledge base for policy

formulation.

Polley development has special probLems of considerable delicacy.

While recipients usually lack enough competent aGd sophisticated personnel

to provide the data and analysis on which to base informed development

policy ~h()iCeS~ the spector of manipulation by outsiders is everpl'ese~t.

Even thouSh the advice 1$ ·to come from a highly specialized advisor. the

political. and admini8trat~ve 1mplicatlbns 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 outs ide (and

p~esumably objective) experts can be of great assistance to top level

recipient officials in pQlicy development.

While bilateral programs do engage in a variety of policy

development projects. the relative independence of the foundations from

national policy of their oWQgovernment. a~d their ability to attract and

pay top level personn.el, has been important to their involvement ,ln this field.

For similar rea80ns multilateral agenices bave a, number of this type of

proj eci:'.' ,
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5. Capital Intensive Projects;

Capital intensive projects usually ~equire heavy cap~tal inputs,

but in contrast to the capital support projects it is the t~chnlcal .

assistance component which is controlling. in the accomplishment of. the

objectives. The capital input is d~pendent on changes in skills, .~rgan

ization or behavior of i"~1vldualsor groups in order to make the capital

inputs effective. These projects are sometimes referred to as "impact"

ptoojects, but in fact the changes in patterns of action which must t~ke

place over a longer period are oft.en a limiting factor in achieving the

impact intended c

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

determine the effectiveness of the capital inputs.

On capital support projects the reverse is true. Construction of

a steel mill imposes changes lnthe 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 o

6. InstitutloQ Buildina'

Institution bUilding projects are designed to support the creation

of reconstitution of institutes as a device to foster and support ~han8es

in the society. Much of technical assistance in the past has been directed

intuitively at some or all of the aspects of institution build,ing., In one

sense i~stitutionalization is one of the most effective ways to insure the

continuing impact of contributions which technical assistance has provided.,

Recently, however. i~stitution building bas become a more explicit focus

of the programming process in many agencies. It is beginning. to be the

subject of an increasing amount of analysis by both scholars and pract~tion

ers~9

Since institutional building projects are one of the most complex

activities for technical assistance, they often require intensive planning

9For a few examples. see Hilton J. Eaman 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 1n Institution BUilding",
and AID staff paper, and my 'ttrechnical Assistance and Institution Building"
delivered ~t the Society for International Development, March. 1966.
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and careful development even when tbey grow out of other types of projects.

In many cases technical assistance can provide a particular channel to

the power structure of the recipient country in order to protect and

support the institution during. the early stages of its development.

As the understanding of the difficulties of tntroduclng change

in developing countries Das increase~ the institutionalization of the

project has become a principal Qbjective in many types of technical assist

ance projects. A policy development project may concentrate on building a

permanent pl.nning board rather then 8~ly providing advice and analysis

for the decision makers. Similarly a capital intensive project may involve

central institutions, ~uch as a credit bank, which require tbe establish

ment of dlffereat types of relationships with farmers, and tbe growth and

accept.ance of the bank as an institution 1n the environment. Even survey

ana analysis projects ~hen they are large and loqg-term may be involved in

developing an institution to continue the type of survey which 18 being

iQtrod toteed.

At present there ate those who argue persuasively that inaitltution

building 1s the major focus of any effective tecbnical as.iatanee prolram.

The argumentlJ however, does not distlnguish between institutionalization

of an activity and institution-building itself. There are" varLety of

different kinds of fuactlons whlchtechoical asslstanee can perform

r4"1ging from initial suney. to advisory sentees to bi.h1y institution

alized orsaalzatloDS in society. Therefore. institution bulldf.ns will be

treated as a sepa~ate type of project 111 this pap••

c. Chooslns Appropriate' Instnaaents ,

The third component of the pro8r~ is the selection of 1n8truments

for achieving the objectives with1n the structure of operations. Some

instrumeots are more expensive than ot~er8; loaae require sore blahly trained
personnel than others; and some instruments requlr~ a more detailed

agreement with the recipient then others. These and. 8 variety of other

considerations must be taken into account in the selection of iostruments

appr0J»rlate to a giveD projee'.

Generally donora and recipients have preconceptions about the

type of instruments which will meet its particular needs in any given

situations. Some agencles, because of the 81ze and Dature 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 casel there have been changing preferences for in8t~umtnts as new

ones offer particular advantages.,

S~e of the smaller foundations and privately sponsored operations

have used the individual technici4D almost exclu81vely with occasional

temas or con8ultlna sroup. for sp.cial cueumstances. Other 8sencles bave

placed areat emphasis on the consulting advisor and the consulting group.

~e 1JN EPTA program bas emphasized the individual teobnlc1ab. The Special

rundprosram has usually been staffed by a direct hire team of an executing

agency, although contracts bave occaslonally been used for either project

development or ~lementation.

Tbe Uol. Pl:osr-, in· its' eazlier stases. placed considerable

....hasis on joint operations and joint funds. III Latln ' .America. at one

point. iloat of its actlvit,ies ~ere Bervicia. (Joint oper~tiOD8).10 'lbe

present ezuphasis of tbe proSram 18 heavily on institutional contracts

a~tbough there are a vari~ty of' other inttruments used extenaively.

No~ally one instrument is. the pr~m.an8 of ~lementation.

but frequent~y additional tD.tr~ents may be used at different stagee in

the'proces.of project development. Consultants are often used in addition

to other lnat~ument8 for~ample.

Por the purpose of tllis fr_ework the instruments have been

arbitrarily classified into stx sroupa - each of which ••y have variations

in different agencies, or different situations.

1. Joint Operations:

The co~n joint opel'atioD8 1Dst:rumeot was the Latln Aaerican

"Se1:vlcio" whicb'W4S aD operating agency of the host 8overnmel'lt. It

normally tmrolved a llU11Iber of d1.cre~ 8lI811er pl'oJects1D a 11ven area.

Ita finanetns was charactell.zedby a separ.'e account into which each

gcwernment dep~.ited fundsfo'C ·tt.'•. opel'atloo8. S.nie:los were normally

admini8tered jointly by co-directors 88 an autonomous agency of ei'her a

given mift~.tl"y·or even of the lover_eat. althouah in this case ministers

and biah level ,of~tcial. of both the recipient. and donor mission usually

lOIn 1955 there were 42, and In' 1,964 the 1.lt Sel'\,icio was phased out.
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composes it. board of directors. In general. donor personnel worked on

the staff of the institution both 1n advisory and operating positions.

Since they were in A8ricul~ure. Ec1ucatlo11. Health, and Industry in all

the Latin American countries and in a few lnstances in Africa and Asia.

there were meny variations on the standard· Servlcl.o general patter:!.

The Joint COIIIIli.81on for Rural aeconstruction (JCRR) on flawan

was composed of Chinese and American o.fflclals appointed by their

respective presidenta, and Chinese and (t,\llerlean personnel held positions

at all levels of tbeorganlzatioft. the ~.eRI. put particul.- emphasis on

finaoclDg other looal and reaiona1 organizations and providing assistance

to them in acllimr1Dg their objectives.

The Kbuzestan Developaent Service (IDS) operated by the Develop

ment and lteaoUJ:'cea ~rpOl"atioD was totally filUlQced by the Iranian

80VftltllSellt. but both foreian and IraniaD personnel we):e' involved in

operatiollS at dlffel'eat levels. With the creation of the lthuzeatan Water

and Pow. Authorlty in 1960. the US began the process of transferrina

authority which was completed in 1963. Foreign andlranlan personnel

still occupy both operating and advisory positions. but a planned ~eductton

of thefOl'eign perloDDel 8S Iranians btcome qualified i8 gradually being

accomplished.

While it appears that joint operations ue little used by other

proar __ and presently out of fav~r 1n the U.S. proa~~l•• the aucceS8 of

the TlawaD~ &husestan end some Latin American Senielo·s in~icate that it

can be a valuable tool wben it is used in appropriate circumstances. In

blQ recent l'epo~t8 to AID recOIJIIlendat1ona were that joint operations should

be Gsed once again on a selective basis. 11

2. Ibe Individual Technic ian:
!

. In AID individual techniques a1:8 referJ:ecJ to .s direct hire and

they are frequently career employees of the donor asency•. They may.

hoWevet:. be borrowed from another a&enc~ ar con.tracted 8S individuals for

a speclftc period of time. Since the technician is u8ed for lenser ten

projects he 1. normally assigned to an organization to assist in the

development policy, the introduction of specific technology. or: the orSan-

11
John D. HOl'ltloael'y, Rufus B. Hughes, aDO Raymond H. Davis, aural

Improvement and Polittcal DevelOpment: The JCRa Hodel. A survey report
submitted to AID .June. 1964, and Robert J •. Shafer, The Servlclo Experience,
a study requested by AID t June, 1965. a X'eport on- this project.



-174-

ization or modification of administrative patterns. Hie role may chanae
with the adainlstrative situation, the tnterests or the requirements of

either donor and/or recipient.

3. the techpical Team;

The team usually refers to a group of individual technicians

with different skills aclvising or wos:king within a s1na18 project. they

may be used together to form a special f.zed team or they may be depl10yect .to

advise different aspecte of an activity. A team, in the sease referred to

here. often consists of career employees of the donor ageftey ~ut they may

be borrowed or individually contracted. Like the individual technician,

their participation in the project may be advisory, operational. or they

Illay perioJ'tD researcb. A team i8 also a lona-term inetrument and its

functions and ma~er of parti.cipation in a project may vary over the course

of the activity.

4. The Inst itut lonal Contract;

While lndivldual technicians and consultants maybe contracted.

the institutional contract i8 a separate instrument. It is designed to

draw Oil the resources and special c4Pabf.litles of 8ll'enttZe institution

through a contt:act . by which the institution assumes major respoDsibility

for- implementation of a project. It maybe with a univeraity. business

firm or some other institution having the requir~d capacity. The COQtract

usually involves technicians. training aDd pO.8ibly 80Ule equipment or
materials. The duration may .range from t,o to. five .years or 10;08er.

After a project ha., been aareed upon. the donor normally

negotiatelthe contract with the concurranc.e of the reciplent. In other

cases. the recipient may actively partlcipa~e 1ft the De8o~iatlons or ln

rare occasions negotiate a contract using capital ~ other funds made

available by a donor. The relation8blp~ between tbe cOfttractQ~ aDd the

donor aseney vary but usually the contracto: haa a more carefully defined

scope of action than individual technlc181l8 or technical team.' but bas

more autonomy of Qpf!!'8tlon within ita frame of refer.ence.

s. Consultants:

As defined here. consultants may refer to a team or to individual

consultaftt8~ Consultants are specialized experts who perform speeific

services for a short perl~ of t1lD.e. Constulants may be,used 1n project

development or in its implementaiioD, but, their normal ~equiremeftt8 are

to examine some specific situation and prOVide a report or recommen~ation8



-175~

"for future action in which, normally, they will not part:l.elp.ate directly.

Some consultants t or consulting teams may visit individual technical

assistance activities regularly to review) advise and recommend certain

type, of changee or .the introduction of new technology. COnstutants are

normall~.short term, ranging from a· few days to several months, buttbere

are cases in which consulting ass1gtunents have lasted. for a year or more.

In such cases. they would be defineCt 8rbitl'ar11y as lndlvldua'l technicians.

A Proposed Framework for the 'Prosrammlns of technical Assistance

Now that the basic d.iraeilsions of the prograaalna probl_ have

been abstracted t the operational structur.es an. the instruments defined,

the problem is to relate them to tach other in some manner which will be

meaninsful to the deOf.aloD making process.

To provide some standard pattern wh~h would prescribe tbe

relat'!cJnshlps for all situations would be anothe~ attempt ata magic

solution and would be contrary to the whole thrust of the paper thus far.
m,at CaD be done. however. 1s to set up a framework in which

th.· selleral1zed relationships of dimensions ancS ln8trum~t8 to operational

8truc~ure in such a way that it allows for the adaptation .of the framework

- to any given set of c1J:cumst~nce8. At the same t1me t the relationships

in IllV slven situation 4110w for a morespeciflc placement a10DI tbe

continua through definiD& the 81gniflcanceof preblems according. to project
•type. This will tncreaae the accuracy of the profile and probably permit

further refinement of the continua or additions to it.

The Framework •• it 18 presently' aet up.io a seneralized fOI1D.

allows for the varying slsnifieance of the components to each other 'in

different sltuations but does not .how a va_iety of other relation.hips

which could exist between its el_,nta. Fo'l' example certa1n project types

may be useful in solving certa1D proble~ (survey and analY6i~ for knowledge.' .and feas'bil1ty) and some 1nstrument·8~··may be related to individual problems

or .projects (teams for survey and analysis andcoDsultants for flexibility

and knowledse). The framework 18 tberefdre a choice of reletionsh1p~

which seem to be most applicable.generally.

The fr_eworkapl'llies to any set of objectives. prOvides a 8.u1de

for the examination of the reality of the eaviroDlDent 'and indicates the

requirement_.for the incremental decision procesa.
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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 dl~en8ion8~ this appears to be as accurate as
can be usefully achieved. However. if eacb of the dimensions could be

broken down into its components (i.e., political. technical, administrative,

knowledge. etc,> the classification of sianificance m~ht be made more

detailed. Such a breakdown appears to be possible In.·.specific s~tuatlolls,

but there is some question as to the relevance of this additional pxe.
cislon excepths., ,special circumstances, In any case. the framework is

ult~ately dependant on the judgement of the f~eld personnel in anllyzlng
the significance of the elements in each situation.

Chart 1 is therefore, generalized set of relationships between

d~ension8 and operational structure and Cha~t 11 is the generalized

relevance of instruments as major elements of operatlenal structure.

GENERALIZED SIGNIFICANCE OF CIVD PJlOBLEHS
FOR EACH TYPE OF PROJECT

CHART I

e

Operational Structures
Dfmensioas

Presence Survey capital ~olf.cy Cal,ltal Inst.
SUDDort Develop. Intensive Bldg.

1. Knowledge Low Low Low Mo"derate Moderate 81&h
2. Collp-uence' Low Moderate Mode High Bigb BlIb-
3. Feaslbil ity Low Low Low 'loderate Moderate High

4. Resources High ModeratE Low ~derate Moderllte Moderat

s. Conaitment Low Low 'HoderatE Moderate !i'.~h rli.gh

6. Flexibility Low ModeratE High Bigh High High

7. 'lraltsfer lsow Low ModeratE Low Biah High

.
Explanation of Chart 1

The key to the chart is the word "Sllnlflcance" - that i8. the

tmportance of elements to the deci8ion makiDS process: hiab .ean. critical;

moderate mean. 81graif:Lc_t; and low meaDs l11Dltecl.

The chart can be made to work in both directions - that i8. the

requirements for a liven type of proj~ct or the type of project whleb most

fits the existing or obtainable conditioQ of the different dimensloDa. It
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should also be clear that the larger number of bigh and moderate ratings,

the more complex the project and the more involved the decision making

process. The chart, in thi.s situation. would seem to indicate the import

ance of survey and analysis and policy development as less complex activ

ities which could lead to more complex ones.
, .

The t~e sequence is ~plied in the order of the dUnensiofts,

but each one requires some consideration at every stage. ~be determina

tion of conmitment, maintainance of flexibility and promotion of transfer

may occur in later stages, but they should be considered earlier just

4S knowledge i8 considered in later stages. In order to clarify the chart

further, there follows some brief comments on each project type.

Presence pro1ects have politieal Objectives, usually of interest

to one party; the significance of all elements except resources is low.

The major problem 1s normally to provide the justification necessary to

obtain material and human resources from both aides in these situations.

Unless there are strong external influences on both sides, often a presence

project must be, at least formally, partially misrepresented to obtain

necessary funds.

Survet. ~nd analysis projects are designed to increase knOwledge.

determine feasibility. promote congruence and co.altment, and ~ormally

have few problems of transfer. If the project is to be effective, however.

some congruence is significant to its lnitiation. as is obtaining resources

and maintaining flexibility.

!rl~apital support proiects, knowledge, feasibility andresourcea

are of m1ilimal:coDsequence since technical assistaDce is a small part of

a capital project. The problems of congruence. commitment and transfer

are significant to the success of the project. Flexibillty is a critical

element in the t~ely contribution of technical assistance to total proje~t

objectives.

Policy development protects normally have no problem of transfer~

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 bavethe impact intended.

Other factors are significant.



-17S-

, In institution buildins projects, the complexity of the

activity makes all of the elements critical except resoufces which is

still significant. Generally. the resolution of the critical problems of

Itnowledge. congruence and feasibility eases the problem of fund justifies

tion t but there may be difficulties 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,headqu4rtf!rS, field and'recipient. Different couptryenvlronments.

d1fferentsets of objectives;) different policies of each donor or recipient

may modify the nature of these relationships.

What 1s important to the operation of the programming process

1s an understandtDg of these relationships so that emphasis can be placed

on thgse aspects of the project which are most lmpor-tant.,T'he usefulness

of the 'chart 1s that it illustrates an approach to tbe proaramming problem

which ~an provlde a basis for project deci8ions in a given environment
" ,

and which can be justified in terms of the agreed object'ives ineaell case.

GENERALIZED ULEVANCE or INSJJ.\UHEN'lS
'lOOPEBATIORAt. STRUC'1'1DlES

The The Insti- Consultants
Individual \ Technical tutional (Indlvidlo",al
Technician Team CoDtract or~e~

CHART II

Joint
Operations

,'.f~-: ........nE~...I_N-ST...R.......lJHIft_........-S------__~------
LONG TIltH SJIOR't TERH

4 :

Operational

Strucl:ur-.s

Presence 0 2 2 0

Survey 0 I 2 0

Capital
0 1 I 1,Support

Polley Develop • 0 1 l' 2

Capltal .
2 1 1 2Intensive

Institution
2 l' 1 2Building

o - generally not usefUl .... ".. "...

1 • useful under some condition~

2 • frequently useful

I

2

2

I

o

o
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Explanation of Chart 11

Indete~ining the significance ,of sivea instruments~ there

may be s' number of limiting factors, b~ilt into. the donor agency operations.

It is unusual fot' non·gover"'~tlt agencies to have presence projects, a~

though they could possibly have bothc;Jpital support and capit41 intensive
. '

activities., Some agencies may operate on a.maU 8caleand therefote be

l~lted toduect hire ·lrrcU.vidualsorcoDsultants. In a similar way,

country "environment ,may pre'lent: or"encouraaethe use of someparticulaJ:

lnstrUlll~nt OJ: s' recipi.el.1t government mcly have preconcept.lons about the

inStruments~hicbshould be use4 on a given project.

The chart is concerned with the intstruments on whichlQ8jor

taphaSis18placed for allY liven type of projec:t..Al1 projects may use

consultants effectively at different stases in their operations and. some

may use different instruments at differ.ent times in their development. The

CUl't is therefore concerned with the generalis" 8igoific8Qce of each"·
1I18trument' as' a1ilaj~ .tool in "achieving the objective of a ~artleul.r type

of project.

" . Xn pr.eRee projects. it is importilllt ~hat. t~e per8o~el work1D&

on tbe project be under direct control of the dOQoJ: a.encl bl!cauae of the

poli-=ieal iapl1catloDa of the .ativi'tes whlcb .e undertaken.

Sung and analysis pro,ects 'are often shOrt 'term. highly

'specific in' their requ1Zementa. They: l~lld tbemselves well CO the use of

consultants because of these factors anet 'the ease witll whlc:hcon,sult1ns
operatioDs can betenalnated at tht completion of the activity.

'capital support pro1ect~ have been carried out successfully 1n
. ,

lUIly different ways but COD8ultin& services appear to have the flexibility

required under the usual circumstances of capital projects."

,The impOl'tance oflnst·itutlonal contract. eO Rolity development

pro" ects "1s the in~epenc1eftee6ftbe p~raoftftel "" from tbe"" 4onor agency ~"" The

fonaation of policy is a delicate' mat'er in most recipient IOvernments and

persons who are too closely tied to the donor asenel. partl¢ular1.y 1~ that

asene, 18 of another fOYer_ent, are frequently eUCIPect ~ In ~he case of
foundatiQns' ol"Dlultf.latera1 agencies the "problem 1s le$s,difficult and

other types ef instruments ma, be used.
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For capital intensive projects. the flexibility and independence

of joint operations and institutional contracts have particular value.

They no~ally provide a broad base of human resources from which to draw.

Because of the importance of the t~iD8 of financial inputs, these instru

ments can be freed fr~ normal budget cycles and progress.

Institution bUl1dins proiects 'require a long-term commitment and

knowledge of the intricacies of the sltuatlonthat comes with a continuity

of relationships. Both institutional contracts and joint operations enable

project. to be orgaGized on this basis, and in addition. provide the

variety 0'£ resout"ces and the flexibility 1n' thelr use wbich is

important to this type of project.

Some Concluding Comments

The basis for the fr_ework 1s thedefinltion of technical assist...

ance 8S a means of resolving different views. This does not in any sense

8uborclinate the objective conclusi.ons derived from economic. political or

social analysis. It 1s precisely the articulatlonof these con.:'luslons

which can influence changes in. the attitudes of the donor and recipient

and make the agreement pro~es8 easier•. Neither does it subordinatetbe

technical field since, once agaln, many of the problems to be solved

respond to the precision with which technical requirements can,be stated.

there is, as yet. no empirically tested approach by which tech

nical assistance can accelerate the type of bUUDand institutional ehange

required for development and. modernization in the real world which it must

f~ce. If there were. the many external influen~es which affect the differ

ent groups involved in decision making in technical assistance would still

have to be-resolved into agreed courses of acCion. Resolution, however,
.,."'<

.doe8pnean the compromise of the lowest eOIllllOQ denomlnatot' ~ It means the

interaction of I~OUP. 10 the pursuit of 80me establisbed common 80a1e.

The continua are desianed to indicate the wide variety of

conditions which may exist In theeovlroDmeDt in which technicaL assistance

must operate. The fallacy of the undivided middle postulates that tbere
, ,p .,

can be clear-cut distinctions between the extremes of crite~la. The

continua purports to show Dot only that the indlvldual elements can vary

widely, but that In different situations. dlffer~nt, ~alue. of a siven

element satisfy the decision making requirements.
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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 ~portant 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

which are critical in the process of decislC?nmaking. Further t it

provides an array of project types and instruments which can be fitted

to individual circumstances.

the entire foraiulatiul'l, in 8W11Dlary, 1s an att.empt to pt'ovide some

kind of·~ational basis for decision making which will meet the equally

~portant but often quite different problems of toe headquarters process

of justification and thevarled decision making conditions

in the field.
What remains in addition to the more complex process of field

testing thefr8IDework is to formulate the conclusions of the reaearch

1n terms of the d1meDslons of agreement postulated by the framework,_

This will be, in effect, a test of the relevance of the problem areas

to the reality of the decision making process.



CHAPTER VI

SO~1E PROPOSITIONS AND SUGGESTIONS *

The growth of, tbe programming process~ the major influences on

it and the means by ",hich it is accomplished in a representative group of
, ,

agencies have constituted. the major portion of the report. Programming

w3sdefined in Chapter V and its structure and elements ,abstracted into a

generalized framework. The attempt 'to describe the reality of progr,amming

activities. the comparative approach showing the significanc,e of certain

approaches .nd the comments throughout the paper have pointed up critical

problems'and indicated some of the types of actions which 'may ~prove the

administration of technical assistance and programming in particular.

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 fundam~ntal propositions and some 'diverse suggestions

rather than recommendations.

Technical assistance does not want for recommendations. There

have been a continuing flow of policy proposals.organiz~tlonalrecommen

dations and a variety of detailed suggestioDs allot wbichrange from

naive to informed and sophisticated.

To borrow from the, terrainology of technical assistance, the

only way to~prove the programming process is to help the praet~tloners

help themselves. Therebave been 'continuing ef,forts in all technical

assistance agencies by informed 'and experienced persons to find better

solutions to its many ,thorny problems. No outsideraddresslng himself

to a variety of agencies, 'or even a single one.' should presume to be

more than a source of information, insight, objective analysis, and

constructive suggestions.

----_. ._-~ -~_._--

'1<
There will be no footnotes in this chapter. Any references will

, include the author's name and,will be found in the bibliography.

-182-
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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 prov~de st~ulus and support for the contin

uing effort's to improve the administrative elements of the programming

process.

The most important result of the report could be wide discussion

of the problems and suggestions treated in the paper and the e:mperimenta

tlon with new approaches resulting from such discussion.

The propositions will postulate basic conditions which.require

concentrated attention and where possible indlc8tegeneral approaches to
J

dealing with them. The suggestions are grouped 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 suggestions are not new, but they

bear reiteration. Reports and commentary by other scholars and practi~

tioners have resulted from 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

issstisfying to find that the results of the independent analysis upon

which this report is based are corroborated by the findings of others.

However, it is disturbing to find that the conclusions and recommendations

of some of the best of these earlier reports often did not get!1ttention

commensurate with the serious effort and conscientious analysis from

which they were derived.

Those who have read the previous chapters are aware that the

position of this paper is that technical assistance programming 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 correlationo In many cases over-sophistication in the



-184...

programming process has been much more destructive than a pragmatic

approach to problems as they arise.

Finally it ~hould be noted that no document can pass unscathed

between the Scylla of generalizations which s~plyrestateold bnpera~

tives and the Charybdis of highly spec-ific suggestions which may app~y to

only one bureau or agency and not apply·tQ another ~ However some 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 lo~ngeandhi8hrisk in terms

of individual p'tojects but a cr;tical input to the capacity of underde

veloped countries in their efforts to modernize. .Further, it is dlffer~

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 lIlo11d '-.:for

erogramming different activities in different countries. The benefits to

be gained by perm~tting, and even encouraging, creative approaches dealing

with the pragmatic problems of th~ field far outweight those gained from

the insistence on standard formulas of rational presen~ation.

3. If there is a single most influential aspect of programming

technical assistance it is its cooperative na.ture. 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 fonfard· their own, has been irresistable in tQO many

cases. The time, and the special efforts required to insure both thorough

understanding and commitment at different levels is a fundamental factor

in the success of technical assistance. In each agency observed there

have been enough examples of conducting teehnical assistance in a truly

cooperati.ve manner for the techniques to be applied on a much wider basis.

4. Independent external influences. to the programming proces!

are a double edged sl~ord of critical pr2p0rtions. They complicate pro

gramming in the measure that they must concur in program decisions yet

their support is usually tmportant to planning, obtaining funds. or
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continuing support. The administrative efficiency of some agencies

results, in significant measure.· .from the relative, absence. of these in

puts. The problem is complex and different for each agency, but there

are ways in wh&ch external elements caD be incor.porsted without reducing

the decision making process to a search for the lowest common denominator.

In this regard. the relationship between the Special Fund and the Special

ized Agencies illustrates a particular pattern which·may provide some

helpful insights.

s. There is a basie dualism in the prosrammins prgcess. First

there is a need for rational presentation and justification to meet pol ie,

anden~bling bodies' requirements. Second there isa need for pragmatic

handling of the complex problems which arise in formulating and implement

ing a program in the field. In view of the fact that these often conflict

ing requirements cannot be elUDlnated except 10 the smallest endmost

closely knit agencies, they must be lived with and the administrative

means found t~ adjust to them in each agency.

6. Though it has reached proportions of a cllche, problems of

communication are basic to the resolution of different views intocomJDOn

courses ofactign and to the understanding by headquarters, fi~ld and

recipient of the consequences of their decisions 1ntheother environments.

Much greater attenti.on must be given to more direct contacts. between these

three groups and to iMproving communications between them.

7. Even thouSh headquarters must necessarily be the final

.ax:biter! the primary focus of attention of a ~echni.cal assistance donor

~lways should be on the field program. While there is no symetrical

division of responsibilities, the roles of headquarters and the tield can

usually be divided as follows:

a•. Headquarters determines the nature and magnitude of the

program. This includes such things as global emphasiJ

on capital versus technical assistance and loans versus

grants; the allocation· of funds between countri.es; 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 Bnd approach and the total country

objectives, field analysis of the situation

is the critical input.

c. lathe determination of projects or individual

activities the instrUDlents by which they will be

accomplished, the field determination sh~uld

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 OD the headquarters and,

the benefit of the field.

In reality of course, administrative. situations are not

always this clear cut. Further) no particular set of regulations can

tmpose this administrative posture on a technical assistance· organi

zation,althoughit can be important. It is basically the organizational

leadership which can establish this approach to dealing with technical

assistance problems.

Th~_ha~d~hip post for programming should be headquarters.

The job of the field should be to examine its own situation realistically.
and determine which feasible activities will make the most effective

contribution to the goals. Then, headquarters should translate these

proposals, with field assistance, into the pattern of presentation

which will satisfy the enabling body. It makes no sense to have to

deal with reality through the looking glass of a slick formalized unreal

programming process whetherstmple or complex. Enabling bodies are

generally favorably disposed toward technical assistance programs and

must be treated as sophisticated enough to be told that technical
\

assistance is long range, complex and critical,and that the field

should be supported rather than given some standard prescriptions

for project development.

John M
Rectangle
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80 DJ;;~tJ£ cl:!..a:;ge..s 1~ ..9raanJzation and fre9ue~--shanges:i.n

~~a~e.:r~.hip at y:tlli.,;ous levels c..!eatem3& more problems thanthe.x· solve ..

Improving most of the existing organizational structures for technical

assistance and drawing leadership from broadly experienced senior

personnel will prove much more effective in ~proving the quality of

technical assistance in the long run. This is equally true of project

types and instruments. Neither contracts, nor inatitutf.on building

projects are the answer to mounting successful technical assistanceo

The only real answer is having a "kit of tools" varied enough to meet

the individual situations as they are encountered.

THE ACCRUAL O~~ KNOlolLEDGE (160~1:)

Technical assistance has special problems of knowledge accrual

since in essence it is designed. to change the level of skills, organi

zati.onal structure and influence attitudes and behavioro Its programming

can be aseisted to only a limited degree by the stsndard kinds of economic

and ~poli~ical information which is routinely gathered for capital programs

and diplomatic purposeso More important, it requires a particular combin

at.lo...! of technical~. social and administri~tive 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 changing circumstances of the country en

vironment f 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.

Another factor in technical assistance is that because it in

volves small amounts of muney~ it is expected to attack critical problems

which will have an influence on the overall development program. The

material gathered must therefore be convincing to headquarters and fund

wuthorizing bodies 1n terms of broader program objectives. The time

li!:litatiooo ~nd the rel:tabi.lity of data constitute still another difficulty

in ge.thering 'information for technical assistance. All of these factors

--_._--------""..., ,----._----------........,~------
The number in p~rcnthesis nftcr each title indicates the page in
Chapter' V where this dimension of agreement is discussed as a
component of the framework 0
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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 00 the data

gathered for other types of activities, too many implied 8sswnptionsabout

the transferability of organizational structures from developed countries,

and too little gathering of past experience with sUBilar activities in

other developing countries in any meaningful and transferable way. Purther

more, the skepticism of headquarters and enabling bodies have led to a

reluctance to point out the limited relevance. reliability and complexity

oithe kind of data available. In some cases the justification required

fora technical assistance project in a developing country would tax the

facilities of a developed one. Both th~ tUne available for planning and

justifying individual activities and the need for convincing figures has

led field tnissions to make optomistic claims and to underestimate the

time involved in accomplishment.

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 same extent .both arguments miss the point. 1£

there is continuous attention to the kind of country knowledge. past ex

perience and crlticalproblems which are relevant to technical assistance

needs, opportunities can be captured by only a 1bnited amount of addi

tional technical and organizational analysis easily obtained through

consultants or shor term studies. At the same t~e critical problems

can be the focus of continuing study which will lead to the initiation

of activities as enough knowledge 1s made available for proper planning.

The problem of accrual of knowledge, then, is one of shifting

to gathering the kinds of general knowledge about the country which are

relevant to administrative and behavioral change. recognizing the 10Dg

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 information. Finally, much more

attention must be 3,iven to supporting the experienced field official with

the results of past experience and short term assistance in the tec~nical

and social science analysis which will matte possible more timely and

informed program decisions.

Suggestion 1: Limiting ~nowledgeNeeds by Classification.

There are a variety of ways in which program goals, regional and·

country objectives and other factors can be classified to l~it knowledge

requirements. The framework in Chapter V attempts to classify knowledge

requirements for different types of projects. Galbraith's scheme sets out

some regional objectives -- human resources in Africa, social structure

in Latin America and productive 'capacity in Asia. These approaches and

other country and organizational concentrations provide a basis on which

to limi_t the amounts of knowledge required for given situations. Field

and headquarters teams working together can determine the critical types

of informati()n 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 Utl1 i ..zat ion of Country Resources.

Donor agencies should encourage, and if need be. promote indivi

dual and institutional knowledge gathering as s priority activity 1n each

country. Some ,attention has been given to planning organization and sta

sties agencies but there are a wide variety of public, private and profes·

slanal organizati.ons in most countries which have. or can be encouraged to,

develop tmp~rtant 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 ofa Donor Agency Memory.

The collection, clarification, stgrage and easy availability of

the great volume of available material which each agency has accumulated

over the years is a critical element in the continuing ~provement of the

effectiveness of the program process.
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The increased emphasis on evaluation by some" agencies isa

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 marginaliy useful reports required of the field are

el iminated.

What is needed is an organization partially removed from opera

tions on which both field and headquarters can depend for support, infor

mation and assistance in their programm1ngactivities. Scholars and

practitioners can be rotated to it for sbort periods to provide informa~ion~

or for long periods 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. In 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 available reseat~h, results and a source of trained person

nel for short term program,support. The nature of the organization woul~

vary with the agency as would the size and function. Ideally it might

lead to a future international agency designed to asstst all donors in

a similar way.

Suggestion 4: Regionally Based Centers.

The International Riee Research Institute, U.N. Regional Organi

~ations andtbe Inter-American Institute of Agricultural Sciences are just

a fet-1 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 Offi.ces of WHO are examples of the

organizations which can provide direct field guidance support whlchcould

be strengthened in terms of accumulating knowledge in each area. Research

institutions need strengfhelling in training personnel at different levels,

training and operating offices need to be able to gather and store infor

mation on the special problems of thel~ area. the beginnings have already
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been made in this area, there simply needs to be more attention given to

cooperation between agencies in supporting or combining existing regional

efforts and joint activities to create new ones.

Specific Actions for Aid.

'A. Missions should be encouraged to use technical support funds for

the purpose of supporting or commissioning individuals, institu

tions and professional groups to contribute specific types of

knm11edge, both general and specific, needed in the country.

Where appropriate, mission officials should work with local

scholars in such activities as project evaluation, assembling of

available information and promotlon of special studies.

B. The H..-n Resource Development Center proposed in 1963 1ft Latin

American Bureau should be revived.' The idea involved the util~

ization of universities 8S continuous information gat:hering and

research organizationso In th~s capacity they could p,rovide

both background data and specific studies as needed in any

country in the area o They could also provide training, orien

tation and other services o Similarly the activities of the

Far Eastern Bureau in promoting and supporting different types

of research should be encouraged and expanded.

Co The wide circulation of documents giving sources of information

either by region or specific field could be extremely useful to

both project development and review o There are some materials

on training resources in Europe and Latin ~erica for example,

and in a few cases material from mission files and libraries

have been put togetherQ The UN Resident Representative's,

office in Iran prepared the UoN~ IN IRAN. which gives a compre

hensive listing of all projects» personnel and reports in a

form extremely useful to anybody working in that country_

Do A few of the variety of other things needed are: incorporating

graduate students into the intern program to do research; re

initiating the debriefing for field personnel; and accelerating

present plans to rotate personnel between field, headquarters

and universities; and the gradual shift of emphasis in Tea
tOloJards the type of funct iO~l s\:,;ggest(ld i.n 4·) above ..

John M
Rectangle
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THE DEVELOp~mNT 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 dlverging ones. It is an understanding of

the different kinds of cooperation ana 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, ~portant efforts must be made by both sides, to

understand what agreement means and the degree to which it will lead to

future resolution of common problems. There are t~es when one side or

the other can be persuaded ""over a period of time J 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 ~portant and urgent problems. such as political organi

zation, economic stability and social unrest. They are' continually caught

in the dilemma of dealing with ~ediate 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 reso~rces 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 MoI.T., Harvard, Johns Hopkins or one of a few other institutions

highly respected in the country.



There are a variety of other problems including t'he different

pa·tterns of administrat ion which lead both parties to approach agreement

in different ways, the lack of underst.anding of the intricacies of the

country environment by donor personnel and the lack of knowledge by re

cipients of the complicated requirements for supporting new activities

to promote change.. There are also 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 persu~sion.. The increasing sophistication of

officials in both donor and recipient agencies makes all of these more

attainable than in the early periods of ~echnical assistance o Recipient

officials are less self conscious about their problems. and more Willing

to discuss them frankly 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 that they nee4 to explain

their administrative and personnel 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 ppo l38~142). The existence of sophisticated personnel in the

recipient government and the need for a variety of creative approaches

to the problem only reinforce those comments.

Suggestion 1: Increasing Donor Recipient Contaetso

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 not 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 about the resolution of common problems.



The Development Assistance Committee (DAC) has made some good

beginnings in Thailand snd East Africa. .A:lthoughlabeled as coordination,

these opportunities for donor-recipient communication, both formal and

informal, ilh~strate one approach that should be used more widely. In

addition to the »AC, planning advisors 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 mean, 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 tbegreater sharing :0£ the program

preparation. Programming personnel cannot beexpeeted to work themselves

out of a job in the same manner as other technicians, but they should try.

The benefits of these efforts will pay dividends in congruence, training,

and capacity to develop effective projects. There is some intermediate

point between !PTA's formal dependence on just country prepa~'''atlon and the

tendency of AID to monopolize the programming job. In the EP"rA case,

participati~g agencies may actually do the job and in the AID case 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 constitute

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 info~ed about the agreement process get the .ost

technical assistance. Therefore. the more training of central planning

personnel and officials in different sectors who deal with programming

problems. the less difficulty there will be io project developmento 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 tbecountry.. However, there is an

increasing number of centers where trainlngprograms are adapted to
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particular needs. Senior officials can attend conferences and pro fee

sional meetings which provide substantive information and opportunities

to exchange ideas with both donor and other recipient officials. The

cours~s 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: Clarifyl. Administrative Practices.

While di.fficult to isolate, that cases 1n which there was great

er mutual knowledge of adm1nistrat:l.ve patterns, there were 1e88 problems

of obtaining meaningful aggeement. There is. of course, no standard way

in which this 1s 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 encouraged 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. ~o$e studies indicating that

identification with recipient problems is more important than knowledge

of the language were supported by interviews with recipients. The prob

lem in field missions was much less one of "soing native"than of not

understanding recipient problems. Recipients on the other band were

often equally bewildered by donor agencies' administrative patterns.

beclficActiollS for ·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 possible missions should have recourse to funds to organ

ize meetings, and conferences incorporating the country, mission

and outside officials to uncover l'articular problems, 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

should increase the non-proJect training 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 t~e, either with

the mission or a recipient government agency. in order to ac

quaint them with technical assistance problems within the

country and at the same t~e utilizing their skills to

provide additional information for the program.

D. Orientation courses on the country such 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 personnelitoward

a better understanding of the kinds of problems with which

they will deal in the country.

THE DETERMINATION OF FEASIBILITY (162)

:,The basicquestlon of feasibility is whether or not an activity

can be successfully undertaken considering 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 ant

project which 1s either high in priority or feasibility should receive

serious consideration.

There is continuing conflict be~een thoae groups who consider

feasibility a pr~ary factor in project det~ination and those who in·

sist on development priorities as primary. In reality there area

variety of combinations of these two factors inmost 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

more eff~ctive techniques for feasibility determination which goes

beyond economic and technical feasibility are needed o

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 se1ecti.on of activities can be made from different levels of both

priority and fea.ibilty. There will be some critical activities initiated



-197-

which need efforts to find some feasible way for their accomplishment.

Other projects which can be easily accompliahed may influence the

acceptance of the entire program through the ease with which they

can progress.

Suggestion 2: Regional Expert Team~.

Regional teams which are expert in basie fields such as health,

education and agriculture could ideally be international in character and

based at areglonal center. However, this approach will probably have to

be developed by individual agencies in the beginning. Such e:xperts'could

be informed on the problems of given types of pr~lects in all parts of the

reg10n. They would be based1n some centrally located institution in the

field which conducts research and training in their particular subject

matter. The team could bring a knowledge of technical,resource snd

feasibility problems in other countries to bear on the exam.ination of

individual projects which are being considered.

Suggestion 3g ~esearch on Feasibl1ity Criteria.

In order to accomplish a categorization mentioned above more

re$earch 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 economic"will assist in eliminating

least feasible projects if not in selecting the best.

Suggestion 4: Increasing the Use of Short Term Personnel 0

Some of the most effective projects observed have had short term

consultants during the planning stages snd at determined intervals during

their implementation. The encouragement of joint teams of donor· and recip

ientpersonnel in project preparation and assessment can be an important

factor in building feasibility during the programming processo

Suggestion 5: l!le Small Beginning as a Pattern.

The problems of feasibility are usually mor~ difficult to estimate
.~

than those of priority. However, activities which hav. already been initi-

ated by the recipient or other donors which have proven their capacity to

builds base for progress. Supporting or complementary activities can be

undertaken which will benefit from the progress already made. In other
(

cases it fnay be necessary to make a small # carefully de(,ined beginning
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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 1£ 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 assistancesectlonof the

Country Assistance Strategy Statement should be the central

document for program review. Detailed project preparation

should be the responsibility of the field. Innsuch a situation

more of the personnel presently involved 1n the ana1ys1s of

projects eould be available to the field for assistance in
I

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, inter~ 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. In spire of the difficulties involved in

working with other agencies having different methods of fund

ing and approval, building on or supplementing other activities

reduces problems of feasibility determination.

D•. The concept of operational feasibility and the means to deter

mine it should be a subject of intensive research and testing

in different areas. AID should begin by contractingwlth an

institution which has experience in technical assistance to

develop sQme 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 resources over time somewhat

arbritary. Timing of human and physical inputs may be as important as

their need and availabilityo
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There are never enough funds to meet the needs of proposed

projects t but toward the end of a fiscal period in most agencies there are

more than can be _ediately coumitted. This occurs because of delays

in approval and bnplementation. changed donor and country circumstances

and a variety of other reasons. There is in all agencies some pressure

to co_it these funds prior: to a given deadline. In the case of AID the

timebetw_en planning aDd actual availability of funds 18 one and a balf

fiscal per,lods, and the deadline for comm-itment is often half a' fiscal

period. While same' other agencies operate more flexibly, the ~vail.bil

ity of funds attbe time they are needed '1s a continuing and difficult

problem., It is these frictional shortages,of funds which add to the

difficulty of making, t;~e a})propriate inputs to those projects which

are critical ,to program effectiveness.

The scarclty.underutl1izatlon and tUning of human resources

are critical factors for both donor and ~ecipient. For the dODor 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 Iversen's report discusses technical assistance personnel but the

programming process must tailor many of its decisions to personnel avail

ability and provide the estbnateson which personnel mobilization is based.

tOT the recipient. scarcity of adequately trained personnel is

constant. All donors expect that all 0.£ their personnel will be accomp8ned

by adequatel~ trained recipient' counterparts who will. in the course of

timet assume greater responsibilty. Ideally, of course, expert technicians

should have three or four counterparts as amin~, 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.

Dono~ agencies should plan their inputs to technical assistance'

projects in accordance with the availability of recipient funding. It may
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I mean that donor agencies will have to adjust their technical asslstance

allocations to the recipient government budget cycle o Some agencies

already do this and for others it does not appear to be an insuperable

problem for most donor aseneies. Such an approach will prevent 80me of

the problems of t~ing 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 est~ate8 of

work plans for the .first year or two, the period covered by ~ technical

a8s~stanee 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. 1ayi08 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 th~re is 80me

important variation in project objectives, the modification of the project

to meet the original objectives shoul~ be an administrative process

within the organization.

Suggestion 3: Improv1n1 Resource Utilization.

There ie a _cb more lnfonaatiOD whicb caD beaatberecl about

the a~.t.l.bll1ty of both bUlD8ll and physical zo••oul'ces. FllU1ocf.al 1'«1-

sources. trained p.eouel. aocl iostitutlonal re.ources can be aGhilizeei

la the intereataof IIOre"effeet ive teebacal •••1etaoce PI'OIl"aaa101. T

ft_••• more thaD 200 Ph.D.s in aariculture 10 LatlD America aocllt

appears that there is pre$ently little information on where /they are

and how they could be better·utilized. In the donor countries program

ming would benefit from the knowledge of personnel availability. This

requires better cOIIIIlUnications on career personnel and DlObilization of

a pool of qualified personnel fram which to draw. Short orientation

and information seminars for larger groups of potential profesaional

personnel would acquaint them with advantagea. 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 4: Regional Expert Teams ..

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 t

headquarters and field, mentioned earlier. will provide additional

resource availability for technical assistance activities.

Specific Action8 for AID.

A. Reconsideration, including con8ultationwith 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 progr_ submissions for

TC funds. Study and experimentation with radical reduction

in CAP presentation is a critical need.

Bo The present efforts to obtain multi-year authorization frOID

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

eC~8with approved goals should be enlarged and the use of

flexibility provisions presently contained in the Manual

Orders should be sreatly increased. !hie will requIre some

changes in fUnd allocation procedures but through the devel

opment of careful .guide1ines the capacity oftecbnica1

assistance to meet targets of opportunity and changing

circumstances will be measurably increased.

D. Authority for the obligation of ~nds in accordance with the

country budget cycle or th$ availability of recipient funda

for initiation of a project should be explored for teehDical

cooperation funds. This 'wi11 meail. in some cases. a carry

over of funda but th'esefundscan be held 1D headquarters

by some means such as earmarkins until evidence of capacity

to initiate is available.
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E~ The training of government officials 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 DE'lEBMlNATION OF THE EXTENT OF COMMITMENT

The achievement of the objectives of a technical assistance proj

ect requires lDore than the common understanding of a problem and the agree

meot to undertake ita modification or solution. The introduction of new
patterns of action and the relatively long period of time required for

theiJ:' incorporation and accOlllllOdation in the environment of developing

countries engenders many problems which can only be solved through constancy

of effort and the determination of both parties to find the lDeans for con

tinued progress. Hanyprojects owe their success 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 notet 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 dur1Dg the planning stages and they

are compounded by cross cultural elements and some of the special notions

which technical assistance has developed. Among the lDany different and

sometimes cherished notions are those of donor progr_ 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

oately during recent years there has been enough study of the problems of

implementing plana of all kinds that the assumption about projects which

have serious probleas as having been poorly planned is DO lODger acceptable

as a generalization. Nevertheless the notion reaains a threat to the

constancy of effort on projects.

Other problems which affect the continuing support of activities

are contained in the "naw project notion" which i8 in part rooted in the

fact.that it is easier to justify a new project than an old one, particular

ly if its optomlstic expectations have Dot been achieved o The iODovative

·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 lt~ C 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 r.emained separate.

Almost.all projects go through that period when it appears that

th~ are either disintegrating or at the very least have arrived at a

plateau from which they may not emerge 0 Altosether too many interim

assessments do not Ukeinto account the falteril18 steps by which individu

al projects move erratically toward that particular measure of success

which characterizes a high risk. long teX1ll innovation in complex·

environments.

This is Dot 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 p~it either gradual phasing out or support during

difficult periods is a fundamental element in commitment and hence in

programmiog decisions.

Suggestion 1: Mobilization of Support.

A basic element in both donor and recipient continuing commitment

is the mobilization of relatively stable and interested group. in government

and among private individuals and institutions. Industrial. agricultural.

medical and educational institutions, prof.saloaai and other aS8oclations.

1Dsotar as CD., caD be ~~r.tecl.will prOVide a bu18 of 8upport which

DO individual officials' abort teaure w111 nonaa11, pl'OVide.

It is true that innovative projects Dlay tend to threaten certain

established groups but even limited. investigation shows that there are

organizations. or elements within established economic and political groups

which support changes leading toward modernization. It may be that indus

trial elements can b~ incorporated and the commercial ones only neutralized.

or that important autonomous organizations in the government can provide

additional continuing support. An any case the effort to enlist the support

of stable institutions wbich can be of assistance and eocourageand win over

others is critical to the maintenance of continuing cOlllllitment.
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Suggestion 2~ A Stable Source of Funds.

Equally important is the effort to provide some stable sour'ce

of financial support for an activity. In recipient governments this may

require efforts with the finance ministry to establish project funding as

a budget 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 multi-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 10 developing a means

for stable financial inputs which, if disseminated, could significantly

assist in increasing the commitment to most projects~

SU88estion 3: Early Implementation.

The effect of a long delay between the initial planning and the

implementation of a project dampens the early interest for the project by

which many elements of cODtinuing support can be arranged. At tbe time of

approval, the project 1s the focus of high level attention and if ~le·

mentation follows sbortly, the problems of continuina financing can be made

a subject of determination at a bigh level. If, OD the other band, the

delay between approval and implementatlon is long, the interest and

capacity to insure support has been transferred to other activities

which are in the final stages of approval.

Suggest ion 4: lnstitutionalizat ion.

Quite apart from the institution building project asa type.

the need to'incorporate aay technicalassiatance activity into lome particu

lar niche of the institutional structure of the country is often an impor

tant device for obtainins continuing support. Activities which can become

effective as a part of a university, c~edit bank, or a ministry, and which

are directly involved with some aspects of their function, can be related

in sueh 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 more critical but there is an increasing amount

of practical knowledge and research which provides valuable guidelineso
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Suggestion 5: The7argets of Opportunitx 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 intensified. 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 cOIIIlIitment are not easily incal

cated. The emergence of new technqles 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 proplems of ongoing projects,

there could be more objective information gathered to dete~ine how

projects can be adjusted so that they can more effectively achieve

their objectives.

B. Field prOject preparation should include those particular organiza

tions and associations to which the efforts to gain support should

be directed. 'they cannot always be iumedlately 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 bypassed.

C. AID should not terminate a project without an adequate analysis. The

field mission sho~ld be able to change the emphasis or the approach.

In,th~ last analysis it also should make the decision regarding its. .

termination; but not before study is completed by agency or outside

personnel 0

Do Several other techniques need to be in~roduced or strengthened.

Mult'i-year approval. multi-year funding. authoriZing missions to

take some initial aetions 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, changed

circumstances and opportunities in such a way that the total program will

continue to make an optbDum contribution toward achieving overall goals.

It includes shifting emphasis to the more promising parts of 8 program,

varying the t~e sequence and the fund allocation either in a total program

or an individual project. Program flexibility also includes the deemph8sis

or termination of a 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 instrwnents, 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.

It is not possible, however. to determine precisely when and what kinds of

adjustments will have to be made to assure that a project provides continu

ing innovation, improvement of human capaeity 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 a program or project can best be

adjusted to operate effectively in modified circumstances. Equally~por

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 coumitment and promoting transfer.

Flexibility, bowever, is not necessarily retreat in the face of

adversity, but rather the capacity to deal with the natural reactions to

any attempt to intorduce ~portant changes into a developing country. 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 constitute its central focus and a number of other activities

which are designed to explore critical problems. develop opportunities and

provide supplementary contributions. This approach is excellent framework

by which to build small activities into ~portant 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, sUnplification of presentations and a variety of other improve-

mentsin the program process. A memorandum from the Progr8lll 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-l19.)

Suggestion 2: 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 ~n practice. The allocation and the

carryover procedures of the Ford Foundation is a pattern which deserves

study and adaptation to other age~cies.

Suggestion 3: Multiple tocu8 Programming.

The programming process has been too heavily involved with 'the

beginning of projects and too· little involved in problems of continuing

commitment. flexibility and transfer o The intensity of pr~gramming 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 ~plementation and in

devising a strategy for te~ination or transfer.

Suggestion 4; Operational Phasing.

Projects should be planned in terms of specific stages of develop

ment insofar as these stages can be anticipated. The 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 than given fiscal periods or tours of duty of employees. This should
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include built in regular inter~ 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 Develo~mentProgram in Iran which developed the

phasing of operations, responsibilities and personnel.

Specific Actions for AID.,
A. Manual orders contain,~he necessary flexibility for technical assls

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 exercising 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%.

Bo The basic document on the,targets of concentration and opportunity,

produced in the program coordination.office of AID, should be expanded

and tested to determine the way by which this approach can increase

the flexibility in the technic~l assistance program~

C. Program flexibility requires an overall sectoral analysis of activities

o~ which technical assistance is only a part. The Lincoln report on

~aluation provides recommendations for sectoral analysis which if

followed will provide a basis for adjusting technical assistance

projects.

D. Project flexibility should b~ the province of the Hission Director

and he should be able to calion 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 same kind of outside

advice prior to phasing out a project.

THE PROMOTION OF TRANSFER (165)

There are few more sacred tenants of the philosophy to technical

assistance 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

John M
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"leaving something behind" and has been. enshrined in the academic anal~lsis

as, among other things. "institutionalization".
Nt

There is Bet question that both in theory and practice. the end

objective of technical assistance. with rare exceptions. is the introduction,

operational adaptation. stabilization and transfer to the recipient of par-, .

t:Lcular innovative activities and institutions. Moreover. the usual expec-

tation is that these 'changes 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 reco*nition of the significance of transfer

but the focusofprogr8llllling in most case~'I is concentrated on the develop

ment of projects rather than with their effective transfer. In part this

is because the strategy for transfer requites a ktnd of analysis which has

not frequently 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 assistance. 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 a~y project is accompanied by the

stress and strain of exposure to the rude world of bureaucratic competition.

The problem of incorporating diverse elements of support and maintaining

the pace of activity without the special resoul:'ce which technical assistance

provides has led to the d_ise of many projects which were seemingly

operating well but transferred too soon.

On the other hand, foreign technician$ can develop strong vested

interests and exaggerated notions of their ~portance to any given activity

and neglect the problems of development of leadershlp and incorporation
I

into the recipient environment. Recipients also ma,- come to depend on tech-

nical assistance for the services and support necessary to continuing proj

ect operations. In any underdeveloped country there l.s 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.

John M
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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 80 that this aspect of technical assistances does not continue

to be a graveyard for a number of otherwise successful activities.

Suggestion 1: Phasins.

Any abrupt termination of any project whether it appears to

be failing or not compounds the problem, may influence other activities.

and lUnlts 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 gradual1yph8sed out or integrated into some other activity

of the country environment making maximum use of experienced gained.

Successful projects require even more careful phasing outo They need

personnel who have the capacity to move from operationsl or advisory

positions tQ occasional consultants. In a s~ilar way, activities and

organizations must be gradually exposed to the harsh realities of the

bureaucratic struggle in developing countries.

Suggestion 2: Strategx and Analysis.

At present the evidence available supports the hypothesis that

the critical variables in effective transfer are the quality of leadership.

and the relationships with other parts of the environment 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 min~lzedt requires a careful

examination of these and other problems. Such a strategy must be developed

with the full participation of recipient officials.

Suggestion 3: Training.

Th~ development of a training component, which includes the

donor and other developed countries, developirag countries with 81aailar prob

lems and the building of a pattern of local and on-the-job-training, i8 a

fund_ental basis for transfer, but it can be built into project planning.
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Training. in its broadest sense. also 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 meanato assure the return of trained personnel.

Suggestion 4: Institutionalization.

The comments under suggestion 4 of Commitment are equally applic

able to the problems of transfer. It i8 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 l~adersbip and

staff.

Suggestion S: Continuing Services after Transfer.

The withdrawal of tecbnicalassistance 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

cctl~ity after transfer will not only provide an ~portant support but

can assist in insuring that the new organization continues to be innovative..

It 1s ~portant however that the donor take initiative in encouraging the

transfer, but at the a_e 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

t~e phased plans for transfer should be set forthwith the idea

that they are approxbDate targets which will be examined as the t~e

arrives. This tends to psychologically condition the recipient and

force the kind of planning which is required on both sid~s if the

project is to be successfully launched as a country operated

act ivity 0
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B. The selection of personnel during the final stases of a

project should be given particular consideration in terms

of the capacity of technicians to promote ~he transfer of

responsibility. One U.N. technician had been providing

~portant 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 an arbitrary

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 stagee would be more useful and termination

dates should result from a pbase out strate8Y~

Do Mission directors should require preparation of a strategy

for the phasins out of projects which are ready for transfer

and;' the missions should have the funds for those limited

short term ~onsulting and supporting activities which are

required after transfer.




