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PREFACE 

This book is intended a s  a practical guide for  individuals 
and organizations engaged in effecting changes in the develop- 
ing countries, and especially those concerned with the devel- 
opment of institutions contributing to economic growth, social 
development, and nation-building. It is written primarily for  
foreign advisors, experts, technicians, and teachers who 
assist  the developing countries by identifying and analyzing 
problems, planting ideas, using their ingenuity to get action, 
and helping to get things done. It will be helpful, also, to the 
present and future local leaders and technicians who must 
carry major responsibility for the development of their own 
countries and who, very likely, will work with foreign tech- 
nicians in the process. 1 Some of the suggestions and con- 
cepts may stimulate assistance agencies, public and private, 
bilateral and multilateral, to rethink some of their present 
practices with regard to technical assistance and institutional 
development. In addition, the method of presentation of some 
of the material a s  well a s  some of the insights may serve a s  
hypotheses for  research by those working on the intellectual 
frontiers of development and institution -building. 

It is fully recognized how complex the process of devel- 
opment is, how vast a r e  differences in the levels of progress 
of various countries, and how little is really known about the 
development process. Nevertheless, despite lack of precise 
knowledge, countries a r e  developing and institutions have 
been built. Experience, both successful and unsuccessful, 
provides a basis for organizing material, often well known, 
and drawing certain generalizations known intuitively to the 
skilled practitioner. Some of the devices used in the follow- 
ing chapters may be subject to criticism for oversimplifica- 
tion; they a r e  believed essential as tools for analysis and 
training in the highly complex art of development and 
institution-building. Let those who build on this initial 
effort to provide a practical guide for the student and prac- 
titioner develop a more sophisticated approach. 



Lest the reader be misled, institutions a re  not being 
discussed here in the broad, sociological sense--Which in- 
cludes the institution of marriage, the crown, o r  the Presi- 
dency, or  the institution of private property--but in the much 
more limited sense of an organizational entity functioning in 
such a manner that it can contribute to development: for 
example, the modernization of a university, the establish- 
ment of a training center, the operation of an effective civil 
service or  tax system, o r  the network of entities needed for 
agricultural development. This concept is developed more 
fully in succeeding chapters. 

There is no effort to treat all aspects of development 
(for example, in the village o r  small community) or  all types 
of institutions (civic, religious, political, administrative, 
educational, financial, and so on) required for development. 
My concern is largely with institutions engaged in program 
administration, education, and training, and the social and 
political environment essential for their success. The gen- 
eralizations and techniques discussed in this work a re  gen- 
erally applicable to the establishment and modernization of 
these types of institutions, with a wide margin allowed for 
the exceptions that become successful in developing countries 
in seeming violation of all known rules for success. Many 
or  most of the generalizations may be relevant to other types 
of institutions, but neither the literature on development nor 
experience in foreign-assistance programs as yet provides 
a basis for such a conclusion. 

For purposes of analysis and training, the process of 
development and institution-building is broken into separate 
and distinct parts. They are,  of course, interrelated, and 
interact with each other. Under ideal circumstances, it 
would be well to start  at  the beginning and follow through in 
a logical sequence of steps. In development, however, there 
is rarely a clear-cut beginning, and logical progress is often 
the logic of expediency. There is validity in the truism of 
technical assistance that "you start  where you are." Never- 
theless, by identifying important elements of development 
and institution-building and by planning and carrying out 
activities knowingly and in reasonable order, whenever fea- 
sible, we can make the process of development more effec- 
tive, less  wasteful, and, hopefully, more rapid. 



NOTE TO PREFACE 

1. The Development Assistance Committee (DAC) of the 
Organisation for Economic Co-operation and Development 
(OECD) reports that, in 1965, some 60,000 students and 
trainees were supported through governmental multilateral 
and bilateral contributions, and around 90,000 experts, advi- 
sors ,  and operational personnel assisted the developing coun- 
tries.  The United States reported 6,726 advisory personnel. 
Even if the 35,000 teachers, almost 27,000 from France, 
a r e  excluded, there were some 55,000 people engaged in 
government- sponsored foreign assistance. These figures 
do not include the thousands associated with voluntary pro- 
jects in the developing countries. Development Assistance 
Efforts and Policies, 1966 Review, Willard L. Thorp, Chair- 
man, DAC (Paris: Organisation for Economic Co-operation 
and Development, September, 1966), pp. 163-65. 
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CHAPTER I OVERVIEW 

IMPORTANCE OF INSTITUTIONS 

The goal of development is a better life for the people, 
however that better life may be defined within a particular 
society. 1 In varying degrees and at different stages of 
development, this means greater economic opportunity; 
better consumption goods, including food, at prices people 
can afford; more widespread and effective schooling; better 
health; and increased opportunity to participate in society 
and in shaping the decisions affecting the individual and the 
group. 

Some of the key decisions on the long road toward these 
goals can be made by responsible leaders, and the decisions 
will be substantially self-administered- -for example, elim- 
inating price controls on important foodstuffs, giving legal 
sanction to lands already occupied by squatters, eliminating 
tariffs on certain imports, deciding to build a road opening 
a new area to natural (unorganized) migration. Some phases 
of economic growth, in other words, will be significantly 
affected by leaders who, at  the right time, make wise deci- 
sions which will be carried out by the market o r  by the ac- 
tion of the people concerned. 

Other decisions may be made by individuals in response 
to incentives or  disincentives--the farmer to produce more 
when he sees a market for his goods, the worker to work 
longer and harder for the opportunity for more adequate 
housing. The father will tend to keep the child in school 
longer if he sees some direct benefit to the child and the 
family. Even the very poor will save through credit unions 
when they see an opportunity to borrow for what they con- 
sider important. 

PREVIOUS PAGE BLANK 
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Still other types of decisions a re  taken through individ- 
uals banding together for  group action, legal or otherwise-- 
peasants moving en masse a s  squatters on public or  private 
land; citizens forming cooperatives or  credit unions; groups 
petitioning for  political action; businessmen organizing for  
social and economic purposes; workers forming effective 
trade unions, and so on. 

These individual actions of leaders and citizens and 
these group activities a r e  vital to development. They tend, 
however, to relate to particular actions that are of interest 
o r  concern at the moment. Particularly at early stages, 
they tend to lack continuity, transferability to  related prob- 
lems, and administrative reinforcement unless taken within 
an institutional framework. Experience suggests that effec- 
tive and sustained efforts a t  development require networks 
of interrelated institutions. 

Definition 

In this work, we shall use "institution" to  mean an or- 
ganization staffed with personnel capable of carrying out a 
defined but evolving program contributing to social and eco- 
nomic development and having enough continuing resources 
and support to  assure a sustained effort for  establishment, 
acceptance, and application of new methods, practices, and 
values . 2  

This definition closely parallels several in the Esman- 
Bruhnst for mulation: 

An institution . . . is always a functionally spe- 
cific social organization o r  a cluster of related 
organizations. . . . By institutionalization, we 
mean the process by which new ideas and func- 
tions, through the instrument of organization, 
a re  integrated and fitted into developing societies, 
a r e  accepted and acquire the capacity to  sustain 
themselves, and in turn, influence the larger 
environment in which they function. . . . An 
institution is an organization which incorporates, 
fosters, and protects normative relationships 
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and action patterns and performs functions and 
services which a re  valued in the environment. 

These institutions a re  needed for the analysis of their 
countries' problems, for the formulation of locally feasible 
policies and programs that can contribute to development, 
for  administering programs that lead to improvement in the 
lot of the people, for education and training, and for stimu- 
lating and building support for  further innovation and reform. 
To contribute significantly to development, their activities 
and impact must reach beyond the present elites (the 5 o r  
10 per cent o r  so who a r e  powerful, educated, and in the 
money economy) to the emerging middle class and the 80 
o r  90 per cent in urban slums and rural  poverty, who a re  
largely uneducated and untrained, lacking incentives and 
hope, largely unserved by government and business. To 
survive and to operate toward those ends with the necessary 
resources, the institutions must find ways to broaden their 
support within and beyond the relatively small groups con- 
cerned with development and prepared to pay the economic, 
social, and political price of change. At the same time, 
they must find ways to circumvent manpower and financial 
shortages and administer programs in which traditional ex- 
perience offers little guidance, and major adaptations must 
be made in applying lessons learned from more-advanced 
countries. 

Role in Development 

Stress is placed on the importance of institutions be- 
cause development simply cannot be achieved without them. 3 
Foreign economists can help planning boards to develop 
sound policies a t  a particular time, but the job will have to 
be done over and over again unless local institutional capac- 
ity is strengthened for  the analysis and solution of problems 
and a pattern has been set in which the decision-makers 
give proper attention to economic considerations in their 
political decisions. The soundest agricultural policies a r e  
likely to be of little consequence without a network of insti- 
tutions to improve the farmer's technology, enable him to 
market his crops with a fair return on his investment, bor- 
row money at reasonable rates,  and give him some incentive 
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for his labor. The same holds true for business and industry. 
Nor is it possible for government, business, or agriculture 
to flourish without an adequate supply of properly educated 
and trained manpower, and the needs a re  so great that they 
cannot be met by training abroad or the indefinite importation 
of foreign teachers and professors. No country can move 
effectively toward development without institutions to collect 
adequate tax revenues and to allocate resources. 

Various devices have been used to meet operational needs 
in the face of institutional deficiencies- - employment of ex- 
patriates, the U. N. Operational and Executive program (OPEX), 
the Chinese-U. S. Joint Commission on Rural Reconstruction, 
the servicios in Latin America. As interim measures, such 
devices may be necessary in a particular country at a par- 
ticular time. For the long haul, however, they cannot take 
the place of local institutions. 

Though essential to sustained growth and development, 
institutions cannot be created o r  modernized solely by the 
signature of a local leader, pressure from abroad, or the 
wizardry of some foreign expert, but many an institution 
has received a start  or  a chance for survival through these 
means. Nor a re  they the sole or  initial factor in growth and 
development; political, social, economic, and administra- 
tive factors may be critical. As a matter of fact, if most 
countries waited to have effective institutions in order to 
begin development, their ra tes  of growth would be f a r  lower 
than at present. On the other hand, institutional deficiencies 
a re  one of the important contributing factors to lack of prog- 
ress .  By improving the quality and pace of institutional 
development, we can improve and speed economic and social 
development. This objective requires increased attention 
to the social, economic, and political setting in which the 
institutions are to function. 

ESSENTIAL INPUTS 

Four key inputs, interacting with each other, contribute 
to changing the environment and creating the conditions in 
which particular institutions can further development (see 
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Figure 1). Three of these inputs a r e  local: leadership 
having some commitment to development, a t  least minimally 
adequate human and financial resources, and some key indi- 
viduals having development-oriented education, training, o r  
experience, who are  able and willing to work for  change-- 
and have a cause worth working for.  When there a r e  serious 
deficiencies in these elements,, efforts might well be made 
to strengthen them before heavy investments in other aspects 
of change and institution-building a re  made. The fourth in- 
put is outside assistance in the form of analysis of local 
problems; help in formulating and implementing both what to 
do and how to do it; and leadership in planting new ideas and 
pressing for action, training, and support when resistance 
to change is encountered. 4 

CRITICAL ELEMENTS 

These inputs contribute to five critical elements in the 
change process, which will be discussed briefly below and 
elaborated in succeeding chapters. 

Day-to- Day Operations 

Ongoing or new institutions a r e  in business to  carry on 
their daily activities of services, controls, o r  training in 
order to get a job done. Often they fail to contribute opti- 
mally to development because policies and programs a re  not 
properly conceived o r  a r e  improperly executed. These pro- 
grams are  run by men generally doing their best but often 
lacking the time, training, and supporting staff and resources 
to change their methods of operation. Though improvements 
in operation may well be critical to devel~pment, a s  is dis- 
cussed in greater detail in Chapter 2, they a r e  often omitted 
o r  not made explicit in formal requests for foreign assist- 
ance, perhaps because of lack of detailed knowledge of par- 
ticular problems, unwillingness to admit officially that cer- 
tain types of mundane problems exist, o r  the format of the 
request itself. 
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AN INSTITUTIONAL VIEW OF DEVELOPMENT 
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Flexibility for Advisors 

Foreign advisors need the administrative flexibility and 
the adroitness to get themselves invited to help on these 
problems after they arrive in the country, and they must be 
equipped to give practical assistance in effecting visible im- 
provements when the opportunity arises. This type of "nuts 
and bolts" assistance may often be critical in winning the 
confidence of local leaders and their supporting staffs and 
thereby earning the right to advise on more substantive mat- 
ters.  Of no less  importance, improvement in almost any 
operational area is important in demonstrating to the bureau- 
cracy, political leaders, and the public that services can be 
improved. In some instances, simple operational improve- 
ment, by providing better service, may demonstrate a gov- 
ernment's concern for the people and help to gain the broad 
support required for successful development efforts. 

Assistance in these areas usually cannot be tightly pro- 
grammed in advance. Thus, field technicians must be flex- 
ible enough to meet various needs. Furthermore, when the 
opportunity does arise,  the improvement of daily operations 
is likely to be a complex task requiring action on many fronts. 
It is likely to require a longer time and greater resources 
than local institutions and foreign assistance agencies a re  
accustomed to allocating for operational improvements. 

Although it is necessary to treat this area separately 
for purposes of analysis, advice and assistance on day-to- 
day operations often become completely interwoven with 
other aspects of development and the building of the institu- 
tions. The reaction of local leaders o r  officials to advice 
and the way it is given will color requests for guidance on 
other problems. Hence, advice must be technically sound, 
locally feasible, and politically sensitive. Furthermore, it 
must be timely. As a consequence, the foreign advisor who 
is concerned primarily with the development of the institu- 
tion must also be prepared to help his local colleague in 
wrestling with his daily critical substantive problems. To 
illustrate this point: A foreign advisor helped the Philippines 
meet an immediate problem by helping them set up a com- 
plaints bureau to handle the tens of thousands of letters and 
telegrams that flooded the government after a Presidential 
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speech. From then on the advisor had an interested audience 
for discussion of broader problems. 

Climate for Reforms 

There a r e  vast a reas  where the direction of substantive 
change must be started and shaped and where this necessary 
process may go on for years. By substantive changes a r e  
meant such things a s  changes in tax policies and structure, 
modifications in land tenure patterns, far-reaching changes 
in the educational system, changes in the relationships of 
government and business, the extent and nature of public 
services that should be provided in the villages and rural  
areas. b c a l  institutions would help the process and a r e  
indispensable at some stages, but premature concentration 
on institution-building may detract from efforts to get accept- 
ance of the concepts and practices on which the institutions 
must be built. 

The need is for an ever-widening circle of individuals 
to be exposed to the ideas, which a r e  often new locally but 
already in practice in other parts of the world. The need is 
for some types of fairly objective analyses of the local prob- 
lem that will provide a base for discussion designed to devel- 
op practical solutions. The need is for specific proposals-- 
for example, legislation that will be fought over in public 
and within the power groups, depending upon the political 
system of the country, and will be accepted, rejected, o r  
compromised. The over-all need is for a means of deter- 
mining where the country wants to go, considering the weight 
of entrenched interests and the pressures of the reformers. 
How open and democratic this process should be will depend 
upon the particular country. If there a r e  institutions that 
can spearhead the fight, so much the better, but civic- 
minded reform organizations a re  not common in the develop- 
ing countries. 

An illustration from the field of agriculture may help to 
sharpen this discussion: Some changes in patterns of land 
tenure a re  generally needed to increase agricultural invest- 
ment and productivity in many developing countries. The 
existence of an agrarian reform institute may o r  may not 
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help to bring about the necessary changes. Usually, such 
an institute is set up to administer some aspects of the pro- 
gram of agrarian reform. It may be set up a s  a vote-getting 
measure in an election campaign and have paper responsi- 
bility for administration of a vast program which no one 
takes seriously, or  it may have responsibility for adminis- 
tering some important but relatively minor phase of the pro- 
gram, the only area of agreement among the conflicting 
forces. 

The need at this stage, however, is not primarily for 
administration, but for at  least a few individuals and groups, 
and possibly institutions, capable of analyzing local problems 
and needs, disseminating their findings, precipitating dis- 
cussion and debate, hammering out workable patterns per- 
haps over years, and getting some responsible leaders com- 
mitted so that eventually the program will be adopted. 

Sustained Local Interest 

In this type of situation, the need is for the sustained 
interest and determination of key local people who have the 
time and resources to give to the fight. An entity of some 
sort may be desirable (and will be essential at  the final 
stages of the struggle), but the establishment of an institu- 
tion may divert energy and interest from the prime target, 
in this case, a political decision to undertake agrarian re- 
form. Perhaps more serious, a formal organization may 
in itself become a prime target for the powerful interests 
opposed to the reforms. 

Two types of institutions may be required along the way. 
As partial victories a r e  won, it will be necessary to set up 
or  reconstitute institutions to administer aspects of the pro- 
gram and become nuclei for broader aspects of reform. 
More importantly, when a substantial victory has been 
achieved, institutions a re  needed to monitor performance 
and push further advances. This type of pressure organiza- 
tion is uncommon in the developing countries, and this lack 
may account for the frequently occurring vast gap between 
the fine goals established in the laws and the way they are 
administered. Although this type of institution may be crit- 
ical to development, i t  is not treated in any significant 
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detail in this work because so little is known about it at  pre- 
sent. 

This area of substantive reforms presents real  prob- 
lems to foreign-assistance agencies. In many fields, such 
a s  tax policy or  agrarian reform, there is no generally ac- 
cepted doctrine for use in guiding the developing countries. 
Lessons from experience a r e  not too helpful a s  the reasons 
for success and failure have rarely been studied. Further- 
more, advice in this area  may put the foreign-assistance 
agency in the pit with strong antagonists operating in a highly 
emotional atmosphere. 

Individual technicians do provide advice and guidance 
in these fields from time to time, but the advice is usually 
limited to technical matters and i s  usually given privately. 
Real progress toward substantive reforms is being made 
through program and sectoral loans in Latin America. Much 
more can be done in this area both to advance sound policy 
formulation and to broaden the base of participation in the 
development process. This will be discussed further in 
Chapter 3. 

Institutional Environment 

In many developing countries, a problem is considered 
to be solved by enacting another law or signing another de- 
cree; in many cases, however, reasonably adequate laws 
are  now on the books which could contribute to development 
if some modest effort at administration and enforcement 
were made. In some countries, the solutions to problems 
are  thought to lie in assigning responsibility for new and 
trying programs to government agencies accustomed to 
carrying out rule-book programs of law and order. In 
others, solutions a re  sought in new buildings, modern equip- 
ment (especially computer s), and additional personnel. In 
education, answers a r e  often sought in additional buildings 
or in adding courses by part-time professors who have no 
time for research relating their theories to local circum- 
stances. 
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Programs for modernization and reform will make little 
more headway than they have in the past, no matter how 
clearly public policies and laws a r e  drawn, no matter how 
carefully the institutions a re  designed, unless significant 
changes a r e  made in the institutional environment, that is, 
in the attitudes and work patterns of those directly involved 
and the attitudes and relationships of those in leadership 
positions and supportive roles. These attitudes and views 
a r e  often part of the culture, but they must undergo some 
modifications if effective institutions a re  to be developed 
and progress is to be made toward social and economic 
goals. 

Types of Changes Required 

The nature of the changes required and the measures 
required to effect them obviously will differ from region to 
region and from country to country. These points, dis- 
cussed briefly here, will be treated more extensively in 
Chapter 4. 

Perhaps the most universal need is acceptance of the 
concept of selection of personnel, from top leader ship on 
down, who a r e  willing and able to do a job and who can find 
ways to get things done. Related to this is the need for 
building acceptance of the idea that sustained hard work is 
essential for development, that dedication to development is 
essential, that capable, trained young people often will have 
to be paid more than traditional rates  and provided with a 
more favorable working atmosphere if they a r e  to contribute 
to the maximum. 

Also necessary is the creation of a better attitude to- 
ward public service, and of a sense of urgency in getting on 
with the job, a s  well a s  a sense of responsibility for contin- 
ually building under standing and support. 

It must be accepted that pioneering efforts in transi- 
tional societies a r e  relatively costly and cannot follow pre- 
cise blueprints. Top leadership and legislative bodies need 
to recognize that new or modernized programs will be cost- 
ly, and that some room for experimentation and some flex- 
ibility of operation and control a r e  essential if the desired 
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reforms a r e  to be carried out. There is a need for recogni- 
tion, too, that in the process of development some will gain 
and some will get hurt and that these may not always be the 
traditional winners and losers in that society. 

Contribution of Foreign Assistance 

The foreign-assistance agencies currently give attention 
to the institutional environment, in passing, a s  a part of 
their normal technical-assistance activities. Major atten- 
tion should, of course, be given to the environment during 
the process of institution-building, but a great deal can also 
be done beforehand. 

During the discussions of particular reforms, or imme- 
diately thereafter, it will often be appropriate to focus atten- 
tion both on the kind of institution required and the environ- 
ment which it needs in order to operate. 

Foreign-assistance agencies can do much more than at 
present through their training programs to prepare their own 
technicians and especially the administrators, technicians, 
and leaders of the developing countries. Such training might 
include arguments in support of types of environmental 
changes, legislative and administrative bases for action, 
and comparative techniques from different societies, and 
much more attention to the process of change. 

An important contribution can often be made by the for- 
eign technician himself through the demonstration effect of 
his own attitudes and work patterns. Related to this is a 
point on which more shall be said later, the importance of 
day-to-day working relationships of local and foreign tech- 
nicians in creating the institutional environment. There is 
also a broad area related to the particular institution, which 
includes review, analysis, and discussion among the intel- 
lectuals, the elite, or  the general public a s  appropriate in 
a particular country, on the purposes to be served, re-  
sources available, methods, scope, and so on. This might 
include probings of the appropriateness of U. S. , English, 
French, and other experience, a s  well a s  the experiences 
of other developing countries, in an effort to develop a rele- 
vant and workable pattern. 
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Concurrent with these efforts would be s t ress  on some 
of the ingredients necessary for  the initial success of the 
institution once i t  is established--training abroad of persons 
who could become the leaders of the new institution, gaining 
the support of management and employees, a s  well a s  of the 
chief executive or  a t  least of some of the cabinet, creating 
a group willing to fight for  the program and institution, and 
getting a commitment that this activity will be given rea l  
support and backing, including money, by the government. 

Building an Institution 

The development process, as mentioned ear l ier ,  re- 
quires a complex of institutions to perform four major func- 
tions: analyzing the country's problems and developing poli- 
cies and programs to improve conditions, carrying out oper- 
ational programs that contribute to development, serving a s  
focal points and spokesmen for reforms, and serving a s  co- 
ordinative and supportive agencies for  other institutions. 
Whether these functions a r e  handled separately o r  combined 
is largely a matter of local circumstances. 

These institutions a r e  established, of course, to carry 
out programs in substantive fields, for example, economic 
planning, various aspects of agriculture, particular phases 
of education, and the like. The local leaders of these insti- 
tutions, except when selected for  purely political, personal, 
o r  family reasons and without reference to professional com- 
petence, a r e  likely to have had their training in the particu- 
lar specialty, and they tend, naturally enough, to give their 
attention primarily to their professional subject matter. 
The importance of this very substantial area,  which ranges 
from the formulation of public policy to curriculum planning, 
techniques of teaching, or techniques of reducing the salinity 
of soils should not be minimized. The substantive programs 
a r e  the main contributors to socioeconomic development. 

Limiting attention solely to technological aspects usually, 
however, limits the effectiveness of the programs. If insti- 
tutions a r e  to be fully effective, particular attention must be 
directed toward building of an organization and an adminis- 
trative apparatus that acquires skill in managing and living 
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with change; concerted efforts to build support for the pro- 
gram in the community and within the organization itself; 
assuring an adequate and sustained flow of money; design of 
programs that will have short-range impact on development 
a s  well a s  long-range values; and over-all leadership that 
breathes vitality into the institution. 

Foreign-assistance agencies recognize the technological, 
political, administrative, and social complex that contributes 
to  the development of institutions, but they have not fully 
developed techniques for coping with the problems. For the 
most part, training abroad is still largely in technical fields, 
and this training is becoming more and more highly special- 
ized. Technical advisors sent overseas a r e  usually well 
equipped in their technical phases of education, agriculture, 
economic planning, and so on. Some of them seem to recog- 
nize intuitively the elements of institution-building and to 
advise on measures to build them. Some highly successful 
examples of institution-building a r e  described later in this 
work. For  the most part, however, institution-building is 
a haphazard activity in which only limited progress has been 
made. By giving attention to the principal elements of 
institution-building, a s  discussed in greater detail in Chap- 
t e r  5, the process can be speeded and much more solid 
institutions can be created with fewer failures along the way. 

The Networks of Institutions 

For  a variety of reasons- -particularly, limited human 
and financial resources -- the pattern in many countries is to 
strive to build up a few modern institutions, usually having 
little relationship to  each other. This is based in large 
measure on the "island of development" concept, 7 building 
where conditions a r e  favorable. Thus we may have a strong 
central bank, a good agricultural extension service, a fa i r  
budget office, and a good college of education. These insti- 
tutions a r e  valuable, but they a r e  not nearly a s  valuable a s  
they would be a s  part of a network of reinforcing institutions. 

These networks a r e  of three types--within a technical 
field, ac ross  technical lines, and supportive and control 
institutions. 8 
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Agricultural services a r e  illustrative of a network of 
institutions within a technical field. An extension service 
cannot be fully effective without at  least adaptive research, 
so that the extension agency can assure the farmer that the 
new variety of seed or  the new fertilizer has really worked 
under local conditions. In turn, the extension service can 
be adequately staffed only if there is some type of facility 
that produces prospective agents. No matter how sound the 
advice from the extension service, however, there is little 
prospect for increased production unless the farmer has 
some facilities for marketing his product and institutions to 
provide credit during the production and marketing stages. 

Illustrative of networks across  technical fields, it is 
claimed that agriculture will soon reach its maximum limits 
if most fa rmers  remain illiterate. 9 To meet this problem, 
there is a need for  adequate elementary schools, at least, 
in rural  areas.  This, of course, means that the educational 
system must allocate resources in rural  areas ,  provide 
teacher-training facilities, and see that the schools provide 
a type of education that will encourage the f a rmers  to have 
their children attend. 

Illustrative of supportive institutions, neither the activ- 
ities in agriculture nor education can be fully effective with- 
out money, and this makes necessary effective institutions 
for collecting revenues and allocating resources. 

These simplified examples a r e  illustrative of the net- 
works of institutions required for development. As shall be 
developed later, the necessary elements of the networks can 
be identified, and by carefully planning strategy, institution- 
a l  and development needs can be met more soundly and 
rapidly than at the present time. 

CONTRIBUTIONS TO DEVELOPMENT 

A proper mix of local concern, leadership, skills, and 
resources and a timely input of the right kind of outside 
assistance should contribute to sounder and more rapid 
development. At best, however, the process will be slow 
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because of the complex of institutions required, the attitudes 
that must be changed, the new skills needed, and the resist-  
ance to change that will be encountered. 

Support for Elite 

One element often causing great concern to foreign tech- 
nicians and their eager, young counterparts (sometimes 
counterparts a r e  not young, eager, or  interested in change) 
i s  that even reform-minded governments do not show uniform 
commitment to al l  development efforts. The fact remains, 
however, that groups in power will seek development goals 
to the extent that achievement of those aims does not jeop- 
ardize their staying in power. Thus, improvement of tax 
collection may be supported up to a point where there a r e  
administrative improvements, but not to a point where the 
taxes, badly needed for development, bite too deeply into 
the supporters of the government. A substantial improve- 
ment in education may be supported, for instance, but not 
to the point where the children of the poor have opportunity 
to compete on an equal basis with the children whose fathers 
a r e  economically and politically powerful. Hence, one result 
of development efforts is often to do those things that tend 
to keep the elites in power. At the same time, these efforts 
often establish new plateaus from which further efforts can 
be launched. 

Future Change 

Development efforts will be slowed, too, because of the 
need to build institutions that will eventually improve the 
lives of the people. It may be necessary, for instance, to 
establish teacher-training institutions which, in five to fifteen 
years,  will have a substantial effect on the quality of teaching. 
It may be necessary to spend five years  improving the govern- 
ment's budget and accounting systems to provide the tools for 
greater efficiency in government. The necessity for a time 
lag is recognized when dams and roads a r e  built, but demands 
for quick results a r e  routine in the a rea  of socioeconomic- 
political development. This impatience can be disastrous to 
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long- t e rm efforts dependent on public support. Because 
institutions that take years  to establish a r e  essential to 
development, ways must be found to make them of service 
during the building stage, in order to command the kind of 
support that will make it possible to get on with the long- 
te rm job. 

Direct Change 

The third group of institutions help directly to bring a 
better life to the people. Many of the same elements apply 
here, too, but even deeper changes may be needed in atti- 
tudes of the employees and management. In most developing 
countries, for example, the educated men and women in gov- 
ernment have had little contact with the people except in a 
regulatory o r  control capacity; the concept of public service 
will take longer to develop than the formal organizational 
structure. Similarly, changing the educational system so 
that a much greater proportion of the children complete pri- 
mary and secondary schooling will require changes among 
the educators a s  deep-seated a s  in the system itself. Never- 
theless, the goal of institution-building and development is 
a better life for  the people. The changes can be made toward 
that objective. 

Developing New Leader ship 

A fourth group of institutions contribute to the develop- 
ment of new leadership--technical, analytical, administra- 
tive, and political. In this group fall  the educational institu- 
tions that a re ,  o r  should be, training the young men and 
women who will move into various leadership roles  in per- 
haps ten to twenty years. Leadership development, however, 
is not limited to educational institutions. Labor unions, 
cooperatives, credit unions, and civic organizations of all 
types a r e  ferti le grounds for training. Administrative insti- 
tutions, also, can provide broad opportunities for the devel- 
opment of skills in a wide variety of fields. Though these 
organizations have the prime objective of contributing signif- 
icantly to some aspect of development, important attention 
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to the expansion of the comparatively small  leadership group 
is essential in most developing countries. Whether some of 
this young talent will supplement and support the existing 
leadership or  whether i t  will eventually replace i t  will depend 
on circumstances within the individual countries, but there 
can be no question that development demands a substantial 
expansion of the leadership groups in all  fields and at all  
levels. 

SUMMARY 

The t e rm "institutions," a s  used in this  work, re fe rs  to 
organizations staffed with personnel capable of carrying out 
defined, but evolving, programs contributing to social and 
economic development and having enough continuing resources  
to assure  a sustained effort for establishment, acceptance, 
and application of new methods and values. 

Local institutions a r e  essential for  development, because 
the required analytical, policy development, operational, and 
evaluation work cannot be done over any lengthy period by 
foreign advisors. Furthermore, conditions and needs a r e  
continuously changing, and the country must have institutions 
capable of analyzing i t s  needs and responding to  them. 

In order to build effective institutions (Figure 1, Page 8) 
there must be leadership having some commitment to devel- 
opment, some individuals having a development orientation 
and a cause worth fighting for ,  and some local human and 
financial resources. These often need an input of foreign 
assistance, which is concerned with much more than tech- 
nology. These four elements contribute to  and a r e  affected 
by day-to-day operations, a climate for reform, the environ- 
ment for institutional growth, and the process of building not 
only single institutions but networks of institutions. 

These interactions help in solving current problems, in 
gaining approval of policies and programs for  such reforms 
a s  may be feasible, and in creating o r  strengthening institu- 
tions to play a role in further reforms. Some of these efforts 
contribute to the strengthening of the present power structure, 



others to immediate or longer-range improvements in the 
life of the people and to development of new leadership. 
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CHAPTER THE ROLE OF 2 INSTITUTIONS 

Effective institutions must be responsive to current 
needs generated by cultural, economic, social, and political 
conditions in the country. They must go beyond the meeting 
of today's needs through policies, operations, and training. 
They must seek to ingrain the new methods and values in the 
society and at the same time be in the forefront of further 
needed reforms. Within this framework, they must help to 
meet certain functional deficiencies which cut across  pro- 
gram and sectoral lines. Thus, when a number of institu- 
tions attack these common shortcomings, there may be the 
beginnings of a significant effort to alter the environment a s  
well as the institutions themselves. 

Economic growth, social development, and nation- 
building do not "just happen. " They a r e  the product of a 
complex of economic, social, political, and cultural forces. 
The strengths and weaknesses of a variety of institutions, 
however, influence the directions in which countries move 
toward development, the pace of progress, and the actual 
achievements. In this chapter, we shall discuss some of 
the functional shortcomings common to many countries, 
show how institutions in various sectors can respond to 
these problems, and prepare for a later discussion of ad- 
vanced planning to strengthen key activities. 
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COMMON PROBLEMS 

Fiscal and Finance Problems 

Government Revenues 

Few countries raise revenues adequate to finance regu- 
lar governmental operations and public investment for devel- 
opment. Lewis maintains that: 

The quantity and quality of Government activity 
which underdeveloped countries now demand for 
themselves cannot be provided (taking central 
and local Governments together) for less  than 
20 percent of GDP, even when defense and debt 
charges a r e  excluded. Recurrent expenditures 
on general economic administration takes, say, 
6 percent, education 3 percent, health 2 percent, 
welfare services 2 percent, capital expenditures 
on public works (including roads, schools and 
hospitals) 3 percent, and at least 4 percent is 
required for capital expenditure either by enter- 
pr ises  in the public sector (water, transport, 
ports, housing, etc. ) o r  by the Government's 
financial corporations which lend to the private 
sector (industrial bank, agricultural credit or 
mortgage finance). . . . Its total need for  
revenue is not likely to fall below 17 percent, 
excluding defense and debt charges. 1 

In summary, without adequate revenues effective public 
services a r e  impossible and strong institutions cannot be 
established. 

To come close to these goals, most developing coun- 
t r ies  need to reconsider their tax structures and tax poli- 
cies. Many Latin American countries, for  example, would 
have to make substantial changes in taxes on real  property, 
which now produce only 1 o r  2 per cent of tax revenues. 
Changes of this type, of course, often mean that the wealthy 
and powerful will be required to pay heavily increased taxes, 
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and many in the emerging middle class will be taxed for the 
first time. How well taxpayers respond is conditioned in part 
by enforcement machinery but in part by their appraisal of 
the appropriateness and quality of the public services that 
they buy with their tax dollar. 

In many countries a major overhaul of administration 
would produce substantial increases in revenues and intro- 
duce greater equity into the system. Huge sums a re  lost in 
many countries, for example, by "slippage" through the cus- 
toms service. The techniques of corrective action are  com- 
paratively simple, provided that there is a political deter- 
mination to change and enforce the new system. 

Changes of this nature, however, go deeper than adjust- 
ments in the law and administration. They involve issues of 
social status, relations of upper- and lower-class citizens 
and their government, and in some countries possible 
changes in political balance. 

Allocation of Resources 

Systems for allocation of resources among and within 
agencies generally need substantial modernization to become 
effective tools for deciding the best use of public funds and 
for deter mining the courses of action required to implement 
development planning. 2 Of most immediate concern, re- 
source allocation becomes a critical device for determining 
priorities in the use of scarce resources, human as well as 
financial, and for avoiding the proliferation of agencies the 
country cannot support. 

In many countries, there is a need for greater flexibil- 
ity in use of funds, a s  the development agencies cannot go 
to the President or legislature or to the Agency for Inter- 
national Development (AID) every time they need money for 
some unanticipated expenditures. At the other end of the 
spectrum, huge sums a re  earmarked, in some countries, 
for government corporations and public enterprises outside 
the budget system and outside of effective legislative and 
executive control. In Ecuador a few years ago, for  instance, 
less  than 40 per cent of the revenues from taxation were 
subject to executive control. 
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Again, the issues a re  not purely procedural and techni- 
cal. Often, they involve the question of who is running the 
government and for whom. 

Accounting and Auditing 

Parallel to the improvement of budgeting is the need for  
improving the accounting systems, both centrally and for 
particular ministries, and for modernizing auditing. (Pre- 
audit and postaudit by a central agency often create bottle- 
necks that virtually preclude administrative flexibility and 
the rapid action often required for development. ) Frequent- 
ly, rigid control is exercised over the ministries, whereas 
the public enterprises a re  left entirely to their own devices. 

Banking and Credit 

For the private sector to play i t s  proper role, a com- 
plex of public and private financial institutions is required 
to provide banking, credit, and related services of a com- 
mercial and developmental character. New types of activ- 
ities and the opening of new areas  for development will re- 
quire new directions and new emphasis in banking and credit. 
The credit system that is adequate for the large commercial 
fa rmers  growing coffee for export may not meet the needs 
of small fa rmers  who need $50 or  $100 for fertilizer to in- 
crease their beans or  corn for the expanding domestic mar- 
ket. Devices must be developed to spread participation in 
economic activity, as ,  for example, credit unions which a r e  
helping capital formation among the middle class and the 
poor and savings and loan organizations which have made it 
possible for their members to obtain home financing never 
previously available. 

To approach these problems as essentially technical is 
to overlook the fact that they have the potential to change the 
position of those now in control of the economy. 
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Analysis and Research 

Few countries have set out on an adequate scale to 
increase their capacity for fact-finding, analysis, and 
research on their own problems. Statistics commonly a r e  
incomplete, late, unreliable, and conflicting. 3 A beginning 
has been made, through planning agencies, to increase the 
capacity to analyze macroeconomic problems, but almost 
all countries have a long way to go in analysis of the eco- 
nomic problems of the various sectors. Limited a s  prog- 
r e s s  has been in economics, it has been rapid, indeed, com- 
pared with the meager attention given to increasing analyt- 
ical capacity in such areas  a s  the social and cultural obsta- 
cles to development, education and manpower, public admin- 
istration, and the political process. Interdisciplinary ap- 
proaches, essential to analysis and solution of a great many 
problems, a r e  virtually unknown in the developing countries. 

Progress in strengthening this function will involve the 
introduction of techniques, training, and the allocation of 
additional resources. Even more difficult a r e  three non- 
technical tasks: f i rs t ,  convincing responsible leaders that 
objective analysis will help them solve problems; second, 
getting them to exercise leadership in establishing and sup- 
porting institutions or components equipped to undertake 
program-related research and analysis; third, and the most 
difficult and important, introducing a problem- solving ap- 
proach which recognizes the interplay of technical, political, 
and administrative elements in developing countries. 

Operations and Administration 

Almost universally, programs break down a t  the opera- 
tional level. Few countries have developed adequate admin- 
istrative capacity to plan a program, put it into operation, 
follow up and change it when necessary, and keep it running 
smoothly. As the U.S. AID Director in Bolivia, Irving G. 
Tragen, has commented: "The heart of the process of 
change and modernization is the ability to transform blue- 
prints into action." Among the many contributing causes 
has been a continued centralization which discourages or  
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prevents the man on the scene from taking corrective action 
or reporting with complete candor to the man in the capital 
city who makes the decision but lacks a rea l  grasp of field 
problems. At the same time, countries, loath to decentral- 
ize, have been slow in setting up patterns of coordination at 
the top for resolving differences among ministries with re- 
gard to policies and operations of importance to development. 
Central planning organizations, for instance, have their 
problems in some areas  because their instructions a r e  dis- 
regarded by the ministries and only the President o r  the 
cabinet is in a position to get two ministries to coordinate 
their activities. 

In many countries, the personnel systems contribute to 
lack of responsiveness to development needs. In some areas,  
the bureaucracy becomes the haven for intellectuals who, 
having achieved status through education, a r e  not concerned 
with o r  prepared to cope with the problems of their country- 
men. In others, government employment is often the reward 
for the politically favored, who, without training and respon- 
sibility, shrug off development needs. In most countries it 
is the better-educated city dwellers who staff the government, 
and they have little understanding of or  ability to communi- 
cate with the masses of impoverished country folk and city 
poor. Despite the critical importance of personnel, scarcely 
a country or  individual agency has attempted to define i t s  
needs and set up systems to meet them. 

Training Needs 

Particularly in institutions undertaking important devel- 
opment tasks, training employees to do particular jobs be- 
comes of critical importance, a s  well a s  training in new 
approaches to planning, coordination, and orientation to pub- 
lic service. Above all and at all levels, in most countries 
there is a need, through formal and informal training, to 
imbue the staff with nontraditional attitudes and to give the 
organization the dynamism required to keep up with the ever- 
changing needs of development. 

The staff of an organization cannot for long remain sig- 
nificantly better than the general and specialized education 
received before employment. Training abroad will help fill 
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important gaps, but onlyfor the veryfew. The aim, then, 
should be the improvement of education and training to meet 
future needs. This will require work with the educational 
system to encourage, when necessary, changes in curriculum, 
course content, and teaching methods, and, in some instances, 
selection of personnel, to give reasonable assurance of an 
adequate supply of young men and women with the breadth of 
knowledge a s  well a s  the technical skills required. 

Lack of Pressure Groups 

Many of the problems within government a r e  due to lack 
of outside pressures.  Civic and pressure groups demanding 
quality services and improved attitudes a r e  almost unknown 
in developing countries. When a country is fortunate enough 
to have the dynamic political leadership indispensable to 
efforts for substantial progress, the usual focus is on broad 
issues. Rarely is there adequate attention to the internal 
operations of government. Few of the reform administra- 
tions concerned with modernization of government a r e  in 
power long enough to bring about the long, unglamourous 
changes in attitudes, techniques, and structure required to 
provide the public services needed for  development. Yet it 
is the operating detail reaching the man on the street o r  on 
the farm that makes for visible development. 

Policies and Programs 

Contemporary practice places great emphasis on inf lu- 
encing the course of development through governmental poli- 
c ies  and programs that provide incentives and disincentives 
for various types of private initiative. Pr ice  ceilings on 
certain commodities, for  example, may be raised or  lowered, 
tax policies may be used to force owners to use or  sell  idle 
lands, interest ra tes  may be raised or lowered for loans for  
certain purposes. Government programs, too, a r e  influ- 
enced by similar devices. For example, foreign funds may 
be sought for dams in a particular part  of the country, but 
not in others; government funds can be increased for educa- 
tion, but reduced for housing, or vice versa. 
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Most countries rely on a hanctful of able young men, 
technically trained abroad, working with foreign consultants 
who often do the analytical workfor them. It is most unusual 
for  a country to have developed the men and women and the 
structures to assure  continuity in high-quality analysis and 
policy recommendation both centrally and for  the different 
sectors, such a s  agriculture, education, and transportation. 
Perhaps more serious, the countries and assistance agencies 
have not shown an adequate awareness that policy formulation 
is not just a high-level technical function but one that requires 
the broad judgment to balance technical, administrative, and 
political considerations. 

Furthermore, few developing countries have established 
and adequately supported the data systems that a r e  basic to 
meaningful analysis. At the other end of this spectrum, few 
of these countries have given attention to adjustments in the 
political system to give reasonable assurance of sound 
decision-making in a fair  proportion of cases. 

Involvement of the People 

It is widely recognized that development c m o t  be handed 
down from on high like the Ten Commandments. It comes 
about mainly by unleashing the interests, energies, and re-  
sources of the people. 4 Yet plans, programs, and projects 
a r e  usually the product of technicians, domestic and foreign, 
who a re  primarily concerned with their technical adequacy. 
Where the plans win the support of political leaders, there 
is a tendency to push them through a s  quickly a s  possible 
with a minimum of controversy, and, therefore, of consid- 
eration by the groups most directly affected. As a result, 
top-level backing often melts away when it  is found, a s  the 
program proceeds, that the opponents of change a r e  stronger 
than the supporters. 

Obviously, there will be wide variations in the nature 
and extent of popular involvement in the development and 
implementation of plans. Nevertheless, attention needs to  
be focused on discussions of the plans themselves, on public 
concern fo r  major projects with long-term financial commit- 
ments, on use of publicity to promote "voluntary compliance, " 
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on organization of groups to push development efforts and to 
educate prospective participants, on finding or  establishing 
associations that can participate, and, where feasible, on 
designing programs so  that local participation i s  required 
and leads to broader economic, social, and political partici- 
pation. 

Administration of Justice 

In their different ways, almost all developing countries 
have a dual system, in practice, for the administration of 
justice within the bureaucracy and within the legal systems-- 
one for the elite and politically favored, the other for  the 
masses. 

Often, administrative processes a r e  cumbersome and 
red  tape i s  cut for those with influence or  who can afford a 
bribe or the hiring of an expeditor . Decision- making is 
usually centralized, and access to the decision-makers is 
reserved for  those with influence or those with infinite pa- 
tience and time to wait. Public services a re  reasonably 
adequate for the elite and nonexistent o r  inadequate for the 
vast majority, especially outside metropolitan areas.  

Laws a r e  drafted by the elite, sometimes by experts 
furnished by the groups to be regulated, and a r e  enacted by 
legislative bodies largely representative of the same groups. 
Legal systems a r e  still largely designed for the equilibrium 
of a predevelopment era-  -for example, heavy s t r e s s  on the 
details of law and order; specification of the minutiae of 
government procedures, thus precluding administrative dis- 
cretion; and dominance of the rights of the landowners or  
the oligarchy. In many areas ,  laws a r e  the focus of intense 
political and intellectual activity, but no one expects them 
to be applied. 

The courts in many cases also apply a double standard. 
The tenant, for example, has little chance against the land- 
lord, the worker against the employer. In large areas ,  
laws a r e  uncodified, and the administration of justice may 
be a matter of the skill of the lawyers and someone's mem- 
ory of the laws that a r e  on the books. In some countries, 
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the courts operate on the highest professional plane, but in 
others the courts a re  subordinated to the political group in 
power. In many developing countries, the legal systems a r e  
entangled in formalism and long delays, and the courts a r e  
not the means for settlement of disputes in an equitable man- 
ner,  particularly when different social and economic classes  
a r e  in controversy. 

Although lawyers play a highly important role,  little 
attention has been given to the content and methods of legal 
training in relation to  the needs of development. Many coun- 
t r i e s  have no requirements, and inadequate facilities, for 
providing lawyers with an understanding of the theory and 
operation of the economic, social, and political system. 
Little attention is given to the creative role of the legal sys- 
tem and legal processes in development. Emphasis is pri- 
marily on formalism, and little attention is given to the 
importance and techniques of solving the problems of devel- 
opment. 

Private Sector 

Although almost all developing countries appreciate the 
need for  strengthening private initiative, these efforts tend 
to fall short of their mark because of three common prob- 
lems and a fourth that exists in many countries. (As used 
here, the t e rm "private sector" includes agriculture a s  well 
as commerce and industry and any other activities where 
private initiative and return on investment a r e  of impor- 
tance. ) These problems a r i se  f rom the fact that, by and 
large, most developing countries have been primarily agri- 
cultural, and the bulk of their production has gone for sub- 
sistence, with a small, select market in the cities for qual- 
ity produce, and with exports of agricultural and extractive 
products a s  the principal earners  of foreign exchange. The 
laws and systems often still reflect this type of economy and 
social structure, while migration to the cities, growth of 
manufacturing, and changes in exports a r e  creating new 
economic patterns and newly emerging power groups to com- 
pete with the dominance of traditional agricultural leaders. 
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Direct Needs 

Most countries lack adequate facilities for long-term 
and short-term credit at  reasonable rates, especially in 
rura l  areas. Except where development banks have been 
established, new ventures of the type needed for economic 
growth often find capital difficult to obtain. Storage and 
marketing facilities a re  inadequate. Government regulation 
is commonly unrealistic and open to corruption. Many coun- 
t r ies  lack a climate for investment, domestic o r  foreign. 
At the same time, many businessmen are  loath to make long- 
te rm investments and seek full return on investment in a 
year o r  two. 

Indirect Factors 

Often, indirect factors can be a great detriment to activ- 
ity in the private sector--for example, politically motivated 
speeches that threaten expropriation; inflation; introduction 
of confiscatory land-reform legislation while large land- 
owners a re  being pressed to improve the land; the need for 
payoffs to get government action; a s  a revenue-raising meas- 
ure, adding a cent to the tariff on a bag of cement while 
attempting to encourage local housing at lower costs; a ceil- 
ing on interest rates  so low that money is not available. The 
list could be endless. 

Another group of common indirect factors grows out of 
the lack or  inadequacy of governmental services--inadequate 
or  delayed statistics limit their usefulness in planning; lack 
of government-operated or inspected health facilities such 
a s  slaughter houses and dairies and water supplies; unreliable 
supply of electric power; long delays in payment for govern- 
ment purchases; social security and other taxes which, when 
enforced, place an undue burden on business and provide 
inadequate returns to beneficiaries. Again, the list could 
be endless. 

Training 

Because of their transitional state, few developing coun- 
t r ies  have adequate facilities for training in the attitudes, 
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techniques, and skills required for an active private sector. 
The problem tends to range from training of top leadership 
to technicians, supporting personnel, stenographers, and 
clerks and skilled and semiskilled labor. Where preemploy- 
ment training is inadequate, few f i rms  have made much prog- 
r e s s  in on-the-job and other types of in-service training. On 
the broader front, there is a serious question of how much 
progress can be made in modern agriculture or business in 
a country where the vast majority of the people a re  unedu- 
cated and illiterate. 

Minor itv G r o u ~ s  

In some countries, business is largely in the domain of 
minority groups who a re  considered 'Y oreign, " even though 
they may have lived in the country for several generations, 
for example, the Chinese in many parts  of the Orient, the 
Indians in parts  of Africa, and the " T ~ r c o s ' ~  o r  llpolacos" in 
parts of Latin America. Because they a r e  often suspected 
of sharp practices and huge profits, governments may use 
restrictive measures that raise  even further bar r ie rs  be- 
tween them and the majority group and further discourage 
the so- called respectable people from business activity. At 
the same time, these minority groups have often developed 
new industries and introduced methods of the type required 
for development. 

Education and Training 

Higher education in most developing countries is still 
adapted to an earlier society in which the elite were educated, 
and the vast majority remained uneducated. In some areas,  
as in Latin America, the demand for higher education as a 
pass to social mobility has led to bans on adequate entrance 
requirements a s  well as prohibitions against written exam- 
inations, thus contributing to low academic standards. The 
nature of the education in many countries still puts heavy 
emphasis on literature and cultural subjects, and economics 
and engineering a re  approached largely theoretically. 5 Com- 
paratively little attention is given in many countries to the 
newer theoretical and applied fields required for development. 
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Training of supporting personnel- -laboratory technicians, 
draftsmen, dental technicians--is almost unknown. As a 
result, the ratio of supporting personnel to engineers is 
about 1 to 1 instead of 9 to  1, a s  in the more advanced coun- 
tries.  

Secondary education is still largely designed to prepare 
the student for entry to the universities, without recognition 
of the fact that for many years  only handfuls will go on to 
universities, and the developing countries need millions and 
millions with secondary education. Little attention is given 
to  the fact that for many years  secondary education will be 
terminal education for the bulk of the future leaders as it 
was for generations in the United States. 

At the elementary level in some areas ,  large numbers 
of children never attend school or  drop out before the fourth 
grade, with resulting functional illiteracy. In other areas ,  
urban school attendance is compulsory through the sixth 
grade with almost no educational opportunity thereafter. 
Where employment opportunities a r e  limited, the result  is 
often massive unemployment of literate but unskilled teen- 
agers. Serious as the problem is in the cities, it is far 
worse in most rura l  a r ea s  where little progress is being 
made in developing a literate f a rm population. 

In training for  techniques and skills required for devel- 
opment, few countries have made much progress in or  out- 
side the school system or  in private industry, with the excep- 
tion of some foreign f i r m s  that have recognized the need for  
training. At the same time, every manpower study indicates 
that unless steps a r e  taken to meet the manpower gaps, 
development will be retarded. 

Population 

Many countries, especially in Latin America and Asia, 
a r e  confronted with r a t e s  of population growth that make sig- 
nificant economic growth virtually impossible. The Charter 
of Fhmta del Este set a goal of an economic growth rate  of 2.5 
per cent per annum. In countries with a 3 per cent growth 
in population, the goal requires a 5.5 per cent increase in 
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gross  national product, a rate  few countries have achieved 
or  sustained over a period of years. 7 Considering religious 
and cultural problems, and the difficulties of communication, 
especially with the rura l  poor, population growth, unless 
curbed, is likely to offset the most intensive measures for 
development. 

COMMON INSTITUTIONAL NEEDS 

The significance of the foregoing overview of functional 
problems is clear. Fir  st, the problems cannot be solved by 
individuals but must be met in large measure by strengthen- 
ing institutional capacity. Second, all  cannot be undertaken 
at once, but priorities must be established to make maximum 
use of the limited resources of the developing countries and 
foreign-assistance agencies. Third, in almost every area,  
the technical aspect must be blended with the administrative, 
social, economic, and political if the changes a r e  to be ef- 
fected and become institutionalized. 

High on the list of elements needing attention is the 
strengthening of institutional capacity for analysis of country 
problems. This will include improved fact-finding, analysis, 
and interpretation of the facts and development of problem- 
solving methods. It will involve finding improved ways to 
bring the solutions to the attention of decision-makers or  
the public so that action will result. 

Equally important is strengthening the capacity to develop 
plans, policies, programs, and projects that a r e  not only 
technically sound but economically, administratively, and 
politically feasible and designed to bring about the social and 
economic changes required. Closely related is the allocation 
of resources to make the planning meaningful. 

A third category involves the converting of plans into 
operations. This includes getting operating funds, setting 
up the organization and procedures, and making them work 
so that the maximum number of people participate in the 
development process. 
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Still another category involves the education and training 
of various groups affected by the development process. The 
staff of the development organization must be trained in tech- 
niques, skills, new attitudes, and new motivations. (Not the 
least part  of this aspect is training through work with foreign 
nationals. ) Leaders a r e  in need of types of training to ease 
acceptance of new principles and practices, clients to  encour- 
age application of the new practices and techniques, tradi- 
tionalists to "peel off" those least opposed to change, and the 
general public and the political leaders to support the pro- 
gram. 

A fifth need is for continued efforts to develop capacity 
to expand the a reas  for  innovation and the introduction of f u r -  
ther reforms, because the countries and foreign-assistance 
agencies must be equally concerned with setting the develop- 
ment process in motion and keeping i t  moving. 

IDENTIFICATION OF INSTITUTIONAL NEEDS 

This section highlights a few of the major institutional 
needs in economics and public finance, agriculture, human 
resources,  and public administration. In these simplified 
sketches, the purpose is to suggest an approach to identifi- 
cation of institutional needs and indicate a little of the com- 
plex interplay of the networks of institutions required for 
development. This discussion is not intended to be compre- 
hensive but illustrative, and it should provide a basis  for  
more effective, detailed, country planning for institutional 
development. 

Economics and Public Finance 

Although some development economists a r e  concerned 
primarily with mathematical models, many a r e  giving in- 
creasing attention to the importance of various types of insti- 
tutions, for example, Walt W. Rostow, Theodore W. Schultz, 
W. Arthur Lewis, Albert 0. Hirschman, to name just a few. 
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Analysis 

As mentioned earlier,  institutions for analysis of fiscal 
and monetary problems and practices, formulation of poli- 
c ies  to keep the country on a sound course, and machinery 
to see that the policies a r e  put into effect a r e  imperatives in 
every country. Economic planning at  the national and sector 
levels is of growing importance, but these institutions cannot 
operate in a vacuum. Planning, for instance, cannot be par- 
ticularly effective unless it is related to the budget system, 
so that priorities a r e  established and implemented and gov- 
ernment investments a r e  made in some relationship to plans. 
Similarly, plans to curb inflation will be to little avail if gov- 
ernments shelve the plans and turn on the presses  to print 
more money whenever they a r e  short of funds. 

Banking 

The banking system, including the central bank, the com- 
mercial banks, and the development banks, is also part  of 
the network of essential institutions for  development. The 
existence of the institutions, of course, will not necessarily 
advance development; their programs and policies must be 
adapted to changing needs. Thus, the cautious practices of 
commercial banks, which may be appropriate for service to 
large landowners and exporters, may be ill- suited for lend- 
ing to small, individual citizens, especially in rura l  areas ,  
and for lending to encourage the newer, more risky business 
activities essential for development. 

Private Sector 

Another set  of institutions commonly needed affect and 
control the growth of the private sector. These include 
agencies for the formulation of public policies to encourage 
certain types of industrial and commercial activity and the 
prohibition, licensing, or regulation of various matters in 
the public interest. Many countries need improved service 
to business in such a r ea s  a s  the postal system, issuance of 
patents and trademarks, improved port facilities, and the 
promotion of tourism. To assure that adequate attention is 
given to these matters in a changing society, various types 
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of private associations to represent the interests of com- 
merce, industry, banking, or other interest groups may be 
required. 

Statistics 

Another area of almost universal need is for systems of 
statistics that will provide timely and accurate data for eco- 
nomists and statisticians and benchmarks to measure prog- 
r e s s  or  the lack of it. The needs run the gamut from the 
national income accounts, through data on population, hous- 
ing, industry, agriculture, education, health, and almost 
every facet of development. Organizations a re  required for 
deciding priorities within the mass of data required, the 
technical problems of conceptualizing and defining, the major 
administrative job of collection and tabulation, and the mun- 
dane problems of getting the money to finance these impor- 
tant and often costly activities. 

Taxation 

Taxation, obviously, has an important effect on the eco- 
nomic life of the country. Most countries collect f a r  l ess  
than they require for development; often, the tax systems 
a r e  regressive and the tax devices unsuited for or  counter- 
productive to development. In many parts  of the world, the 
methods of administration, regardless of how laws a r e  writ- 
ten, result in an inequitable tax system. Nevertheless, 
sound tax systems a r e  needed everywhere, properly admin- 
istered and with enough stability so that individuals and busi- 
ness enterprises can plan ahead. 

Credit 

Again, most countries require modernized agencies to 
provide credit to the exporters, the commercial farmers ,  
and those a t  the barely-above-subsistence level. Credit is 
not enough, of course, and institutions for marketing and 
storage a re  required a s  well a s  a structure to get informa- 
tion on new methods and technology to the farmers.  
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Enlarging Under standing of Economics 

Many countries need to increase their capacity for 
teaching the principles of economics to reach the enlarging 
group of citizens, in and out of the power structure, whose 
decisions and practices will influence the economic course 
of the nation. 

In summary, these seven problem areas  need attention 
in most countries and can provide a point of departure for 
more in-depth analysis and determination of priorities with- 
in individual countries 

Agriculture and Rural ~ e v e l o ~ m e n t ~  

Many countries have made industrialization their main 
goal. There is growing recognition, however, that major 
changes in agriculture must be given a high priority in the 
development efforts of transitional societies. There seems 
to be fairly common agreement on the types of economic 
activity required, but less  agreement, especially in the 
developing countries, on the need for fundamental changes 
in the structure of rura l  societies. 

Public Policies 

Development of agriculture requires the establishment 
of public policies that will encourage (provide incentives for)  
some actions, such a s  planting of new crops and use of fer-  
t i l izers and improved tools, and will discourage (provide 
disincentives for) other efforts considered less  desirable. 
Development of sound policies should be based upon proper 
analysis and planning, but the plans will be but dreams un- 
less  there a r e  leaders within the power structure who can 
see that the policies a r e  adopted and put into effect. By way 
of illustration, these policies may range from long-range 
measures, such a s  improvement of rura l  schools, establish- 
ment of an extension service, and rebuilding range land 
through natural forces, to immediate problems, such a s  
the reduction of tar i f fs  on imports of fertilizer and fa rm 
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equipment, subsidized prices for r ice  and beans, and encour- 
agement of cooperatively owned storage facilities. 

Organizations a r e  required to establish systems, proce- 
dures, and techniques by which policies can be enforced o r  
put into operation through government or  private initiative. 
Development also requires devices to provide incentives to 
encourage private endeavor and to keep it in some reason- 
able balance in order to protect the public interest. These 
activities usually have their focus in ministries of agricul- 
ture. It is perhaps significant that, in a reas  such a s  Latin 
America which have given priority to industrialization, agri- 
cultural ministries have tended to be among the weaker cabi- 
net departments; some of the normal ministry activities have 
been performed by autonomous agencies, largely independent 
of the government, and some have received only casual or  
spur-of-the- moment attention. 

Inputs and Information 

Another important institutional role relates to the pro- 
duction of new inputs a t  prices fa rmers  can afford and which 
will result in sizable and fairly immediate increases in in- 
come to the farmers.1° Inputs such a s  fertilizers, new types 
of seeds, tools, and techniques involve changes from tradi- 
tional practices, and the opportunities must make the r isk 
worthwhile at least to the more venturesome. Theodore W. 
Schultz argues persuasively that the best results in this area 
a r e  likely to come through private initiative. Again, how- 
ever, the importance of public policies must be emphasized. 
Private enterprise can perform effectively only with stability, 
reasonable incentives, some degree of competition or con- 
trol, and a fair degree of freedom from needless bureau- 
cratic requirements. 

The availability of the new inputs will not increase pro- 
duction unless the fa rmers  know about them and know how to 
use them. This, again, suggests another institutional role 
in getting information to the farmer,  a role that might appro- 
priately be shared by government, universities, and private 
endeavor. Knowledge of how to use these inputs will come 
from training, which, to achieve best results, needs at least 
a minimal educational base. 
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Availability of the inputs and information about them 
will be to  little purpose, unless there a r e  mechanisms that 
will make it  possible for the f a rmer s  to obtain credit a t  
r a t e s  that give reasonable assurance of a good return for  
the trouble and r isk of innovation. Again, the institutional 
circle breaks down unless there a r e  ways for  the fa rmer  to 
store, distribute, and market his produce in a fa i r  and rea- 
sonable manner. 

Social Changes 

The complex of activities and institutions discussed 
above can materially increase agricultural production. In 
many countries, however, the growing gap between popula- 
tion growth and food production can be closed only by more 
fundamental changes in the social structure of rura l  society. 
As  long a s  95 per cent of the ru ra l  people a r e  peasants with- 
out hope, dignity, o r  status, without schooling, without a 
political voice, farming little patches for absentee land - 
owners or  living in serfdom, the incentives and rewards 
will have little effect. On the other hand, the fundamental 
social changes in Taiwan, coupled with the institutional 
changes discussed above have brought about major increases 
in production (see Chapter 8). 

Incentive Goods 

With these kinds of changes, f a rmer s  want things that 
a r e  now within their reach enough to change their traditional 
practices--a transistor radio, a sewing machine, medical 
treatment for a member of the family, shoes o r  clothing, 
better education and economic opportunity for their children, 
greater participation in society, and so on. A whole a r ray  
of public, private, and educational institutions will be in- 
volved in bringing these incentive goods and services to  the 
fa rmers .  
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Human Resources 

The development of the human resources of a country 
must be built around the educational system but must encom- 
pass some needs that can be met only outside the for ma1 
educational system. 

Manpower Planning 

At the core of institutional needs is the newly emerging 
field of manpower or human-resources planning, 11 which 
must be related to the over-all plans for economic develop- 
ment. There must be a responsiveness to tomorrow's needs, 
but because of the long time i t  takes to educate men and wo- 
men, needs must be projected ten to twenty to thirty years 
into the future. Put in the simplest terms, this means a 
judgment of types and numbers of engineers, agriculturists, 
doctors, and lawyers that will be needed by certain dates; 
numbers and types of supporting personnel such a s  nurses, 
laboratory technicians, draftsmen; numbers and types of 
skilled and semiskilled labor. It is then possible to deter- 
mine how best to develop the needed skills and at what cost. 
As a part of this process, due weight has to be given to the 
value of education in developing rational thinking, preserv- 
ing the best of the culture, and altering traditional attitudes, 
habits, and work patterns that a r e  detrimental to develop- 
ment goals. 

Public Policies and Support 

Again, a s  in the case of agriculture, there is a major 
institutional role in the formulation of public policy and a 
perhaps even greater role in convincing spokesmen within 
the inner circles of political leadership, because so much 
of the costs of education must come from the public treas- 
ury. Policy in this field is the bridge between needs and 
public funds. Policy will determine whether only the elite 
get education or the base is broadened, whether education 
is essentially literary or  designed to meet broader needs, 
whether there is provision for teaching skills and terminal 
education, how much of the effort is to go into urban and 
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into rural  areas,  and so on. Even where formal education 
receives a fair share of the budget, in some countries this 
may provide only half the money required, because tax col- 
lections a r e  so inadequate. Thus, meaningful advocacy of 
improvement in education may necessitate support of im- 
proved tax measures. 

Policies a re  not self-implementing in this field, and 
institutions a re  needed for primary, secondary, and higher 
education and vocational training, a s  well a s  for teacher 
training, including refresher training. 

Nongovernmental Activity 

The whole job of human- r e  source development, obviously, 
cannot be done by government. Industry has been increas- 
ingly recognized a s  a more effective means to provide voca- 
tional training, in many fields, than the public schools. 
Churches play an important part in character-building a s  
well a s  in formal education. Local equivalents of the Boy 
Scouts and Girl Scouts broaden knowledge and skills and can 
play an important part in developing leadership and group 
participation. 

Organizations such a s  credit unions, cooperatives, and 
trade unions also a r e  important, over and above their sub- 
stantive purposes, in providing opportunities for group 
decision-making and experience in leadership and follower- 
ship, both essential for socioeconomic development and 
nation-building . 

Particular attention needs to be given to education and 
training abroad. A certain amount of this type of training 
is essential for development: It introduces new ideas; re-  
quires new ways of thinking; provides an understanding of 
new technologies; and develops patterns of individual respon- 
sibility and initiative. On the other hand, it frequently 
equips students with technology that may not be relevant. 
It sometimes makes them misfits in their own societies and 
sometimes leads them to desire to live and work in the more 
advanced country. 
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Some countries, Colombia, for example, a r e  making 
efforts to fit training abroad into their over- all manpower 
needs. Loans a re  available for qualified students prepared 
to equip themselves to work in activities critical to develop- 
ment. Other countries, too, have found it desirable to co- 
ordinate costly training abroad, rather than leaving it to 
individual initiative and those whose families can afford to 
pay. 12 

Public Administration 

There is an almost universal need for institutions to 
make government more effective in meeting the problems of 
development. To highlight one type of approach to identifi- 
cation of country problems, we shall discuss three a reas  
often requiring attention. 

Im~rovements  from Within 

The first group relates to improvements from within 
the public service. These include the coordination of public 
policy so that, for example, measures in education reinforce 
current and projected activities in industry and agriculture 
and tax measures not only raise  revenues but discourage 
undue investment in luxury housing in the capital city. 

Included in the internal group a r e  efforts with respect to 
planning and allocation of resources, which may well include 
attention to the efficiency and effectiveness of the public serv- 
ice. In this same category, it may be appropriate to include 
attention to governmental logistical matters, which can be of 
concern to the efficiency of government and a major eco- 
nomic factor, particularly in smaller countries where gov- 
ernment is by f a r  the largest industry. 

The personnel a rea  requires particular attention in 
almost all  developing countries because of the scarcity of 
trained personnel. Special efforts a r e  required to obtain 
the type of staff needed for development, to keep employees 
efficient and effective, and to keep them responsive to de- 
velopment needs. Directly relevant is the need to train 
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employees to develop and improve their skills and often to 
offset current limitations of the educational system. 

Over- all, this category includes concern for ever- 
improving direction, management, organization, and opera- 
tion of the government. 

Improvements from the Outside 

The second group may be considered a s  governmental 
improvement from outside the government. A variety of 
institutions have been set  up for preservice and advanced 
training, sometimes combined with research and publication 
on problems of government, administration, or public affairs. 
Such institutions have the potential to serve government when 
called upon, and, at the same time, by their objective, pro- 
fessional approach may be able to stimulate improvements 
from the outside that the bureaucracy would not undertake 
itself. In some places, they offer a haven to retain in pro- 
fessional activities within the country those who would other- 
wise leave for more advanced countries. 

Public Criticism 

The third institutional role is also outside government. 
Bureaucracy in advanced, a s  well a s  in developing, countries 
tends to become self-protective and defensive. It needs the 
stimulus of outside crit icism and comment, demands for  
change, opposition. In the absence of civic and political 
institutions that can serve a s  effective crit ics,  i t  will be 
difficult to get and keep bureaucracy responsive to the dy- 
namics of development. This third category, which can be 
combined with the two above or with the political system, is 
virtually unknown or unchanneled in many of the developing 
nations or  is so politically motivated as to negate efforts 
for  adrninistr ative improvements. 



THE ROLE OF INSTITUTIONS 

MTERRELATIONSHIPS OF INSTITUTIONS 

The foregoing discussion is indicative of the variety of 
institutional needs for development. It has described insti- 
tutional needs that cut across  almost all sectors. It has 
shown that there must be an interrelationship among the 
complex of institutions in a particular sector, and, further,  
that there must be an interplay with institutions in other 
sectors. Thus, effective agricultural production needs a 
complex of agricultural institutions, but i t  needs a fiscal 
system that ra i ses  adequate taxes and allocates a necessary 
share of those revenues to agriculture. It needs an educa- 
tional system that begins to expose fa rm children to the 
knowledge, experience, and new ideas beyond the next vil- 
lage. It needs an urban marketing system that gives the 
fa rmers  a fair  return. The goals of development can be 
achieved in some instances, however, only through deep- 
seated changes in the social structure. 

In development and in technical assistance, we s ta r t  
wherever i t  is easiest and most appropriate. In our day- 
to-day activities, we work with single institutions. We 
tend to put into the back of our minds our concern for inter- 
connected networks of institutions. This is short-sighted. 
Areas of social change and institutional needs can be iden- 
tified long before the establishment of the institutions. By 
various measures taken over periods of years,  if necessary, 
the base for the necessary institutional changes can be estab- 
lished, and the process of development materially improved 
and speeded. This idea will be developed further in subse- 
quent chapters. 

SUMMARY 

Institutional shortcomings will be found hand- in- hand 
with inadequate public policies and deficiencies in implemen- 
tation in most developing countries. They fall, in the main, 
into nine groups: (1) fiscal and finance, (2) analysis and 
research, (3) operations and administration, (4) policies 
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and programs, (5) involvement of the people, (6) administra- 
tion of justice, (7) private sector, (8) education and training, 
and (9) population. 

Solutions of this range of problems cannot be found sole- 
ly by individuals, but institutional resources a r e  needed. 
Few countries have the capacity to give equal attention to all  
problems and need to set up priorities for the most effective 
use of their resources. The solutions cannot be found in 
technology alone but in a blend of technical, economic, social, 
political, and administrative considerations. 

To make progress toward their development goals, most 
countries need to increase institutional capacity in the a reas  
of analysis of country problems; development of plans, poli- 
cies, programs, and projects; implementation of plans, edu- 
cation, and training; and expansion of a reas  for innovation and 
reform. 

To provide a point of departure for appraisal of institu- 
tional needs in particular countries and for country planning, 
illustrations a r e  given of a few of the major institutional 
needs in economics and finance, agriculture and rura l  devel- 
opment, human resources,  and public administration. These 
illustrations suggest the interrelationships among institutions 
in different fields and the need for planned efforts to create 
networks of institutions. 
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CHAPTER FRAMEWORK 3 FOR ACTION 

With o r  without formal development plans, development 
moves along its uneven course, sometimes forward, some- 
times backward, on thousands of daily actions. Some of 
these actions may affect major courses of events; most a re  
much more commonplace. Almost all involve a mix of tech- 
nology with a heavier input of economic, social, political, 
and administrative considerations. This chapter will sketch 
a framework for action which, despite the wide variations 
among them, seems to have relevance in most of the devel- 
oping countries. 

PROBLEMS OF ASSISTANCE 

Rather than approach the problem directly, the various 
aspects of the framework for action will be clearer when we 
analyze them primarily from the point of view of technical 
assistance. This device will bring out some of the elements 
that must be considered by local leaders in making their 
decisions. In turn, it will emphasize the llnontechnical" 
factors that a r e  everyday matters in advising and assisting 
developing countries. In addition, this indirect approach 
should be useful in suggesting some of the institutional gaps 
that lead countries to seek foreign advice and assistance 
rather than rely on their own resources. 

The "Wetting Agent" 

At the same time, a word of caution is in order in the 
use of this approach. It must be recognized that a major 
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function of technical assistance is to serve as the "wetting 
agent" that makes possible the mixture of the oil of advanced 
technology and the water of traditional attitudes and practices. 
It is well to keep in mind, also, that technical assistance is 
largely training, and an important part  of the process is 
giving the students the opportunity to make their own deci- 
sions and to learn from their mistakes. 

Issues of Policy and Politics 

Day-to-day problems affecting the course of develop- 
ment, on which foreign advice may be sought or  offered, 
often ra i se  far-reaching questions of public policy when 
technically sound actions are on a collision course with 
powerful forces  within the country, for example, a substan- 
tial increase in tax collections f rom those individuals with 
the greatest capacity to pay but who form the elite groups 
which dominate the country; the use of limited resources  to 
increase the number and quality of teachers for  the rura l  
areas or  to purchase military jets for  the prestige of the 
officer corps; the location of a dam in a part  of the country 
with great potential o r  in an a rea  where politicians with 
foresight had purchased much almost worthless land. 

Other major technical problems may involve issues of 
great domestic economic and political sensitivity, such as 
controls designed to keep urban food pr ices  low in the inter- 
es t  of support f rom industrial worker s but which discourage 
fa rmers  f rom the kind of investment necessary to increase 
production for domestic consumption; raising or  lowering 
of interest ra tes  for  certain types of domestic credit to 
accommodate particular groups; removal of tuition charges 
for  secondary schools, thereby making it possible to in- 
crease the supply of trained manpower for development but 
also eliminating the bar r ie r  that virtually precludes child- 
ren of the poor f rom attending the university and acquiring 
professional status. 

There is also an a r ray  of critical problems in the how- 
to-get-things-done category--how to organize an agricul- 
tural  credit bank and get it into operation, how to prepare 
modern textbooks, how to develop projects for foreign 



FRAMEWORK FOR ACTION 

funding and speed the approval of such projects, how to re- 
duce the time for processing census data, how to control 
and file papers in the ministry. 

Many of the problems in this array which seem to be 
almost purely technical cannot, in practice, be isolated 
from such matters a s  availability of trained individuals and 
financial resources, acceptance in the cultural and political 
environment, or lack of confidence in the particular institu- 
tion because of historical factors. 

It is my hypothesis, notwithstanding the wide range of 
problems, that the decision-making process fo r  all  of them, 
and therefore foreign advice, involves largely the same ele- 
ments, although, obviously, some factors weigh f a r  more 
heavily in one type of decision than in others. Failure to 
give consideration to important elements often results in 
poor decisions or ,  in even more cases,  inaction. The thou- 
sands of unused reports prepared by foreign experts and 
advisors may be explained, in large measure, by their con- 
centration on the technical elements to the exclusion of 
others, with the result  that recommendations seem unreal- 
istic to local officials. (This is not to suggest that all for- 
eign recommendations deserve to be put into operation. 
Some reports  show inadequate analysis. Some propose 
technology for which the country is not prepared. More 
often the timing is not right, the elites a r e  not ready to 
move, manpower is not available, or the costs a r e  too 
great.)  

ANALYTICAL CAPACITY 

The questions posed for advice and decision often a r e  
not the rea l  problems. Some depth of analysis may be re-  
quired, to say nothing of delicacy of handling if a foreign 
advisor is concerned, to identify the actual problems before 
solutions a r e  proposed. The fact that the wrong problems 
a r e  often presented is no reflection on the people of the 
developing countries. Busy executives everywhere fre- 
quently see the symptom for the disease. As a further 
complication, many of the developing nations suffer f rom 
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a severe lack of trained analysts, and, in some areas ,  the 
digging for grubby details is not in keeping with the cultural 
pattern o r  the training of the intellectual. 

Some Examples 

We shall cite just a few cases where the rea l  problem 
needing solution differed from the one on which advice was 
requested. 

Confronted with critical budgetary problems, one coun- 
t ry  sought the assistance of an expert to improve i t s  system 
of reporting of cash flow. As he began to explore the matter 
in some depth, the foreign expert learned that some seventy 
governmental entities had their own bank accounts, into 
which budgeted funds were deposited. In these circum- 
stances, no system of daily cash reporting was feasible. 
Far  more serious, appropriated funds held a s  reserves  in 
some of these separate accounts were not readily available 
for development and operational purposes. These unused 
funds had important implications for the fiscal position of 
the government. The answer lay in some type of central 
control over these funds; then the reporting of cash flow 
became comparatively simple. 

A ministry official sought help because of his concern 
for  the need to import motor vehicles in the face of limited 
foreign exchange. The analysis revealed that imports were 
required because of the breakdown of vehicles due to im- 
proper driving practices by extension agents unaccustomed 
to motor vehicles and to their lack of knowledge of the rudi- 
ments of maintenance. The r ea l  key was the need for  pro- 
grams of driver training and preventive maintenance which 
would reduce the need for  importation by doubling or tripling 
the useful life of the average vehicle. 

To meet the problems of overcrowding of primary 
schools, one country proposed to borrow foreign funds for 
building more primary schools. Par t  of the analysis show- 
ed that the schools were largely filled with children who 
would drop out before the sixth grade. Furthermore, some 
18 per cent, o r  110,500, were repeating their prior grade 
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because of a provision that primary- school pupils who failed 
one subject must repeat the full school year. Additional 
buildings were needed, but even more important were 
changes in the school system itself which would make pos- 
sible a better education for more children in existing build- 
ings. 

In an effort to increase revenues, a government intro- 
duced legislation to ra i se  maximum tax rates  from 67 per 
cent to 75 per cent. Controversy exploded. A foreign ex- 
pert was called. His analysis showed that, with allowances 
and exemptions, no one was required to pay anywhere near 
the maximum rates  under the old or  proposed law. Thus, 
the proposed legislation was not meaningful, and the busi- 
ness community was needlessly alarmed. The rea l  problem, 
for the short run, involved some minor adjustments in the 
tax law and intensification of efforts to improve tax collec- 
tion and administration in order to collect sizable quantities 
of taxes unpaid under existing laws. 

These few illustrations reflect the need of many devel- 
oping countries to increase their institutional capacity for 
more careful analysis of their ownproblems. They suggest, 
too, the need for foreign advisors with analytical ability of 
a high order a s  one of their prime skills. In addition, they 
indicate that some degree of breadth may be preferable to 
meticulous adherence to the specifications of the developing 
country in assigning advisors overseas, especially for the 
analytical phases of their work and that, in some cases, 
different advisors should be assigned for analysis and for 
the development of the new systems. 1 

RE LEVANT TECHNOLOGY 

Ability to select the relevant aspects of appropriate 
, technology would rate  about on a par with the depth of analy- 

sis discussed above. The problem of relevance is inherently 
difficult. The most advanced technology may enable coun- 
t r ies  to skip decades in development, moving almost at  one 
jump from the burro to the airplane. These same countries, 
however, may be held back by maintenance problems growing 
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out of the people's lack of familiarity with anything mechani- 
cal. 

The a r ea  of government is even more complex. The 
lack of exposure to modern techniques of administration may 
be self-evident but, l e s s  obvious, and of even greater impor- 
tance in selection of relevant technology, may be such intan- 
gibles as attitudes toward laws and their enforcement, his- 
torical patterns of government serving the interests of the 
elite and controlling the poor, or low-paid government em- 
ployment as an accepted road to wealth. 

Education and training is a further illustration of the 
problem. To train students for  the kinds of problems they and 
their countries a r e  likely to face in twenty years  may mean 
that they may have no usable skills for  the present and 
they may be forced into the ranks of the "unemployed intel- 
lectuals. " On the other hand, equipping them to meet cur- 
rent needs may mean that twenty years  hence, when they 
have moved to positions of responsibility, their outmoded 
ideas may prove a drag on development. 

Often, too, selection of a relevant technology may be 
hampered by problems of local pride. In some countries, 
the horse and wagon may be about as useful as trucks and 
much l e s s  of a drain on foreign exchange but wholly unac- 
ceptable because i t  may make the country look "backward. " 
One country almost declared an expert persona non grata 
when he recommended that the countrv abandon its elec- 
trified but costly railroad, a mark of "distinction with neigh- 
boring countries. 

The problem of relevant technology may become even 
more complicated because key local officials may be loath 
to accept proposals at variance with their own outdated or  
inappropriate training or  because their advisors a r e  hide- 
bound by their own training and experience. 

With the increasing specialization in graduate education 
and in professional work experience in the advanced coun- 
t r ies ,  the local technician trained abroad and the foreign 
advisor tend, understandably, to recommend action within 
their specialties. The fertilizer man will solve the prob- 
lems of agricultural production through massive application 
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of ferti l izer,  the economist through changes in public eco- 
nomic policies, the co-op man through cooperatives, the 
agricultural credit man through improved credit institutions. 

There is need to select the technology or ,  more often, 
complex of technologies, that will lead to forward movement 
in response to the need for action. A few simple illustra- 
tions will demonstrate that in day-to-day operations, tech- 
nicians and local officials a r e  finding practical solutions to 
these problems. 

Pragmatic Approach 

Within any particular field, there a r e  many methods 
for  accomplishing objectives. Some that a r e  no longer 
widely practiced or  taught in the more - advanced countries 
may be entirely appropriate to the developing countries 
when adapted to local conditions. Leaving aside longer- 
range considerations, the unsophisticated,. pragmatic tech- 
nique may provide the necessary step forward. The rea l  
questions that must be asked are: Will it work under exist- 
ing local conditions? I s  it an advance over present prac- 
tice? Does it provide a reasonable base for future improve- 
ments? A few illustrations will demonstrate this pragmatic 
approach. 

In an effort to increase municipal revenues in Panama 
several years  ago, a local group and staff members f rom 
the University of Tennessee explored a business income tax. 
Convinced that the number of trained accountants available 
a t  that time would not permit adequate administration, the 
group recommended a tax based on simple arithmetic--the 
number of seats  in theaters t imes the number of perform- 
ances, the number of windows in certain types of buildings, 
and so on. 

Recognizing the weaknesses of rura l  schools in Mexico, 
a preparatory-school program was incorporated in the agri- 
cultural university a t  Chapingo. This made it  possible for  
many students f rom ru ra l  a reas  to overcome shortcomings 
in their primary- and secondary-school education that would 
have barred them f rom more advanced work and f rom 
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qualifying for university- level education. The preparatory 
school thus made it possible for Chapingo to maintain rea- 
sonable entrance standards and still admit enough students 
with farm backgrounds to achieve a fair balance of rura l  
and urban students. Later on, when the preparatory course 
was removed from university jurisdiction, the university 
had to select students from the public secondary schools 
where fa rm boys were at a disadvantage. The result was 
a marked drop in the proportion of students with fa rm back- 
grounds. 

Brazil adopted a highly complex land tax that some peo- 
ple felt would be virtually impossible to administer. By the 
use of computers, the tax office was able to pull together 
the information on rural  lands and for the f i rs t  time initiate 
a program of tax collections from rural  areas.  

Weighing Alternatives 

These illustrations emphasize that it is not always the 
old or  simple that f i ts  the local situation. On the contrary, 
it may well be the most advanced technique or a mix of old 
and new. The essential point is that there is a normal tend- 
ency for the foreign expert and his local colleagues trained 
abroad to t ry what each knows best, without weighing alter- 
natives that might fit better in the local situation. Unfortu- 
nately, the educational systems of the more-advanced coun- 
t r ies  rarely give students an adequate insight into the tech- 
niques and institutions used in their earlier history, how 
well they worked, and why. Nor is much attention paid to 
comparative institutions and practices of other countries. 

The problem of appropriate technology is further com- 
plicated in the case of advisors who a re  preparing recom- 
mendations and reports for local consideration but with half 
an eye on the scrutiny their reports will receive from pro- 
f essional colleagues at home. Individuals or  organizations 
looking at problems from the viewpoint of an advanced 
society might well look askance at a recommendation that 
hospital operating rooms be equipped with ten-year-old 
x-ray machines- -and fly swatters; that a hand- tally system 
is preferable to a computer; that a human chain is better 
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than a conveyor belt for moving earth. Yet such a recom- 
mendation might well be the key to acceptance and sound 
action at a particular stage of development. 

NONTECHNICAL ELEMENTS 

In the more-advanced countries, there a re  networks of 
institutions of which we are  only vaguely conscious; such 
networks rarely exist or a re  largely ineffective in many 
of the developing countries. Awareness of the importance 
of the networks and how they function, and how a society 
operates without the networks, can be critical in acting on 
current problems in developing countries. 2 Two contrast- 
ing illustrations may bring this problem into sharper focus. 

A new variety of corn is developed through the research 
program of a state agricultural college in the United States. 
It is marketed by a commercial seed organization. The farm- 
e r  reads about i t  in a farm journal. After discussion with 
the county agent, he goes to meetings for demonstrations of 
how the seed reacts to certain fertilizers. He decides to 
experiment, and borrows the money for seed and fertilizer. 
He has the advice of the county agent from soil preparation 
to harvest. He sells his f irs t  crop on the open market at  
a fair price or holds it in (his own, cooperative, commer- 
cial, or government) storage until thq price is more favor- 
able. (With all these institutions, it was some fifteen years 
before hybrid corn was widely accepted in the United States. ) 

In many developing countries, some or all of these ele- 
ments a re  likely to be missing or ineffective. Research is 
spotty. Half to two thirds or more of the fa rmers  a re  illit- 
erate. Journals a re  almost nonexistent. The extension 
service is quite limited; many farmers  a re  in no position 
to r isk experimentation, and finding credit is difficult and 
costly even if they a r e  willing to borrow. They are  depend- 
ent in many areas on a marketing system that offers "take 
it or leave it" prices. 
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Missing Links 

When confronted with the need for immediate action, 
obviously neither the local leader nor his advisor can wait 
for the establishment of an institutional network. Both need 
to know, however, the functions performed by the other links 
in the chain so that the course of action proposed will make 
sense and become operational. Because the local leaders 
frequently a r e  unaware of the complex of activities in almost 
every phase of society, it is the responsibility of the foreign 
expert to take these factors into account in his recommenda- 
tions. 

Lack of Sounding Boards 

In advanced countries, the consultant often can sound 
out his ideas on a sophisticated management and use the 
reaction to make them more realistic. In the developing 
countries, leaders and technicians a r e  frequently too polite 
to react, leading the expert to submit an unrealistic report 
which, after many expressions of gratitude, will be added 
to the library of unused reports. At other times, local 
leaders react but are  so removed from operational problems, 
and sometimes from the realities of their own society, that 
they are  not aware of the difficulties in putting their plans 
into operation. To overcome these problems, foreign advi- 
sors  and responsible local officials must make special ef- 
for ts  to identify some of the elements that should be taken 
into account in their recommendations and action programs. 

Internal Administration 

Related to the external institutional networks a r e  the 
internal networks of administration. Most developing coun- 
t r ies  suffer from grave shortages of managerial skills for 
planning and, particularly, for carrying out programs. 3 
Concrete ways of meeting these problems must be found. 
This may mean identification of individuals or types of indi- 
viduals essential for the success of particular operations. 
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It may require recommendations for the development and 
implementation of detailed plans for step-by- step installation 
of procedures, including the training of staff. It may involve 
recommendations to defer action on technically sound pro- 
posals until managerial, technical, and clerical capacity is 
increased. 

Managerial capacity goes well beyond these few illustra- 
tions, but it is essential that the old POSDCORB elements-- 
planning, organizing, staffing, direction, contr 01, operations, 
reporting, budgeting, or any adaptation of this pattern--be 
given consideration in weighing the feasibility of action pro- 
posals. Because of the dearth of men with managerial 
experience, some forms of training programs to increase 
managerial capacity might be considered a "must" element 
in almost any action program. 

Among the important keys to implementation of most 
action programs, once policy and direction have been decided, 
a re  (1) the design of systems and procedures within the capac- 
ity of available local personnel, (2) the carefully designed 
training of local personnel in what to do and how to do it, 
(3) the installation of the system, (4) the recognition that 
technical training is not enough, but that training in details 
of day- to-day management must be included. Particular 
attention, it should be noted, must be given to organization 
and training in clerical operations, for in many parts of the 
developing world employees lack adequate general education 
as well a s  skill training, and the educated local leaders tend 
to dismiss clerical operations a s  of minor importance. 

Still another element to consider in recommending action 
programs is the impact of local cultural patterns on organi- 
zation and management, which may necessitate restructuring 
plans that would be workable in more-advanced countries. 
Decentralization, for instance, may not be immediately fea- 
sible because of the dearth of trained and experienced people 
or  because stature is thought to be lost by delegating author- 
ity. Similarly, it may be completely unrealistic to build 
plans around the assignment of educated men and women, 
such a s  doctors, to live in rural  areas,  if few of them will 
live in what they consider a llcultural wilderness. l' 
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Costs and Foreign Exchange 

High on the list of the elements of feasibility is the cost 
factor and the cost-benefit ratio. Many local leaders who 
seek action to modernize their countries a re  not particularly 
cost-conscious. More often than not, the same may be said 
of the foreign expert, who is primarily concerned with push- 
ing his special field. But a s  mentioned earlier,  few devel- 
oping countries raise anywhere near the tax revenues they 
require. Furthermore, almost any innovative program will 
encounter serious opposition from traditionalists, and the 
costs of innovation frequently provide a convenient handle 
for those who would be opposed to change on other grounds. 

Frequently, too, action programs a r e  too costly; often 
the same objective can be achieved in more economical ways. 
The issue that must increasingly be faced is whether the 
change is worth the cost. Put another way, who and how 
many will benefit from investment in the change ? If the 
same amount of money were invested in some other way, 
would it do a s  much or more to advance the country on the 
road toward progress? With the increasing attention to 
planning in the developing countries, every important change 
must meet scrutiny on whether it is the best use for very 
limited resources. 

Particularly when imported equipment is needed for the 
proposed action program, the issue of foreign exchange 
becomes important. Almost every developing country suf- 
f e r s  from a shortage of foreign exchange, and proposals to 
tap these limited funds a r e  likely to face opposition. This 
is not to suggest that there is anything wrong in using im- 
ported equipment--quite the contrary. But local officials 
and their foreign advisors must fully explore local alterna- 
tives before taking the easy route of foreign equipment. 
This exploration should not be limited solely to the avail- 
ability of foreign exchange, but must go into such questions 
a s  whether personnel is available to install, operate, and 
maintain the equipment, whether spare parts can be obtained, 
and, particularly, whether adequate equipment is already 
available within the country. Because of lack of know-how 
in maintenance and repair,  many countries have thousands 
of pieces of foreign equipment out of operation for want of 
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a minor part o r  skill in adjustment. As a further complica- 
tion, many lending agencies have loan funds available for  the 
foreign-exchange costs of sound projects and they a r e  happy 
to make loans for  the purchase of equipment f rom their home 
countries. 

Lest we lose perspective, a word of caution must be 
injected into the consideration of cost factors. If the - f i r s t  
questions asked a r e  "Can we afford i t ?  Where is the money 
coming from?" development is likely to  be stifled, for money 
is always hard to get. The process must s tar t  with encour- 
agement of ideas, plans, and activities, which will advance 
development. Good programs will usually find support, 
sooner or  later, with whatever tailoring may be required 
to meet financial circumstances. 

Political Interest 

Another related element in judging feasibility is the 
extent of political interest and support at a particular point 
in time. The significance of the political factor may be very 
high or low, depending on the action program under consid- 
eration, but it must be weighed in the context of the specific 
environment. It is obvious, for example, that few political 
leaders in advanced or  developing countries will be enthusias- 
t ic  about proposals for  big tax increases or  major lay-off s 
of employees during the midst of a heated political campaign. 
On the other hand, programs that enhance the prestige of 
political f igures a re  welcome almost any time. 

Related to the political climate is the availability and 
interest of outside groups within the society that would be 
prepared to  support o r  oppose the action program. Techni- 
cally sound programs may not be feasible because concerned 
groups have not been involved in their development and, 
therefore, will oppose them. Proposals for change in 
teacher certification, for  example, no matter how sound, 
might fail unless efforts a r e  made to overcome the opposi- 
tion of large numbers of uncertified teachers. In this regard, 
s t ress  must be placed on winning over key groups, not just 
the technicians with whom the foreign advisors customarily 
work. 
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The foreign advisor need not be a scholarly authority on 
the politics and social forces within the country, but he must 
become a "shirt-sleeve" sociologist and political scientist. 
He must be sufficiently aware and sufficiently sensitive to 
find out about the forces at work in the country and take them 
into account in developing recommendations for action pro- 
grams. 

VISIBILITY AND IMPAC T 

It is not enough that action decisions a r e  sound, laws 
passed, loan agreements signed, and well-phrased speeches 
made. In the growing restlessness that pervades most devel- 
oping countries, there is, on the one hand, skepticism, and 
on the other, a demand for action. In this context, most pro- 
jects need a high degree of visibility and impact to show ever- 
widening circles  of people that progress is possible, that 
growth and development are ,  however slowly, in motion, 
and that there may be alternatives to traditional practices. 

Building Visibility 

Some action decisions have visibility and impact built 
into them. For example, a decision to eliminate or  modify 
price controls should increase the flow of certain foodstuffs 
to urban areas ,  although initially at somewhat higher prices. 
The impact of even this type of decision will be enhanced by 
the dissemination of infor mation, a t  levels various groups 
(e. g. , farmers ,  the university community, the general pub- 
lic) can understand, to tell what has been done--factors that 
were considered in the decisions; when the increased flow 
is likely to reach the market and what price increases may 
be expected; who stands to gain or lose; what steps will be 
taken if efforts a r e  made to control the market; and so on. 
This type of informational or public-educational activity is 
not simple and mistakes will be made, but i t  is important a s  
a means of gaining support and buying time for the effects 
of the decision to be felt. Beyond this, i t  can help create 
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an atmosphere in which there is increasing acceptance of 
the idea that changes can be made. 

In other types of actions, such a s  building a road or 
other infrastructure, there a r e  built-in delays, often of 
several years, before construction is started. In many 
cases, both lenders and borrowers might be better off to 
delay announcement until the project is closer to realization, 
but this disregards political realities in both the advanced 
and developing countries. The gap between planning and con- 
struction can be filled, in part, by keeping people informed 
of developments, by encouraging studies and discussions of 
the effects the project will have when completed, by encour- 
aging governmental and group planning for the social and 
economic changes that will occur. This type of involvement 
may help cover the delay, but it can also serve the broader 
purpose of multiplying the project's impact before, a s  well 
a s  after, i t s  completion. 

Many types of action decisions have little or no built-in 
visibility or  impact. Like the studs in a wall, they a r e  
essential but of no concern to the person who sees  only the 
finished room. A decision, for instance, to s tar t  work on 
modification of the governmental accounting system a s  a 
base for improving the budget system is probably a s  f a r  
removed from visibility and impact a s  can be imagined. 
This type of decision is likely to be publicized by one or  two 
semitechnical handouts at  the time of the decision and the 
arrival of the consulting f i rm or expert. 

Even this unglamorous kind of activity can become the 
vehicle for spreading understanding of change and involving 
segments of the population whose interest and support may 
be critical when broader structural or institutional reforms 
a r e  under consideration. The schools of economics and 
accounting at the university might be the locale for technical 
discussions with students and faculty . In some countries, 
professional societies could be similarly involved even 
though, or because, they a r e  likely to be highly critical of 
the changes. Aspects of the new system that affect agricul- 
ture might be discussed with the extension agents, education 
with the school teachers, forecasting with the economists, 
and so on. Some of the "before and after" moves might be 
appropriate for general public discussion. 
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These small illustrations a r e  not meant to suggest that 
technical assistance should be conducted in the newspapers 
but that the rate  of structural and institutional change can be 
partially influenced by a general feeling that things a r e  hap- 
pening. By planning consciously for visibility and impact, 
a s  well a s  involvement of a s  many segments of society a s  
a r e  appropriate, we can enhance this process. By reaching 
the various segments of society affected by change, however 
technical or  limited, we set up a complex of interactions 
that leads to a more favorable environment for more far- 
reaching change. On a more pragmatic level, when many 
are interested in a project, sources of strength exist that 
may counteract the resistance to change that f rustrates  and 
delays hundreds of technical-assistance projects. 

Popular Support 

Although many local leaders a r e  publicity-conscious, 
few of them think in te rms  of people involvement and planned 
programs to reinforce change. The stimulation for this 
must come primarily from foreign advisors. Most of them, 
unfortunately, a r e  experts in technical specialities and do 
not think o r  act in te rms  of public understanding and support. 
This added dimension must be taken into consideration in 
recruiting and training men to serve effectively in the devel- 
oping countries. Possibly, the technical experts should be 
supplemented by men skilled in the a r t  of promoting change. 

GETTING LOCAL ACTION 

This section t reats  four principal methods of getting 
action on recommendations. It must be recognized at the 
outset, of course, that the ways to get action in the devel- 
oping countries must be a s  varied a s  the individual advisors, 
consultants, and technicians serving overseas and their local 
colleagues, and that action efforts may be interdependent on 
one another. Nevertheless, the volumes of unread reports 
in the l ibraries of the developing countries stand a s  silent 
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witnesses to the unfulfilled hopes of thousands of local 
leaders and foreign technicians. 

In all fairness, it must be recognized that many failures 
a re  beyond the control of the technician. Often, he arr ives 
too late for action; the leader who requested him is no longer 
in office and his successor is not really interested. In some 
cases, the man directly responsible is impressed but, be- 
cause of personal limitations, the general environment, or  
lack of funds, he is unable to gain acceptance of the propos- 
als at higher levels. Sometimes, assistance is sought in 
response to pressures from multinational or .  bilateral agen- 
cies, and there is little local interest in action; technical 
assistance provides an excuse for delay. At other times, 
the golden moment for change has passed. Despite these 
and many other difficulties, more can be done to get action. 
These suggestions a re  offered not a s  a comprehensive list  
but a s  a guide, while recognizing that, from time to time, 
anything may work in technical assistance and many cases 
may be cited a s  exceptions to these generalizations. 7 

Access to Decision- Makers 

If action is to result, the foreign technician needs to 
work at, or have direct or  indirect access to, levels in the 
social, political, and administrative structure where the 
decisions a re  made. This does not mean that every techni- 
cian must work in the President's palace nor does it mean, 
necessarily, that he have frequent audience with the Presi- 
dent. It does mean that his views and recommendations and 
the rationale for them must be made known to those who 
decide. Because of the nature of technical assistance, this 
often means that the technician may have to do much of his 
day-to-day fact-finding and analysis at routine levels; but 
he must keep his associations flexible enough so that he can 
have an effective dialogue with those who can communicate 
with the decision-makers. This is not to say that the foreign 
advisor should be present when the decision i s  made; often 
his 'presence can be counterproductive. There is usually a 
need, however, for participation by local leaders who know 
and accept the technicians1 recommendations a s  their own 
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and can fight for  these views with arguments they believe 
will f i t  the current local situation. 

People Involvement 

This leads naturally into the second a rea  for getting 
action--"people involvement. If As mentioned ear l ier ,  the 
technician shapes his facts  and thinking often by talking to 
many knowledgeable people. He can shape at  least some of 
his recommendations in the same way. By trying out his 
ideas on different individuals, he can often drop or  recast 
those that do not seem saleable and thus make his recom- 
mendations more meaningful. In the process, it becomes 
unclear whether the ideas came from the foreign technician 
or  f rom local people, and a broader group is developed who 
can fight for  their recommendations. Through this method, 
it is often possible to identify the opposition to change and 
thus be better prepared to meet it. Whether the working 
group is for  ma1 or  informal, a s  the members become in- 
volved, they a r e  likely to become spokesmen for ideas and 
for action. While, a s  individuals, they may not have entree 
to the decision-makers, frequently they have relatives, 
friends, and colleagues who can open the right doors. 

Written Reports 

When the facts  and recommendations a r e  the collective 
effort of the foreign technician and his local colleagues, the 
formal report ,  the third device for action, becomes just one 
of the tools for getting action (or gathering dust). No one 
can lay down hard-and-fast rules  for report  preparation, 
but a few general guidelines may prove useful. 

1. Reports should normally be presented in the lan- 
guage of the host country or  in both the local language and 
English. As  many reports  a r e  written initially in English 
and then translated, the text in the local language should be 
carefully checked for ease of reading, accuracy, and the 
avoidance of gaffes that detract f rom the substance of the 
report. Exceptions to the local-language concept may be 
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appropriate in some countries where the elite are  familiar 
with English, but use of English often ra i ses  barr iers  of 
nationalism and restr icts  study of recommendations by 
important non-English- speaking leaders. 

2. The focus should be on the interests of the immediate 
persons from whqm a favorable response is needed and the 
broader group in the host country who will react to the report. 
If the substance and the language of the report is brief and 
simple and well illustrated, if appropriate, it is more likely 
to be read. The technical and supporting details should be 
available for  those who a re  interested. 

3. It is usually not enough to treat what to do, but how 
to do it should be shown. Show how the program could be 
organized, include illustrative forms and procedures, 
include summary lists of actions proposed so that favorable 
action can be started after simple approval. 

4. The report should be presented in a format respon- 
sive to the interests and cultural patterns of the country. 
The first Appleby report8 on improvement of administration 
in India is a fine example because of its identification with 
the philosophic approach of the Indian leaders, i t s  recogni- 
tion of their achievements in facing the difficulties since 
independence, and, in particular, its focus on just a few 
major problems rather than the usual catalogue of hundreds 
of major and minor matters that need attention. In another 
approach, advisors helping on a reorganization of the Cen- 
t ra l  Bank of Paraguay a number of years  ago were aware 
that little action had been taken on previous formal reports. 
Therefore, they arranged with the president of the bank for 
a weekly meeting and a weekly report of just a few pages. 
The report proposed a segment of action that could be carried 
out in about a week. The president would authorize action 
and the advisors would go to work with the staff to put the 
proposal into operation. At the end of six months, the short 
memoranda added up to an impressive program of proposals 
and changes that had been put into operation. 

5. There is a place for the thorough research job that 
analyzes some facet of life in a developing country, such 
as the Shoup study of taxation in Venezuela or  Harvard's 
World Tax Series. These types of studies provide insights 
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important for understanding and lay the groundwork for long- 
range action. But if action is the goal, the reports need to 
be brief, couched in largely nontechnical language where 
possible, and action-oriented. An excellent example of an 
action-oriented report is Shoupts study9 of Brazilian taxes; 
it was criticized by some development authorities a s  too 
unsophisticated, but, because of this very quality, it helped 
Brazil move forward in improving i t s  tax system. 

6. The report, obviously, has to be critical of current 
local practices and institutions to provide a rationale for the 
changes proposed. But the report should be action-oriented; 
it need not be a catalogue of horrors. As a part of this 
approach, efforts should be made, insofar a s  possible, to 
avoid placing influential individuals and groups in a position 
where they feel forced to defend the criticized practices. 
After all, part of the objective is to win support o r  at least 
neutrality from those who might normally not be sympathetic 
to the change. 

7. It is often good practice to include information that 
will make it somewhat difficult for the decision-maker not 
to act favorably on the recommendations. By including infor- 
mation on expected savings, numbers of families that will 
benefit, amount of increase expected, the proponents of the 
plan are  given ammunition. On the other hand, crit ics will 
have ready-made arguments if there is a failure to act with 
reasonable promptness. 

8. Whether the report should be shown a s  the product 
of the foreign expert alone or a s  a joint report of the foreign 
expert and a local analyst is a matter of strategy in a local 
situation. In some cases, it is wiser to show the report a s  
the product of a local commission with the help of a foreign 
expert. Often, a joint report is best. Sometimes, the for- 
eign advisor should be listed a s  the sole author. 

9. The objective is change and improvement, not per- 
fection, and the foreign expert has a responsibility in his 
report, a s  well a s  in his presence in the country and his 
operations, to assist in getting some of the needed action 
for which he was invited into the country. 
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Implementation 

The fourth area is implementation. Even when a coun- 
t ry  indicates acceptance of a report, the process of change 
is just beginning. The country has accepted "what to do"; 
but most developing countries a r e  very short on people who 
know "how to do it. " If action is expected, the foreign tech- 
nician must be prepared to help put the systems, policies, 
and practices into effect. This entails a number of inter- 
related types of very detailed, unglamorous work over a 
relatively long period. 

1. Designing organization structure, levels of decision- 
making, systems, forms, instructions, procedures, 
schedules, course outlines, reading assignments, and the 
like. Getting whatever support and approvals a r e  required. 

2. Authorizing the new operations to be effective at  a 
date allowing time for acceptance and installation. 

3. Getting money, space, equipment, supplies, and 
facilities for planning and operations. Getting additional 
resources adapted to operational needs. 

4. Publicizing the changes in a variety of ways to enlist 
the understanding and support of those affected within and 
outside the organization. 

5. Recruiting and assigning personnel, insofar a s  
possible, with skills, attitudes, and approaches appropriate 
to the work. 

6. Training supervisors and staff both before and during 
operations in the objectives and aims of the changes and the 
details of operations, attitudes and techniques required for 
effective performance (especially with respect to dealing 
with the public), essential management skills; supplementing 
technical background when required. 

7. Putting the system into operation. 

8. Coordinating operations with other units, offices, 
and agencies affected. 
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9. Receiving and analyzing complaints f rom inside and 
outside the organization. 

10. Supervising and following up to see how well differ- 
ent par ts  a r e  working. 

11. Making corrections or  adjustments in the system 
and retraining personnel when necessary. 

12. Appraising the changes in relation to objectives 
sought. 

13. Standardizing the operations to the appropriate 
extent. 

14. Making a handbook for the operation so that all  
will know how the system functions. 

OPERATIONAL TRAINING 

The kinds of skills required to improve operations a r e  
not common in the developing countries. Educational sys- 
tems and cultural patterns tend to put higher values on other 
qualities. Foreign experts can rarely transfer these skills 
through advice alone, and, at the operational level, there is 
limited opportunity for demonstration. Equally troublesome, 
it is unusual to find training programs that a r e  effective in 
teaching the a r t  of "how to get things done. " 

Various devices have been used by foreign-assistance 
agencies to help improve operations--the U. N. OPEX pro- 
gram, the U. S. -host government servicios in Latin America, 
the Joint (Chinese-U . S. ) Commission on Rural Rehabilitation, 
and many others. There is need for. a reappraisal of the use- 
fulness of agencies such a s  these in facilitating operations 
where there a r e  critical deficiencies in the developing coun- 
tries.  Of even greater importance is the possible use of 
agencies such a s  these or  some completely new ones for 
training in operational skills vital to development and not 
appropriate for classroom teaching. 
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At the same time, it must be recognized that training 
abroad can reach all  too few people and only those with lan- 
guage skills. If development is to move more rapidly, the 
means must be found for the training at  home of hundreds 
and thousands of people. This training must provide back- 
ground in theory but must go well beyond theory to develop 
the skills required for development. 

GROUNDWORK FOR THE FUTURE 

Although the problem requiring solution must be viewed 
in the light of current needs, it is important to keep at least 
half an eye on future implications. Almost every issue pro- 
vides an opportunity to involve more people in analyzing 
their needs objectively, developing various ways to improve 
conditions, selecting among alternatives, discussing and 
compromising, and learning how to get action. 

On a broader front, almost every operational difficulty 
is part  of a complex of other t ra i ts  of underdevelopment, 
and local technicians and foreign advisors have an obligation, 
without jeopardizing action on the immediate need, to in- 
crease awareness of the more general problem, thus laying 
the groundwork for subsequent action. 

The need for foreign advisors almost always a r i ses  
f rom the absence or  inadequacy of local institutions that 
could per haps have headed off the problem or provided the 
analysis and recommendations leading to improvements. 
Whenever appropriate, the need for strengthened local insti- 
tutions should be stressed. 

SUMMARY 

A major aim of technical assistance is to get action that 
moves a country forward toward development. In getting 
action to change traditional practice, the advisor must deal 
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with matters that f a l l  largely outside the technological field 
of his expertise. 

In helping countries hasten the pace of development, 
proper analysis must precede the planning of solutions, and 
it is important to recognize that the problem on which out- 
side advice has been sought often is not the rea l  problem. 
Not only must the foreign advisor help in the analysis, but 
he needs to encourage measures to increase the country's 
capacity to analyze i t s  own problems in the future. 

When the problem has been properly analyzed, it is 
important to develop a technology relevant to the needs and 
capacities of the country. This is not easy, because foreign 
advisors and their local counterparts tend to be products of 
training and experience appropriate to more-advanced 
countries and which may be largely inappropriate for a devel- 
oping country. In adapting technology, a pragmatic approach 
is essential. 

One of the important elements that must be considered 
in the adaptation process is the existence in the more- 
advanced countries of networks of institutions of which we are  
only dimly aware. In providing workable advice, the advisor 
must take into account the diverse activities that need to be 
performed. Another problem is often the lack of an effec- 
tive sounding board on which to test the practicality and 
acceptability of his ideas. Among the other elements to be 
considered in getting action toward the development of sound 
institutions a r e  the shortages in managerial capacity, costs, 
and the political interests of those in power. Efforts to get 
action will often be enhanced by building a high degree of 
visibility into projects and by seeking ways appropriate to 
a particular society for  greater involvement of the people. 

Four key elements in getting action a r e  described: 
access to decision- maker s, people involvement, report- 
writing, and implementation. Nine key points in report- 
writing a r e  identified, many of which a r e  often overlooked 
by experienced technicians and experts who a re  not oriented 
toward action. Implementation is viewed a s  the means of 
converting ideas into action and a checklist of fourteen ele- 
ments is provided. 
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As an overriding consideration in getting action, there 
must be a much sharper focus on training, on the problems 
of training in the operational setting of foreign assistance, 
and on ways of training f a r  larger numbers of people than is 
customary in technical assistance. 
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CHAPTER CLIMATE FOR 4 REFORM 

EARLIER HISTORY 

The United States has been engaged in various types of 
government- supported technical assistance for more than a 
century. 1 Years before the term "technical assistance" was 
used, and long before Point IV and subsequent expansions of 
foreign aid, the United States was helping foreign countries 
modernize education and agriculture, improve public health, 
modify monetary policy, establish central banks, improve 
tax collections, and change the structure and operations of 
government. Some of these efforts were limited in scope; 
others were designed to bring about basic changes. With the 
possible exception of Japan, where the United States and 
other countries helped set in motion many modernization 
efforts, it would be difficult to find significant remnants of 
the institutions or reforms introduced through these early 
efforts. Furthermore, in countries such as Iran, the Philip- 
pines, the Dominican Republic, Nicaragua, and Haiti, the 
United States has provided assistance, during the past ten 
years, in some of the same fields in which we helped bring 
about reforms and modernize institutions forty and fifty 
years ago. 

Past and Present Technical Assistance 

Present technical-assistance efforts closely parallel 
these early endeavors. The host country usually initiated 
the request. Sometimes, as in Persia  (Iran), Cuba, and 
what is now the Dominican Republic, the requests came as 
a result of U. S. pressures, including, in some cases, mili- 
tary occupation. Outstanding Americans would be assigned 
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overseas and paid well for their efforts. There were no 
organized programs to prepare men for overseas service, 
but efforts were made to draw on those with successful expe- 
rience in another country. The universities and government 
agencies gave generously of their talent. Usually, the 
experts did not know the language and the culture. They 
developed and installed plans that were technically sound for 
the most part  and only slightly adapted from U. S. institutions. 
Foreign nationals were brought to the United States for short- 
t e rm and long-term training, and training center s were 
established abroad. 

The early missions usually had ample funds. Experts 
worked at or had access to the top levels of government and 
often had line authority to put their ideas into operation. All 
were frustrated by the operations of the local bureaucracy. 
Some had the strong backing of the U. S. embassy, and others 
suffered from lack of support. 

A comparison of the past and the present shows that, 
for all  practical purposes, the United States and other bilat- 
eral  and multilateral public and private programs a r e  follow- 
ing the historical pattern (although few of the administrators 
and practitioners seem aware of this early history). Even 
the idea of "self-help" is not new. The United States insisted 
on substantial local financial contributions to many projects. 

Stress on the "Technical" 

Analyzing past and present practice, we find that one of 
the problems of technical assistance appears to have been 
the almost exclusive s t r e s s  on the "technical. " In the past, 
as now, the main thrust of the work was from the foreign 
technician to the local technicians he was training. Then, 
as now, political support was sought only when it was needed 
to approve legislation, to obtain acceptable appointments, 
to authorize adequate funds, o r  to provide other necessary 
legislative or executive action. Then, a s  now, there was 
little organized effort to create a climate of under standing 
and support in which reforms could flourish. 
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Importance of a Climate of Reform 

This analysis leads to the hypothesis that the processes 
of development can be made sounder and, in the long run, 
faster by concentrating attention on the development of a 
climate for various types of reforms. A s  we have discussed 
in earlier chapters, institutions require the support of a t  
least some individuals within the power structure for their 
programs and policies a s  well a s  for good personnel. In 
addition, they need at least some popular support if they a r e  
to compete for their necessary share of funds in societies 
that, with few exceptions, a r e  desperately short of money. 
Organizations stand little likelihood of obtaining the sus- 
tained support and resources required to begin institution- 
alizing change until there is some general acceptance of the 
idea that change is needed. 

In this chapter, two propositions will be developed: (1) 
Areas where reforms a r e  required can be identified, and 
(2) by planned actions to broaden the consideration of partic- 
ular problems, the countries will be moved to take correc- 
tive action more effectively than they do at  present. 

The premise presented here is that almost any innova- 
tion, especially in a transitional or traditional society, will 
encounter opposition, ranging from acceptance with a shrug, 
grudging acceptance, built-in resistance ("foot-dragging"), 
to open fighting. By developing a core of supporters of the 
concept behind a particular reform, by winning over or  
neutralizing some of the opposition, and by winning the back- 
ing of at least some individuals of influence within the power 
structure, more receptivity will be gained for the reforms 
and the institutions needed to bring about the necessary 
changes. 

IMPORTANCE OF COMMITMENT 

Because of the necessarily deep involvement of govern- 
ment, a major push toward over-all development is unlikely, 
unless the top leadership of a country has some substantial 
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commitment toward programs of development and reform. 
This kind of commitment is relevant whether development 
is envisaged through government operations or through pri- 
vate initiative functioning within a framework of public poli- 
c ies  and services. This type of commitment presupposes 
that the government can carry out i t s  reforms with active 
support f rom those in power, and if not with the concurrence 
of the opposition, then with their acquiescence or  defeat. 3 

Lack of Depth 

Unfortunately, with the exception of reform govern- 
ments, commitments to support individual projects a r e  often 
a s  lacking in depth today as they were 50 o r  100 years  ago. 
With increasing frequency, countries a r e  undertaking pro- 
jects to which they a r e  not deeply attached as quid pro uo 
fo r  loans they a r e  anxious to get. Often, projects -__$L pus ed by 
young graduates, convinced that theories (especially, eco- 
nomic theories) learned at foreign universities will solve 
their countries1 problems, a r e  endorsed by their govern- 
ments and welcomed by foreign-assistance agencies. Fre-  
quently, projects to build a land-grant college a r e  developed 
by foreign experts and accepted by the local government a s  
possibly useful, but without depth of support. These a r e  
but two illustrations of the dozens of ways in which projects 
a r e  developed with only nominal local support. 

Many of these individual projects a r e  important. Some 
of them will succeed, partly because a z h e y  mature, they 
will develop the support they require. Others will fail, 
because governments were not prepared to give meaningful 
support to reforms. Admittedly, some of the individual 
projects that fail  in their primary objective serve useful 
purposes, especially for training, but they tend to waste 
scarce local and foreign resources and to create a diversion 
from the more basic purpose of helping to  create a climate 
of receptivity for reform. 

When there is some concern about a problem in a coun- 
t ry ,  then the project to provide assistance by developing or  
modernizing an institution has a reasonable chance to get 
the resources  and support i t  requires. Without this concern, 
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there is little chance for success. Concern can be stimu- 
lated and broadened before the project i s  started and must 
be expanded after the project becomes operational. 

Government and Country Support 

Digressing for a moment, we should clarify what is 
meant by "governmental and country" support. Developing 
countries, of course, a r e  not monolithic. There may be 
interest in reforms in certain sectors, a s  in some aspects 
of agriculture, for instance, and the support f rom those in 
power may be strong enough to push them through. The 
problem ar ises ,  however, f rom the fact that few reforms 
can be effected solely within one sector. Agrarian reform, 
for example, may be hamstrung by the inability of the gov- 
ernment to pay the landowners for their land, or by an 
inability to achieve a drastic modernization of the methods 
of issuing land titles. Similarly, the feasibility of price- 
support programs will be affected by storage facilities, 
availability of funds, and political relationships with urban 
workers. Thus, there is a need for  a commitment that 
goes beyond a sector o r  a ministry, to the government a s  
a whole, when a major reform is involved. Furthermore, 
most re forms  go beyond government and, to be effective, 
they must enlist substantial popular participation; unless 
there is some assurance that the people affected will accept 
the reforms, governmental commitment may not be suffi- 
cient. 

References to governmental and country support a r e  
also applicable to geographic or governmental subdivisions 
of the country. Where those in power in the community or 
region a r e  reasonably happy with the way things a r e  and 
there is no vocal call for change, traditional technical- 
assistance projects, even when formally requested, can at 
best look forward to limited success. 
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IDENTIFICATION OF AREAS 
NEEDING REFORM 

One of the places to begin the process of identifying 
fields in need of reform is in the fi les and bookcases of 
many developing countries and foreign-assistance agencies. 
There, thousands of reports  a r e  gathering dust. 

Old Reports by Technicians 

These reports  a r e  uneven in quality, they a r e  often 
written in technical jargon, and many of them a r e  imprac- 
tical. Others, however, a r e  excellent and a r e  unused only 
because some individual or government was not prepared 
to act a t  the time the report  was presented. 

With the reports located, one possible approach is the 
creation of a se r ies  of working groups, preferably informal, 
to review the reports  and decide what to do about them. The 
working groups could be so designed that a wide range of 
individuals read the reports,  particularly the analyses of 
the problems. They might conclude that a particular report  
should be reburied, updated, rewritten, edited, o r  published 
in present form. The objective, however, should be to give 
wide distribution (considering the traditions of the country) 
to simplified or  summarized reports,  not to promote or  
endorse projects but to stimulate consideration and discus- 
sion among those who make the decisions. As a by-product, 
even reports  having little operational value can add to the 
sparse literature about local development problems avail- 
able to local schools and universities. 

The Dominican Republic illustrates one use of old 
reports. A survey of the structure of government was ready 
for presentation to President Juan Bosch on the day his 
government was overthrown. Sometime later,  a key mem- 
ber of the Provisional Government happened to hear of the 
report  and a copy was made available to him. This report  
became the basis for discussion within the Provisional 
Government and with foreign experts. It was brought up 



CLIMATE FOR REFORM 

to date and provided the point of departure for  a se r ies  of 
administrative reforms, some of which have been continued 
by the regularly elected government. - 

Students' Papers  

A related source of analyses and ideas for reforms lies 
in the reports and papers prepared by students, fellows, and 
participants who have received some training abroad. Often, 
a s  part  of their programs, they a r e  asked to write on prob- 
lems in their own countries. These, too, may warrant 
screening, and a few may merit editing and distribution, 
especially if they include specific comparisons of reforms 
in other countries. 

Research Reports 

Studies by foreign research organizations, inter country 
comparisons made by multilateral agencies, and studies 
made by local scholars and research and educational organ- 
izations also provide a fruitful source for review and dis- 
tribution. As  a case in point, in the early stages of the 
program to establish an economics research center at the 
Catholic University of Chile, semipopular briefs were pre- 
pared from lectures and seminars by the assisting Univer- 
sity of Chicago professors and distributed to some 500 
opinion-maker s, including the press ,  universities, and all 
members of the legislature. They helped the country focus 
on some of i t s  economic problems and helped lay the ground- 
work for later economic reforms. 

To repeat, the process of disinterring the buried reports  
is not to urge particular projects. It is to help important 
in=duals and groups focus on a r ea s  of need identified by 
outside experts. I ts  aim is to broaden awareness of prob- 
lems a s  one of the f i rs t  steps toward reform. 



SECTORAL ANALYSIS 

Sectoral analyses offer a great potential for increasing 
local understanding of and concern about the problems of 
agriculture, industry, education, and other important a r ea s  
of development. By "sectoral analysis, " we mean the iden- 
tification of the factors and institutions that interact to pro- 
duce present conditions in a particular aspect of the economy 
and the identification of those factors which, when modified, 
wi l l  produce sustained growth and development. 

In this type of analysis, an effort is made to give atten- 
tion to all  factors that affect agriculture, regardless of 
whether they have any direct effect on farming. Thus, the 
economic analysis might s tar t  with agricultural production 
and include foreign and domestic marketing, credit avail- 
ability and costs, prices and wages, and so on. The eco- 
nomic analysis would go beyond statistics and include poli- 
cies and practices that affect agriculture. Political and 
social forces  would be considered, a s  well a s  governmental 
operations affecting agriculture, including the effectiveness 
of the extension service, taxation, and the educational sys- 
tem. Attention would be given to the operation of private 
enterprise, for example, the banking system, transporta- 
tion, marketing and distribution, and the totality of systems 
relating to fertilizer. Special attention would be given to  
infrastructure--roads, dams, and power. 

When this type of comprehensive study is made, it is 
often possible to identify critical problems that might not 
be apparent from a more limited review; for example, one 
reason for limited use of fertilizer might be a customs 
tariff imposed for revenue purposes without consideration 
of agricultural needs, a ceiling on interest on loans might 
mean that virtually no production credit was available to 
the smaller farmers ,  export crops might have been encour- 
aged at  the expense of foods for domestic consumption. 

The Agency for  International Development has been 
urging its missions to improve the quality of i t s  sectoral 
analyses for several years.  Some limited progress has 
been made, and, more recently, AID has established a 
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central Sector and Market Analysis Division. To date, AID1s 
approach has been largely technical and economic, although 
the Bureau for Latin America has been making substantial 
progress by considering a broader range of problems a s  
part  of i t s  new program of sector loans. The studies a r e  
designed primarily for internal purposes and not primarily 
for creating public awareness and concern. Further more, 
few AID missions and even fewer countries a r e  staffed with 
experts having sufficient breadth of knowledge and experience 
to do the sophisticated job required. 

Comprehensive Surveys 

Comprehensive surveys by independent scholars would 
be highly desirable; such studies, however, a r e  not common. 
When available, they tend to be descriptive and usually a r e  
not presented in a framework for action. Special authoriza- 
tion of such studies by foreign-assistance agencies poses 
difficulties, because good studies a r e  costly and take time 
to organize and complete and there is often great pressure 
for the results before the findings have been digested. Fur- 
ther more, analysts having sufficient breadth of training and 
experience, a s  well a s  understanding of the particular coun- 
try,  a r e  in short supply and a r e  rarely available at the time 
the study is needed. 

In the long run, of course, studies of this nature should 
be made by local educational and research institutions. Even 
if establishment of such institutions were given high priority , 
it would be many years  before they could respond to these 
needs. Meanwhile, a s  in all  technical assistance, we start  
where we a r e  and proceed from there. 

Sectoral Self-Analysis 

Many countries, however, can do the much less  sophis- 
ticated job of analysis required to create awareness of prob- 
lem areas  and to create the stirrings among responsible 
groups that may eventually lead to change. This program 
is called " sectoral self-analysis. " 
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It is based on two premises: (1) In most developing 
countries, there a r e  at  least a few able, intelligent, trained 
men and women interested in and capable of analyzing many 
of their countriesf problems, especially since the broad type 
of analysis requires that no more than perhaps one or two 
be familiar with technical problems in a particular field, and 
(2) the technical-assistance agencies can and should be able 
to assist  in these efforts. 

Role of Technical Assistance 

The technical-assistance agencies can make four impor- 
tant contributions to this activity: 

1. They can give high priority to the training of a few 
individuals who a r e  equipped to do the kind of analytical job 
required. This can include university work, seminars, and 
conferences. 

2. They can provide various tools useful for analytical 
purposes. The systems chart (Figure 2) developed by Milo 
Cox shows the various inputs and interrelated and interacting 
elements needed for rural  development. 5 Figure 3 shows in 
tabuiar form the status of inputs into various crops in ~ r a z i l . ~  
Many agencies have similar devices that can be helpful. 

3. They can provide for the continued translation and 
distribution of useful literature, a s  well a s  guidelines on 
which there is general agreement. 

4. They can, of course, continue to provide day-to-day 
advice and assistance of foreign advisors and experts. 

Illustration- -Rural Development 

Rural development will serve a s  a useful illustration of 
the sectoral self -analysis approach. Problems in agricul- 
ture,  obviously, vary widely. Nevertheless, the rough 
sketch below presents a bare- bones outline of some of the 
more common problems, which can be further developed and 
refined by the joint efforts of technical-assistance agencies 
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Figure 3 

BRAZIL-STATUS OF IMPROVEMENT PROGRAMS 

A. Essentially adequate program under way Per  cent of Adequacy 

B. Moderate needs 80 and up 

C. Serious deficiencies 40 to 80 

D. Extremely serious deficiencies, essentially nothing done 10 to 40 
0 to 10 

aFood grains,  soybeans, beans, wheat, mandioca, potato, onions. 

Source: Richard R. Newberg, Agriculture and Rural Development Office, U. S. 
Agency for International Development, Brazil. 
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and knowledgeable local leaders and technicians within a 
particular country. 7 

Most countries a r e  confronted with the need to get and 
keep food production for domestic consumption above the 
rate  of growth of population. This was essentially the prob- 
lem Japan and China and the r e s t  of the world faced 100 
years ago, but it is much more acute now a s  a result of the 
3 per cent annual population growth in Inany countries, urban 
growth, and rising standards of living, which further increase 
demands for food. Efforts to increase productivity by inject- 
ing Western technology have had limited success, except for 
the larger, modernized producers for export, a relatively 
few commercial farmers  producing for a comparatively 
small domestic market, and, of course, Japan. We cannot 
discuss here all the reasons why rura l  people have resisted 
modern technology, but the following items will suggest 
points of attack in sectoral self-analysis. 

1. Price policies and incentives. In many countries, 
price controls intended to keep food prices low for  the urban 
population have made it uneconomical for the farmer to 
invest his capital and his labor in improving the land, for 
example, through the use of fertilizer and machinery, in 
order to increase production and reduce costs. In many 
countries, the wealthier farmer can get a far greater and 
more stable return by investing his funds in real estate in 
the booming capital city. 

2. Land tenure. In many places, patterns of land 
ownership make it unlikely that effective production will be 
achieved. In some countries, fa rms  a r e  small and plots 
scattered so that even with optimum efficiency, the farmer 
can barely live at  a subsistence level. For example, it has 
been estimated that 50 per cent of the fa rmers  in the Domin- 
ican Republic produce on about two to three acres.  At the 
other extreme a r e  extensive plantations where the owners 
can make a more than comfortable living from perhaps 10 
per cent of their land. At either extreme, there is little 
incentive to greater efficiency or improvement of the land. 
The problem is further complicated in many countries by 
archaic systems of land titles, which often make the farmer 
reluctant to improve land which he may not really own or  
which he may lose through some action beyond his control. 



A HANDBOOK FOR DEVELOPMENT 

3. Storage, distribution, and marketing. In many coun- 
t r i e s  having little o r  no storage facilities on or  off the farm,  
f a rmer s  must sell  their crops at  the peak of the harvest, on 
a take-it-or-leave-it basis. The few commercial storage 
facilities a r e  sometimes controlled by unscrupulous elements 
with strong political t ies.  Modern marketing systems, espe- 
cially designed for high volume and low cost, a r e  ra re .  
There a r e  virtually no marketing systems that make incen- 
tive goods available to the farmers .  In particular, proper 
ferti l izers a r e  in short supply and often available only at  
high cost. 

4. Agricultural credit. Credit is often hard to get, 
very high in cost, and largely available only to commercial 
farmers .  When credit is available to small farmers ,  r a t e s  
a r e  frequently exorbitant. 

5. Education and training. In most developing coun- 
t r ies ,  60 to 90 per cent of the ru ra l  people a r e  illiterate 
peasants. Rural schools a re ,  to  put i t  mildly, inadequate 
in quantity and quality. Devices, such a s  extension services, 
for bringing new technology to the farmer a r e  ineffective. 
University training in agriculture is likely to be skewed 
toward the cities, because the shortcomings of primary and 
secondary education in ru ra l  a r ea s  make i t  possible for only 
a few rura l  boys to qualify and because there is little market 
for the trained agriculturist outside the government. 

6. Rural social structure. In most countries, the pre- 
ceding problems a r e  rooted in a social structure of a rela- 
tively small number of wealthy, politically powerful land- 
owners and a mass  of largely illiterate, untrained peasants. 
Farming at  a subsistence level, the peasants cannot afford 
the r i sk s  of change; yet they offer great potential for 
increased productivity. Basically very conservative, they 
a r e  coming into the twentieth century listening to the tran- 
sistor radio, which has increased the possibility of their 
manipulation by various elements. 

7. Research and analysis. Institutions to bring even 
the experience of neighboring countries to bear on local 
problems a r e  almost nonexistent. When research centers 
do exist, they a r e  often concerned with subjects that will 
impress  their foreign mentors rather than with the mundane 
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problems at  home. Furthermore, there a r e  few vehicles 
for getting the results of research to the policy-makers, on 
the one hand, and the dirt farmers ,  on the other. 

Education provides a parallel illustration. Like agri- 
culture, educational problems vary from country to country 
and within various par ts  of a country. Nevertheless, the 
categories in which the problems f a l l  seem to be almost 
universal. 8 

1. Educational structure and curriculum. In many 
countries, reflecting social attitudes that put no great pre- 
mium on technical training, the educational system is 
designed to produce university graduates, and little atten- 
tion is given to equipping students at the various interme- 
diate levels with the knowledge, skills, and attitudes rele- 
vant to development. Thus, there is little concern for the 
need for technicians, art isans,  and clerks. The university 
orientation is common even when less  than 1 per cent of the 
children finish secondary school. Within the universities, 
little attention is given to fields relevant to development; 
attention is sti l l  focused on the "honored professions" of 
law, medicine, and engineering. 

2. Unqualified teachers. Poor pay and inadequate 
facilities for teacher training lead to major shortages of 
qualified teachers in many countries. In some places, zeal 
for adherence to formal standards equal to those of more- 
advanced countries ru les  out many who a r e  competent to 
meet local needs. Quite commonly, inadequate facilities 
make it impractical for teachers to round out their own 
education and training. 

3. Nonstarter and drop-out ra tes .  In many countries, 
large numbers of children never attend school. Of those 
who do, in many countries most drop out before they achieve 
even a retainable level of functional literacy. 9 Migration 
to urban areas ,  coupled with rising birth ra tes  and falling 
death rates ,  has made it impossible for  some urban school 
systems to cope with the problem, leading to high urban 
drop-out ra tes .  (Educational statistics on matriculation 
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a r e  often misleading, as they reflect enrollment a t  peak 
periods rather than the end of the school year. ) So few 
children complete education at any level in many countries 
that costs of education per graduate often exceed per capita 
costs in the more-advanced countries. 

4. Inadequate budgets. Few of the developing countries 
support the educational system adequately. Even where a 
reasonable portion of the budget is available for education, 
total government revenues in many places a r e  around 8 to 
10 per cent of the gross  national product rather than around 
the 18 to 20 per cent required for development. Thus, edu- 
cation's slice of the pie may be fair, but the total pie is too 
small. At the same time, the school-buildings programs 
often drain funds from activities of great importance in 
modernization of education. 

5. Lack of textbooks and teaching aids. Thousands of 
schools lack even the most elementary textbooks, and learn- 
ing is often a matter of memorization with little opportunity 
to expand the children's horizons. In addition, most schools 
lack the tools, seeds, garden plots, and so on, through which 
education could be made meaningful to the vast majority of 
students who will not go on to advanced academic work. 

Additional Assistance 

These broad a r ea s  can be sharpened in each developing 
country. Similar analyses can be made in the fields of 
health, public services, finance, and other a reas  critical 
to development. 

The technical-assistance agencies can provide at  least 
two additional kinds of assistance: (1) They can make avail- 
able comparative information on the experience of other 
countries, and (2) they can provide assistance to the local 
working groups in the development of sectoral self-analysis. 
This includes distributing reports  to influential members of 
society and opening channels for wider discussion of ideas 
within the country. 

We have been talking up to now largely of the role of 
technical assistance in sectoral self-analysis. We now 
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return to the "selfqf--to some of the things the country, it- 
self, can do. 

Self - Help 

For one thing, the developing country can accept and 
support the idea that some of i ts  own people should look at 
i t s  own problems. With whatever degree of formality may 
be appropriate, it can sanction or  at least not oppose local 
study groups. It is important to have working groups com- 
posed of individuals who can bring to bear a variety of 
insights; for example, the agricultural sector group might 
have one or  two trained agriculturists, a banker, an econo- 
mist or  two, a person familiar with marketing and one 
familiar with cooperatives, and one or  two politicians. 
Even more important than their specific knowledge, in deter- 
mining the group's impact, will be the membersq reputation 
for objectivity and integrity and the esteem in which they 
a re  held. 

Where officially sanctioned, the country can support 
their efforts with small sums of money, some logistical 
and clerical support, and an authorization to make informa- 
tion and ideas available to the group. 

The country can see that the report is reproduced and 
widely distributed. Aid, finally, the leaders can encourage 
reading and discussion of the report a s  one basis for creat- 
ing a climate for reforms. 

BROADENING THE BASE FOR REFORM 

A base for broader reforms can be built into a wide 
variety of individual technical-assistance projects. It may 
be appropriate to digress for a moment to repeat an earlier 
observation: The process of changing the climate and the 
institutions is presented here in several neatly separated 
compartments for purposes of analysis. In the real  world, 
the pieces do not stay neatly separated. More often than 
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not, i t  is necessary to undertake institution-building projects 
long before the scene has been set. When handled properly, 
even premature projects may be able to help generate the 
climate and support they need for healthy growth. 

Advisory Services to Stimulate Change 

In undertaking almost any study, the foreign advisor can 
often s tar t  o r  enhance the process of creating a climate for 
reform. He carr ies  a responsibility for helping his local 
colleagues and groups associated with him to see the broader 
issues and to begin to focus on them. Moreover, it will often 
be desirable to obtain the views not only of those expected to 
support the reform, but also of those said to be opposed to 
change. The process of inquiry should bring out points of 
view that must properly be considered. At the least, it 
should identify the source and arguments of the opposition; 
early consideration of the concerns of those affected may 
help swing them to support, o r  at least not oppose, the 
changes. 

Identification of Problems 

Many methods have been used to build the climate for 
reform during the fact-finding stage. In one country, a 
customs advisor led his local colleagues to discuss the pro- 
posed customs code with importers and to incorporate some 
of their ideas before the code was promulgated. In another 
country, businessmen were invited to discuss new tax legis- 
lation and to propose alternatives before it was promulgated, 
with the result that it was enacted with little opposition. 

The fact-finding that is a normal part  of technical assist- 
ance need not be limited to measurable activities. Simple 
description will often point to conditions or  practices that 
should be changed, particularly when language or visual aids 
a r e  used that bring the matter into sharp focus. Projections, 
a s  with demographic data, for example, may bring home the 
need for action to meet future problems. 
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Comparison of practices in other parts of the country 
or with other countries may be important not onlyin the 
identification of problems, but as a stimulus to reform. 

The simple technique of talking to people and getting 
them to talk will often bring out essential ideas growing out 
of local knowledge and insights. Preliminary investigations 
to create interest in population problems in Latin America, 
for example, revealed that government, church, and univer- 
sities were deeply concerned, but each feared criticism 
from the others. Hence, the early efforts were directed 
toward starting discussions among the groups concerned. 

The essential point is that almost every step of the 
fact-finding, analysis, and recommendations can be carried 
out not only with consideration for technical content, but 
with the idea of advancing understanding and support for 
reform. 

Reports to Stimulate Change 

Another useful tool can be reports by local groups and 
technical assistants designed to create an atmosphere favor- 
able to change. These a re  likely to be quite different from 
reports analyzing a particular project or proposing a detailed 
solution to some technical problem. Generally, the reports 
should be relatively brief, with technical and supporting 
details in supplementary reports or appendixes. There 
should be a concentration on major issues, with enough 
supporting illustrative material to be convincing without 
being overwhelming. There should be realistic recognition 
of the human, natural, and financial resources of the coun- 
try, a s  well a s  of i t s  institutional and administrative capac- 
ity to develop and carry out programs. The complexity of 
the development process should be recognized, and no claim 
should be conveyed that this set of recommendations will 
solve all the country's ills or that these proposals can be 
carried out without action on a number of related fronts. 
Nor is it necessary or desirable to attempt to answer all  
the questions. The foreign advisor is not omniscient. The 
document should lead to discussion and action, and it can 
well include questions to which the host country must find 
the answers. At the same time, the report is not or  should 
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not be a research document; it needs an action orientation 
to help the country move in certain directions. The general 
cast should make it easier for the host country to say "yes, " 
than to say "no" or to do nothing. 

It seems unnecessary to mention packaging, but of ten 
the reports of foreign advisors, regardless of their substan- 
tive merit, lose much of their effectiveness because of pre- 
sentation and format. There is a need for attractive, not 
costly, presentation, as by using colored covers. The 
reports should be designed to be read by laymen, as well 
a s  by technical experts, and wherever possible the language 
should be appropriate for all who must act favorably on the 
proposals. An effort should be made to attract interest by 
the title, a readable text, and charts, graphs, and pictures 
that help tell the story. Where translation is required, it 
is essential that the report read like the product of an edu- 
cated citizen and not the product of a native clerk with a fair 
command of English. 

Another type of report that can have significant impact 
is the one produced after the agency is operational. It is 
designed to increase public understanding and a t  the same 
time to build support for the organization which is not yet 
an institution. Two such reports may be cited. In the 1950ts, 
Costa Rica and El Salvador, with U. S. assistance, developed 
high-quality, attractive census atlases. Among other insti- 
tutions, every school in the country received a copy. This 
enabled the children, for the f i rs t  time, to get a vivid pic- 
ture of their country a s  a whole and helped establish a base 
for better appreciation of the usefulness of statistics. About 
the same time, the newly established civil service in Costa 
Rica had i t s  f i r s t  annual report routinely published in the 
Official Gazette, along with the reports of all  other govern- 
ment agencies. By saving the plates and having the text 
printed in a colorful cover, the civil service was able to 
get wide distribution of material that would otherwise have 
had a handful of readers. Thus, at  almost no cost, the new 
civil service was able to spread the idea that merit employ- 
ment was good for the country and that the new office already 
was serving the people. 



C LIMATE FOR REFORM 

The Advisor Himself 

The foreigner undertaking a survey in a developing coun- 
try i s  considered an expert in his own right. He i s  a part of 
the climate for reform. Experience indicates that generally 
he should present his report while in the country and explain 
and discuss it in person, and, if desired, return to the coun- 
t ry for further discussions. Whatever value there may be in 
home-office review and editing may be offset by inability of 
the expert to present his recommendations on the spot. Often, 
these two elements can be combined by having the expert 
present his own findings informally while still in the country, 
followed by the formal report from the home institution. It 
must be recognized, however, that during any long delay 
between the request for advice and the receipt of recommen- 
dations, the "golden moment" of receptivity and willingness 
to act may have passed. 

Training Abroad 

Training abroad can be another prong of the attack on 
problems of reform. To be effective, this requires a con- 
centration of resources in certain critical areas,  training 
of enough of the right kind of individuals to help shape the 
nature of the reform, and timing years before conventional 
training in technical- assistance agencies. 

Dealing first  with substance, the education and training 
should be designed to assure that individuals acquire the 
background to understand and analyze their country1 s prob- 
lems and needs in, say, agriculture, education, public 
administration, or other appropriate fields. Within this 
broad framework, they need intensive exposure to one or 
more of the a reas  critical to development. 

The approach needs to be primarily comparative and 
systematic. How did Taiwan go about i ts  land reform? 
What did Mexico do? What made them reasonably effective? 
What a r e  some of the lessons from U. S. experience with 
the Homestead Act? Why are  other countries so slow or 
unsuccessful in land reform? What a re  reasonable revenue 
needs and expectations in countries at various stages of 
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development? How did Israel overcome resistance to pay- 
ment of taxes? Why has technical assistance in customs 
administration failed to show increased revenues in many 
countries? What a re  the factors that have contributed to 
dramatic increases in tax collections in some Latin American 
countries and stagnation in others? What were some of the 
factors that made decentralization of government feasible 
in Yugoslavia but nothing more than a subject of conversa- 
tion in other areas ? 

The objective should not be to sell the trainees (fellows, 
participants) on any particular program of reform; f a r  f rom 
it. It is rather to give them an exposure to programs that 
have worked and that have failed; to give them some insight 
into social, political, administrative, economic, and cul- 
tural conditions that contributed to the successes and fail- 
ures; to get them to begin to think through the types of 
reforms that might be feasible in their own countries, by 
helping them to relate these developments to conditions at 
home. 

Long- Term and Short- Ter m Training 

Long-term and short-term training abroad should be 
designed to reinforce each other and to synthesize an under- 
standing of the technical, social, economic, political, and 
administrative considerations in programs of reform. Long- 
term efforts might include advanced university work in a 
country that has effected reforms or in universities that 
have made intensive studies of the reform efforts. Some 
long-term training, where feasible, might include practical 
observation and work experience in the reform agency itself. 

The participants should not be just technicians. They 
should be persons who a r e  likely, immediately or  in the 
long run, to play key roles in the development, approval, 
and implementation of the reform programs--key figures in 
the government, business, and the university; opponents of 
reform who might be won over (a  visit to the United States 
of a group of Argentine bankers led to reversal of their 
opposition to legislation authorizing Savings and Loan Asso- 
ciations); young intellectuals; members of the legislature 
and present or prospective political leaders; and those who 
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a r e  likely to be involved in the administration of the program 
if it is approved. 

Short-term training should telescope the longer-term 
training and must be especially designed to be responsive to 
local conditions and needs. It should include down-to-earth 
discussions of the rationale behind different types of reforms; 
discussions of the reasons for successes and failures; and 
efforts to get participants to think through what might work 
in their own countries. Whenever possible, participants 
should have an opportunity to see the results of reforms and 
to meet with men and women who helped put them into effect. 
In some cases, an effort might be made, a s  a training exer- 
cise, to get them to draft group reports concerning their 
observations and recommendations for their own country. 
In a few cases, where the results a r e  good, the group report 
has been helpful in their home country. In any event, indi- 
viduals will have had the experience of working together on 
a common problem, something that may prove more impor- 
tant to the reform effort than the report itself. 

Because the type of people suitable for short-term 
training cannot be away for long periods, the training should 
be limited to between six weeks and three months. The par- 
ticipants may not be familiar with the language of the country 
they a re  to visit--and language requirements could well be 
self-defeating for the purpose of this training--the foreign- 
assistance agencies must be prepared to provide qualified 
interpreters, a s  well a s  subject-matter specialists, who can 
help the groups understand and interpret what they see and 
hear. 

Because few universities or other institutions normally 
provide this type of education and training, the foreign- 
assistance agencies will have to face the added costs involved 
in the development of special programs. Furthermore, if 
a significant impact on development and reforms is to be 
made, they cannot spread their training grants, one here, 
one there, but must concentrate them so that, over a period 
of years, a significant nucleus of knowledgeable and respon- 
sible local leaders will be formed to work for particular 
reforms. 
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As an additional part of the training, the participants 
should be encouraged to write and talk about their observa- 
tions and experience for home consumption. In turn, the 
foreign-assistance agency should maintain a follow-up, to 
the extent feasible, to see that the participants a re  exposed 
to later developments and that they a r e  continuing to use 
their training to help create a climate for reform. 

International Seminars and Conferences 

A feature of long-term development and reform that 
cannot be minimized is the international conference and 
seminar, when properly structured and staffed by experts. 
These meetings bring together experts from the advanced 
and developing countries to gain understanding of ideas, 
programs, and people. Through both formal group meetings 
and informal working relationships, programs often can be 
shaped to meet particular country needs. Publication of 
the proceedings, manuals, recommendations, and handbooks 
add to the growing literature on development, which often 
serves to spur local effort. A cautionary note is in order. 
Some local leaders spend so much time at these conferences 
that they a re  not home long enough to push needed reforms. 
Even more serious, some international gatherings carry 
so much prestige that countries may adopt recommended 
resolutions without full understanding of their implications 
or  how they a re  to be implemented. Despite these and other 
drawbacks, international meetings serve a very useful pur- 
pose in prompting needed changes. 

Local Efforts 

The third prong of the approach to reform l ies  within 
the country itself, making necessary an involvement from 
which the foreign-assistance agencies have generally shied 
away, at least openly, to avoid becoming entangled in local 
controversy. It must be recognized that the rea l  drive for 
reforms comes from individuals and groups within the 
society who see conditions they do not like and a re  deter- 
mined to correct them. Their analyses and conclusions 
may or  may not be sound, but they must be determined to 
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get change by enlisting all the social, economic, and political 
power they can. Generally speaking, foreign- assistance 
agencies cannot become embroiled in domestic controversies. 
There is much they can do beforehand, however, to guide 
the direction of reforms and sometimes to influence the 
results of controversies. 10 

Again, the sectoral analyses and reports, the leverage 
of lending agencies, and the trainees who have returned 
become part of the bases for the reform program, which, 
obviously, must fit the action patterns of the individual 
country. 

Within-Country Training 

One type of reform-promotional activity, not commonly 
used, is a ser ies  of guest lecturers, experts from countries 
that have effected reforms, or scholars who have studied the 
subject in depth. While in the country, these experts can 
review theories, experience, and results without direct 
reference to the local situation. Their lectures can be repro- 
duced in the local language and given appropriate distribution 
among opinion-maker s, the press,  and interested groups. 
The experts can also meet informally, and privately, when 
appropriate, with key local leaders who might be influential 
for or against reforms. The primary thrust of the visiting 
experts would be to talk in an objective fashion about exper- 
ience in a foreign countr and let the local people relate it 
to their own problems. 1 Y 

Another approach, also usually not controversial, is the 
establishment of courses at the university or other institu- 
tion in which reforms in other countries a re  studied on a 
comparative basis. In some situations, it may be appropri- 
ate to develop work projects involving analysis of limited 
aspects of the local situation. A parallel kind of effort, not 
adequately exploited by foreign-assistance agencies, is to 
arrange for foreign experts to conduct especially adapted 
courses within the country for periods of three to six weeks 
for carefully selected local leaders and technicians. (Under 
AID sponsorship, the U. S. Internal Revenue Service is con- 
ducting in-country training in auditing in Latin America, but 
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this training is intended to improve techniques, not to pro- 
mote consideration of reforms. ) 

Approaching a little closer to home a re  workshops and 
seminars in which local participants, possibly assisted by 
foreign experts, prepare material on, and discuss, local 
problems, for example, papers on patterns of land owner- 
ship, incidence of taxation, costs of education per graduate, 
and so on. Again, where feasible, papers can be reproduced 
and appropriately distributed among influential individuals 
and groups. 

Lectures and discussions of the type sketched above are  
only a small part of the much more basic program suggested 
by Charles Frankel in which there would be a positive effort 
to change the intellectual climate in a country. He argues 
that technical assistance must be "culturally penetrative" 
and that appropriately structured exchange among intellec- 
tuals will help create the setting for acceptance of economic 
and technical development. 

Economic and technical development provoke and 
require social and psychological disturbance. 
Moreover the process of economic development 
in most emerging countries, even when i t  leads 
fairly quickly to a rising standard of living, also 
invites the expansion of expectations beyond the 
possibility of immediate gratification. At one 
and the same time people must be taught to con- 
ceive of a higher standard of living and to believe 
that i t  is possible to achieve it and must also be 
taught that they must themselves work harder 
than ever, give up many of their accustomed 
pleasures and postpone, for an indefinite t ime, 
reaping some of the material rewar'ds for these 
sacrifices. Unavoidable though it may be, this 
is to scatter psychic gunpowder in a society. 
To control such situations, a strong ideology or  
sense of civic purpose is necessary and also a 
belief on the part of the people affected, that 
they know what is happening and why it is neces- 
sary. 12 
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Group Support 

Efforts such a s  those described above help to create a 
climate in which a widening circle of people begin to feel 
that the reform would be a "good thing. " There is an 
increased disposition toward the reform, a feeling that it 
might be good for the country, but it i s  still remote, imper- 
sonal, academic. Yet this kind of conditioning may well be 
the essential underpinning for more vigorous action. 

Reforms require personal action by llactivator s" l to 
gain support within the various elites and to gain at least 
acquiescence among the opposition. However long this pro- 
cess  takes and whether the fight is in the open or  behind the 
scenes, it involves essentially developing the support of a 
large enough influential group, including those who will bene- 
fit from the reforms and, after making whatever accommoda- 
tions a r e  appropriate, the support o r  acquiescence of a signi- 
ficant number of the opposition. 14 

Foreign Advisors and Local Legislation 

Foreign advisors have played an important role in the 
development of legislation. They can play an important role 
as technical experts in seeing to it that sound analyses a r e  
made of problems, that consideration is given to important 
issues of public policy, that unworkable provisions a r e  
avoided, and that the legislation says what responsible lead- 
e r s  have in mind. 

At times, foreign advisors use their prestige to help 
gain acceptance of the legislation. When modifications a r e  
proposed, they can provide expert advice on whether the 
changes should be accepted or  whether they a re  harmful and 
should be opposed. 

In some cases, foreign advisors have been called on a s  
expert witnesses to testify publicly on legislation. In other 
cases, foreign experts have become public proponents and 
engaged in the very risky business of public discussion to 
defend "their" legislation and to oppose those who disagreed. 
Generally speaking, this course is open to serious question. 
In some situations, open foreign advocacy may be counter- 
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productive and contribute to the defeat of the reform meas- 
ures.  Some areas  of reform a r e  so sensitive that even 
unpublicized technical work may cause difficulties. In one 
country, for example, opponents of tax reform succeeded 
in stopping administration-supported tax legislation by 
charging that foreigners (Americans) had drafted the bill 
in English. 

Communication Media 

The role of the press,  radio, television, movies, and 
other media in creating a climate for reform will vary with 
the traditions of the country and the nature of the issues. In 
general, the communications media a r e  strong weapons in 
the struggle to bring about change. Particularly with the 
spread of the transistor, radio has become an increasingly 
important vehicle for reaching and gaining support from the 
illiterate rural  and urban populations, which a r e  beginning 
to participate increasingly in the political processes of many 
developing countries. With foreign assistance provided nor- 
mally by a subject-matter specialist, assistance in strength- 
ening communication with the public has been largely a neg- 
lected area. 

INTERNATIONAL PRESSURES 

International pressures  of various sorts  can help to con- 
tribute to the development of a climate for reform and, at  
times, to specific reform action. 

At one extreme a r e  the resolutions of major interna- 
tional bodies such a s  the U. N. General Assembly or regional 
bodies such a s  the Council of the Organization of American 
States and their subordinate councils. When a resolution is 
adopted by these bodies, countries may be under a legal or 
moral obligation to ratify the action because of world opinion. 

Actions of the more technical bodies, such a s  the World 
Health Organization, set up strong talking points for local 
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leaders and foreign advisors in persuading governments to 
act in accord with international guideposts. 

Organizations such a s  the Inter-American Committee 
for the Alliance for Progress (CIAP) bring increasing pres- 
sures  for domestic reforms. C0untri.e~ of the Western 
Hemisphere submit progress reports on their development 
programs for  an annual review by CIAP. A staff report pro- 
vides a critique of the progress and the basis for appraisal 
by representatives of the other countries in the hemisphere. 
Though still too new for full evaluation, this device seems 
to be having i t s  effect in moving the countries toward some 
reforms that they would be loath to take on their own. Fur- 
thermore, the U. S. Congress now requires that the Agency 
for International Development take into account the actions 
of CIAP in making judgments on the amounts of funds to be 
made available for assistance to the countries of Latin 
America. 

Particularly in the area of monetary and fiscal policy, 
the International Monetary Fund and AID make financial 
support contingent on countries committing themselves to 
undertake specific major reforms. 

In addition, individual loans often contain te rms  and 
conditions calling for specific reforms, such a s  reforms in 
the school system a s  a condition for funds for school con- 
struction, concurrent commitments by the countries of Cen- 
t ra l  America before funds would be made available to any 
one of them for malaria eradication, equitable distribution 
of loans to small fa rmers  a s  a condition for agricultural 
credit. Where a group of lending agencies work together, 
for example, the International Bank for Reconstruction and 
Development, the Inter-American Development Bank, and 
AID, they can exert a strong force for reforms on a country 
in need of loans on concessional terms. 

An important approach toward development l ies in efforts 
to bring the people more actively into modern society. As 
efforts like the Peace Corps, Community Development, 
cooperatives, and labor organizations become effective, 
millions of men and women begin for the f i r s t  time to reap 
some of the benefits of development and become more artic- 
ulate in voicing their needs. They begin to move in the 
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direction of a political force. They begin to act a s  counter- 
vailing forces against the traditional power groups. Reform 
programs a r e  offered increasingly for development objec- 
tives and for political support. Programs of the types sug- 
gested above and a wide variety of others aimed at increas- 
ing group capacity for sound decision-making need to be 
undertaken to assure emerging people of some understand- 
ing of sound activities and to strengthen their resistance to 
demagogic appeals. 

The newer people-involvement organizations a r e  begin- 
ning to become normal channels of communication to supple- 
ment the more traditional channels. Particular efforts must 
be made to see that the messages a r e  being understood, for 
often the city intellectuals a r e  unable to get through to the 
peasants and slum dwellers. 

In this area,  anthropologists and sociologists have a 
great role to play in helping to break the wall of silence, 
fear ,  suspicion, and complete lack of communication between 
the city and the rural  communities. 

FOREIGN ASSISTANCE AND 
LOCAL CONTROVERSY 

One of the most difficult t imes for the developing nations, 
and the bilateral and multilateral technical-assistance agen- 
cies a s  well, is during major political campaigns when the 
pressures  for reform a r e  at  a peak. As the developing coun- 
t r i e s  show increasing political maturity, the parties and 
candidates tend to move away from the glittering general- 
ization to talk about more specific and concrete programs. 
Furthermore, reform-minded groups, in particular, if 
successful in the elections, must be prepared to push their 
programs for approval within the f i r s t  two to four months 
they a r e  in office. 15 

It is thus in the political process that many aspects of 
the reform programs a r e  crystallized. The political parties 
rarely have available the technical expertise to develop these 
programs and the implementation measures without outside 
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assistance. Governmentally connected multilateral and 
bilateral agencies, however, cannot become directly iden- 
tified with a single party and do not have the resources,  o r  
the desire, to provide technical assistance to all parties. 

The Dilemma of Timing 

The problem is further complicated by the fact that 
within weeks after election, the incoming administration, 
not yet in office, is developing the legislative and adminis- 
trative measures they will introduce a s  soon a s  they a r e  in 
power. Bilateral and multilateral programs have no official 
basis for communicating or  working with the new groups 
before they take office. Sometimes, informal relationships 
develop between individual foreign advisors and individual 
party leaders or  technicians. This relationship can become 
difficult to handle, for the technical-assistance group is in 
the country at the specific request of the government in 
power. This matter can become most delicate when the 
incoming reform- minded government has just defeated a 
more conservative incumbent government, which had re -  
quested the technical assistance. 

We a r e  thus confronted with a situation in which a 
reform-minded government is elected and should have expert 
assistance, even before taking office, in formulating the 
details of its program. It cannot ask for foreign assistance 
before taking office and may well have to go through a period 
of adjustment, before i t  can decide on the assistance i t  needs. 
In turn, the assistance agencies can rarely respond rapidly 
to requests, except for  short-term emergency help. Thus, 
during the critical planning stages and the f i r s t  120 days in 
office when much of the reform program must be enacted, 
only limited foreign assistance is likely to be available. 

No ready solution to this dilemma is apparent a s  long 
a s  almost all major technical-assistance efforts a r e  govern- 
ment to government. The long-term assistance efforts and 
training will help, but they cannot meet the needs of many 
countries for a long, long time. One device that may prove 
helpful in some countries is seminars and work groups that 
take model laws or legislation from other countries and, 
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over periods of months, try to shape proposals adapted to 
local needs. The political climate in many places will make 
this impractical, until strong research and educational insti- 
tutions have been developed. 

Another possible solution may lie in nongovernmental 
institutions for  technical assistance. It may be possible for  
individuals to travel abroad on nongovernmental training 
grants for  training and assistance in formulating policies 
and legislation. Related to this, some nongovernmental 
technical-assistance agencies may be able to make advisors 
and experts available to work with the incoming groups 
before they take office and immediately thereafter. The 
problem, however, is that, with a few exceptions, nongov- 
ernmental technical-assistance agencies a r e  not likely to be 
able to draw on the resources  required for this work on any 
large scale. 

For the long run, part  of the answer may lie in the estab- 
lishment within developing countries of apolitical local insti- 
tutions for  research, training, and consultation. Until these 
organizations become strong enough to do the job themselves, 
foreign-assistance agencies might be able to work with and 
through them in helping new governments. This solution, 
however, may be in the distant future for  countries without 
experience in apolitical professionalism. 

The answers a r e  not clear, but they must be found if 
we a r e  to get forward movement in reforms a t  the point when 
the greatest  progress can be made. 

SUMMARY 

For an institution to have a reasonable chance for  sur- 
vival and success, there needs to be a climate favorable to 
the reforms it  advocates, teaches, o r  administers. An insti- 
tution can contribute to the development of that climate, but 
i t s  existence or  effectiveness will be precarious until enough 
people who influence decisions a r e  persuaded that a problem 
exists, that improvement o r  reform is possible and worth- 
while, and that the proposed actions make sense in the local 
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setting. Otherwise, the institution is likely to lack the sup- 
port and resources it requires. 

The main thrust of U. S. Government- supported technical 
assistance has changed little in more than 100 years. The 
traditional approach of almost all technical-assistance pro- 
grams, multilateral and bilateral, public and private, despite 
some experimentation in the last few years, has been to con- 
centrate on the improvement of technology-- subject matter, 
methods, techniques, procedures. Attention has been given 
to adapting technology to local conditions, but, with some 
exceptions, common practice has been to keep technology in 
compartments fairly isolated from social and political forces 
and from the administrative process. 

In this chapter, i t  is contended that to build institutions, 
technology must be linked to these forces and to administra- 
tion in areas where the local people a r e  seeking reforms. 
These reforms need not be left to chance. Foreign-assistance 
agencies can do more than is now customary to help ever- 
larger groups in the developing countries to analyze and 
broaden understanding of local problems and to develop pro- 
grams of corrective action which they a re  willing to support. 

A three-pronged attack is proposed: 

1. Assistance to local individuals and groups in identify- 
ing areas where reforms a r e  needed, through such means a s  
adaptation and distribution of technicians' reports, comprehen- 
sive surveys, analysis of sectoral problems and distribution of 
the studies, and a new program called sectoral self-analysis. 

2. Integrated long-term and short-term training abroad 
in areas where the need for reforms has been identified and 
long before the country is prepared to adopt such reforms. 
The training would be provided for opinion-molders, a s  well 
a s  technicians and administrators who might be involved in 
the reform program when it has been adopted. 

3.  Assistance to local efforts to broaden understanding 
of particular reforms through various types of training in 
the developing country, assistance in drafting legislation, 
and advice in use of communication media to create public 
understanding and support for the reforms. 
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These methods can be integrated with and reinforced by 
no little leverage of foreign-lending agencies. Especially 
when several development- lending agencies work in concert, 
often they can be a strong force in persuading key figures 
that reforms are  a requirement for foreign loans on conces- 
sional terms. 
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CHAPTER THE INSTITUTIONAL 5 ENVIRONMENT 

Chapter 4 placed emphasis primarily on substantive 
reforms--agriculture, education, health, aspects of public 
finance, and so on--which affect directly the lives of thou- 
sands or  millions of people. They involve issues about 
which people get deeply aroused. When enough of them 
demand changes, they can generate enough pressure that, 
sooner or later, modifications will be made in the no longer 
acceptable systems and practices. 

The institutional environment, a s  discussed in this chap- 
ter ,  involves primarily the elements of the administrative- 
political setting that affect the establishment, operation, and 
and institutionalization of an organization. These elements 
have deep roots in society but usually not a s  ancient or  wide- 
spread a s  in substantive fields. These elements affect the 
people much less  directly than do substantive reforms, and 
consequently the people a re  less  likely to become emotion- 
ally concerned. Because the issues often appear to be tech- 
nical, they do not have the same potential for the stimula- 
tion of natural constituencies which can bring pressures for 
changes . 

As discussed earlier,  the ambitious programs of many 
countries a re  impeded by the absence or ineffectiveness of 
organizations and agencies to develop and execute activities 
required for socioeconomic development and nation-building. 
Gaps can be found in most areas,  including economic affairs, 
agriculture, education, health, industry, and public adminis- 
tration. Thousands of organizations exist on paper, or a re  
struggling for survival, or a re  making minor or perhaps 
negative contributions, when they should be playing important 
roles in development: to mention just a few, tax offices 
that collect perhaps half the revenues due the government, 
agricultural colleges with almost no students with rural  
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backgrounds, absence of facilities for training laboratory 
technicians and paramedical personnel, civil service sys- 
tems still operating on predevelopment models. The list  
is endless. 

The reasons and excuses a re  varied. Sometimes, the 
climate for  reform (Chapter 4)  has not been favorable. 
Often, the power structure and the elite groups a r e  opposed 
to change. Sometimes, the institutional leadership and staff 
have not kept pace with needs. Often, the environment is 
unfavorable for the development of particular modernizing 
institutions. This chapter t reats  some of the principal 
environmental considerations and discusses some ways of 
identifying the most significant ones in particular countries. 
It then explores what can be done before and after the organ- 
izations a re  established to modify some of these environ- 
mental conditions in order to transform them into effective 
institutions. 

It may be well to repeat the note of caution expressed 
earlier. To simplify analysis and understanding and to s t ress  
the need for efforts to change the environment before insti- 
tutions a re  established, the environment is treated as though 
it were separate and distinct from other aspects of develop- 
ment. In the real  world of development, however, the dif- 
ferent phases blur into each other, overlap, occur in illogi- 
cal order. Nevertheless, it is important to recognize that 
an unfavorable environment at the time an organization is 
established, frequently in response to demands for reforms 
and pressures of domestic politics, or  in response to the 
drive and determination of dedicated local leaders, usually 
means that much of the early effort of the institution will be 
diverted from institutionalizing program changes and spent 
in a continuous fight to change the environment. 

A further word of caution is in order. In some coun- 
t r ies ,  opposition to measures for change may come from 
the extreme left or extreme right. The opposition may have 
little concern with the matter they a re  opposing; it may just 
be a convenient issue to embarrass the government; it may 
be a convenient tool to attack the United States, the United 
Nations, o r  the Ford Foundation, or other agency providing 
assistance. Though questions of combatting extremism and 
subversion a re  beyond the scope of this work, it is important 
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to keep several considerations in mind: (1) Neither the power 
structure nor the opposition is monolithic in most developing 
countries. There a re  likely to be individuals in all camps 
who, for whatever reasons, a r e  inclined to support partic- 
ular changes. Party labels and professed ideologies a re  not 
necessarily indicators of the action an individual will take, 
openly or  privately, on a particular problem. (2) It is a r a r e  
foreign advisor or  mission with the understanding and skill 
to dabble in the local political process, but there are local 
citizens who, if convinced of the worth of change, can find 
ways, over a period of time, to win over or  neutralize some 
of the opposition. (3) As understanding of the issues involved 
in change becomes more widespread, local pressures build 
up that may persuade even the opponents that the time is 
approaching to modify their opposition. 

MAJOR ELEMENTS 

Six major elements of the institutional environment 
relate to funding, personnel, administrative flexibility, 
objective analysis, attitude toward the public, and relevance 
of standards. Other groupings could be used, of course, but 
these six appear to be of significance in most developing 
countries and provide a reasonable point of departure for 
more specific definition in individual countries. 

Funding 

High on any list of environmental conditions is money. 
Development is costly, and the leaders and people of devel- 
oping countries a re  not accustomed to the type of investment 
required. At the same time, few countries have in operation 
effective planning and budget systems that facilitate decisions 
on priority requirements for their limited funds. 
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Monev 

Developing countries rarely have available the kind of 
financial resources they need. Although, a s  mentioned pre- 
viously, Arthur Lewis estimates requirements for develop- 
ment at  a minimum of 18 per cent of gross domestic product, 
excluding defense and debt service charges, tax collections 
in comparatively few developing countries approximate this 
amount. GDP comparisons a re  not available, but a recent 
study by the International Monetary Fund l is ts  thirty coun- 
t r i e s  where tax revenues a r e  less  than 17  per cent of GNP. 1 

No country, of course, is anxious to enact new taxes, 
especially to finance new and untried organizations and 
reforms. In developing countries, the economic-political 
problem is particularly acute because the number who pay 
taxes (other than sales  and excise taxes) is likely to be 
small because of the narrow economic base, and the larger 
taxpayers a re  likely to be connected with, or  part of, the 
power structure. It is true, of course, that increases in 
revenues often do not require new o r  increased taxes but the 
collection of taxes already authorized by law. Without strong 
action, however, long traditions of nonpayment of taxes will 
not be overcome quickly enough to provide the additional 
funds required to establish or  strengthen the administration 
of reform programs. Changes of this sort  require strong 
political leadership based, in part, on a growing acceptance 
of the fact that a particular development is desirable and 
necessary a s  a matter of self-interest and that it does 
require more money. 

Allocation of Resources 

Another facet of the fiscal problem is the allocation of 
available resources. Every country has heavy demands for  
all  available funds. New programs and institutions a r e  in 
competition with traditional services, which usually a re  no 
threat to anyone and a re  often an important element in the 
strength of the group in power, especially where political 
strength is based, in part, on patronage. Furthermore, 
traditional public services may provide a respectable vehi- 
cle to absorb the unemployed, sometimes the intellectuals, 
sometimes the unskilled, through the creation of thousands 
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of positions which might not be needed in more modern organ- 
izations. Where alternative opportunities for employment 
a re  limited, governments will be reluctant to reduce these 
activities to finance newer institutions. 

High Cost of Development - 

The problem is further complicated because programs 
required for development tend to be more costly than tradi- 
tional ones. Salaries a re  likely to be higher because of the 
need to attract technical and administrative personnel with 
special skills, often acquired abroad, and with capacity for 
innovation and experimentation. In higher educational insti- 
tutions, there will be need for increases in full-time person- 
nel at adequate salaries in lieu of the large numbers of part- 
time professors who teach for token amounts and primarily 
for prestige and the love of teaching. In primary and sec- 
ondary education, costs a re  likely to soar because of pres- 
sures  of mounting enrollments and the need for better- 
qualified teachers. Complicating the problem still further 
i s  the frequent need for imported supplies, books, and equip- 
ment, which strains foreign-exchange reserves already in 
short supply in most developing countries. 

The problems become even more involved in the modern- 
ization of established institutions. Local leaders may find 
it difficult to see the need for funding both continuing activ- 
ities during a transitional period and the costly moderniza- 
tion work. Especially when the traditionalists a r e  protest- 
ing that they a r e  being pushed aside by the newcomers, the 
reform efforts may suffer in the competition for money. 

In summary, the success of the reform efforts and of 
the related institutions will depend, to a considerable extent, 
on the creation of an environment in which, despite financial 
stringencies, those in power a re  prepared to make available 
the resources required. 
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Personnel 

A second consideration is willingness to permit the 
employment of the kind of personnel needed for development 
when this may mean a significant departure from norms 
within the country. 

Traditional Practice Inadeauate 

The personnel problem, of course, varies from region 
to region and country to country. Nevertheless, established 
systems and practices rarely provide the flexibility required 
by the newer institutions and do not ordinarily put appropri- 
ate s t ress  on innovative abilities, capacity for sustained 
hard work, drive, energy, meeting of deadlines, and "know- 
how." In India and Pakistan, for example, the s t r e s s  is 
largely on intellectual attainment a s  measured by university 
degrees and examinations which a re  not designed to measure 
the special skills and personal qualities needed in develop- 
ment. In most of Latin America, public employment, though 
changing, is still largely political, but a few unusually able 
men and women are  now in the higher echelons. There is 
little concern for the qualifications of supporting personnel, 
and rigidities virtually preclude staff reductions. Despite 
great shortages of trained manpower, the man with the 
wrong party label is not likely to receive appointment or  to 
be retained with a change of government. In Africa, the 
governmental problem is largely the lack of properly moti- 
vated and trained manpower and the return to Europe of 
thousands of expatriates; in higher education, the problem 
is the continuation of the expatriates, who tend to preserve 
the systems established under colonialism. 

Pay and Atmosphere of Professionalism 

Attracting and retaining suitable personnel will often 
require substantially higher pay scales and different condi- 
tions of employment in educational a s  well as administrative 
institutions. As a case in point, the Sao Paulo School of 
Business Administration in Brazil has retained i t s  young, 
able faculty, largely trained in the United States, partly by 
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providing for stimulating full-time employment, including 
research and consultation, at  salary ra tes  about double those 
in other Brazilian educational institututions but in line with 
practices in progressive Brazilian industry. Planning boards, 
too, have found it necessary to use one device or another to 
attract the young, able, foreign- trained economist. 

It must be emphasized that salaries a re  just one facet of 
the problem. At least of comparable importance in attract- 
ing and holding well- trained people is the providing of the 
atmosphere and resources of professionalism, including 
respect for  objective analysis and professional integrity, 
continuity in policies, facilities for research, and adequate 
understanding of and consideration for  technical recommen- 
dations. (At the same time, foreign technicians must guard 
against the tendency to introduce a political purism that does 
not exist in the advanced countries and may lead to a deteri- 
oration of support in developing countries. ) 

Need for Flexibility 

Because institutions contributing to development must 
be responsive to needs that change almost daily, there is 
need for a high degree of flexibility in assignment of staff, 
again in sharp contrast with many personnel systems and 
practices designed primarily to assure job security. In 
some countries, for example, the professor with a per ma- 
nent appointment virtually makes his own determination of 
when he will teach what courses and their content, and there 
is very limited administrative authority to make adjustments 
in assignments to fit a development program. In some coun- 
tries,  an employee can be shifted to another job only with 
his consent, a condition hardly likely tc) contribute to devel- 
opment. 

Training Needs 

In still another respect, the personnel needs of 
development-oriented institutions differ from those pri- 
marily concerned with housekeeping activities and the main- 
tenance of law and order. Because the needs a r e  frequently 
new and the schools and universities fail to meet these needs, 
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development-oriented institutions must carry a burden of 
training unique in most countries. The problem is not only 
a matter of developing new skills and techniques but, even 
more difficult, new attitudes and relationships. A s  George 
~ a n t 2  has pointed out, the maintenance of law and order may 
necessitate a certain aloofness and isolation from the people; 
development requires a close association and identification 
with the people, in order to help them work out solutions to 
their problems. Furthermore, development requires leeway 
for initiative, imagination, and responsibility at the local 
level, qualities not-highly prized in the more rigid traditional 
societies where centralized government i s  primarily con- 
cerned with law and order. 

Arthur Lewis goes so far as to express the view that 
development is virtual1 impossible without an effective and r efficient civil service. It might be argued, on the other 
hand, that an effective and efficient civil service is impos- 
sible without development. It appears, however, that the 
two are mutually supportive. Development will not sit  still 
for the years it would take to develop an effective and effi- 
cient public service in many countries. For the present, 
those in power must be aware that implementation of reform 
programs and institutional progress will require substantial 
departures from usual personnel practices to provide incen- 
tives and encouragements and not stifling controls or com- 
plete abandonment of standards. 

Administrative Flexibility 

Administrative and educational institutions in traditional 
and transitional societies tend to operate within a relatively 
rigid framework, and with slow- moving processes for the 
initiation and approval of modest changes. The leadership 
works within this structure, and as long as relationships 
with the power structure a re  reasonably cordial, the program 
meets with approval. In developing institutions, all this is 
different. The program usually cannot be spelled out in 
detail in advance, and the leadership must play a major role 
in shaping it. This means that interchange of ideas with 
staff must be encouraged as principles, policies, and prac- 
t ices a re  hammered out together. It means innovation and 
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experimentation by the leadership and encouragement of 
similar activities by the staff. It means making mistakes 
and learning from them. Externally, it means working with 
the often not-quite-respectable groups who pushed through 
the reforms, and, at the same time, maintaining support 
within the appropriate elites. It means explaining mistakes 
and failures to the political leaders and the public, fighting 
for additional resources, resisting efforts to impose tradi- 
tional practices and restraints, and keeping the program 
moving. 

This type of effort requires a leadership willing to roll  
up i ts  sleeves and do any job that is necessary. In turn, it 
requires a dedicated staff, eager to learn, willing to work 
hard and take responsibility with the assurance of backing 
and support f rom the top--a staff willing and able to work 
with and for the people. 

These types of operations require an environment in 
which the power structure is willing to modify traditional 
practices in deeds a s  well a s  words, for example, approve 
laws allowing program and administrative flexibility; author- 
ize departures from usual fiscal and personnel practices and 
controls; permit some reorganization without detailed legis- 
lative approval; provide more money than i s  customary; per- 
mit and support troublesome operations; and tolerate active 
leadership that could foster new political ambitions. 

Other Important Elements 

Three other environmental conditions a re  fairly simple 
to describe but difficult to change, because their roots go 
deep into the social and political patterns of the country and 
become entangled with elements of professional and national 
pride . 

Obiective Analvsis 

One of these environmental conditions is objective fact- 
finding, analysis, and self - criticism of programs and opera- 
tions. The more-advanced countries a re  not always a s  pure 
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a s  they claim in this respect, but for many developing coun- 
tries,  with their smaller and more powerful elites, their 
much more personal societies and relationships, and virulent 
politics, acceptance of objectivity will not be easy. 

With these deep-seated attitudes engendered by condi- 
tions within the developing countries, there is a tendency to 
analyze problems in sweeping generalizations and ideological 
doctrine. One contributing cause is the limited attention 
given in many countries to education in the social sciences-- 
and comparatively little of that is given to objective consid- 
eration of local problems. A s  a consequence, even when 
leaders recognize the need for more objective analysis, they 
a re  likely to be handicapped by the scarcity of competent 
analysts in economics, social sciences, administration, sta- 
tistics, and other fields. 

Another factor further increases the complexity in some 
countries. It is not the individual but the institution with 
which he is affiliated that is responsible for his writings. 
Thus, if the results of research a r e  critical, it is not the 
individual professor, but his university or  research institu- 
tion, that is taken to be criticizing the government, and, 
even more serious in a personalized society, criticizing 
individual government officials. This may not be prudent 
where the government may interpret criticism a s  political 
opposition, especially when the university is almost wholly 
dependent on financial support from the government. Par- 
ticularly in areas such a s  Latin America, where universities 
a re  considered to be centers of opposition to any government, 
acceptance of the idea of objective analysis will require f a r -  
reaching changes in the institutional environment. 

Attitude Toward Public Service 

A related element is the whole range of qualities that 
may be summed up a s  the attitude toward the public and pub- 
lic service touched on a few moments ago. The gulf between 
the elites and the general public is great, and even when 
development programs a re  undertaken there is a normal 

- - 

tendencv to undertake these for the ~ u b l i c .  a s  noblesse ---- -.-~ 

oblige. The idea of working%th anh a s  a pa& of the people 
may be accepted intellectually, but application of this idea 
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will involve substantial environmental changes in many coun- 
t r ies .  

On the other side of the coin, i t  will take great changes 
in many societies to convince the people that, campaign 
promises aside, government is willing and able to do some- 
thing that will benefit them. The deep-seated convictions 
that the universities a r e  only for  the wealthy and a r e  not 
prepared to contribute to the development of the country, 
that government serves only the r ich and the corrupt, pose 
monumental bar r ie rs  to institutional development in many 
countries. Making this issue even more sensitive is the 
growing need in many countries for public support if institu- 
tions a r e  to survive and achieve against the opposition of 
entrenched interests. 

Relevant Standards 

Related to these other environmental conditions is the 
willingness to adopt standards relevant to the needs, capac- 
ities, and resources of the particular country at a particular 
stage in i t s  development. Because of the wide variations 
among the developing countries, i t  is difficult to generalize, 
but illustrations will clarify the problem. Relevance may 
mean using unemployed or  underemployed labor instead of 
heavy equipment for construction and road-building; using 
horses and wagons rather than jeeps and trucks requiring 
scarce foreign exchange, unless the needs a r e  fully justified; 
using paramedical personnel to provide health services in 
rura l  a reas  where, even if there were enough of them, phy- 
sicians would not live; building universities with curricula 
and standards that meet local needs, rather than trying to 
reproduce the kinds of universities that meet the needs of 
England or the United States; giving priority to technological 
institutes to train middle-level manpower, which is in short 
supply in most developing countries; and, where advanced 
techniques a r e  warranted, importing the skills o r  waiting 
until local personnel have been trained to use them. 

Adoption of relevant standards may pose high psycho- 
logical and practical hurdles for  local technicians trained 
abroad and for their foreign advisors. Training abroad has 
exposed them to the latest techniques and thinking. Why 
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should they use less than the best? Or if this year 's model 
is too advanced, last year 's should do. 

A further part of the problem is that their training has 
not equipped them to develop standards for a developing 
society. Education in advanced countries takes the environ- 
ment as given and goes on from there to consider techniques 
that meet its present and future needs. Little attention i s  
given, for example, to conditions in the United States in the 
1860's when the land-grant colleges were established--their 
early history might show them to be more akin to problems 
in the developing countries than the current superuniversi- 
ties. 4 Great Britain at the time of the establishment of the 
civil service might well be a point of departure for personnel 
reform in many countries. The early efforts of the bureaus 
of municipal research, established by many American cities 
in the twenties, might help many countries. Similarly, the 
types of training given in agricultural schools in the "cow- 
college" days of the small family farm might be more rele- 
vant than training for modern large-scale agriculture. 

One more approach may reinforce this point. Granted 
that a highly mechanized factory can be quite efficient, is it 
really so in a developing country when considering foreign- 
exchange costs, lack of skilled maintenance workers, down- 
time to obtain spare parts from abroad, kind of management 
and labor available, need to provide increased employment 
opportunities, and so on? 

It should be made perfectly clear that it is not modernity 
o r  efficiency that is being argued against. But standards, 
techniques, and institutions must be developed that a re  
adapted to the particular institutional environment. 

GUIDES FOR COUNTRY ANALYSIS 

The preceding six considerations a re  intended solely a s  
guides or  points of departure for analysis within the individ- 
ual country. Laid out in this way, they may seem to pose 
insuperable bar r ie rs  to development. On the contrary, 
recognition of these or other local problems makes for 
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realistic planning and action programs. Experience has 
shown that they can be changed in a relatively few years. 
The next section discusses some methods for effecting 
change. Meanwhile, however, it is important to review 
means of identifying some of the important elements in par- 
ticular situations. 

Recent Efforts at Innovation 

One of the obvious starting points is to examine changes 
that have been attempted within the past few years. In many 
countries, legislation has been introduced for establishment 
or  reform of the civil service, for more effective fiscal con- 
trols,  for changes in university structure. To make an ini- 
tial appraisal of the institutional environment, it may not be 
particularly important whether the legislation passed or  
failed. It is important to know who opposed the change and 
why, and the strength of the supporters and the opposition. 
From this base, it should be possible to make at least a par- 
tial assessment of the current attitudes of the opposition and 
the kinds of explanations or  accommodations that might be 
appropriate to win or neutralize those opposed to change. 
This type of assessment may indicate that the time is not 
ripe and a longer-term educational program would be in 
order before serious efforts a r e  made for institutional 
change. 

Experience of Organizations 

Another aspect of this approach is to examine organiza- 
tions for reform established or  strengthened in the recent 
past, say, the last five or  ten years, and see what has hap- 
pened to them and why. Often, we may find that they a r e  
doing a pedestrian job of enforcing procedural rules,  that 
foreign nationals a r e  doing the rea l  work, that their recom- 
mendations a r e  largely ignored, that they a r e  operating 
largely a s  they did before, that they a r e  ten years  behind on 
a program that was supposed to be completed in two, and so 
on. These types of findings may suggest that the traditional 
environment engulfed the organization. It then becomes 
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possible to isolate some of the strong and weak elements in 
particular circumstances and to proceed from there. 

Local Knowledge 

Another approach, simple and obvious and commonly 
used by experienced technical assistants, is to tap the know- 
ledge and experience of a cross-section of local leaders and 
technicians. Those with some training abroad can make an 
especially valuable contribution, but their understanding of 
the value of change may tend to warp their judgment of the 
depth or skill of the opposition. Those who have tried to 
bring about changes a r e  likely to be particularly sensitive, 
but, again, their personal invo.lvement may create biases 
which must be carefully weighed. 

Foreign Technicians 

Foreign technicians, including those who a r e  investi- 
gating "what makes the country tick, " often can bring deep 
insights to bear on problems. Reports of foreign technicians 
and local study groups can also be helpful. Quite often, by 
reading the recommendations, it is possible to identify not 
only specific problems needing attention, but also deep- 
seated environmental factor s a s  well. 

Returned Participants 

Pooling the observations of those who have studied 
abroad can be helpful, particularly when they have been 
made by men and women from a number of disciplines. 
Young men and women who have just completed their train- 
ing can be especially helpful during the period when they a r e  
readjusting to their own country, because they can bring a 
fresh view to old problems. At the same time, efforts must 
be taken to weigh their freshness and enthusiasm against 
their biases and possible lack of contact with the political 
processes. 
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Development History and Literature 

The literature of the advanced countries, especially that 
dealing with the development of their own institutions--for 
example, histories of the early problems of the land-grant 
colleges, establishment of the cooperative movement, and 
early efforts to reform local governments--can be helpful, 
a s  well a s  the growing literature on development and change. 

Political Leaders 

Most important of all, in many countries, is discussion 
with responsible political leaders who are  seeking to bring 
about change. Many have keen insights into the environ- 
mental obstacles to change. In some cases,  they have seen 
their own efforts thwarted by these same elements, and even 
when they think in purely political terms,  they can often 
point toward solutions from their own experience. 

Potential Sources of Opposition 

Still another approach is to undertake efforts to find out 
who is opposed to change and why. Opposition to change and 
to modernizing particular institutions is not limited to the 
politicians and political parties. Sources of opposition will 
often be found in at least three groups, the professionals, 
the clients, and the bureaucracy, and, in some circum- 
stances, the church--as well a s  among others whose inter- 
e s t s  may be threatened by innovation. 

Professionals 

The professionals usually have been trained under an 
older and established system. They a r e  likely to look with 
disfavor on a new and different system. This feeling is 
likely to be accentuated if they feel the changes will jeop- 
ardize their position and encourage competition. In one 
case, the local accounting society sought to bar international 
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accounting f i rms  through provisions restricting practice to 
persons trained in accounting within the country. A society 
of economists tr ied to make a degree in economics a require- 
ment for work in professional business activities and thus 
block recognition for a new college of business administra- 
tion. 

Medicine is illustrative of a different type of problem. 
Doctors, who enjoy great prestige and influence in many 
countries, are trained primarily in medical care  of individ- 
uals. They a r e  not usually active in the promotion of the 
training of paramedical personnel or other measures for 
improved public health and preventive medicine. 

Clientele 

Clients who stand to gain through the new institutions 
often are indifferent or opposed to change. They are often 
accustomed to old ways and fear  what change may bring. 
The businessman, for example, prefers to continue to pay 
off the policeman whom he knows, because he does not really 
believe the modernized police force will be as honest and 
efficient as its proponents claim. The foreign f i rm that 
keeps only one set of books may prefer to continue to live 
with known inequitable treatment rather than r i sk  what a 
legislature might do with new tax legislation. 

Clients have often built close personal t ies with individ- 
uals in established agencies, and they fear what may happen 
when the t ies  a r e  broken. Frequently, the clients do not 
understand the changes, which may be in their interest, for 
developing countries tend to put changes into effect without 
prior notice, discussion, or explanation. The clients, too, 
are part  of complex interconnecting networks of relation- 
ships, family, for  example, and they may feel that the 
changes proposed, though generally beneficial, will harm 
other members of their family, and family loyalty comes 
first. For example, an irritating and unproductive stamp 
tax suddenly becomes less irritating, when it i s  learned 
that its elimination will jeopardize the jobs of members of 
the family dependent on the stamp tax. 



THE INSTITUTIONAL ENVIRONMENT 

Bureaucracy 

Opposition to change frequently will be found within the 
bureaucracy and within the modernizing institution itself. 
Individuals a r e  accustomed to the old ways and feel endan- 
gered by change. Frequently, jobs and economic survival 
a r e  at stake. Sometimes, the prestige of the organization 
or of individuals is in jeopardy. Again, the introduction of 
younger, better-trained men and women may run counter to 
deep traditions. Not infrequently, the introduction of even 
minor efficiencies will eliminate the opportunities for petty 
graft on which employees depend to supplement inadequate 
salaries. 

Within the institution itself, employees a r e  likely to con- 
tinue old practices and relationships. Their support may be 
of great importance, not only for what they do but because of 
their interrelationships within the society, for example, that 
young fellow in the mailroom may be the nephew of the min- 
ister of finance. Opposition to change may soon develop, too, 
within the modernizing groups; they grow tired of the contin- 
uing battle for acceptance. As their supporters stay in 
power, they tend to grow more cautious. The systems and 
practices introduced early in the modernization program, 
often for expediency, soon become standard operating prac- 
tice, and a r e  retained after they have lost their usefulness 
because some of the innovators begin to res i s t  change. 

IMPROVING THE ENVIRONMENT 

The measures that can be taken to create a more favor- 
able institutional environment necessarily vary from country 
to country, and within a country there will be substantial dif- 
ferences at different t imes depending on the current climate 
for reform, economic and social conditions, and political- 
administrative circumstances. Just  a few of the scores  of 
measures that may be useful a r e  suggested as a stimulus to 
further thinking and action by those most familiar with indi- 
vidual countries. 
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Seizing Opportunities 

Measures to change the institutional environment must 
be taken before the establishment of the program and organ- 
ization, during the process of i t s  authorization and establish- 
ment, and for prolonged periods during operations. No 
attempt will be made to assign priorities to these varied 
efforts in pursuit of change. Often, coincidental events pro- 
vide the golden moment to change the environment. A scan- 
dal in one ministry, for example, may provide the occasion 
to tighten controls in another. The loss of several well- 
known, technically trained young men may impel approval of 
higher salaries for the planning board. The need for huge 
sums to rebuild after an earthquake may bring on long- 
sought reforms in tax administration. These few illustra- 
tions suggest that perhaps the f i rs t  lesson is to be prepared 
to seize any opportunity to change the institutional environ- 
ment. 

Preinstitutional Stage 

Fast Action 

Where the climate for reform is favorable and strong, 
capable, experienced, political and administrative leaders 
can work together to enact measures and enforce them, and 
the environment can be changed dramatically and effectively 
within a few years. This happened in the precommonwealth 
stage in Puerto Rico, 1941-46.5 Even in Puerto Rico, how- 
ever, although basic changes were made quickly and rela- 
tively easily in the planning and fiscal areas,  reforms in 
personnel administration could not be effected until 1946. 
Despite the alliance of strong forces and strong personal- 
ities, the environment was not changed easily. The young 
administrators, the Senate majority leader, and the gover- 
nor had to be in positions strong enough to resis t  tremen- 
dous and often vicious pressures to achieve their reforms 
and change the environment. 
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Tor, Level Self-Interest 

In a somewhat parallel development, the Premier  of 
Thailand moved the evolving budget office from the Ministry 
of Finance to his own immediate office. The systems and 
procedures going into effect now had the backing of strong 
political leader ship. 6 In this case, patterns of behavior 
were changed, because the bureaucracy had to follow the 
new system to get funds and the Premier had in the budget 
office a useful tool for keeping informed of and controlling 
the activities of his government. 

More commonly, efforts to change the environment a r e  
slower and less  dramatic and must be sustained over a 
period of years. 

Studies bv Fore im Experts 

One device for changing the environment is a study made 
by an outside expert or group of experts. The Appleby study7 
in India, for  example, focused attention within the government 
and the press  on a number of important issues and created 
an environment for discussion, debate, and action that had 
not existed before. In Pakistan, the apparently highly criti- 
cal Gladieux report was not publicly released but was well 
enough known within the bureaucracy to open up areas  for 
consideration that had previously been closed. In-depth 
studies such a s  the exhaustive Shoup study of taxation in 
Venezuela, Harvardls World Tax Series, or  the Keenleyside 
study in Bolivia a r e  more likely to provide a base for long- 
range, rather than immediate, change. It must be recog- 
nized that, even in advanced countries, studies may have to 
be made a number of times over periods of years before 
they accumulate enough support for acceptance in principle, 
and, even then, intensive effort must be made before signif- 
icant changes a r e  put into effect. 

Local Studies 

Another approach involves studies and proposals made 
by local individuals and groups with professional stature or  
prestige, summarization by press  and radio, editorial 
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support, and, in due course, political support and action. A 
related aspect of this device is the reporting of observations 
and experiences by local technicians studying abroad o r  by 
representatives attending international conferences. In a 
few cases,  group reports  have been prepared, submitted to 
the appropriate minister, and through him to the President, 
and then released to the press .  Admittedly difficult for both 
the students and the foreign-assistance agencies, the group 
report  offers a potential in creating an institutional environ- 
ment that has not been fully exploited. 

P r  e ~ a r a t i o n  of Leaislation 

In a more direct approach, local groups prepare legis- 
lation, with o r  without technical support o r  assistance. 
Although it  may be premature to expect the enactment of 
legislation setting up a civil service, o r  budget reform, or  
university reorganization, the public discussion and debate 
contribute to acceptance of some new ideas and the eventual 
establishment of an environment where success is probable. 
At the same time, there may well be a by-product that will 
help create an environment favorable to a particular institu- 
tion. Thus, a proposal for civil service may be turned down, 
but the party in power may have become willing and anxious 
to support intensive training programs in which previously 
they had shown little interest. 

Private Per  suasion 

Of f a r  more importance than publicity in most develop- 
ing countries, although publicity may help, a r e  the quiet, 
personal, private efforts to convince political and adminis- 
trative leaders that the changes proposed will advance their 
own interests o r ,  a t  any rate ,  will not run contrary to those 
interests. In many situations, the dominant groups may be 
so opposed to change that i t  may be wiser to concentrate on 
persuading the opposition to accept the new ideas, through 
some of the devices mentioned, so  that when they take office, 
they can put those ideas into operation. 
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External Pressures  

External pressures can be effective in many cases. The 
key, of course, is whether the government is prepared to 
carry the country with i t  in creating o r  modernizing the insti- 
tutions and in moving quickly to put the new systems, proce- 
dures, and practices into operation- -or,  indeed, whether the 
government is sufficiently cohesive and secure that i t  can 
move at all. If a government is fully convinced and is strong 
enough to act fast, the new methods will soon be a s  difficult 
to change a s  the old ones. When the country merely gives 
in to foreign pressures,  changes in the institutional environ- 
ment a r e  likely to be ephemeral. 

Educational and Training Devices 

A whole array of educational and training devices can be 
used f a r  more than they a r e  now to help create a more favor- 
able institutional environment. This area can be included a s  
a definite part of individual and group programs for training 
abroad. The process of change can be helped by planned pro- 
grams of visiting lecturers and seminars on various aspects 
of development. The study of local and foreign experience 
can stimulate interest. Organization of professional socie- 
t ies and publication of professional journals, for example, 
can often be helpful, particularly in reaching the younger 
and more progressive elements in a society. Another com- 
monly used device for creating a favorable environment is 
widespread quotation of resolutions of international confer- 
ences, especially when i t  can be shown that a particular 
country is out of phase with the world community and more 
progressive rivals. This device has i ts  dangers, of course, 
a s  technicians sometimes push for the local adoption of inter- 
national resolutions which their governments do not under- 
stand and have neither the capability nor the interest to carry 
out. 

Establishment Stage 

During the establishment of the organization, particular 
changes can be written into the charter so that it is supported 



in i ts  actions and has the standards, flexibility, and resources 
it needs. In some societies, the approval process itself can 
be used to obtain public, leadership, elite group, and private 
commitments of support. The nature and scope of program 
support will go a long way toward establishing an environ- 
ment for success. The money made available often puts a 
price tag on this support. 

Publicity and debate can help create the environment, 
particularly if various interest groups, professional socie- 
ties, and the public a r e  involved. 

The system, of course, gets i t s  legitimacy when essen- 
tial provisions a r e  voted into law. 

Again a cautionary note is in order.  Undue s t r e s s  on 
changes in the institutional environment could be counter- 
productive. It could defeat o r  delay the substantive reforms 
that a r e  the primary goal, by alienating groups whose sup- 
port is needed. Where the over-all costs a r e  out of line with 
local practice, undue s t ress  on cost may jeopardize the sup- 
port of large taxpayers or an economy bloc. Undue s t r e s s  
on merit appointment might lessen the interest of key mem- 
bers  of the legislature. No hard and fast  rules  can be laid 
down. The environment must be changed in most countries, 
and the establishment stage provides a good opportunity for 
action. Nevertheless, judgment must be exercised to keep 
the reforms themselves f rom being put in jeopardy. 

Operations Stage 

Regardless of the type of charter granted the institution, 
the creation of a favorable institutional environment is just 
beginning. 

Early Action 

The speed with which the organization swings into action 
and the pace of i t s  early activity will often create the politi- 
cal and public support needed to give the institution survival 
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power. The strength and quality of early actions a r e  impor- 
tant, a s  a r e  fights for status and an appropriate degree of 
autonomy. 

Mutuality of Interest 

Most important in creating a favorable environment a r e  
actions taken to car ry  out substantive program goals that 
provide a basis for a mutuality of interests between the cli- 
ents and the agency. A few illustrations may clarify this 
critical area.  

A tax office launched a program to improve auditing of 
tax returns  by training a large group of auditors. Publicity 
about the training program persuaded many nontaxpayer s 
that i t  would be in their interest to file returns. Shortly 
thereafter, local action against a few citizens, accompanied 
by appropriate publicity, persuaded more taxpayers that i t  
was in their interest to get in their returns and figure their 
taxes with some regard to their income. When the system 
provided for effective follow-up action, a basis was estab- 
lished for  a pattern of voluntary compliance to avoid trouble 
with a government that was serious about collecting taxes. 

At the time a college of business a.dministration was 
established, i t s  degrees were not recognized by the govern- 
ment and there was no known market for graduates. Before 
initiating the undergraduate program on a small  scale, the 
college undertook a highly successful executive- training pro- 
gram for  businessmen. By the time the f i r s t  undergraduates 
had completed their f i r s t  three years,  alumni were clamoring 
for their services. With good jobs assured, student appli- 
cants soon exceeded capacity, quality of education was main- 
tained, and in a few years  the degree was recognized. 

A country without uniformity in pay scales adopted a 
civil service law. Rather than wait a year or  two to set  up 
schemes of job classification and pay standards, the new 
organization began almost immediately to  announce and 
administer examinations. Despite all  sor t s  of technical dif- 
ficulties, a pattern was established of entry into civil service 
through examinations, and the new organization immediately 
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identified itself with the people on whose support it was to 
rely in years ahead. 

A new planning board was established, with broad juris- 
diction over physical and economic planning. By working 
night and day to clean up an inherited backlog of zoning cases,  
the board was able to win the confidence of administrators, 
politicians, real-estate interests, and the public. With this 
support, it was able to move into broader and more contro- 
versial a reas  of economic planning and serve a s  a pioneer in 
its field. 

Four Directions of Continuous Action 

Immediate actions, of course, a r e  not enough. If the 
new organization relaxes after initial victories, it is likely 
to find that the general environment is moving in, like heavy 
fog, to smother it. There must be continuous forward move- 
ment in at  least four directions: (1) improvement and expan- 
sion of substantive programs, (2) leadership of o r  participa- 
tion in the struggle for further reforms, (3) improvement of 
administrative conditions in response to the needs of the pro- 
gram, (4)  a never-ending effort to establish stature, profes- 
sionalism, and a reasonable degree of autonomy for the insti- 
tution. 

Creating an institutional environment is a never- ending 
job. It begins before the institution is established, but 
becomes an operational responsibility the day its doors a r e  
open. It is not a job that can be accomplished by speeches 
and statements in the press ,  although they a r e  important. 
Nor can it be done through refined administrative techniques 
or  efficiency alone. It gets done by carrying out programs 
that a r e  needed and wanted by the power structure and the 
people. 

NEW DIMENSIONS OF FOREIGN ASSISTANCE 

Identification of these elements suggests the need for a 
somewhat broader approach from foreign- assistance agencies 
than has been customary. 
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Staffing 

The process of institution-building is vastly more com- 
plex than just developing programs and technology, a reas  
where almost all  technical assistance i s  customarily concen- 
trated. Developing countries may well need training, advice, 
and assistance on any or all  of the elements, and advisors 
and their supporting agencies should be prepared to provide 
the varieties of advice and assistance needed. In turn, this 
varied activity requires selecting and training advisors 
more carefully and equipping the supporting agencies to do a 
broader job than most a r e  prepared to handle. In a panel at 
Cornell University, Professor Henry Landsberg commented 
on the four roles of a professor overseas: professor a s  pro- 
fessor,  professor a s  coach, professor a s  curriculum advisor, 
professor a s  management consultant. Effective technical 
assistance requires that professors be prepared for these 
roles and that other technical assistants have corresponding 
preparation. 

The interaction of the various elements points up addi- 
tional demands: (1) When highly specialized experts a r e  
used to give assistance on particular elements, they must be 
familiar with all  the components of institution-building and 
provide their advice a s  team members rather than a s  indi- 
vidual experts; (2) the dynamic interaction of the elements 
gives emphasis to the importance of timing in the assign- 
ment of advisors, because delays in strengthening one ele- 
ment may slow several others of equal or greater impor- 
tance. 

Duration 

It is self-evident that the elements will rarely fall into 
the neat plices assigned to them. Much of technical assist- 
ance is designed to put them in place at the right time. This 
process is neither easy nor rapid, and it would be realistic 
to extend the period of assistance to institution-building pro- 
jects much longer than is now customary. 
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Training 

Training needs to be given much greater attention a s  an 
integrated part  of the process of institution-building. Train- 
ing abroad, both before and after the institution is established, 
needs to be planned and undertaken with the specific purpose 
in mind of laying the groundwork for certain reforms and 
building the institutions to develop and carry out the reforms. 
Within- country training is vital to the institutional process 
and should be carried out on a larger scale. Central insti- 
tutes may play an important role,  but the rea l  training job 
must be done by the institution itself, with parts of the task 
shared with other organizations. This is an a r ea  where the 
experience of foreign-assistance agencies is very limited. 

Local Commitment and Financial Assistance 

Money is needed for many aspects of institutional devel- 
opment and can often be used to complement technical assist-  
ance and speed the development process. The opportunity 
for large loans may induce countries to undertake institutional- 
development projects, but unless the country is deeply com- 
mitted and many elements a r e  favorable, the money will do 
little to advance the project. 

New Techniques 

Finally, if there is a single common factor in the widely 
diversified developing countries, it is the great shortage of 
people with a pragmatic, entrepreneurial, problem- solving, 
action-oriented approach--individuals who see a problem, 
figure i t  out, and move quickly to take corrective action. 
This is largely a matter of attitude and a way of life. Those 
who work closely with Americans over a period of years  fre- 
quently acquire skills critical to development. A purely 
advisory relationship, especially of a short-term character, 
rarely contributes to these essential attitudes and skills. On 
the other hand, involvement of foreign nationals in operations 
is unacceptable in many countries. The foreign- assistance 
agencies and developing countries a r e  confronted with the 
need to work together to develop vastly improved training 
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techniques in this a rea  and to develop new methods of assign- 
ing technicians and experts, in recognition of this problem. 

SUMMARY 

Support for  particular substantive reforms is not enough 
to assure  institutional efficiency and effectiveness. Signifi- 
cant changes of a political-administrative character must be 
made in most developing countries in patterns of funding, 
personnel, administrative flexibility , objective analysis, 
and attitudes toward public service, a s  well a s  in the estab- 
lishment of standards relevant to particular societies. 

Means of identifying the sources of opposition to change 
a r e  suggested a s  guides to in-depth analysis tailored to indi- 
vidual countries. Stress is placed on the importance of 
being ready to seize the opportunity of the moment. The 
effort to create a proper institutional environment must 
begin in the preinstitutional stage and may include fast  action 
to introduce change, responsiveness to high-level self- 
interest, studies by foreign experts and local groups, pre- 
paration of legislation, per suasion and pressures,  and var- 
ious types of training. Parallel  measures a r e  indicated 
during the establishment of the institution and during i t s  
operations. 

The importance and complexity of the institutional 
environment indicate the need for  reexamination of methods 
of providing foreign assistance. The process takes longer 
than is normally expected. The range of activity is broader 
than the subject-matter knowledge and skills of most foreign 
technical advisors. Proper timing in the arr ival  of advisors 
is far  more important than is customary through the recruit- 
ing machinery of most foreign-assistance agencies. New 
dimensions must be added to training abroad and in the 
developing countries to strengthen efforts to create the 
necessary institutional environment. 
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CHAPTER BUILDING THE 

The goal of institution-building i s  to contribute to devel- 
opment by establishing organizations that meet the wants and 
needs of the people. This requires increasing acceptance 
and application of new methods, practices, and values. 
Organizations a r e  needed to facilitate achievement of these 
objectives. They must be accepted and supported by those 
responsible and those concerned to enable them to carry out 
the changing and expanding operational job required and con- 
tribute to additional reforms. 1 

This chapter discusses f i r s t  the elements in the devel- 
opment of an institution, and shows how they interact with 
each other, and then t reats  some of the ways in which for- 
eign assistance, particularly technical assistance, contri- 
butes to the process. The approach is essentially pragmatic. 
Only to a very limited extent are the insights and research 
f rom the growing interest of scholars in the field of institu- 
tional development yet available. 2 Their findings may mod- 
ify some of the lessons from experience or sharpen the intui- 
tive observations of skilled practitioners. Meanwhile, we 
must move forward with what we know now about institution- 
building, which is a mix of doctrine, down-to-earth technol- 
ogy, administration, and politics. 

FRAMEWORK FOR DISCUSSION 

Before opening up the subject, a framework for the dis- 
cussion will be presented. First ,  the t e rm "institution- 
building, " a s  used in this chapter, includes the rebuilding 
of existing institutions, as well a s  the establishment of new 
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ones. Establishment and rebuilding involve the same ele- 
ments, but their weights, distribution, and emphasis will be 
somewhat different. Some of the differences will be illus- 
trated in the course of the discussion. 

Second, the discussion deals with the building of an 
institution, not with the networks o r  galaxies of insti txions 
required for  development. Essentially, the networks grow 
out of the same forces,  complicated by interrelationships 
that affect individual institutions a s  discussed in earlier 
chapters--the need for action, interest in reform, the insti- 
tutional environment, and the process  of institution-building. 

Third, the effort to isolate and describe the various ele- 
ments may create the impression of a search for  a set  of 
ideal conditions. On the contrary, ideal conditions a r e  hard 
to find in developing (or more-advanced) countries. In the 
building of institutions, we s tar t  where we a r e  and build 
f r o m  there in any and all directions. Nevertheless, the ele- 
ments will serve a s  guides to the types of things that must 
be structured, before or during the building process, if the 
institution is to do i t s  job and survive. They will be useful, 
too, in judging the probabilities of success. In some cases,  
f o r  example, advance analysis may show that the weaknesses 
in many key elements a r e  so widespread that the course of 
prudence is to strengthen at least a few of them before under- 
taking the task of building the institution. In general, no 
matter how sound the aims, how appropriate the technology, 
how great the need, a long-lasting institution can be built 
only by giving adequate attention to a l l  the elements. 

Finally, to put these elements in perspective, reference 
to Figure 4 is suggested. This chart is an attempt to show 
the elements graphically and to convey some of the dynamism 
of the process. Though every element interacts with every 
other, for example, funding affects just about every single 
activity, i t  would be impractical to show all  interrelation- 
ships. Consequently, an effort has been made to group those 
elements most closely related to each other and to  use lines 
with arrows to show the closest and most direct interactions. 
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MAJOR INPUTS 

There a r e  four major inputs into institution-building- - 
political, programmatic, technological, and administrative . 
Each of these will be treated separately for purposes of 
analysis, although it must be recognized that these inputs 
and their components a r e  in continuous interaction. 

Essentially there a r e  four outputs- - a contribution toward 
meeting the wants and needs of the people, promotion of fur- 
ther reforms, development of future leader ship, and institu- 
tions with a capacity to facilitate all three. 3 

Public and Political Interest and Support 

As suggested repeatedly, institutions do not just happen, 
they grow out of recognized need. They a r e  built through the 
hard work of individuals, with internal and external support, 
who can hammer out programs, get money and personnel to 
make them operate, hold the line on important issues and 
compromise when advisable, stimulate staff to innovate and 
experiment, build administrative capacity, shift programs 
with the t imes and keep the institutions politically acceptable, 
and build operations so thoroughly into the society that they 
become accepted practice. 

New and rebuilt institutions require support for survival, 
and this means that they must be designed to do something 
that some people feel is needed. In crystallizing and respond- 
ing to these needs, distinctions between policy politics and 
administration become blurred in the developing countries. 4 
Issues that might seem purely administrative and technical 
often a r e  deeply political, and political issues a r e  often 
created by the way institutions carry out (or fail  to carry 
out) the promised programs. What happens, for example, 
to the conscientious tax collector who decides to take a s  a 
prime target certain wealthy cabinet ministers who have 
never paid more than token taxes? 
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Goals Responsive to Needs and Wants 

The institution's aims must serve a purpose some people 
consider important or  it will not enjoy the support needed for 
survival. Nor will i t  fare well, over any lengthy period, in 
the competition for very limited funds and even more limited 
human resources. Normally, i t  is not enough that a few 
experts trained abroad recognize the need; important seg- 
ments of the general public or some individuals in high places 
must feel the need for the institution enough to pay at least 
some of the price for it. A few illustrations may help to 
clarify this idea of recognized needs and wants. The Blan- 
ford study5 showed that Latin American leaders recognized 
the need for a modern civil service in the early 19501s, but 
few of these countries, even today, want a civil service so 
badly that they a re  willing to pay the price of changing their 
political and administrative patterns despite increasing recog- 
nition that modernized administration is necessary for devel- 
opment. On the other hand, nearly every country has set up 
a national planning office, many without much enthusiasm, 
because the leaders have been convinced that the lack of an 
economic-development plan will jeopardize their chances for 
international financial assistance. On an even broader front, 
the problem of providing at least minimal education for child- 
ren i s  almost universally recognized a s  being of top priority. 
In comparatively few countries, however, have the people 
wanted the changes strongly enough, or had the means of 
expressing their desire, that the pressure of public interest 
set in motion significant changes in the educational system. 

Where sustained efforts have created a climate for 
reform (Chapter 4), these needs and wants may be reason- 
ably clear. The role of institutional leadership is then to 
convert needs into action programs. More frequently in the 
developing countries, the needs a re  recognized by a few, and 
part of the job of leadership is to help articulate them through 
political-administrative-technical programs that will win 
sustained support. 

Public Interest and Support 

Support must be built up in clientele and interest groups, 
professional organizations (if any), and the general public to 
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provide a reasonable base for continuity of the institution 
when political winds begin to shift. The continued success 
of the institution may depend on i t s  ability to stimulate or 
create nuclei of interest and support, no small task in transi- 
tional societies where associational groups are  not common, 
where influence from individuals in the elites is powerful, 
politics highly personal, and bipartisanship almost unknown. 
Particular attention must be given in many countries to 
groups opposed to change under almost any circumstances, 
and who will go to almost any lengths to scuttle the program 
before or after it is established. 6 These are  groups who 
feel they may lose by change. They include the extreme left, 
who stand to gain by continuation of injustice, economic and 
social discrimination, and inefficiency; groups who a re  in 
opposition because of identification of the changes with the 
United States or  other power providing bilateral assistance; 
and those who prosper under the existing system and see 
nothing in change but jeopardy to their economic, social, or 
political stature. 

Foreign-assistance advisors can do little directly to 
meet these forces, although i t  has sometimes been possible 
to set up a dialogue with some of them. Advisors can assist  
local leadership by alerting i t  to possible sources of oppo- 
sition, a s  well a s  to useful techniques and the importance of 
building countervailing forces. Thus alerted, developing 
countries usually can find ways to cope with intransigent 
groups opposed to change, provided the countries' commit- 
ments to development a r e  deep enough, and there are strong 
local pressures for change. 

These realities indicate the need to build into almost 
every phase of planning and operations devices that will 
facilitate and encourage under standing and support. Some 
of these means are  mentioned in the discussion of operations 
in Chapter 3 .  

Leader shir, 

A major role for leadership is the development and 
nurturing of necessary external support, but leadership 
goes well beyond the roles  of politician and public-relations 
man. The program of the institution can never be fully 
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spelled out; i t s  work, i t s  program, and i t s  operations must 
be continuously changing to respond to changing development 
needs. Leadership with insight into technical problems, a s  
well as the social and political environment, is essential. 
Equally important, the continuity and effectiveness of the 
'organization demand effective administration to overcome 
the resistance to change within a s  well as outside. Most 
important, a high order of leadership is required to develop 
and install new methods, systems, ,and practices that a re  fea- 
sible and acceptable in the local environment, and to persist 
in following up until they are  institutionalized, that is, 
accepted as normal ways of doing business in the society. 
For example, one of the major jobs of leadership within an 
organization is to effect a shift from the traditional aloofness 
and uniformity of law-and-order administration to the close- 
ness to the community and local flexibility required in devel- 
opment administration. 

One of the dilemmas of institution-building is the prob- 
lem of continuity and succession of leadership. Almost nec- 
essarily, the successful leader must be strong, dynamic, 
personal. There is a normal tendency for the organization 
to become personal, his organization. This has in it the 
seeds of danger, for effective leadership is bound to make 
enemies as it overturns traditional practice. Sooner o r  later, 
the institution is likely to become the target of those who 
would change the leadership. There is no pat answer to the 
problem of succession. Par t  of the answer may lie in broad- 
based support for the program, part in placing additional 
individuals into some phases of the leader ship role, and part 
in building the concept of succession into the institution from 
the very beginning. 

Groups Working for Change 

No matter how charismatic or intellectual he may be, it 
is virtually impossible for one man to do the job of building 
a sustaining institution by himself, though many have tried. 
He needs the help of those within the organization, a s  well 
a s  outside, who are  dedicated to the aims of the institution, 
who will work beyond the call of duty for i ts  initial success, 
and who will accept some of the r isks of innovation. These 
men and women, often with some training abroad, supplement 
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and complement the technical and administrative background 
of the leader, work for  him in assembling needed information 
and in helping shape the program, and they must be prepared 
at the same time for the hard discipline of putting theories 
and principles into practical everyday operations. 

It must be stressed, however, that internal groups a re  
not enough. For reform and institution-building efforts to  
succeed, there must be some associational groups that a r e  
a s  determined to effect change a s  those who a re  prepared to 
resis t  it. 

Support Within the Power Structure 

None of this process takes place, of course, without 
support within the power structure. Some of the individuals 
within the relevant power structure must approve of the aims, 
program, and operations of the institution well enough to sup- 
port it; others must acquiesce in i ts  continued support. Of 
course, not every cabinet minister need be wildly enthusias- 
t ic  about every reform measure, but those most directly con- 
cerned must be for the measures, and others must be willing 
to go along or  at least muffle their opposition. Support is 
necessary for the new modernizing legislation or executive 
actions the institution requires, for the reforms it  advocates, 
for  money, for programs it initiates, for day-to-day opera- 
tions, for  cooperation of other departments and agencies, 
and for backing when the institution gets in trouble. 

There is, of course, more than one power structure 
within a country. A university, for example, has i t s  own, 
and within that one, support is essential. For certain activ- 
ities, the ministry of defense o r  the ministry of finance has 
i t s  own structure, a s  does the banking community and the 
business community. Support is needed within whatever 
structure is appropriate. Without it, the institution has little 
chance to be established or to carry out a sustained, effec- 
tive program. It is this need for support that makes com- 
promise essential, because no power group is likely to endan- 
ger i ts  status by seeking some theoretically o r  practically 
desirable objective that will earn it  l ess  support than it 
stands to lose. 7 
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References to the importance of key men within the 
power structure a r e  equally applicable at  the local level, 
where their support may be vital for the success of local 
operations and the degree of acceptance of innovation. It 
should be noted that the power group at any level is not com- 
posed simply of officeholders; the most influential in promot- 
ing or  opposing change may be fairly f a r  removed from the 
official line of command. 

Program Development 

The second grouping of elements is concerned with the 
development of the program, and includes, in addition to the 
program, two closely interrelated elements, the establish- 
ment of the legal framework and planning. 

It is self-evident that corrective action will not come 
solely from public outcries about economic shortcomings or  
social injustice. There must be a program to overcome the 
problems, shaped through a process that gives consideration 
to conflicting interests prior to some kind of public sanction. 
And there must be detailed planning to link the wants and 
needs of the people to action programs meeting those needs. 

Program 

As used in this context, the term "program" includes 
the aims, theory, philosophy of a special part of the total 
development program, the "doctrine" a s  the term is used by 
Milton J. Esman. It includes the broad goals of the particu- 
lar project, for example, development of a valley in the west, 
strengthening of secondary education, measures to curb infla- 
tion, development of a training center to reach certain groups 
for particular purposes. These all-too-broad goals, of 
course, must be spelled out in considerable detail to give 
focus to activities, for planning and operational purposes, 
and to get the varied types of support they require. Doctrine 
and goals sometimes have political magic and a r e  often 
essential to motivate people, but they make little contribu- 
tion to development until they a r e  converted into meaningful 
program activities through projects designed to develop and 
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install methods, practices, techniques. Projects a r e  the 
vehicles to put into operation the new ways of thinking and 
doing, the end products of institution- building. 

Legal Framework 

The legal framework is included within this  grouping 
because: (1) The process of developing the legislation offers 
a potential for  shaping a feasible program with due regard 
for diverse views, and (2) i t  gives an official stamp of 
approval to the program and the institution. 

Legal Process.  One of the hardest jobs of institution-building 
is to get f i rm  action to convert theory into practical opera- 
tions. Legal authorization is obviously an important par t  of 
this conversion process.  

At a minimum, the law can be the product of the joint 
efforts of a technical expert and lawyers, which, with routine 
legislative or executive approval, gives status (legitimacy) 
to the institution. This minimal route is the one frequently 
preferred by foreign technicians and their colleagues, usually 
trained abroad. It is quick and efficient, resul ts  in a tech- 
nically sound measure, and minimizes the danger of irrele- 
vant o r  weakening modifications by local representatives 
lacking expertise. It enables the now- author ized organiza- 
tion to get on with the other tasks of institution-building. 

On the other hand, the law can become a living par t  of 
the institution-building process by using the development and 
enactment process as a means of clarifying a ims  and objec- 
tives, effecting necessary compromises, and building public 
understanding and support among the general public or what- 
ever groups a r e  appropriate in a particular society. The 
initial effort involves a joint undertaking by experts and law- 
yers ,  the one primarily to provide the technical inputs, the 
other seeking clarification and conformity with the legal sys- 
tem of the country. The broadening process can begin at 
this early stage with formal or informal working groups f rom 
various affected ministries, who begin to  contribute and, in 
turn, become spokesmen for  the project within their minis- 
t r ies .  (This course of action presupposes that there is 
enough support for  the measure and enough imaginative 
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interest within some ministries that i t s  vitality will not be 
lost in the course of ministry review. It presupposes, also, 
that in developing countries, few associational groups have 
the technical competence to develop legislative proposals 
without substantial participation by the ministries. ) As the 
proposals take shape, important concepts can be discussed 
in the press,  with various interest groups, with key execu- 
tive and legislative officials a s  is appropriate in the local 
situation. Ln perhaps the most sensitive of all fields, taxa- 
tion, proposed legislation has been discussed with interest 
groups in places a s  different a s  Thailand and Central America. 
Businessmen were able to offer signifi.cant suggestions, and 
because they understood the proposals, they accepted the 
legislation without the usual screams of outrage. 

Obviously, no one pattern will work in all countries, but 
legislation can often be a means of sharpening and clarifying 
objectives, reconciling or  accommodating conflicting views, 
o r  bringing the opposition into the open. 

Public Policy. Proposed legislation can become the focal 
point around which public policy crystallizes. Does the coun- 
t r y  want this particular reform? Do people want a particular 
institution to administer i t ?  Are they satisfied with the pro- 
posed methods of administration? Are they prepared, a s  far 
a s  can be determined, to pay the financial and social costs of 
the new system? Although the rea l  world injects itself into 
this idealized picture, long public discussion will often help 
determine what the public, the power structure, and the 
elites want and a r e  prepared to support. The routine adop- 
tion of legislation without public understanding or  approval 
may help explain why so many developing countries have 
good laws on the books that a r e  neither enforced nor admin- 
istered. 

Authority for Action. The law, of course, can do much more 
than set the framework for support. In addition to defining 
the program, it s e t s  up the ground rules for operations, the 
organizational location of the institution, and the adrninistra- 
tive setting, which will either hamper o r  contribute to the 
sustained growth of the institution and i t s  programs. Most 
of all, it provides authority for action, an essential element 
in the process of institution-building. 
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Planning 

The planning element in institution-building is, in reality, 
five dimensional: (1) planning for the program to be carried 
out, which includes the substance of policies and the strategy 
and tactics for their acceptance, the nature and pace of opera- 
tion, the priorities to be given various program activities, 
and the resources required, (2) liaison with the central plan- 
ning bodies so that programs and activites will be in accord 
with over- all national plans, (3) development of projects to 
convert national and institutional plans into action units, 
(4) planning for each of the institutional elements so that 
each is most effective in contributing toward the over-all 
development of the institution and i t s  operations and is on a 
time schedule to meet anticipated needs, (5) systematic 
appraisal of results and readjustment of plans on the basis 
of experience and needs. 

Even before undertaking this five-point program, there 
must be planning before the institution is formally authorized 
and immediately thereafter so that i t  can hire people and get 
into visible operations with a minimum of delay. 

It should be noted that planning is a responsibility of top 
management in which, in varying degrees in different socie- 
ties, all  staff in managerial and supervisory positions play 
some role. Although planning is often handled by specialists 
in large and complex organizations, planning specialists a r e  
not magicians. When they a r e  needed, they may be able to 
help the administrator do a better job. 

Administration 

Administration, the third group of elements, converts 
ideas and laws into dynamic movement toward development. 
Administration is not a thing apart but the process of getting 
people to work together for common aims in an effective and 
efficient manner. It encompasses the establishment of sound 
policies and methods of assuring that they a re  known and 
applied, a s  well a s  the building of relationships with clien- 
tele groups and methods of seeing that their views a r e  given 
weight in programs, policies, and operations. It makes 
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possible program operations adapted to local needs and capa- 
bilities by the application of relevant aspects of advanced 
technologies. It sees  that funds and resources a r e  available. 
It provides for effective staffing and the training to fill gaps 
in the backgrounds of many individuals in developing coun- 
t r ies .  It keeps a check on operations and takes the lead in 
proposing improvements in programs and operations and, in 
many countries, in introducing proposals for additional 
ref or ms. In short, administration provides the planning, 
direction, coordination, organization, and control through 
which the institution contributes to development. 

Administration has four prime targets. Three of these 
parallel administration in advanced countries but differ sub- 
stantially in degree. The fourth carr ies  the same label but, 
in fact, i s  substantially different in scope and importance. 

The f i r s t  concerns the broad direction and coordination 
of all activities--developing the program, winning and retain- 
ing public and political support, developing and applying 
appropriate technology, and building the institution itself. 
The fact that neither the organization nor the reform activ- 
i t ies a r e  accepted in the society, the lack of networks of 
supporting institutions, a s  well a s  the absence of an indige- 
nous administrative environment, complicate the achieve- 
ment of this target. The internal problem becomes even 
more involved because of the scarcity of managerial capacity 
a t  all levels and the difficulty of getting things done in devel- 
oping countries. 

The second involves services to obtain funds, personnel, 
equipment, supplies, and so on, needed to make the program 
move, again affected by the limited resources of the develop- 
ing countries and a complex of local attitudes toward public 
service, for example, a 25 per cent premium has been 
charged a government for supplies because i t  took two years  
and persistent dunning before bills were paid. 

The third target encompasses the various controls to 
see that resources a r e  used effectively. Again, imaginative 
thinking is required to modify traditional practices in many 
developing countries. On the one hand, traditional controls 
usually operate almost to preclude action and need to be 
modified to give modernizing institutions the flexibility they 
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require. On the other hand, vast areas ,  traditionally 'wide 
open for graft and corruption, need to be brought under some 
semblance of control. 

The one target that is unique is the a r ea  of training; this 
must go f a r  beyond anything required in more-advanced coun- 
t r ies ,  with their diverse institutions contributing to the basic 
background needed for  staffing. In more-advanced countries, 
training simply rounds out the basic background to meet the 
needs of a particular f i rm,  agency, o r  institution. In the 
developing countries, the shortcomings of educational sys- 
tems, the almost complete absence of citizen-participation 
organizations, and the low status of skill training make it 
essential that the institution-building process give attention 
to such matters as improvement of work habits, attitudes, 
and relationships; application of professional skills; expan- 
sion of the supply of technicians; managerial capacity; cleri- 
cal  skills, and so on. Without priority attention to training 
of all types and at all levels, i t  is doubtful that an effective 
institution can be developed. 

The relevance of these targets will become clearer in 
the discussion of each of the elements involved in adminis- 
t r  at ion. 

Direction and Coordination 

Almost all countries have at least a few outstanding 
intellectuals and ar t is ts ,  some fine leaders, and too few able 
administrators and managers. In developing countries, the 
scarcity of administrative skills is notable, and these a r e  
the skills required to convert a law into a sustained action 
program and an institution. 

Direction and coordination as the heart of management 
a r e  essential for translating broad concepts into relevant 
policies, for communicating the policies to those concerned, 
and for building them into programs. These programs do 
not become workable, unless they can be funded, staffed, 
and serviced. They become operational when systems and 
procedures a r e  set up, employees trained in what to  do and 
how to do it, and supervisors trained and motivated to see 
that the work gets done. Continued effectiveness requires 
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continuing review to adapt to changing needs. Sustained 
operations a re  feasible only when public and political leaders 
a r e  satisfied with the program and prepared to support it. 
This, in brief, is the job of management. 

These activities cannot be limited to the front office. 
They must be built into all units and operations at all  levels, 
in order to transform a paper organization into a viable 
institution. 

Organization and Methods 

If the institution i s  to function effectively, it must be 
organized to meet current needs and must have the flexibil- 
ity to meet the ever-changing conditions inherent in develop- 
ment. I t s  internal structure, basic policies, and internal 
operations require definition and adjustment for the prelim- 
inary, transitional, and continuing stages of the institution. 
Corresponding adjustments must be made in relation to the 
networks of other institutions relevant to i t s  program and 
operations. Similarly, a s  the institution gains experience, 
procedures and practices need to be standardized, wherever 
appropriate . 

Organization furnishes the channels of communication 
and command, the levels of operations and decision- making. 
It makes i t  possible to determine who is responsible for what 
and who the employee turns to for  advice, guidance, and 
decisions. Traditional organization theory, challenged in 
advanced countries, must be reappraised continuously in the 
face of the social structures in developing societies, their 
manpower resources,  limited funds, scarcity of manage- 
ment skills, and traditional practices. As internal as well 
as external conditions change, their structures should change 
as well as their methods and procedures. Above all, i t  is 
part  of the institution-building process to develop the capac- 
ity to a s se s s  organization and management needs and to 
change structure, practices, and policies to keep pace with 
development needs. 
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Funding 

Funding, like planning, must begin before the institution 
is established. Ways must be found to pay a t  least some of 
the individuals who a r e  working toward the establishment of 
the institution. Equally important, a t  least minimal funds 
must be available at the time the institution is authorized for 
employment of a few key staff members for intensive plan- 
ning and early operations. Without this, the initial delay can 
seriously hamper the whole process of institution- building. 

For the longer pull, funding involves the process of 
getting money at  the time and in the amount necessary for 
effective operations. This requires an assessment of the 
needs of the institution, application of techniques, and a 
realistic appraisal of the probable reactions of those in power 
in the light of the accomplishments and stature of the institu- 
tion. An effective institution requires,  furthermore, that 
(1) an adequate sum be assured that the institution can, with 
some confidence, plan and carry out a sustained program 
and (2) that a major share of the funds come from local 
sources a s  a reflection of the willingness of the country to 
use i t s  limited resources to support the institution and i t s  
program on a sustained basis. It must be recognized, how- 
ever,  that some key institutions involve revolutionary threats 
to many traditional groups, for example, part- time prof es- 
s o r s  affected by r ea l  modernization of the university, per- 
petual students enrolled for perquisites of student status, 
elites affected by resul ts  of social and economic research. 
Similarly, a rea l  rather than token effort to build up peasant 
organizations affects many potent economic and political 
groups. In other cases,  new types of activites, such a s  
research, may be important for development but have no 
appreciable base of support o r  constituency. Insistence on 
full local financial support before the organizations and pro- 
grams have won their place in the community may well kill 
them off before they have a chance to become viable institu- 
tions. 

Financial support requires that the country believe in 
the program and have reasonable confidence that the money 
is really necessary and is properly spent. This requires 
internal systems for budgeting, allocation of funds, control 
over expenditures, and effective accounting and auditing. 
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These conventional managerial devices may cause serious 
difficulties and require great ingenuity, for often the estab- 
lished central systems of the developing countries tend to 
preclude the discretion and administrative flexibility required 
in modernizing institutions. 

staffing 

staffing, or the personnel element, encompasses the 
problems of recruitment and screening, pay, and working 
conditions. This is the element that, more than any other, 
makes or breaks the institution. With good people, even a 
poor program can be improved, 8 a meager budget stretched, 
shortcomings in a law overcome; without them, even the 
ideal program will encounter serious difficulties. 

Common Problems. The new institution is faced with the 
need for immediate staffing by top leadership and key indi- 
viduals who can mold the program and get it into operation. 
Two and often three problems confront the new institution: 
(1) the shortage of individuals with the right combinations of 
training, practical experience, understanding of the common 
people, and personal qualities of drive, energy, imagination, 
and innovative capacity; (2) the fact that, despite wide varia- 
tions in systems, the existing personnel machinery in most 
developing countries is atuned to stable activities and not to 
the needs of development; (3) the fact that, despite the scar- 
city of trained personnel, the primary requirement in many 
countries is that those employed meet a test  of political 
acceptability and enjoy the personal confidence of those in 
authority- - without regard to training or other qualifications. 

It is not enough, of course, to achieve quality in initial 
staffing; provisions must be made for an orderly system to 
provide for replacements and to meet the expanding and 
changing needs of the institution. 

Pay. The pay problem is critical in niost countries. In 
some parts of the world, Latin America, for example, pub- 
lic employees and university professors cannot live on their 
salaries and must have other sources of income. Some eco- 
nomists, however, hold that in some parts  of the world pay 
for public service is excessive in relation to per capita GNP 
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and pay levels prevailing in the country. Although the gen- 
e ra l  problem of pay in developing countries is beyond the 
scope of this discussion, it is essential to recognize that 
modernizing institutions have often found i t  necessary to 
depart f rom the usual pay practices within the country in 
order to recruit  and retain the kind of personnel they need. 

The kind of people necessary to staff an innovative insti- 
tution will often grow restive under the working conditions 
prevailing in developing governments. The administrative 
rest ra ints  and bureaucratic controls, the traditional absence 
of authority and responsibility, autocratic patterns of super- 
vision, and political interference are often more serious 
deterrents than inadequate space, poor facilities, and 
improper working tools. There a r e  no magic answers to 
these problems, but high priority must be given to their 
solution a s  a normal part  of the institution-building process 
to keep these able men and women from joining the "brain 
drain" toward the more-developed countries. 

Dual Systems. In remodeling an established institution, 
normally i t  is necessary to bring in new people who can be 
placed in positions to influence and control the new direction 
of the program. Obviously, this is not easy, and traditional 
practices and patterns tend to work against this. It may be 
necessary, in effect, to have two personnel systems, one 
for the old and one for the new, until the operation can be 
integrated. Arbitrary actions against the members of the 
old groups must be approached with caution; many of these 
employees a r e  necessary to keep operations underway; often 
they have skills and talents which have been hidden by the 
traditional systems; and, being pragmatic, they often have 
good outside connections important to the new program. 

It is well to keep in mind that some personnel patterns 
have deep roots in the society and cannot be changed over- 
night. The patterns, for example, of part-time university 
teaching for prestige and low pay, of primary loyalty to the 
family rather than the nation, of public conviction that public 
employees a r e  incompetent o r  grafters, deeply affect the 
personnel system. Efforts to modify them will require not 
merely new techniques, but carefully planned programs 
designed to bring changes over long periods of time. The 
answers lie, in part ,  in modifications in the personnel system. 
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They lie even more in changing methods of management, in 
training, and in inculcating a higher value on development in 
the society. 

The training job begins long before the institution. It 
has i t s  roots in the nature of the society and i t s  educational 
system and must often undertake or encourage programs to 
offset gaps in the educational system. Of more immediate 
concern, i t  encompasses the education and training--usually 
abroad, a t  least in early stages of development--of individ- 
uals who can cope with the theoretical and conceptual prob- 
lems in various reform programs and who have the seniority 
and status to innovate. 9 On a broader scale, i t  involves the 
development of individuals who will have the a r t s  and skills 
needed for building particular institutions. 

Training is the key to most efforts a t  institutional devel- 
opment, and the successful leader and administrator, while 
learning himself, must look on himself largely a s  a trainer.  
In some cases,  training has been the device around which 
the modernization effort has been built. The training ele- 
ment is normally composed of four main parts: 

Broadening understanding of the Program and Its Various 
Elements. To achieve the support required within the organ- 
ization, management must see that the employees understand 
the broad aims of the agency, how it  is planning to reach i t s  
goals, and some of the obstacles along the way. As a basis 
for the interactions essential for development and institution- 
building, every employee needs some understanding of each 
of the elements, how they relate to each other, and, in par- 
ticular, the role of the one in which he is most directly 
involved. 

Applicable Technology. The technology in each component 
of the program is likely to be an adaptation of concepts, 
methods, and practices used elsewhere but remolded to meet 
local needs and capabilities. Thus, through group or  on-the- 
job training, o r  day-to-day operations, the employees need 
to learn the concepts, procedures, techniques, and practices 
used within the institution. 
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Job-Related Knowledge and Skills. The employees need to 
know their individual jobs and how to do them and how they 
fit into the more comprehensive picture. In most developing 
countries, this training, however, cannot be limited to the 
methods and practices required within the institution, 
because so many employees a r e  lacking in basic skills even 
when they have had an adequate number of years  of academic 
education. Often, special attention needs to be given to over- 
come deficiencies in spelling, arithmetic, and letter-writing, 
in shorthand, typing, and bookkeeping. In particular, spe- 
cial efforts may be required to increase managerial capacity 
and to increase the number and quality of skilled and subpro- 
fessional workers, for example, draftsmen and laboratory 
technicians. 

Changed Work Patterns. A modernizing institution must 
adopt methods that a r e  often a sharp break with traditional 
practice. The new systems and procedures may slip away 
because of the traditional attitudes of the employees. Con- 
certed efforts a r e  needed to bring about a change in attitude. 
There a re ,  of course, great variations among different cul- 
tures, but there a r e  fairly common needs for such things as 
encouraging individual and group problem- solving instead of 
reliance on authority; being willing to initiate and innovate; 
finding ways to get action instead of stopping with a theory; 
treating people as human beings rather than as members of 
a particular (and less-privileged) class;  and so on. A 
frontal attack on these problems may not be in order,  but 
they need to be identified. Then, recognizing their existence, 
ways can be devised to modify them within an over-all train- 
ing and administrative program. 

Again a word of caution is in order. A large-scale train- 
ing office in every institution is not being advocated here, but 
the training element is of critical importance. The needs 
must be met by weaving together a number of techniques-- 
training by administrators and supervisors, training abroad, 
group training within the institution, strengthening some 
aspects of the educational system, and strengthening of insti- 
tutes of technological training. 
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Space 

No institution can operate without a home, but there 
seems to be a tendency to locate development institutions 
either in building space no one wants or  in luxury quarters 
that can be ill afforded. Effective use of space, the appear- 
ance of the building, office layout, and adaptation of space 
to maturing needs of the institution may be taken in stride, 
or  they may be problems of considerable magnitude that 
require specialized attention. The appearance of the off ices, 
desk arrangement, color of paint, and style of furniture may 
be important factors in working conditions and morale and 
the public image of the new institution. Certainly, one of 
the factors in the success of the tax training center in Chile 
has been the attractive, functional quarters and facilities 
which create a setting of modernism in sharp contrast with 
traditional governmental activities. 

Space is an essential ingredient of institutional develop- 
ment. Installation of heat and light in a cold library, for 
instance, has been known to be the key in converting an eco- 
nomics library from a little-used collection of books to a 
center for learning, because the students, coming in for 
comfort, started to read. Once their professors found they 
were beginning to read, they initiated the practice of making 
library assignments. 

On the other hand, location of a village cooperative in a 
shiny new building was ruled out in one country, because the 
peasants looked at that building a s  a symbol of wealth and 
power and would not enter it. 

Location may well be critical to the nature of the opera- 
tions and relations with the public. Whether the experimen- 
tal  farm, for instance, is located close to the capital for 
convenience of staff or  in an area 100 miles away having 
more representative soil and climatic conditions may inf lu- 
ence the realism of and support for a research program. Or 
again, institutions designed to work - with people a r e  likely to 
be more effective in close proximity to the people, whereas 
law-and-order agencies might be located to accentuate their 
aloofness from the people. 
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Eaui~ment  and Facilities 

The modern institution cannot operate without typewriters, 
telephones, calculating machines, and other types of facilities 
and equipment. This may present no special problems for 
small institutions, but in large ones, deciding the nature and 
dimensions of the equipment may be a major problem. Should 
the tax or census office, for example, use hand tallies, con- 
ventional data processing, or automatic data processing in 
this particular country a t  this particular t ime? Such ques- 
tions often may go to the heart of the operation now and ten 
years hence. They require analysis not only of the capacity 
of the machines and the systems, but of local personnel to  
develop the systems and make them work. The interest of 
many countries in machines a s  status symbols, the scarcity 
of trained systems men, poor machine maintenance, and the 
costs and relative inflexibility of machine systems must be 
weighed against the progress possible through modern equip- 
ment. 

In the research area,  particularly in the physical 
sciences and engineering, equipment is costly to obtain and 
difficult to maintain. The research to be undertaken may be 
fully warranted by the short- o r  long-run needs of the nation. 
The costs of the equipment and facilities, and the drain on 
foreign exchange, however, bring into sharp focus the need 
to weigh carefully the a ims  of the program and the probable 
results against the investment of human and financial 
resources. 

Maintenance 

Maintenance is included a s  a separate element, because 
i t  is so generally neglected in developing countries. It 
includes the maintenance of motor vehicles, machines, and 
other equipment in good working order,  10 adequate lighting, 
and the repair and appearance of buildings. Mundane by 
comparison with other elements, proper maintenance can be 
a key factor in reducing costs, particularly, the loss  of for- 
eign exchange, in providing conditions favor able to morale 
and adequate staffing, and preserving the public image of the 
institution. 
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Applied Technology 

The fourth grouping of elements, applied technology, 
includes the two elements that a r e  at the heart of institution- 
building- -relevant technology and program operations. On 
the one hand, the lack of applied technology, in the broad 
sense used in this discussion, characterizes almost all  devel- 
oping countries. On the other, the application of dramatically 
new technology can provide the breakthrough in traditional 
social and cultural patterns. 

The thrust of the institution-building effort is to facilitate 
the application of technology to program operations. All the 
investments in public support, programming, and administra- 
tion a r e  intended to advance the application of technology 
toward the goal of meeting the wants and needs of the people. 
Technology, however, cannot do this by itself. It needs moti- 
vation, incentives, resources, support, and a variety of insti- 
tutional networks to help accomplish this. 

Relevant Technolorn 

Technology, or ,  more appropriately, relevant technology, 
is one of the most important elements. As used here, tech- 
nology relates broadly to the "technical" in technical assist- 
ance. It may include the bodies of knowledge, a r t s  and skills 
in professions, trades and crafts significant for development, 
ranging from consideration of issues of public policy to how- 
to-do-it techniques at  the operational level. Thus, in the 
field of education, technology might range from consideration 
of the most appropriate types of higher education through 
school administration, curriculum and textbook preparation, 
primary school teaching, and building construction and main- 
tenance. This broad description is qualified by adding the 
concept of technology relevant to a particular country at a 
particular point in time. The advanced training a doctor 
receives for practice in London or New York, for example, 
will not be wholly relevant for the one doctor serving 30,000 
people in rural  Africa, with i t s  different disease patterns, 
minimal laboratory facilities, and lack of supporting para- 
medical personnel. 
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The broad sense of the term "technologyw is used in this 
discussion. In higher education, it includes educational 
policies and standards, curriculum and course content, teach- 
ing and research methodology, laboratory facilities and tech- 
niques, library resources,  faculty- student relationships, 
entrance and promotional standards for students and faculty, 
and so on. In the field of budgeting, technology would include 
theory underlying different aspects of budgeting, relationship 
to other phases of administration, concepts and techniques of 
economic and administrative analysis, techniques of presen- 
tation and review, the approval process, allocation and allot- 
ment of funds, budgetary controls, and so on. These two 
illustrations a r e  suggestive of the broad scope of knowledge 
and practices included under the concept of technology. 

A further word is in order with regard to the relevance 
of technology. Because developing countries a r e  not mono- 
lithic in their needs and interests, there may be a need for 
a wide range of technical knowledge and skills. The compara- 
tive handful of wealthy people, for example, may welcome 
the chance to support a highly trained cardiologist and pro- 
vide him with the most modern laboratory equipment avail- 
able. This is a need of a particular segment of society. On 
the other hand, a general practitioner having a strong back- 
ground in public health related to his country's needs will be 
able to serve many more people and perhaps make a broader 
contribution to development. 

This much oversimplified illustration suggests some of 
the factors the institution must weigh in determining the rele- 
vance of the technology and in allocating resources to support 
i t s  determination. The experiences of Mexico, the Philip- 
pines, and India serve to raise  another caution flag with 
regard to sweeping generalizations. For millions of subsist- 
ence fa rmers  in these countries, the use of a steel plow 
would be the application of advanced technology. But small 
groups of experts using highly sophisticated research tech- 
niques have developed varieties cd corn and r ice  which a r e  
making possible major breakthroughs in the century-old 
equilibrium in agriculture in major regions of the world. 
Par t  of the task of local leadership and technical assistance 
is the introduction of appropriate technology a t  a time and 
under circumstances that will contribute significantly to 
development. 
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The problem of relevance is not primarily a matter of 
higher or lower standards but of those appropriate to the 
needs of particular societies and the resources available. 
In the more -advanced countries, for  example, higher educa- 
tion is becoming increasingly more specialized, as tech- 
niques become more refined to meet more narrowly special- 
ized needs. The developing countries, on the other hand, 
have a proportionally greater need for  broad generalists to 
cope with multidisciplinary problems, but with technical 
skills to spread the use of simpler techniques that a r e  l e s s  
of a drain on human and financial resources. 

Program Operations--Meeting Wants and Needs 

Goals a r e  important, but over the centuries the people 
have grown skeptical about the interest o r  capacity of govern- 
ments and the educational systems to meet their needs, to 
say nothing of their wants. To overcome this resistance, 
the institution must undertake activities that a r e  different 
f rom and clearly better than existing programs. Operations 
must affect significant numbers of people and have enough 
visibility to cause those not yet affected to have some hope 
for change. 

Care must be taken in pushing one facet of an action pro- 
gram to assure  that other aspects are in phase. It is not 
enough, for example, that the fa rmers  have been persuaded 
to use fertilizer to increase corn production. If the market 
is glutted and they cannot sell their larger crops, they may 
revert  to their earlier practices and be even more resistant 
to other changes. 

Service with and to People. In carrying out operations, it 
is essential to build in the maximum participation feasible 
a t  the grass-roots level so that, in fact, the changes become 
institutionalized, because new methods, practices, and 
values have become standard operating procedure. It is af 
importance, too, that the changes feed back into support for 
the institution through the political processes of the country. 

An important part  of institution-building involves con- 
ceptualizing, determining broad directions, and laying out 
broad policies and programs. These heady brews, however, 
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are  a very small part of the whole job. By volume, f a r  and 
away the biggest part of the job is getting operations going 
and keeping them going. The term "operations" refers  to 
such things a s  reviewing budgets and alloting funds, getting 
statistical reports issued accurately and on schedule, build- 
ing roads and dams, issuing land titles, collecting taxes, 
teaching pupils in classrooms, training teachers in new 
teaching methods, producing and distributing textbooks, 
doing research in the laboratory and field, teaching mothers 
new ways of caring for babies, teaching farmers  to use 
improved seeds, and so on. 

The end product of this type of institution-building is 
improvement in the life of the people or  improvement in 
service to other institutions, and this means operations. 
When these improved methods, practices, and techniques 
become so well embedded that they a re  nearly a s  difficult to 
root out a s  the poor methods now used, then the process of 
institutionalization is well under way, provided, of course, 
that greater receptivity to change is built in a t  the same time. 

Results Must Be Shown. Long before that day, however, 
operations must start .  A new or  restructured institution 
cannot wait indefinitely to complete its planning and training. 
It must begin operations quickly to show results. Unless it 
acts quickly, whatever goodwill and support it has had is 
likely to evaporate. Often, this hasty action requires impro- 
visation, borrowing from the experience of others, and, fre- 
quently, practical technical assistance of the type that can 
help get things done. Foreign advisors, for example, while 
training the local personnel in a budget office, have been 
known literally to roll  up their sleeves and review the budgets 
of several ministries in order to help meet the deadline for 
submission to the President. Advisory teams have frequently 
done much of the work in producing national economic devel- 
opment plans. Even in research-type programs where 
results will not be available for some time, seminars and 
lectures have been held and short papers published to help 
create a sense of action and progress. 

When an institution is being restructured, the problem 
becomes even more complex, because the old operations 
must often be continued, while the new a re  being developed. 
Unless the old ones were so bad a s  to require repudiation, 
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usually they must be continued to avoid complete disruption 
of service to the people and to maintain the support of those 
employees who might create problems if their activities were 
suddenly eliminated. Further more, as mentioned previously , 
often these employees have special skills of value to the 
organization and, with proper guidanc,e and training, they 
can adjust to the restructured organization. 

An important aspect of all operations is the flow of infor- 
mation available for control, evaluation, and public reporting. 
Particularly during the early life of a new or restructured 
institution, the flow of data can become virtually i t s  lifeblood. 
Statistics show supporters and critics alike that the institu- 
tion is in business and (hopefully) doing a good job. 

The importance of visibility is stressed, especially in 
early operations. Support usually demands that a number of 
projects be highly visible, a s  proof that the institution is 
doing i t s  job. This is frequently not easy in institutions that 
a r e  doing "inside" jobs such a s  improving the government's 
accounting system. But it can be done. 

The essential point is that the major pay-off for 
institution-building is program operations to meet the wants 
and needs of the people. All the public support and political 
manipulation, all the management and training, a l l  the tech- 
nical assistance have as their aim the improvement of pro- 
gram operations. To achieve success in this a rea  involves 
overcoming the thousand and one resistances to change that 
a re  built into developing countries. 

Other Important Elements 

Two elements do not fit neatly into the preceding four 
categories. They are  so important that they may warrant 
special status. One is reporting and appraisal and the other 
is promotion of additional reforms. 
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Reporting and Appraisal 

One of the often-neglected elements involves a variety of 
systems for reporting and appraisal. One of the important 
means to keep the institution moving in the right direction 
and to make sure the various components a re  meshing 
together is through systematic methods of statistical and 
narrative reporting, both written and oral, depending, of 
course, on the size and scope of the institution. Underlying 
this element is the need to build into each component, and 
into all employees and officials, the idea of reasonable stand- 
a rds  of performance, of self-appraisal, of the need to adapt 
to changing conditions, of effectiveness and efficiency in 
meeting objectives, a s  well as the obligation of reporting to 
internal management and the public. Given the cultural pat- 
terns of most developing countries and their limited adminis- 
trative experience, this is no small order, but a start  must 
be made. 

Proper balance must be maintained, for the organization 
can easily become overburdened with reporting systems, 
particularly during the early stages. Nevertheless, manage- 
ment and the public must know how well the institution is 
carrying out i t s  activities and how significantly these activ- 
ities are  contributing to the broader purposes of socioeco- 
nomic development and nation-building. 

Promotion of Additional Reform 

Promotion of additional reform is treated as a separate 
element. How open a role the institution plays in promoting 
additional reforms will depend on the strength of the political 
system and cultural patterns in particular countries. In 
general, however, it must be recognized that in most devel- 
oping countries a relatively high proportion of the moderniz- 
ing elites a re  found in administrative, educational, and train- 
ing institutions and their action orientation tends to blur tra- 
ditional distinctions between administration and politics. 

This element i s  treated separately here for several rea- 
sons: (1) The promotion of reforms transcends all parts  of 
the organization, and almost all  elements will be involved 
in the development, promotion, and operation of ref or ms . 



BUILDING THE INSTITUTION 169 

(2) Promotion of reforms is often a gradual process in which 
operations change little by little until either the reform has 
been brought about by administrative action or country prac- 
tice has so changed that the formal proposal of the reform 
program is largely accepted as a reasonable and necessary 
next step. (3)  When the promotion of additional reforms 
involves a major fight with entrenched interests, the entire 
institution i s  involved, not just one part. (4) An effective 
institution must encourage reforms not only in technology 
and program, but outside i t s  own structure, for example, in 
education, to develop people with understanding; in adminis- 
tration, to keep traditional bureaucracy from swamping 
efforts at modernity; in building networks of institutions, to 
reinforce i ts  own efforts at socioeconomic development and 
nation-building. (5) It often means taking off the gloves and 
climbing into the ring for bare- knuckle, no-rules, battles 
with the opponents of change who cannot be won over by 
patience and logical argument. 

SUMMARY OF ELEMENTS 

In summary, twenty elements of institution- building have 
been identified. Eighteen of these fall into four major cate- 
gories: 

Public-Political Interest and Support Program Development 

Goals Responsive to Needs and Wants Program 
Public Interest and Support Legal Framework 
Leader ship Planning 
Groups Working for Change 
Support Within the Power Structure 

Administration Applied Technology 

Direction and Coordination Relevant Technology 
Organization and Methods Program Operations 
Funding Meeting Needs and 
Staffing Wants of the People 
Training 
Space 
Equipment and Facilities 
Maintenance 
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The two remaining ones, Reporting and Appraisal and Pro- 
motion of Additional Reforms, do not readily fall into any of 
the categories but they influence the quality, effectiveness, 
and support of the institution and the course of development 
of the country. 

NOTES TO CHAPTER 6 

1. Saul M. Katz, Exploring a Systems Approach to 
Development Action (mimeo) (Pittsburgh: University of 
Pittsburgh, 1966), p. 22, for an essentially parallel defini- 
tion. The approach used in Chapter 6, presented in an 
operational setting and in operational terminology for the 
practioners, bears  a close relationship to many of the sub- 
stantive aspects of the Katz paper. 

2. Initial studies a re  just now becoming available from 
the Inter-University Research Program in Institution Build- 
ing of the Universities of Pittsburgh, Michigan State, Indiana, 
and Syracuse; from the University of Southern California; 
from the Committee on Institutional Cooperation on Agricul- 
tural Institutions; and others. Within the next two years, 
there should be available a substantial body of case material 
to supplement theoretical studies. See Note 7 below. 

3. For a brief summary of the Esman- Bruhns formula- 
tion, see J i r i  Nehnevaja, "Institution- Building: Elements 
of a -  ~ e s e a r  ch orientation, " in ~nstitution- ~ u f i d i n ~  and 
Education: Papers and Comments, a joint publication of the 
Comparative Educational Administration Sub- committee of 
the comparative Administration Group and the Inter- 
university Research Program in Institution Building, Com- 
parative Administration Group, American Society for Public 
Administration. This summary identifies variables which 
include leader ship, doctrine, program, resources, and 
internal structure and further identifies four linkage varia- 
bles- -enabling, functional, normative, and diffused. The 
elements in Figure 4 and the related discussion, presented 
in a form that can be applied by practitioners, and substan- 
tially consistent with the Esman-Bruhns, Nehnevaja research 
pattern. 
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4. Bertram M. Gross, Activating National Plans - 
(mimeo) , prepared for presentation to the Comparative 
Administration Group Research Seminar, Minnowbrook 
Conference Center, July, 1964. 

5. Public Administration in Latin America- -0ppor tu- 
nities for Progress  Through Technical Cooperation, Inter 
American Economic and Social Council (Washington, D. C . : 
Pan American Union, 1955). 

6. Gross, op. c i t . ,  pp. 9, 10. "The process of 
resource allocation has i t s  negative side also--the distribu- 
tion of dissatisfactions. These inevitably give r i s e  to efforts 
to change official plans or  impede their implementation." 

7. Milton J .  Esman, The Institution Building Concepts-- 
An Interim Appraisal (Pittsburgh: Unj.versity of ~ i t t s b u r g h ,  
1967), 37. This report contains a summary of the major 
conclusions of the f i r s t  four case studies completed through 
the Inter-University Research Program in Institution Build- 
ing. 

8. Harvey Sherman, It All Depends- -A Pragmatic 
Approach to Organization (University , Ala. : University of 
Alabama Press ,  1966), Chap. N. 

9. An Evaluation Study: The Indian Participant Traitling 
Program (New Delhi: U .  S. Agency for International Devel- 
opment, undated). A study of 1,500 Indians sent abroad for 
training under AID sponsorships suggests that many partici- 
pants were not able to make optimum use of their training 
after returning home because much of it was not closely 
enough related to India's resources and stage of development. 

10. It is a common experience of many technicians to 
find that the countries a r e  using scarce foreign exchange to 
purchase new equipment, when much valuable equipment is 
available but out of use because of need for spare par ts  or 
minor repairs.  



CHAPTER EVALUATING / RESULTS 

Healthy institutions keep growing, change direction to 
meet new needs, abandon old functions and take on new ones, 
become involved in controversies, and win more than they 
lose. Sick institutions tend to become rigid and inflexible or 
to bend with the slightest breeze; they rarely die and some- 
t imes a r e  supplanted from within o r  f rom without. In this 
sense, institution-building is a never-ending process. 

The land-grant universities in the United States vividly 
illustrate the process. 1 The land-grant colleges were estab- 
lished under the Morrill Act of 1862, primarily to meet the 
needs of domestic agriculture. Farmers  made little use of 
them at f i rs t ,  and the new colleges made their mark by sup- 
plying engineers for  expanding American industry. On the 
base of this initial success, they gradually moved forward to 
achieve their great success in agriculture through research, 
teaching, and extension services. Recognizing that special- 
ized training in agriculture was too limiting, they expanded 
many other departments. With current food production in 
excess of domestic demand, they have addressed their pro- , 
grams to other phases of the agricultural economy. Now, 
most colleges of agriculture a r e  comparatively small  par ts  
of great universities, some of which give increasing atten- 
tion to international problems. 

It is this process of change over many years  that makes 
i t  difficult to judge how well an institution has been built, 
which causes difficulty in deciding when technical assistance 
should be reduced or  discontinued. This chapter se t s  up 
fourteen highly tentative guidelines and suggests some indi- 
cators of progress,  with measurable components when fea- 
sible. 
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At best, this is a precarious undertaking. A minor 
achievement in one country may be a major breakthrough in 
another. Seemingly little things may be important clues to 
success or trouble, for instance, the support or  opposition 
of one important leader, approval or rejection (and, more 
commonly, inaction) of a particular proposal. Of ten, too, 
the institution makes gains or  losses through forces beyond 
i t s  control. Especially frustrating, an institution that scores 
high marks on all counts may well be ~mable to survive a 
Peron or  Castro or  lesser political storm. 

In the main, these fourteen factors, which a r e  the heart 
of this chapter, a r e  intended to provide a base for judgment 
in three principal areas: (1) success in bringing about 
changes significant in socioeconomic development and nation- 
building, (2) support, and (3) leader ship and quality. These 
guidelines a r e  brief and general, deliberately so. They 
should provide a useful point of departure for the develop- 
ment of more precise guides for particular types of projects 
and for different geographic areas.  With all  these reserva- 
tions and qualifications, let u s  begin. 2 

SUCCESS IN EFFECTING CHANGE 

Program Impact 

This element is concerned with indicators of the institu- 
tion's effectiveness in bringing about changes contributing to 
socioeconomic development and nation-building. Three ques- 
tions appear particularly pertinent: 

How Far  Has the Institution Moved 
Toward Its Stated Goals? 

Although an obvious starting point, implementation will 
not always be easy, for often the stated goals a r e  so broad 
that interpretations or  subgoals may be necessary for appli- 
cation of meaningful indicators. Often, the process of devel- 
oping indicators will point up the need for refining stated 
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goals. As a case in point, loans made by an agricultural 
bank a r e  contributing to a measurable increase in agricul- 
tural  production--a stated goal. Further analysis may show, 
however, that, for the most part, the loans a r e  going to 
large producers who could borrow f rom other sources, when 
the intent, not explicit in the stated goals, was to increase 
production by making a new source of credit available for 
small farmers .  In this type of case, restatement of the 
goals or some other device will be necessary before mean- 
ingful indicators can be applied. 

Attention is called to the phrase "some other device, " 
because vagueness or ambiguity in the goals may have been 
necessary to win support f rom divergent interests; the 
demand for precise statement of goals could reopen issues 
that might jeopardize the program. 

I s  the Institution Contributing to Socioeconomic 
Development and Nation- Building Within 
or Outside the Stated Goals? 

By analyzing the organization and what it has done, it 
will frequently be possible to develop specific, quantifiable 
measures. The following a r e  examples of such measures: 

Increases in the number of people voluntarily 
filing tax returns and increases in the amounts of 
taxes collected in the medium and upper brackets. 

Number and types of innovations introduced 
by graduates of a college of business administra- 
tion. Experience of students and graduates, par- 
ticularly those who come from nonelite groups, 
in getting jobs related to their training. 

Changes in curriculum and course content 
to relate the program of a college of agriculture 
more directly to local needs. Increases in the 
number of students enrolled and graduating who 
come f rom and return to rura l  areas. 

In elementary schools in some countries, 
increases in the numbers and ratios of children 
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who enter the f i r s t  grade and complete the full 
cycle of primary school. 

In administrative operations, increases in 
the number and scope of new methods and prac- 
t ices introduced and now in operation. 

Changes in volume of sales  and prices for 
fa rmers  and consumers caused by a program of 
guaranteed minimum prices. 

In seeking measurable indicators, caution is necessary 
for a number of reasons: (1)Statistical data a r e  often non- 
existent, unreliable, o r  very late, and developing countries 
often have what might be called a rather flexible approach to 
statistics. (2) The development of an institution is often 
skewed in one direction or another by local interests and 
circumstances, and the indicators should be reflective of 
these de facto goals. (3)  In our zeal to use numbers, i t  is 
important to keep it in mind that, at a particular stage, 
changes in the climate for reform and the institutional envi- 
ronment, though not measurable, a r e  more important than 
numbers. The fact, for example, that there is public dis- 
cussion of population problems and family planning could be 
an indication of major program impact in country X. Ten 
years  later, if there is still discussion and no indication of 
public or  individual action, the impact would be questionable. 

I s  the Institution Moving in the Direction 
of Contributions of This Type? 

Often, the local circumstances will not be favorable for  
direct action, but the institution may be doing a variety of 
things to lay the groundwork for  future action. These ground- 
work efforts may be important indicators of institutional 
progress,  a s ,  for example, local seminars, with summaries 
widely distributed, to focus attention on a problem; a t r ip  
abroad designed to change the attitudes of a dean toward 
research; a natural-resources survey that will provide data 
for realistic development planning; stimulation of a campaign 
for additional teacher- training facilities; demographic studies 
that show population trends and projections; publicity about 
anticipated use of machines to process tax returns  to induce 
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greater and more accurate tax reporting; informal meetings 
with legislators, agriculturists, and economists to create 
understanding hopefully leading to new price policies. 

In summary, program impact cannot be measured in any 
one year but must be judged over a period of time. The indi- 
cators, in turn, must reflect the stages of development of the 
program and often should not be quantitative. Institutions 
a r e  marked by unbalanced growth, for resistance to change 
is weaker in one a rea  than another, and this should be taken 
into account. And, finally, the process of development of 
indicators of program impact will often contribute to a clari- 
fication of the goals and priorities of the institution. 

Acceptance 

This re la tes  to the increasing acceptance, adoption, and 
use of practices, processes, methods, and techniques intro- 
duced or  promoted by the institution. Numbers may be hard 
to come by but, where available, can be helpful indicators, 
a s ,  for example: 

Increase in the number of professors who have 
changed from lectures a s  the sole method of teach- 
ing, and now regularly include classroom discus- 
sion with students. 

Increase in the number of f a rmer s  using the 
improved seed or fertilizer , and substantially 
following directions for use. (Increased produc- 
tion or sales would be a better indicator in the 
long run. ) Increase in number of f a rmer s  in 
various economic and social groups voluntarily 
seeking advice of extension agents. 

Increase in the number of midwives using 
sterile material to tie the umbilical cords of new 
babies. (A drop in the death rate  f rom infant 
tetanus in certain a r ea s  might be an even better 
long-range indicator. ) 
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Increase in the a reas  of distribution and 
volume of sales  of nutritious processed food. 

Adaptation to Local Conditions 

In a sense, this element is a reflection of administrative 
and program flexibility and responsiveness to local needs 
and interests. Four aspects of this element a r e  identified. 

1. Willingness to review practices and 
methods that have been installed and modify 
them to make them fit better in light of local 
resources,  personnel, availability of equipment, 
and experience. This is particularly important 
where the techniques were adaptations of those 
used in different societies. 

2. Willingness to make reasonable modifi- 
cations of procedures that have encountered 
considerable opposition and public criticism 
when it has not been possible to satisfy the 
critics. 

3. Use of built-in mechanisms for review 
and analysis of operations on a continuing basis  
and willingness to make changes in the interest 
of effectiveness and efficiency. 

4. "Rallying powertt or the ability to keep 
going effectively after attacks and defeats in 
order to advance the aims of the institution. 
In many ways, this is one of the most difficult 
factors in institutional progress, because, in 
many societies, defeats a r e  taken a s  personal 
affronts and the leader, on whom the institution 
depends, customarily resigns. The institution 
thereby suffers a double blow-- the defeat itself 
and the loss of leader ship. 
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Innovation 

This element is designed to show progress in the devel- 
opment and installation of new programs, practices, methods, 
and techniques and in their promotion in an effort to create 
receptivity for installation. Numbers will not be too helpful 
except as clues to the magnitude of the innovations; descrip- 
tions of the nature and scope of the proposed changes a re  
likely to be better indicators. This element will give some 
picture of the creativity of the institution and the freshness 
of i ts  approach. At the same time, caution must be exercised 
to safeguard against the institution that is so busy innovating 
that it is not doing i ts  operational job. In making a judgment 
on this factor, care must be taken, also, to judge whether 
the innovations a re  being introduced rapidly because the time 
is ripe for approval of innovation or  whether the changes a re  
coming so fast, over such a long period, that they cannot be 
absorbed. 

Expansion 

Almost all  institutions start  fairly modestly, though 
their charters may be broad. Expansion of scope and geo- 
graphic or functional coverage, and introduction of new or 
refined activities, may all indicate growing institutional 
maturity. These ventures might be weighed against expan- 
sion before the organization has the capacity to carry out i ts  
new responsibilities and against tendencies toward "empire- 
building," a disease not unknown in some more -advanced 
countries. 

Appraisal of this element is essentially judgmental, but 
often statistics will provide valuable indicators, for example, 
the number of fa rmers  in the areas served by the additional 
extension agents, number of ministries and their employees 
brought under civil service, number of students added, num- 
ber of communities organized and people participating, and 
SO on. 

A cautionary note is in order on expansion and numbers. 
There may well be situations where maintenance of quality 
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and standards require limitation of size, and a large increase 
is an indication of institutional weakness rather than progress. 
In one case, for instance, in modernizing a college of busi- 
ness administration, it was intended to Limit enrollment to 
200 carefully selected students, until the program matured 
and faculty trained abroad could be employed for full-time 
teaching and research. With no tightened admission stand- 
a rds  and no changes in part-time faculty, enrollment jumped 
to 2,000. The professors trained abroad made a small 
modernizing input into what was essentially the same weak 
(but larger) old institution. 

Though per haps unusual, this case does point up the need 
for a time perspective in treating expansion a s  a positive 
factor in institution-building. 

Relevance of Standards 

A key element in judging institutional progress is the 
relevance of i t s  standards to the needs of the country at a 
particular stage of development. These standards relate to 
program, fiscal matters, and administration. An institution 
may be doing an excellent job for a clientele that is a minus- 
cule part of a particular society. In a more-advanced society 
with a diversity of institutions, no one would question the 
need for or the contribution of this select institution, but 
considering the vast number of needs and the limited number 
of institutions, it might rate  far down the scale of relevance 
in a developing country. At the other end of the spectrum, 
it may be that failure to use advanced techniques means that 
the institution, however efficient, can make only a very 
limited contribution to development. A few illustrations will 
make this concept clearer. 

In one country in Africa, the only center for higher edu- 
cation was a replica of Cambridge with a limited enrollment 
of students whose parents had been able to pay the costs of 
tuition-charging secondary schools. Here, an excellent 
classical course of study was taught by products of British 
universities in physical and social isolation from African 
culture and problems. In several countries, university and 
secondary- school students must pass examinations acceptable 
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to London, and thus the courses of study must be based 
largely on the English curriculum. This makes for costly 
education for  the few in subject matter relevant to Western 
society. Granted that the graduates have a fine command of 
Western culture, how relevant is this to total needs, where 
this is virtually the only type of secondary and higher educa- 
tion available ? 

Following patterns in more industrial societies, some 
Latin American countries have set up vocational education at 
the secondary level. Granted that workers should have a 
combination of academic and job-related training, a question 
may well be raised of the relevance of this type of training 
in societies where secondary schools a re  looked to a s  a 
means of entry to the universities and the professions, and 
where only about 5 per cent of school-age children go beyond 
the fourth grade. 

In some countries, pay scales a re  a carry-over from the 
salaries required to attract colonial administrators and expa- 
triates. These ra tes  a r e  so attractive that young men and 
women with some education more or less  automatically seek 
a career in government, and the need for talent in the private 
sector is almost completely ignored. On the other hand, 
other countries a re  using government to develop far-reaching 
socioeconomic policies and to implement new and complex 
programs, when the pay scales a re  so low that it may not be 
possible to attract and retain a high level of competence. 

The only hospital in the country, located in the capital 
city, is reasonably well equipped and staffed with doctors 
and nurses practicing "big city medicine. " At the same time, 
there is only one doctor for 30,000 people in rura l  areas,  
almost no nurses, and no facilities for training paramedical 
personnel. Again, the question is one of relevance of stand- 
ards. 

An extension service is making technically sound efforts 
to persuade farmers  to use fertilizer a s  a means of increas- 
ing corn production, badly needed in the country. The farm- 
e r s  see the results of application of fertilizer, but they a re  
resistant. Without a change in the marketing system, they 
feel they may not even get their money back for the cost of 
the fertilizer, and with the poor storage facilities the r a t s  
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will eat the corn. Again, the question is one of relevance of 
the effort to push fertilizer without attention to other factors. 

SUPPORT 

Survival 

One real test of any institution, other than a purely 
temporary one, is survival power. Almost any new institu- 
tion i s  the subject of direct and indirect attacks, some open, 
some devious. Attacks on restructured institutions are just 
as likely a s  on new ones. 

The attacks take many forms: efforts to abolish the 
agency; proposals for drastic change in program; efforts to 
change leadership; drastic cuts in budget; reorganization; 
limitations on program and administrative discretion; and 
so on. Often, when direct attacks fail, there a re  efforts to 
chip away at small points over a period of years, until grad- 
ually the institutional structure is severely weakened. How 
well the institution survives i s  one indication of i t s  strength. 

Obviously, there are no statistica.1 measures of survival 
power, and it is a matter of judgment how well the institution 
has weathered the storm. 

There a re  some institutions, of course, that should be 
abolished, because they a re  not likely to have significant 
positive impact on development; they w e  too corrupt or  
costly or inefficient to be salvageable, or  they a re  a drag on 
development. Regrettably, some of the new or restructured 
institutions discussed in this study will go in this direction. 
When they do, this element will be one means of raising the 
issue of whether they should continue. 
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Continuity of Program and Leadership 

Timing is one of the factors that make judgments difficult 
in this field. An institution may start  out excellently under 
first-rate leadership, and change completely when the f i r s t  
or second director leaves and his successor is appointed. 
Or the director may continue, but a new governing body may 
come in that is not enthusiastic about the program and lets 
it wither or  changes i ts  purpose for i t s  own political ends. 

There is no precise yardstick for this element nor is 
there any accurate timeclock to tell when to take measure- 
ments, but the people concerned within the country usually 
have no difficulty in knowing--neither do the employees 
within the institution, nor the foreign advisors who have 
worked with the institution over a period of years. 

Often, the best judgments with respect to this element 
can be made by observing a combination of others, which 
together shed light on the dynamism, morale, and forward 
movement of the institution. 

Backing and Support 

As indicated in the brief treatment of survival, any 
institution, new or  restructured, will encounter serious 
opposition to some of the changes it seeks and to i t s  very 
existence. The attacks may come publicly or  privately on 
policies, techniques, operations, costs, or a variety of other 
factors. One indicator of backing and support is the kind of 
people who rally to the institution's defense--clientele, asso- 
ciational groups, press,  political leaders, and so on. In 
some instances, the kind of tactics they use may be signifi- 
cant. Numbers usually a re  not particularly meaningful, 
unless the issue is decided by vote, and even then numbers 
must be interpreted in the local setting. 

This element should be interpreted not only in relation 
to responsiveness to attacks, but more positively in backing 
and encouragement for innovation, high- quality day- to- day 
operations, and efficient service. Again, it is important to 



EVALUATING RESULTS 

appraise this element in a framework of time and change. 
Lukewarm support may grow hot or cold with the passage of 
time. Similarly, changes in parties or  personalities may 
cause marked fluctuations in backing and support which would 
be of great importance at any time and especially critical 
during the early stages of the institution. 

Financial Support from Domestic Sources 

One of the tangible, measurable elements of institutional 
strength is the amount of financial support and the trend of 
that support in relation to expansion of the program. The 
amount of money available is an important indicator of sup- 
port, but of almost equal importance is the source of the 
money. Sometimes, institutions receive substantial inputs 
from foreign sources. These funds will not continue indefi- 
nitely, and unless there a re  firm plans to replace them with 
money from local sources, the institution may be in difficul- 
ties. 

In other cases, institutions may draw some of their 
money from trust funds or other special sources available 
only to the President. Again, this may indicate that financ- 
ing, although ample for the moment, is not on entirely f i rm 
footing, for a change in the attitude of the President could 
lead to a financial cr is is  for the institution. 

Often, too, complete reliance on governmental funding, 
though adequate for the scope of program, may indicate that 
the institution has not been fully effective in developing out- 
side support and outside sources of income that will minimize 
the need for complete reliance on government. 

As a part of the appraisal of this element, attention must. 
be given to timing and the level and nat:ure of services to be 
funded locally. Except where the new organization and pro- 
gram provide opportunity for political manipulation, adequate 
funding from local sources can be expected only when the 
institution is well accepted by importarit segments of the com- 
munity. Even then, the search for  local funds may play into 
the hands of groups resistant to change, who would be happy 
to see the institution suffer from financial malnutrition. 
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Complicating the problem further, few developing countries 
ra i se  adequate tax revenues, and it  is unlikely that the sup- 
porters of the new institution will be able to force through 
general tax increases to provide the needed revenues for  
their favored institution. In this context, demands that the 
institution finance costs of technical assistance and training 
abroad can well be self-defeating. 

LEADERSHIP AND QUALITY 

Leader ship 

One factor in judging institutional progress is the quality 
of the top command, the head of the institution and his  imme- 
diate advisors. The kind of person who pushes the program 
forward, always seeks action, is sti l l  politically sensitive, 
innovates himself and supports his staff on innovation, 
holds the program together, gives administrative direction 
and guidance, and at the same time maintains political and 
popular support i s  the paragon that rarely exists. Neverthe- 
less,  someone approximating this picture must head the insti- 
tution, especially in i t s  early stages. 

Often, we see other types: the politician, interested in 
his own aims, who does a good job a s  a stepping stone to 
greater glory or  personal power; the person--given the job 
because of his international stature--who is cautious and 
unsure and does not know how to operate; the crony put in to 
keep the unwanted institution from doing too much and upset- 
ting the applecart. These stereotypes indicate the impor- 
tance of choosing the right kind of leadership in the building 
of institutions and in the appraisal of progress. 

Again, time i s  an important element in the over-all judg- 
ment. The leadership group may show increased strength 
with maturity of experience or ,  despite early promise, may 
fall into the traditional patterns of the country. Similarly, 
personnel changes can be of major importance in strengthen- 
ing or weakening the institutional leader ship. 
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Precise measurement, of course, is impossible. Judg- 
ment must be based not on absolute standards or  experience 
in more -advanced countries but on talent available among 
nationals of a particular country. The appraisal should 
include not only the agency head, but others in the top com- 
mand. 

Efficiency 

Reasonable use of human and financial resources through 
sound management is another factor in institutional progress, 
although there is no high premium on efficiency in many 
developing countries. In making judgments in this area,  it 
is important to recognize the standards of the particular 
country and comparable countries, and not to base judgments 
on absolute standards or  the real  or fancied achievements of 
more -advanced countries. 

Initially at least, most judgments will have to be based 
on analysis and observation of operations, although over a 
period of time rough indicators of trends can be developed. 
Special efforts will be required to include indicators of 
changes in attitudes and working relationships with the public 
and clientele groups. In some situations, it may be appro- 
priate to give consideration to progress in establishment of 
other public and private institutions which can provide 
various incentives and controls to increase efficiency. 

Growth of Professionalism 

Without being unduly concerned about precise definition, 
professionalism can be considered loosely a s  pride and self- 
confidence in one's ability to perform work of high standards 
based on specialized training and experience. Although atti- 
tudes a s  well a s  skills distinguish the professional, for pur- 
poses of judging progress, professionalism can be equated 
with specialized training at home or abroad. Thus, a count 
of the increasing numbers of employees with specialized 
training and the levels of that training may be at least a 
rough indicator of growth of professionalism. By the same 
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token, a downward trend in the number of professionals may 
be a sign of trouble. 

When the professionals leave, where they go, and why 
they leave can become significant in judging this element. 
Any new agency is almost certain to suffer attrition when the 
initial excitement and challenge wear off. Similarly, the 
supply of trained talent in most developing countries is so 
limited that there will be great demands for people with 
ability. Nevertheless, the trends of gains or losses of per- 
sonnel with professional training can be a significant clue to 
institutional progress or  retrogression. 

Pressure for Reforms 

An important indicator of maturity is the institution's 
activities and effectiveness, publicly and behind the scenes, 
in laying the groundwork for some reforms and in actively 
promoting others. 

No precise measures a r e  available, but the nature and 
scope of the reforms a r e  fairly good indicators of progress. 

SUMMARY 

In summary, fourteen elements to use in evaluating 
results have been sketched in broad terms. They have been 
presented in three groups: 

Success in Bringing About Change Support 

Program Impact Survival 
Acceptance Continuity of Program 
Adaptation to Local Conditions and Leader ship 
Innovation Backing and Support 
Expansion Financial Support from 
Relevance of Standards Domestic Sources 
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Leader shir, and Qualitv 

Leader ship 
Efficiency 
Growth of Professionalism 
Pressure for Refor rns 

These factors a r e  offered a s  highly tentative, and they 
need testing, both theoretical and applied. Furthermore, 
they need refinement for various kinds of institutions and 
possibly for different regions or countries. 

They a r e  not subject to precise measurement. A num- 
ber of statistical indicators have been suggested, but they 
can be no more than clues to the degree of acceptance of 
reform and institutionalization in a particular country. To 
cite a parallel: Figures on a r r e s t s  for bootlegging in the 
United States during the 1920's undoubtedly were impressive, 
but they could not be significant because the American people 
were not prepared to accept prohibition a s  a way of life. 
Thus, the problem of measuring institutional progress: We 
lack the tools to measure precisely when the changes have 
in fact become a way of life in the developing countries. 

Nevertheless, changes a r e  taking place. Institutions 
a r e  being established. Progress  can be judged, even though 
i t  cannot always be measured. 
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PART 11 
CASE STUDIES OF 

INSTITUTIONAL DEVE LQPMENT 



INTRODUCTION 

Par t  XI consists of a number of brief case studies 
describing efforts to bring about reform and build institu- 
tions in developing countries. They a r e  not intended a s  
examples of perfection but of successful experiences in the 
application of most of the elements in Chapter 6, a s  affected 
by different weights and the priorities of diverse national 
interests and cultural patterns. No special effort has been 
made to force these studies into a particular mold, yet most 
of the more significant elements will stand out in each case. 

No claim is made that these a r e  the only cases,  or even 
the best ones. They a r e  some of the better-known ones 
where the record has provided some basis for description 
and interpretation of the development process. Many foreign 
advisors can provide fascinating oral  descriptions of other 
experiences, but unfortunately, all  too often, the written 
record is too sketchy for objective descriptive material. 

These studies were prepared from written material and 
discussion with some of the participants. Field research 
was not feasible within the time frame of this study. How- 
ever, i t  is believed that each of these cases merits intensive 
and extensive field study by teams of social science research- 
e r s  and practioners so that all  may profit f rom this experi- 
ence. 

PREVIOUS PAGE BLANK 
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In the eleven years between 1949 and 1960, production 
of paddy r ice  increased 50 per cent, net income of fa rmers  
tripled, and aggregate net fa rm income increased from 
T$ (Taiwan dollars) 305 million in 1949 to T$ 450 million 
in 1960 in constant purchasing power. These remarkable 
results were brought about through land reform and asso- 
ciated measures to improve rura l  life on Taiwan. This brief 
presentation describes some of the forces and institutions 
that contributed to the success of the program. Among the 
most important were the political commitment of the Chinese 
based on immediate concerns and long- established philosophy, 
practical experience on the mainland, ability to adapt institu- 
tions established by the Japanese during their long occupation 
of Taiwan, and the leadership and assistance role of the Joint 
(Chinese-U. S. ) Commission on Rural Reconstruction. 

Land reform has been of interest to Chinese wri ters  for 
2,000 years  and some action programs go back to the reign 
of Emperor Wu of the Han Dynasty (140-88 B. C. ). In 
modern times, Dr. Sun Yat-sen (1866-1925)) father of the 
Chinese Republic, made land reform one of the cardinal 
points of his program. In his writings and speeches on land 
reform, and the land- to- the- tiller program, in particular, 
he laid out a philosophy which became ingrained in scholars 
and peasants. The land law of 1930, as amended in 1949, 
reflects much of this philosophy and provides the framework 
for the reforms in Taiwan. 

Building on this burning desire for land, the Communists 
had used the promise of land as one of the important means 
for winning over the peasants on the mainland. One of the 
f i r s t  moves of Commissioner Dr. Chiang Monlin after the 
establishment of the Joint (Chinese-U. S. ) Commission on 
Rural Reconstruction (JCRR) on mainland China in 19482 was 

PREVIOUS PAGE BLANK 
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to meet with President Chiang Kai-shek and win the strongest 
support for several pilot programs of land reform. Several 
of the provincial programs were successful, but they could 
not stem the tide. Nevertheless, they did give practical 
experience in planning and executing various aspects of land 
reform. 

As JCRR was set  up by legislative action in both the 
United States and China in 1948, i t s  structure gave it a good 
deal of autonomy. Although land reform became one of its 
high priorities, JCRR's charter was broad enough to encom- 
pass  almost any measures necessary to bring about signif i- 
cant changes in rura l  life and institutions in China. Its pri- 
mary function was not operational, but to provide leadership 
and technical and financial assistance. The Commissioners, 
as appointees of their respective Presidents and highly 
respected professionals, carried considerable weight in 
influencing both policies and operational programs. The 
continuity in office of the Chinese Commissioners and their 
earlier study at U. S. universities, the caliber of the staff, 
which was mainly Chinese with a comparatively small  num- 
ber of Americans, enhanced the role  of JCRR and helped 
make it a truly joint activity. The staff was of a high caliber, 
including at one time more than thirty-five Chinese who had 
earned their Ph. D. 's at foreign universities, most of them 
U. S. land-grant universities. JCRR moved to Taiwan in 
1949, along with the government of the Republic of China. 

CONCERN FOR RURAL STABILITY 

When General Chen Cheng was appointed Governor of 
the Province of Taiwan in 1949, one of his first concerns 
was the stability of the rura l  areas ,  an important element 
in preparing Taiwan to become the seat of the government of 
the Republic of China as conditions continued to deteriorate 
on the mainland. Shortly after Governor Chengl s appoint- 
ment, JCRR Commissioners began conferring with him to 
lay out plans for land reform a s  one of the principal pro- 
grams to bring stability to the rura l  areas .  
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Among the common r u r a l  problems on Taiwan were  high 
rents ,  usually 50 per cent and sometimes 70 per cent of the 
harvest; lump- sum deposits for  use of the land, sometimes 
equaling a year 's  rent  in advance; verbal  contracts; no fixed 
t e rms ,  so  that landowners could increase rental  r a t e s  and 
rent  deposits o r  terminate the lease at will; advance payment 
of rents;  farming out excess  land to sublandlords, who in 
turn  rented to tenants. 

The new Governor was steeped in the philosophy of Sun 
Yat- sen,  including land reform.  He had the assistance of 
JCRR. He had the combination of h i s  military stature,  h is  
appointment as governor by President Chiang Kai-shek, h is  
mandate to provide stability fo r  the new seat  of government, 
and his influence in the Nationalist Par ty .  (He was later  to 
become Premie r  and Vice- President of China. ) 

The Governor decided to push ahead on a three-step land- 
reform program--reduction of rents ,  sa le  of public lands, 
and compulsory sale of private lands to tenants. F rom the 
beginning, the objectives and operational framework were 
clear;  the program was to benefit primarily the tenants and 
producers. It would continue current  patterns of land use 
(small  holdings), while changing the pat,terns of economic 
re tu rns  and land owner ship. Enforcement and follow-up 
would be required to achieve objectives and to prevent eva- 
sion. The major operational unit would be  the provincial 
(Taiwan) government, and citizen participation would be a 
vital element of the program. 

RENT REDUCTION 

The f i r s t  phase of the land re fo rm was a scheme fo r  
reduction of r e n t s  to 37.5 per cent of the harvest  yield, 
based on plans worked out by three of the Commissioners in 
March, 1949. The Commissioners, professionals in their  
own right, also had the staff r e sources  of JCRR available 
and, f r o m  t ime to t ime,  called on exper ts  such a s  Wolf 
Ladijinsky, who had been one of the principal architects  of 
land re fo rm in Japan. 
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The planners based much of their work on the elaborate 
schemes of land classification, including cadastral surveys 
and land registration, that had been developed, primarily for 
tax purposes, during the fifty years  of Japanese occupation. 
They could also draw on records of land, prices, production, 
trends, and so  on, that were part of the Japanese effort to 
introduce and expand modern technology. 

The Land Bureau of the Provincial government and the 
county and township governments had operational responsi- 
bility fo r  the rent-reduction program. Recognizing that 
these offices lacked experience in a program of this nature, 
JCRFt planned and conducted training programs for more 
than 4,200 staff member s.3 Courses, lasting from one to 
five days, presented detailed training in enforcement tech- 
niques and the solution of practical problems to high-ranking 
township and county officials, as well a s  village-level work- 
er s. To supplement the bureaucracy, rent- campaign com- 
mittees were established at each level of government. The 
Provincial Supervisory Committee was composed of seven- 
teen top officials, such as the Speaker of the Assembly, the 
Chief Justice of the Supreme Court, head of the Land 
Bureau, and eight prominent nongovernment social leaders. 
At lower levels, the public was represented, but the empha- 
sis was on spokesmen for tenant fa rmers ,  owner farmers ,  
and landlords. Set up in April and May, the committees 
helped publicize the programs, explain procedures, and 
solve problems. One of the major committee functions at 
the county and township level was the appraisal of average 
annual yields based on the land-classification system, which 
became the basis for 1949 rents.  In this work, the commit- 
tees had available tables prepared by the Land Bureau based 
on Japanese reports  and Taiwan's experience in 1946-49. 
They also had available the technical assistance of JCRR. 

The second step in the rent-reduction program involved 
the preparation of written leases. Landowners and tenants 
were required to negotiate those comparatively few items in 
the a rea  of discretion, and through established procedures 
these provisions were incorporated into standard lease forms 
prescribed by the Land Bureau. In May and June, 1949, the 
townships and counties mobilized their resources to process 
over 375,000 leases  signed by tenants and farmers ,  thus 
initiating a new relationship between landowner and tenant. 
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With 296,000 f a rm  families--45 per cent of all f a r m  
families--having been brought into the program between 
April and August, it was obvious that all aspects of this 
social revolution would not be smooth. The Provincial gov- 
ernment moved quickly into phase three. They reviewed and 
adjusted some of the land categories and grades that formed 
the basis  for determining the average annual yields and, 
therefore, the rents.  They established a network of field 
supervisors and inspectors, many of whom had experience 
in rent-reduction programs on the mainland. They estab- 
lished a s e r i e s  of farm-tenancy committees at all levels. 
They mobilized more than 3,000 staff members in July and 
August to check records  in the field and to hold conferences 
with tenants and owners. 

To get the program underway, the Provincial Land 
Bureau undertook the training of some 400 staff members in 
a four-week program. After this, committees were elected 
to obtain representation f rom tenant fa rmers ,  owner farm- 
e r s ,  and landlords. At the base were the hamlet committees, 
which in turn elected representatives to  serve on higher- 
level committees. In all, 20,000 representatives were 
elected f rom 577,000 qualified voters. The combination of 
field-checking and committee efforts led to identification of 
some 35,000 e r r o r s  and to corrective action. To avoid giv- 
ing the impression that this program was carr ied out solely 
by technical experts who gained cooperation through persua- 
sion, it should be noted that voluntary compliance increased 
after the Governor jailed a few recalcitrant landowners. 

SALE OF PUBLIC LANDS 

The second stage, sa le  of public lands, followed some- 
what the same pattern as rent reduction. There had been 
some early activity in 1948 which provided valuable experi- 
ence. This activity, however, was set  aside until after  the 
rent-reduction program was completed. The public-land 
sa les  programs were conducted in 1951, 1952, and 1953, 
with some variations depending on the public lands involved. 
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The Taiwan Land Bureau and the county and township gov- 
ernments were the operating entities. They were assisted 
by county and township Committees for the Establishment of 
Owner-Farmers set up for the express purpose of implement- 
ing the sale of public lands. These committees, originally 
set up in 1948, were reorganized in 1951. They included 
the mayor, ex officio government officials, and five to seven 
representatives from among the local assembly, the local 
land bank, the farmers'  associations, and local leaders. 
The committees screened applications, fixed the values of 
lands offered for public sale, and reconciled disputes among 
farmers arising out of their applications for public lands. 

Several points warrant special mention: (1) The program 
was launched with a ten-day training program for county and 
township and technical workers; (2) the program was carried 
out rapidly (for example, the first program was held between 
July, 1951, and February, 1952); (3) there was a field inspec- 
tion by staff and a recheck by the committees before public 
announcement of the sale; (4) the new farmer owners received 
purchase certificates as soon as they made'their first semi- 
annual payment. 

In these three sales programs, 96,906 families bought 
public lands. Units were small, averaging 1.21 chia (1 
chia = 2.3968 acres ,  slightly smaller than a hectare, 2.47 
acres),  but closely approximating the average amount of 
land cultivated by each farming family throughout Taiwan 
during the same period. 

LAND- TO- THE- TILLER PROGRAM 

The third stage was the land-to-the-tiller program, so 
close to the heart of Sun Yat-sen. The essence of the pro- 
gram was the sale of land to those actually working the soil. 
Although there were some thousands of voluntary sales, the 
operation usually involved compulsory sale of the land to the 
tenant, with the government in an intermediary role. The 
land was sold to the government, which immediately resold 
it to the persons who worked it. Although the program was 
simple in concept, i ts  planning and administration required 
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a variety of institutions working together under a clear man- 
date to get the job done under a very tight time schedule. 

The writings of Sun Yat- sen provided the philosophic 
base; for practical experience, there were a number of 
limited programs going back to 1942. In addition, there 
were resources in a number of institutions set up for dif- 
ferent o r  broader purposes. One of these was the Taiwan 
Land Bank, founded in 1946, which became the principal 
a rm for financing sales and purchases. Another was the 
system of land records set up during the Japanese occupa- 
tion and updated in relation to the rent-reduction and public- 
land sales programs. Another, of course, was JCRR. The 
following discussion illustrates the interrelationships among 
the institutions affected. 

JCRR proposed a compilation of landowner ship cards 
from the land records. The county and township land offices 
completed this monumental task in March, 1952, and had 
available, for the fir s t  time, l ists showing all the holdings 
of every individual landowner. On completion of the owner- 
ship classification, the legislative process was initiated by 
the presentation of a proposal drafted by the Provincial Land 
Bureau. This draft was debated by the Provincial Council 
and the Provincial Assembly, and a number of changes were 
made. 

When the bill reached the Legislative Yuan of the Repub- 
lic of China there was further debate, drafts were widely 
distributed to local groups, the bill was substantially revised, 
and, after section-by-section debate, was enacted on January 
23, 1953. Essentially, the plan called for  compulsory sale 
to the government of land over and above the area the owner 
could cultivate himself. 

The price of the land was 2.5 times the total amount of 
the main crop as appraised at the time of the rent-reduction 
program. When the owner surrendered title, he was paid 
70 per cent with land bonds in kind and 30 per cent with gov- 
ernment enterprise stocks. The land bonds were issued by 
the Provincial government through the Taiwan Land Bank. 
Each carried on its face standard numbers of kilograms (50, 
100, etc. ) for repayment in rice (paddy land) or sweet pota- 
toes (dry land). The bonds were issued in the name of a 
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county or city which was responsible for amortization through 
funds derived from the farmer purchasers. 

The farmer, in turn, over a ten-year period was to pay 
the same price a s  the sale price, 2.5 times the average 
annual yield based on the standard land classifications, plus 
4 per cent interest. If the farmer,  through efficient farm 
practices, could increase his actual yield, he could use his 
increased income a s  he saw fit, including the purchase of 
the land in less  than ten years. (There were many other pro- 
visions affecting landowners and farmers  which a r e  not rele- 
vant to this discussion. ) 

Meanwhile, intensive preparations had gone forward for 
administration of the program on a tight time schedule that 
called for completion of the basic aspects by December 31, 
195 3, just eleven months away. 

The Ministry of Interior had responsibility at the national 
level, the Land Bureau at the provincial level, and the coun- 
ties and townships in their respective jurisdictions. The 
Land Bank was the financial agency for  the compulsory pur- 
chase and for resale to the farmers,  for issuance of land 
bonds in kind, and for the transfer of the stock in public 
enterprises. The Provincial Food Bureau was given respon- 
sibility for safekeeping of payments in kind made by the 
farmer purchasers. 

Within days after completion of legislative action, JCRR 
began training programs which directly o r  indirectly reached 
more than 32,000 people4 involved in the administration of 
the program. This massive training program was under- 
taken between February 1 and March 15, 1953. 

The work proceeded at a rapid pace, a s  reflected in the 
schedule in Table 1. One of the most complex phases was 
the rechecking of the land and the people on the land and 
their related activities. Both office and field checks, includ- 
ing land surveys in some cases, were necessary to deter- 
mine what land was to be sold, who the purchaser would be, 
and the basis for computation of the compulsory sale price, 
which would also be the compulsory purchase price. 



Table 1 

TIME TABLE FOR ENFORCEMENT OF 
LAND- TO-THE-TILLER PROGRAM 

Items 

- - 

Time Limit 

1. Formulation of practical 
measures 

2. Training of working staff 
3. Popular information and 

education 
4. Rechecking 
5. Compilation of l ists of 

land to be compulsorily 
purchased, retained, or  
resold to farmer pur- 
chasers 

6. Screening and approval of 
the lists compiled 

7. Compulsory purchase of 
land and i t s  resale to 
farmer purchasers 

a. Public announcements 
b. Individual notifications 
c. Compensation to land- 

lords and payment of 
the f i rs t  installment by 
farmer purchasers 

d. Registration of the 
transfer of landowner- 
ship 

e.  Issuance of landowner- 
ship certificates to 
farmer purchasers 

8. Checking over of maps 
and records 

9. Compilation of statistics 
10. Critique and appraisal 

January 1 - February 28 

February 1 - March 11 

February 1 - December 31 
February 1 - April 30 

April 16-30 

April 20-30 

May 1 - October 16 
May 1-30 
June 1-15 

June - August 

June 16 - September 16 

August 1 - October 16 

September 1 - December 31 
March 1 - December 31 

Source: Hui Sun Tang, Land Reform in Free China (Taipei, 
Taiwan: Joint Commission on Rural Reconstruction, 
October, 1954, reprinted January, 1957), p. 119. 
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The lists of land for compulsory sale were compiled by 
the village and township offices. The farm-tenancy commit- 
tee reviewed the lists of land to be retained by the owners 
under various provisions of the law. The lists required city 
or county approval but were then returned to the village or  
township for  public announcement. All interested parties 
were encouraged to examine the lists. 

The farmer purchaser made his f irs t  payment at the 
time of purchase, which coincided with the time at which he 
would have paid his land rent. Thereafter, with some excep- 
tions, he paid in equal semiannual installments, plus 4 per 
cent interest, for ten years. Payments were mainly in kind 
to the Provincial Food Bureau. The new owners received a 
certificate of ownership at the time of initial payment to be 
stamped paid-in-full when all  payments had been made. 

To make sure that the program was moving effectively, 
the central and Provincial governments organized a joint 
inspection team to make two successive tours of inspection 
in June and September to interview landlords and farmers.  
At the same time, the Legislative Yuan sent two groups to 
the field, and their review led to some changes in the pro- 
gram. 

By the end of 1953, 195,000 farm families had purchased 
land. About 95 per cent were tenants and 5 per cent farm- 
hands. Units of purchase were small, and over 75 per cent 
of the families had purchased a chia or less. 

Although the main part of the job was completed in 1953, 
major effort was required for it to remain effective. Special 
efforts were required for enforcement, and supplementary 
legislation was required to head off a return to old patterns. 
JCRR has continued to work with the extension service, 
whose efforts a r e  more welcome than ever to the farmers,  
who now have more incentive to invest labor and material in 
their land. Fertilizer has become more widely used, and 
importation has been replaced by local production. Work is 
going forward on a longer-range program to encourage farm- 
e r s  to consolidate their tracts. 
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REFORM OF THE FARMERS' ASSOCIATIONS 

Sale of the land to the tenants provided the economic 
base for progress.  The fa rmers '  associations were keys to 
social  and political development. The elaborate scheme of 
associations s e t  up under the Japanese provided a means for  
representing fa rmers '  (landowners) in teres ts  in dealing with 
the various levels of government. The associations a lso  r a n  
large-scale organizations, sometimes on a cooperative basis ,  
for  processing and marketing important crops  such as r i ce ,  
c i t rus  fruits ,  sweet potatoes, and bananas. The main thrus t  
of the Japanese efforts, however, had been to advance the 
in teres ts  of Japan and the landowners. With the re t roces-  
sion of Taiwan to the Republic of China, the associations 
became organizations of the local gentry and landlords. 

In a move designed not only to improve the economy, but 
to change the social s ta tus  of the f a r m e r s ,  the associations 
were reorganized, first in 1949 and again in 1952. The ini- 
t ial  change required that responsible officers be elected by 
the f a r m e r s ,  and that one third of the board members  and 
delegates must be tenant f a rmers .  

The 1952 reorganization was  even more  sweeping. Mem- 
bership in the associations was limited to those engaged in 
land cultivation and earning half their  income f rom farming. 
Others  were permitted honorary membership. Two th i rds  
of all delegates were  required to tie farmowners,  tenant 
f a rmers ,  and farmhands. In describing the ro le  of the asso- 
ciations, the governor of Taiwan during much of the land- 
r e fo rm program, General Chen Cheng, said:5 

It is the principal function of the fa rmers '  asso- 
ciation to guide members  in increasing produc- 
tion. It takes  charge of r i c e  and wheat storage 
and processing, distribution of f e r t i l i ze r s  and 
cattle feed, increased production of self- 
supporting fer t i l izer  , pest control, improve- 
ment of agricultural  implements, promotion of 
agricultural by-products, breeding demonstra- 
tions, and improvement of livestock. It also 
a c t s  as the distr ict  and township t reasury ,  
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takes over the functions of a cooperative bank, 
and extends loans and accepts deposits. Thus 
al l  matters relating to rura l  economy, produc- 
tion and finance a r e  centered in the farmers '  
association. 

Farmers '  associations a r e  organized on 
three levels: one on the provincial level, 22 
on the county and municipal level and 317 on 
the district and township level. At the base, 
they a r e  composed of about 5,000 small agri- 
cultural units. Organized by villages and dis- 
tr icts,  these units a r e  responsible for promot- 
ing fellowship, giving technical guidance and 
offering direct services. 

Technical guidance in many cases included providing 
and paying for the services of an extension agent to provide 
advice and assistance to the members. 

JCRR played a key role in the transformation of the 
associations, and thus of the fa rmers  of Taiwan. It provided 
direct training for the thousands of fa rmers  who, for the 
f i rs t  time in their lives, were in positions of some respon- 
sibility, a s  members of boards, committees, and delegations. 
(Operational responsibilities continued to be handled by a 
paid executive secretary a s  in the past, but with a different 
policy orientation. ) It continued the training when new board 
members, supervisors, and delegates were elected. It was 
instrumental in the creation of a central fund managed by 
representatives of the land bank, cooperatives, and the 
farmers '  association from which the associations could 
borrow, provided they met various requirements. 

At the same time, JCRR continued to provide technical 
assistance in strengthening the policy and operational func- 
tions of those associations needing assistance to help them 
operate in a way consistent with the land-reform program. 
In addition, of course, JCRR continued to provide leadership 
and technical and financial assistance in the improvement of 
related areas  of rura l  life. 
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CONCLUSIONS 

That the program has proven of continuing effectiveness 
is shown in the 1967 study by Anthony Y. C .  Koo. Tracing 
r ice  production a s  f a r  back a s  1900, he found peak production 
per hectare was 2,052 kilograms in the thirties, but 2,322 
kilograms after land reform. Elementary- school attendance 
in rura l  a r ea s  has jumped from 71 per cent (very high for 
developing countries) before restoration of Taiwan to China, 
to 96 per cent within a ten-year period. The percentage of 
primary- school graduates attending junior secondary schools, 
which a r e  neither compulsory nor f ree ,  has increased from 
35 per cent to 52 per cent in 1961-62 and the percentage in 
senior secondary schools from 56 per cent to 82 per cent. 

Beyond the direct economic and social effect of the land- 
reform program, i t  has demonstrated that the government 
and the people can plan and execute a highly complex adminis- 
trative and technical program; that politic,al will, combined 
with local technical and administrative competence and out- 
side leadership and technical and financial assistance, can 
bring about highly significant changes; that involvement of 
the people can become an effective means of supplementing, 
and at  the same time serving a s  a brake on, the bureaucracy; 
and that the gains of reform can be maintained only by 
strengthening the network of institutions required for growth 
and development. 

NOTES TO CHAPTER 8 

1. This summary is based on Chen Cheng, Land Reform 
in Taiwan (Taipei: China Publishing Co., 1961); Hui Sun 
Tang, Land Reform in Free  China (Taipei: Joint Commis- 
sion on Rural Reconstruction, October, 1954, reprinted 
1957); General Report (Taipei: JCRR, 1962); Wolf Ladejinsky, 
"Agrarian Reform in Asia, " Foreign Affairs (April, 1964); 
Anthony Y. C. Koo, "Economic consequences of Land Reform 
in Taiwan, " Papers in International and World Affairs, 
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Series No. 1 (East Lansing: Michigan State University, 
1967); John D. Montgomery, Rufus B. Hughes, and Raymond 
H. Davis, "Rural Improvement and Political Development: 
The JCRR Model, " Comparative Administration Group Occa- 
sional Paper (American Society for Public Administration, 
1964); Wolf Ladejinsky, "Land Reform in Formosa, Foreign 
Agriculture, U. S. Department of Agriculture, reproduced 
in "The P romam of the Joint Commission on Rural Recon- 
struction in khina,  " ECA (now AID) (undated); lengthy inter- 
views with Clifford H. Willson, who served in Taiwan a s  
one of the Commissioners, 1959-61, and kept in close touch 
with the program a s  the Chief of Technical Services of the 
Far  East Bureau, Agency for International Development, 
from 1961 until his retirement in 1965. 

2. A joint Chinese- U. S. agricultural mission was pro- 
posed by the Republic of China in October, 1945. Following 
the survey and the report  of May, 1947, Dr. Y.C. James  
Yen was invited by Secretary of State George C. Marshall 
to prepare a memorandum describing his ideas for  a joint 
commission. The substance of those ideas was incorporated 
into the China Aid Act of April 3, 1948. The President of 
China moved quickly to appoint three of the commissioners, 
and the President of the United States, two commissioners. 

3. An important exception to JCRR's advisory role was 
in the field of training. Whenever important programs were 
launched or when many new people were brought into the pro- 
gram, JCRR stepped away from i t s  advisory role and planned 
and conducted the training program. Directly or  indirectly, 
JCRR- supported projects involved the training of some 
55,000 technical and semitechnical workers and 590,000 
fa rmers .  

4. This was part  of even broader training activities 
sponsored by JCRR. Between 1951 and 1962, 690 partici- 
pants were sent abroad, including 353 to the United States. 
Most of these were from agencies other than JCRR. 

5. Cheng, op. c i t . ,  p. 108. 



CHAPTER RESEARCH TO IMPROVE 
PRODUCTION OF 9 C O R N ~ A S D I *  

The yields of cereals in Southeast Asia a re  extremely 
low; national averages in these countries a r e  very similar,  
and none have changed significantly for many years.  This 
indicates that soils, climate, and cereals have reached an 
equilibrium a s  expressed in production potential. Unless 
man exerts a concentrated effort to improve both varieties 
and cultural practices, there will be little change in the 
future. 

To improve varieties and change cultural practices, a 
multitude of factors must be dealt with simultaneously. 
Man's preferences a s  to the types of cereals that compose 
his diet, a s  well a s  deep-seated traditions conditioned by 
habit and religion, must be understood and taken into account. 
Other factors that the researcher must consider in approach- 
ing the problem of cereal improvement a re  available funds, 
manpower, research facilities, and availability of suitable 
germ plasm. 

The discussion in this chapter will be built around corn, 
drawing from the writer's experience primarily in India and, 
to a lesser extent, in Thailand, Indonesia, and Vietnam. 

* This study is the full text of the paper under the same 
title written by Ernest W. Sprague, Geneticist, The Rocke- 
feller Foundation, New Delhi, India. (Several photographs 
appearing in the original have been deleted. ) This paper was 
published in Agricultural Sciences for the Developing Coun- 
tries,  Albert H. Moseman, ed. (Washington, D. C . : Ameri- 
can Association for the Advancement of Science, 1964), copy- 
right, 1964. Special permission for the inclusion of this 
paper has been granted by the American Association for the 
Advancement of Science and The Rockefeller Foundation. 
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Corn is a relatively young crop in this part  of the world 
and has not, until recently, been considered important. It 
is now recognized throughout Southeast Asia as a very impor- 
tant crop, and considerable research  effort is being directed 
to i t s  improvement. The need for  corn improvement work 
can best be illustrated by the fact that in 1962 over 11 million 
ac r e s  were grown in India at an average yield of only 15.7 
bushels per acre.  For the same year,  Thailand's corn yield 
on 830,000 ac r e s  was 32.3 bushels per acre;  that of the 
Philippines, 9.4 bushels per a c r e  on nearly 5 million acres ;  
and Indonesia's yield 16.4 bushels per a c r e  on 7.75 million 
acres. In 1962, the United States produced 64.1  bushels per 
ac r e  on nearly 57 million acres .  For  the period 1955-59, 
the average yield was 59.8 bushels per a c r e  for  the United 
States and 12.9, 21.7, 9.8, and 14.8 bushels per a c r e  for  
India, Thailand, the Philippines, and Indonesia, respectively. 
In these four countries, 5 million more a c r e s  were grown in 
1962 than the average for the period 1955-59.1 

Although both acreage and yields have been slightly 
increased in this recent period owing to improvement pro- 
grams,  the corn yields in Southeast Asia a r e  only 15 to  50 
per cent of the United States average yield. The relatively 
high yields in Thailand a r e  due t o  a shifting t o  new land, and 
to an increase in acreage caused by new land's being brought 
into cultivation. Land in  Thailand that has been in produc- 
tion for  many years  is producing low crop yields more in 
line with those in the other Asian countries. An average 
yield in Asia equal t o  or  above that recorded in the United 
States is a very real is t ic  possibility; this will be discussed 
later.  There is also a great  potential for  increasing acre- 
age planted to corn throughout Southeast Asia. 

DEVELOPMENTOF THE CORN- 
IMPROVEMENT PROGRAM IN INDLA 

The f i r s t  corn-improvement program in India was ini- 
tiated in 1945. By 1956, there  were three  o r  four improve- 
ment programs, all independent of one another. Although 
much diligent effort went into these programs, they did not 
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make a significant contribution to improved corn production 
in their early years.  

No doubt, several factors  influenced the amount of prog- 
r e s s  made, but the most important single factor was lack of 
suitable germ plasm. Corn has been grown in India for about 
400 years, but there is strong evidence to indicate that they 
have only two types within the country. Unfortunately, both 
these types a r e  f rom very narrow germ-plasm backgrounds. 
The corn breeders had very little opportunity to  develop 
better-performing varieties or hybrids f rom these sources. 

With the local germ plasm, agronomists were unable to 
demonstrate the value of high fertility in corn production, 
because they were dealing with varieties that were not capa- 
ble of high yield even under the best agronomic practices. 
Agronomists logically concluded that 40 pounds of nitrogen 
per acre  was about the maximum fertility level that should 
be recommended for corn. Low-f ertility practices coupled 
with inadequate weed and water control were strong retard- 
ing influences on the progress of Indian corn improvement. 

A few of the Indian leaders and foreign technical advisors, 
however, realized the potential of corn in Asia and were look- 
ing for  a way to give the crop the emphasis that they believed 
it should have. In 1954, the government of India invited Drs. 
Wellhausen and Grant of The Rockefeller Foundation to sur- 
vey India to determine the potential for corn and to put forth 
ideas for a research program in corn improvement. They 
recommended the introduction of a wider range of germ 
plasm and the setting up of a coordinated program on a 
national scale. As a result  of this recommendation, new 
germ plasm was immediately sent into India. 

In 1957, a new, coordinated corn-b:reeding program on 
a national scale was initiated by the Indian Council of Agri- 
cultural Research in cooperation with the various state gov- 
ernments and The Rockefeller Foundation. Later, two agri- 
cultural univer sities were included in the program. 

This program was designed to have four major corn- 
breeding centers to handle the major breeding work, and 
nine regional subcenters that initially would function a s  
regional testing stations. The four major centers represent 



210 A HANDBOOK FOR DEVELQPMENT 

four agro-climatic zones in which corn is an important crop. 
The nine subcenters a r e  distributed to represent  more  spe- 
cific a r e a s  within the agro-climatic zones. These stations 
a r e  financed by the Indian Council of Agricultural Research 
but administered by the state department of agriculture o r  
university where they a r e  located. The Indian Agricultural 
Research Institute, which is a Central Government resea rch  
and educational institute at New Delhi, was selected as one 
of the four major stations. This station accepted the respon- 
sibility for being the coordinating center. 

The Indian Council of Agricultural Research,  which is 
an advisory and financing body of the Central Government's 
Ministry of Agriculture, provides the budget fo r  staff and 
operations at each station. These funds a r e  incorporated 
into the state government o r  university budget and a r e  admin- 
is tered by the state government o r  university. The recipient 
state government o r  university a lso  supplies the physical 
facilities. In th is  way, the state departments of agriculture 
o r  universities, as the case  may be, fee l  that they a r e  a 
genuine par t  of the national program. Within this arrange- 
ment, a t rue  spi r i t  of cooperation has  developed. 

The Rockefeller Foundation, cooperating in th is  program, 
contributes the services  of a limited number of technical 
personnel and furnishes supplies and equipment that a r e  not 
available within the country, but a r e  essential  for  the opera- 
tion of a large resea rch  program. This includes t r ac to rs ,  
transportation, spare  par ts ,  and special r e s e a r c h  equipment. 

The program for  varietal  improvement was laid out and 
in order for  operation in early 1957. The problem then con- 
fronting the coordinating office was how to  initiate this ambi- 
tious program and develop t rue  cooperation at the individual 
level. In th is  connection, it must be remembered that very 
few of the local personnel had any previous experience with 
corn, and also that their pattern of operation in the pas t  had 
been one of independent endeavor ra ther  than a cooperative 
approach. 

Many immediate problems existed, such as what ge rm 
plasm to concentrate on, how to  distribute the work load, 
how to manage problems related to cultural practices,  what 
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fertility levels should be used in the breeding program, and 
what diseases and insects were most important. 

Small plantings were made in 1957 at several locations. 
These fir s t  plantings consisted primarily of ger m-plasm 
sources from various par ts  of the world, to identify the 
materials that should receive attention. Experiences during 
the f i rs t  year very vividly pointed out an urgent need for 
training the staff in corn breeding and, above all, for devel- 
oping and improving the experimental fields. 

Early 1958 saw the s tar t  of a concentrated effort to 
develop the experimental fields. In the initial stages, The 
Rockefeller Foundation provided an experimental- station 
operations man on two different occasions for short assign- 
ments to advise and to accelerate the development. Follow- 
ing the pattern of The Rockefeller Fo~indation's philosophy, 
their cooperating staff worked side by side with the Indian 
staff in an effort to impart a s  much on-the-job training a s  
possible in the development of experimental fields, and to 
demonstrate the value of having well- developed fields. The 
term "development" in this discussio~l re fe rs  to land-leveling, 
drainage, irrigation, and all- around good farming practices. 
This type of training i s  extremely irnl~ortant throughout 
Southeast Asia, because many of the :igricultural scientists 
in this area do not have agricultural backgrounds, nor have 
they been exposed to the actual practice of agriculture during 
their education. 

Although experimental- station development has received 
a great deal of attention since 1958, it i s  still one of the 
weakest a reas  of the corn-improvement program, both in 
te rms  of implementation and in te rms  of understanding on 
the part  of the staff. It should be pointed out here that the 
majority of the staff in India, Thailand, and Indonesia under- 
stands the importance of well-managed fields, but there i s  
little understanding of how well- managed fields a r e  either 
attained or maintained. 

A. D. Pandit, vice-president of the Indian Council of 
Agricultural Research, stressed the importance of well- 
managed research stations when he said: 



Unless we can show that substantial increases in 
agricultural production over the present average 
level in the country a r e  being brought about year 
by year in our experimental fa rms  with methods 
which a r e  within the reach of the ordinary farmer 
and which will give him a substantially higher net 
return from the fa rm than at present, we cannot 
hope to build up the faith of the farmer in our 
research institutions o r  our extension workers. 

Although rather broad objectives were laid down at the 
time this program was developed, the coordinating office 
technically responsible for developing and implementing the 
program felt that, initially, rather narrow, well-defined 
objectives should be emphasized. Basically, these objec- 
tives were on-the-job training of staff and development of 
desirable hybrids in the shortest possible time. 

With the approval of the Indian Council of Agricultural 
Research and the Indian Agricultural Research Institute, a 
six-month training period was set  up, during which candi- 
dates from the various stations participated in the program 
at the Research Center in New Delhi under the direction of 
the coordinators and the Delhi staff. This made it possible 
fo r  technicians to go through one entire cycle of the breeding 
program in the field. An effort was made to involve the can- 
didates in every phase of the program, so  that they would 
have a better understanding not only of corn breeding per se ,  
but also of keeping and handling the records,  storing and 
cataloguing seed, and analyzing and interpreting data. This 
pattern proved to be very effective in the early years.  In 
every session, there would be one or  two exceptionally good 
technicians who, after their training period, went back to 
their respective stations and really upgraded the local pro- 
gram. 

The coordinators believed that if they were going to be 
effective they must know the genetic material and i t s  
responses intimately at each station. They also felt that 
they must know each staff member, both technical and non- 
technical, and learn to understand their problems and their 
strong and weak points, in order to be able to develop func- 
tional cooperation. They also had to know the administrative 
people concerned, in order to take problems to them in an 
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objective manner. To accomplish this, the coordinators 
traveled from station to station at appropriate times and 
studied the material in the fields with the station staff. More 
often than not, the coordinators helped with the planting, 
irrigation, pollination work, and other jobs at hand when 
they visited the stations. They also tried to be available on 
call to help any station with i t s  problems. This method of 
coordination and participation served a s  an effective teaching 
practice and a s  a strong cement to bind the entire group of 
corn-improvement people together. 

As an additional medium for training and communication, 
an annual progress report was put together which included 
all the work done at all the stations. This report is distri- 
buted to all the stations and to the administrative offices 
concerned with each station. Following the distribution of 
the progress report, the technicians and some of the adminis- 
trative people attend an annual conference to discuss mater- 
ials, progress, and problems of the over-all program. 

Although the agronomists had data showing that Indian 
corn would not respond profitably to nitrogen applications 
above 40 pounds per acre,  it was thought that the breeding 
program should be based on a somewhat higher fertility 
level. Therefore, at the outset, the breeding program oper- 
ated on a fertilizer application of 80 pounds of nitrogen and 
about 60 pounds of P2O5 per acre. This seemingly high 
level received considerable criticism, but the corn breeders 
held fast to their idea that they must have sufficient fertility 
to allow superior germ plasm to express itself. It is inter- 
esting to note that at present the corn breeders a re  using, 
without opposition, 135 pounds of nitrogen per acre balanced 
with P205 and K20. This history of the use of fertilizer in 
the bree&ng program is important and interesting, a s  the 
same general pattern has also developed in Thailand and 
Indonesia. That i s ,  a s  better germ plasm and cultural prac- 
tices a re  used, responses to higher levels of fertility a re  
obtained. 

From the initial screening, it became apparent that the 
germ plasm from South America should receive a great deal 
of attention. Sources from other areas were also very prom- 
ising. On the basis of this information, many inbred lines 
from Colombia and from the southern United States were put 
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into the program. There were also many inbred lines from 
India that had been developed before the coordinated program. 
Inbred lines were tested very extensively in top-cross tests,  
while new lines were simultaneously being developed from a 
variety of materials. 

Within a relatively short time, large collections of 
inbred lines had been narrowed down to what were called 
"cream" lines. These cream lines had performed consist- 
ently well at several testing locations. As early as possible, 
fifty-two lines, covering a wide range of germ plasm, were 
identified as potential parents and put into tests  to determine 
the best possible combinations. From this test, ten lines 
from four diverse ger m-plasm sources were ultimately 
selected to form the parentage of four hybrids. 

SEED- PRODUCTION DEVE LOPMENT 

At this stage, two problems faced the research people. 
One was the matter of getting improved varieties to the farm- 
e r s  in the shortest possible time, and the other was the lack 
of an improved seed program to provide seed. The easy way 
out would have been to put production in the hands of the 
breeders. This, of course, in the long run would not have 
been practical, as it would have greatly retarded research. 
The breeders did agree, however, to help build seed supplies 
as quickly as possible and help a production program phase 
into an organization to handle seed. 

In November, 1960, the breeders had sufficient data to 
predict the parentage of the four hybrids, although they had 
not actually seen the hybrids. On the basis of the predicted 
performance and the understanding that a seed organization 
would be developed, the breeders, during the winter of 1960- 
61, increased the ten inbred lines and made up single crosses 
and double crosses. At the 1961 conference, which was held 
in February, the four hybrids were released. By spring of 
1961, the framework and a limited number of people were 
available to handle the foundation seed production, and a few 
acres  of double-cross production were put out with farmer 
producers. 
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To test these hybrids during 1961, the breeders devel- 
oped an extensive regional testing program which extended 
f a r  beyond the cooperating research stations. It was thought 
that this must be done because the hybrids were released 
and in production, and the breeders, a s  yet, had not had an 
opportunity to see them. Also, it was believed that this 
would be a very good extension tool. At this time, although 
the corn-improvement people were convinced of the superi- 
ority of this material and the advantages of adequate levels 
of fertility, the extension and community-development people 
had not been close enough to the research to understand the 
advances that had taken place in four years. The regional 
testing served a s  a means of bringing the extension and 
community-development people into closer contact with prog- 
r e s s  made at the research level. 

The Rockefeller Foundation cooperated with the Indian 
Council of Agricultural Research in developing the National 
Seeds Corporation a s  a private limited company whose main 
function is to promote the production and distribution of 
quality seeds throughout the country. This corporation was 
set up to deal f i r s t  with corn seed, but it is expected to 
develop, with time and the release of new varieties of other 
crops, into an organization dealing with foundation seed of 
many crops. 

During the beginning years  of operation, the seed organ- 
ization handled all the foundation seed, and it  attempted to 
handle certified seed through contract- growing with farmers .  
This arrangement, of course, left the organization with the 
job of distribution. Many people felt very strongly that 
the function of the National Seeds Corporation should be 
restricted to the production of foundation seed and the pro- 
motion of good seed. There were other factions, however, 
that believed that all seed production should be kept under 
the direction and supervision of the seed organization and 
that all sa les  of certified seed should be handled by it. 
Admittedly, in the initial stages i t  was necessary for the 
seed organization to take the lead in order to allow private 
seed growers an opportunity to phase into the program. 

Through patience and f i rm pressure,  several of the 
more progressive seed growers were able to develop effec- 
tive seed production and sales 0peration.s. As the seed 
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growers became stronger, the seed organization began to 
relax on some of i t s  ideas, which made it easier for seed 
growers to develop the concept of seed-producing companies. 

At the present time, there a r e  private growers, coopera- 
tives, and seed companies that a r e  operating with a relatively 
f ree  hand. Within this group of certified seed producers, the 
largest one is involved with a United States company. The 
National Seeds Corporation provides the foundation seed, 
field inspection, and seed-certification services to all the 
seed growers. It also reserves  the right to refuse founda- 
tion seed to a grower who does not comply with the seed 
standards or misrepresents his product. In other words, 
the National Seeds Corporation now functions a s  a foundation- 
seed-producing organization, a regulatory organization, and 
a promoter of good seed. These were the functions that were 
in mind as f a r  back as 1960 whea the framework of the organ- 
ization was f i rs t  drawn up. 

The United States Agency for International Development 
(AID) Mission to India helped financially and technically to 
organize and develop the National Seeds Corporation and lent 
technical support in the initial stages. The agronomists of 
the AID Mission were particularly interested in extending the 
use of hybrid seed and ferti l izer,  and they concentrated most 
of their effort on developing demonstration techniques with 
the local extension agencies. They worked toward the organ- 
ization of a relatively small, but well-conducted demonstra- 
tion program, with the thought that demonstrations should 
not be put out unless they were properly conducted. A. D. 
Pandit expressed very similar views when he said, "Demon- 
strations should be organized only by competent and qualified 

icultural graduates and they should not be alloted to VLWs 
village level workers7who have had, in some cases,  less  T - 

than a year 's  a c q u a i n h c e  with the theory and practice of 
agricultural sciences. "3 

DEVELOPMENT OF INTERDISCIPLLNARY RESEARCH 

The corn program started in 1957 was known as the 
Coordinated Maize Breeding Scheme. As indicated by the 
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title of the project and organization, the staff was made up 
of plant breeders ,  and emphasis was to be placed on devel- 
oping suitable hybrids. The b reeders  were engaged in con- 
tinually studying var ie t ies  and building new germ-plasm com- 
plexes. 

It became apparent that unless investigations were 
s tar ted  on soil  fertility, disease,  and insect problems, the 
full potential of corn would never be realized.  With the 
breeding program reasonably well organized, the b reeders  
asked the Indian Council of Agricultural Research to organize 
programs in the other major disciplines. The Council's 
budgets a r e  organized on a five-year bas i s  which f i t s  into 
India's five-year plans; therefore,  ex t ra  money could not be 
made available. The Council did, however, give the coordi- 
nators  permission to do what they considered most important 
within the allotted budget. Plans were drawn up f o r  fertility 
and plant-population investigations and were presented at the 
1961 conference. These plans were accepted by the breeders ,  
and agronomic investigations were startecl in 1961. 

Plans were drawn up fo r  a corn-improvement program 
coordinating not only the breeding work, but also r e s e a r c h  in 
agronomy, pathology, and entomology. These plans were 
accepted in  principle, and the budget set up for  the Third 
Five-Year Plan (1961) included the corn-improvement pro- 
g r a m  with provision fo r  staff and researc:h in  the four major 
disciplines. This h a s  made the corn program much more  
effective and promises  to be a very good example of the 
importance of cooperation and coordination within and among 
disciplines. 

A s imi lar  example comes f r o m  Thailand. In 1960, the 
government of Thailand and the  U. S. AID Mission to Thailand 
expressed interest  in the Indian corn-improvement program 
and its organization, and sent Dr. Breitenbach of the Mission 
and Mr.  Ampol of the Department of Agriculture to India to 
study the program. On the bas i s  of their  visi t  and severa l  
v is i t s  to Thailand by the coordinator of the Indian program, 
a coordinated corn- improvement program was organized in 
Thailand. Before 1960, the Department of Agriculture and 
the Agricultural University had independent corn-improvement 
programs. Within each of these,  the four disciplines were 
operating independently of one another. In essence, there  
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were eight different units working on corn. These were put 
together in a coordinated program. The Thais a r e  very 
proud of their program, which is making rapid progress in 
corn improvement. 

The breeders in all  the Southeast Asian countries a r e  
much interested in obtaining better germ plasm. Fortunately, 
much of the germ plasm of Mexico, Central America, and 
South America can be used to their advantage. In the Indian 
corn program, there a r e  very promising inbred lines on t r ia l  
that represent germ plasm from India, Colombia, Peru, 
Mexico, Venezuela, the Caribbean area,  Kenya, and the 
United States. 

New complexes a r e  now available in all  the countries 
referred to in this chapter that have yield potentials superior 
to those of the varieties or  hybrids previously released. 
With simple breeding procedures, there i s  every reason to 
believe that even higher-yielding varieties can be developed 
f rom these complexes in a short time. It has been shown by 
many investigators that improved open-pollinated varieties 
can be developed quickly from high-yielding complexes. 
These methods a r e  simpler than developing hybrids, and 
eliminate the costly and difficult task of hybrid- seed produc- 
tion and distribution. Understanding these methods and their 
advantages, corn breeders in Thailand and Indonesia a r e  
directing their programs toward varietal improvement. 
More and more attention i s  being given to varietal improve- 
ment in India and the Philippines, and it is quite possible 
that these programs will, in the future, release improved 
open-pollinated varieties a s  well a s  hybrids. 

The recommended hybrids for each agro-climatic zone 
of India a r e  being tested at eight locations under different 
levels of fertility. Yields up to 140 bushels per acre  have 
been observed. The highest average yield for a given fer- 
tilizer level has been 98 bushels per acre ,  and the average 
yield of the most economical treatment for all the eight sta- 
tions is 90 bushels per acre.  Yields of 160 bushels per acre  
have been recorded from experimental material not yet 
released, which may ra i se  the economic production potential 
still further. Indonesia, in 1963, reported a yield of 104 
bushels per acre  from a cross  between an Indian variety and 
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a variety from Colombia; this was 32 bushels per acre  more 
than their recommended variety. 

Yields of 90 to 140 bushels per acre  a r e  not high a s  
compared with the best yields in the United States, but yields 
of this magnitude after only a relatively short period of 
intensified research indicate a high potential for corn in 
Southeast Asia. 

DEVELOPING A RESEARCH I'ROGRAM 

In developing agricultural research programs in coun- 
t r ies  where funds, training, and background a r e  somewhat 
limited, it is important that objectives and methods be estab- 
lished that will best fit the needs. The most suitable meth- 
ods and materials may often be quite different from those 
best understood and practiced by scientists from the United 
States. 

The most expedient method i s  the importation of 
improved varieties and/or practices from other par ts  of 
the world. Caution must be exercised in such an importa- 
tion program. Varieties from other a reas  may yield well, 
but may have inherent problems caused by diseases and 
insects to which they carry no resistance. In many cases, 
the grain type of imported varieties i s  not suited to the 
people. A typical example i s  corn in India. Many open- 
pedigree hybrids from the United States yield very well in 
India and at one time received considerable attention. The 
dent grain, however, is completely unacceptable to the 
Indian people. Moreover, when production of some of these 
hybrids was attempted, i t  was found that the parental inbred 
lines were not adapted to India and were virtually impossible 
to produce there. This then would r equi.re the importation 
of single crosses  from the United States for the production 
of double-cross or certified seed. Foreign exchange auto- 
matically makes such a procedure impracticable. 

Facilities supplied by cooperators in international- 
development programs should be selected on the basis of 
the recipient's needs. This applies even to simple tools. 
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In many cases,  highly developed research tools a r e  not as 
reliable under adverse conditions as more-rugged but simpler 
implements. Moisture tes ters  and calculators commonly 
used in the United States a r e  not as reliable or convenient as 
hand- operated units. In deter mining what types of equipment 
to buy, a great deal of attention should be given to the condi- 
tions under which equipment i s  to be used and the probable 
skills of the operators. It i s  shocking to see thousands of 
dollars' worth of equipment in the Asian countries which i s  
not in operation, mainly because it i s  too complicated or i s  
not suited to the conditions of the area.  

In making up equipment l ists for cereal research, it i s  
advisable to discuss a t  length with the host technicians the 
objectives of the project, the skill of the people working on 
the project, the availability and reliability of electricity, and 
the availability and reliability of instrument-repair shops. 
A problem in this context is that of funds for repair.  Often, 
a piece of equipment is out of order for want of a relatively 
small repair ,  because the technician i s  unable to get funds 
or  because the item needed i s  not available in his country. 
A small  breakdown can render an expensive machine value- 
less to the project. Much of the difficulty could be eliminated 
if more appropriate research tools were provided, and, 
equally important, if the donor provided funds for repairs  
and importation of parts. At the very least, such provisions 
should be guaranteed by the host or recipient at the time 
equipment l ists are approved. 

In setting up methods or procedures for research, i t  
must be borne in mind that only a limited number of trained 
people will be available to carry out the research. Another 
important consideration is that the production levels to be 
raised a r e  usually so low that substantial improvement can 
be made by very simple methods. One can see by visual 
observation the difference between 15 and 50 bushels per 
acre .  With these thoughts in mind, it becomes rather obvious 
that in initiating a program, very simple but effective meth- 
ods should be employed. This approach is cheaper, just as 
effective, and faster.  Equally important, i t  allows training 
of the staff so that more adequate techniques can be used 
when the objective becomes a smaller increase in production, 
say from 100 up to 125 bushels per acre.  If the complicated 
methods necessary for determining small gains are adopted 
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early in the program, the inefficiency and e r ro r s  due to lack 
of training will more than off set the advantages that these 
methods may have over the more- sirrlplified approach. 

Uniformity and coordination are very important and 
time- saving factors in any research program. These a re  
also the factors most difficult to attain. Many people feel 
that some of their prerogatives are  being denied when they 
a re  asked to conform to a uniform system and cooperate in 
an over-all program. Uniformity increases efficiency in 
teaching by requiring only one system of records, data, and 
seed cataloguing, and also in developing field books, seed 
registers, and analyses of data. Coordination increases 
efficiency by bringing about a free interchange of infor mation 
and material, and is often an effective guarantee that partic- 
ipating technicians will not deviate from the established 
objectives. 

Continuity of financial and technical support over an 
extended period is so important that without it very little 
can be accomplished. Local nationals should develop and 
eventually take over any program, and local governments 
should eventually take over financial responsibilities. It 
takes a long time, however, to develop staffing patterns and 
train personnel that a re  adequate for the full responsibility 
of an important research program. It also takes a long time 
to demonstrate to the local government the need of strong 
financial support and the necessity of local nationals' being 
assigned and promoted in these jobs. The usual tendency 
is for people to be shifted to new jobs for promotion or  to 
be given additional responsibilities. Either of these common 
practices retards progress. 

The host country requires time to organize and fully 
support the agricultural research that is so vital to it. Until 
the time when local nationals and local funds can be worked 
into the program and take it over, the continuity of foreign 
technical help is extremely important. The foreign techni- 
cian should be able to spend the number of years necessary 
on the project without interruption. All too often, a good 
man is rotated out after a relatively short time and a new 
man rotated in with the same or similar responsibilities. 
Also, in many cases, complete technical support is removed 
too soon. When these things occur, the local technicians1 
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efficiency is greatly retarded. With well-defined objectives, 
there i s  no substitute for continuity of a good foreign techni- 
cian's participation in the project. 

Very often, projects with well-defined objectives of 
increased food production based on one or two key food crops 
of national importance can be used to demonstrate ways and 
means whereby a host country can become self-sufficient in 
agricultural research and administration. The systems pro- 
ducing progress in this way will filter into other areas of 
research, so that the cooperatorsf efforts soon spread f a r  
beyond the area that they are actively engaged in. Very 
broad objectives, on the other hand, a re  often not supported 
financially or technically to the degree necessary for satis- 
factory progress. 

SUMMARY 

In developing a research program with a host country, 
be sure there a r e  well-defined objectives that meet the 
mutual interests of the cooperator and the host and cover the 
needs of the host country. Guest technicians working with 
the nationals of a country usually work best if arrangements 
a re  made whereby they a re  part of and participate in the 
endeavors, rather than functioning a s  advisors. It is then 
up to the guest technician to develop the friendships and 
relationships with the nationals that will gain him their 
respect and make his leadership effective. 

It is necessary to provide flexibility in budgets that f i l l  
needs that local budgets do not meet. Projects should be 
adequately supported, but overfinancing should be avoided. 
One great problem in the Southeast Asian area is lack of 
flexibility in research budgets and costly delays through 
administrative procedures. 

It is also necessary to develop training to qualify people 
for responsible positions, and build into programs possibil- 
ities for trained people to have stability of base of operation 
and continuity of objectives. Within the coordination, a 



PRODUCTION OF CORN IN ASIA 223 

multiple-discipline approach should be developed that is 
effective and acceptable to the administration. 

Guest technicians should build nationals into responsible 
a reas  of the program by making it possible for them to carry 
more and more responsibility, yet should be available for 
backstopping. This can be done by working closely in a 
cooperative spirit which allows the nationals' ideas to be 
expressed and used. 
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CHAPTER TAX MODERNIZATION 10 INCHILEI 

In 1960, the government of Chile initiated a program to 
modernize tax administration. It has resulted in sweeping 
internal changes, increases in revenues, and, seemingly, 
some basic changes in citizen and government attitudes 
toward payment of taxes. Changes a r e  sti l l  going forward, 
but the new system has survived i t s  f i r s t  major change of 
government 

BACKGROUND 

Runaway inflation reached alarming proportions in Chile 
in the middle 1950's. Pr ices  increased 56 per cent in 1953, 
71 per cent in 1954, 84 per cent in 1955, and 38 per cent in 
1956. The government hired the consulting f i rm  of Klein and 
Saks a s  i t s  economic advisors in the hope that i t  could find 
cures for problems that were largely political and social. 
Controversy swirled about the firm. Although taxation was 
not a prime concern of the contractor, i t  was influential in 
getting Chile to modernize i t s  budget system. This brought 
into much sharper focus the need for increased revenues. 

Meanwhile, United Nations advisors were attempting to 
introduce changes in tax policy and structure, a s  well a s  
some changes in administration. Although the major pro- 
posals for legislation were not adopted, public discussion 
once again helped increase awareness of the need to do some- 
thing about taxes. 

Indirectly, also, the efforts to strengthen teaching and 
research in economics helped create a climate for  reform. 
Although Chile had long been known as a center for training 
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in economics, in the mid-1950's major efforts were made to 
strengthen the national university and the Catholic university . 
Much attention was given to study of local problems. Efforts 
were made through lectures, seminars, and semipopular 
brochures, a s  well a s  teaching and research, to reach the 
opinion-makers of Chile. For instance, selected pamphlets 
were distributed to some 500 key opinion-makers, including 
members of the legislature, press,  and so on. 

Although there was no widespread interest in administra- 
tive reform, courses in public administration were taught at 
the national and Catholic universities, and a management- 
consulting organization operated a s  an adjunct of the national 
university. In 1955, this group had been asked to study the 
ever-increasing volume of paper work in the tax office and 
had concluded that problems were basic in nature and 
required changes in organization structure and management. 
During this same period, an organization and methods group 
was established in the Budget Office and charged with respon- 
sibility for making studies to improve the efficiency and effec- 
tiveness of the public service. 

In 1960, Chile suffered a disastrous earthquake. The 
loss of life was great and damage to property extensive. 
Major efforts would be required to rebuild important areas.  
In addition to immediate emergency help, the United States 
made available a grant of some $20 million and a loan of 
$100 million. The Chileans recognizecl, however, that the 
major reconstruction efforts a s  well a s  the continuing fight 
against inflation must be their own. 

TECHNICAL ASSISTANCE 

Among many other things, technical assistance meant 
increased revenues to finance important activities. Faced 
with the need for expansion and reorganization, the Director 
began exploring possibilities of technical assistance with the 
U. S. AID Mission. Arrangements were made for the serv- 
ices of an advisor on audit training. The Director made 
clear his misgivings about the feasibility of U. S. assistance 
because of the difference in the systems and the scale of tax 
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operations in the United States and Chile. The discussions 
over weeks and months led to plans for the Director and 
Deputy to spend a few weeks observing tax operations in the 
'United States, and if conditions warranted, developing plans 
for training of some twenty Chilean tax officers in the United 
States and for further assistance. On their visit, the Direc- 
tor and Deputy had the services of a former Internal Revenue 
Service official who had served with the U. N. Mission in 
Chile, who could guide and counsel them because of his know- 
ledge of both the U. S. and Chilean tax systems. The visit 
led to agreement to go forward with U. S. assistance. 

Training in the United States 

The two groups of tax technicians and administrators, 
and later a third group concerned with tax fraud, visited the 
United States for three months of training in Spanish. Each 
team, in addition to interpreters,  had the counsel of a bilin- 
gual tax advisor who could help them interpret the U. S. tax 
system in the light of Latin American experience. This was 
the first effort a t  group tax training in Spanish and the first 
in which the U. S. Internal Revenue Service was involved 
over an extended period. The training was not designed to 
create tax experts, but to introduce new ideas and new 
approaches. It was also designed to introduce group action, 
for most of the members, although employed in the Chilean 
Tax Office, had not worked together before. 

Services in Chile 

Meanwhile, the Director, Dr. Eduardo Urzua, sought 
the services of Norman Nowak, who had been especially help- 
ful to him in explaining the U. S. tax system during his visit 
to the New York office of the Internal Revenue Service. In 
addition to extensive experience in the field of tax manage- 
ment, Nowak taught in executive development programs, a s  
well a s  in university courses in public management. He 
arrived in Chile in June, 1961, shortly before the return of 
the f i r s t  group of Chilean trainees and the departure of the 
second group. After an intensive study of local problems 
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including discussions with employees at all  levels and vis i ts  
to many field offices, three  interrelated ideas began to 
emerge during this period of consultation--the cri t ical  impor- 
tance of training as a focal point for r e fo rms  in tax adminis- 
tration, the need for  a major reorganization and substantial 
changes in methods of management, and a change in the rela-  
tionship of taxpayers and the tax office. 

Training in Chile 

The training program was approved as the focal point for  
the modernization effort. Training was to be the vehicle for 
introducing new attitudes and approaches and new techniques, 
as well as factual material. It had to be done on a large scale. 
Some twenty-four rooms were obtained for  the tax-training 
center, next to the main office. Part ly to symbolize the break 
with tradition, the rooms were painted in pastels  and cornfort- 
able, eye-catching furniture was used for  classrooms and 
seminars.  Special importance was attached to maintenance 
to keep the training center bright and clean. 

To further the break with the traditional format of the 
professor standing in front of a c lass  and lecturing at the 
students, the center adopted a student-oriented approach to 
training. A contract was then arranged with a private Chilean 
organization to develop a program to t ra in  the instructors in 
the new training methods. This organization was an off-shoot 
of the former  Chilean- U. S. Industrial Servicio, which had 
been established to help introduce and spread modern manage- 
ment in Chilean industry. The training of the t r a ine rs  was of 
cri t ical  importance, as the instructors for  the center were 
employees of the Chilean Internal Tax Service, who had teach- 
ing experience but who, naturally, were accustomed to tradi- 
tional methods. They were a l l  required to participate in the 
special training in order  to teach in the center. 

Organization of Training Materials 

The initial program concentrated on the training of tax 
inspectors, those who made office and field audits. Before , 
they could be trained, however, material  on the relevant 
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laws, regulations, and applicable approaches had to be organ- 
ized. A number of committees or task forces were set up to 
produce the necessary materials for training purposes. This 
meant, of course, that the relevant laws had to be located 
and compiled when they were not readily available. Where 
there were different procedures for the same operation, a 
task force had to decide on one, and get agreement on that one 
as the method to teach the group. Training thus became the 
means for forcing standardization of practice and procedures. 
Ninety staff members, including some of the men and women 
trained in the United States, participated in developing the 
training material either as subject-matter consultants or  by 
drafting the actual training materials. When the fir s t  course 
was ready, 120 inspectors participated in the initial training. 
A second course was set up for field inspectors and a third 
for supervisory personnel. In all, 260 employees were 
trained in these early programs. 

Patterns from Ex~er ience  

Patterns were beginning to emerge in this early period: 

1. The control position of the training function on per- 
sonnel selection. Unless the inspector had the qualifications 
and performed satisfactorily in the f i rs t  course, he would 
not be eligible for the second, more advanced course and, 
therefore, could not be assigned or reassigned to a post as 
a field inspector. 

2. A completely new awareness of the need for training 
of supervisory personnel. 

3.  Growing recognition that without a substantial revamp- 
ing of organization, procedures, and methods of administra- 
tion, much of the training would be wasted. 

4. Realization that significant moves toward internal 
improvements should be accompanied by publicity to describe 
the modernization efforts, but, even more, to persuade the 
taxpayer that change was coming and that it would be in his 
interest to pay his taxes voluntarily. 
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Legislation, Key to Program 

With the return to Chile of Norman Nowak a s  Chief of the 
Tax Project in April, 1962, a major effort was made to push 
forward on a basic reorganization. The plan called for a 
structure along the lines of the U. S. Internal Revenue Service 
but with adaptations to accommodate Clhilean administrative 
and political realities. The plan was incorporated into a 
proposed Organic Act, which dealt with such matters a s  dele- 
gation of authority and decentralization, the authority of the 
training center, and salaries for tax personnel. The measure 
was forwarded by the President to the legislature early in 
1962. It carried a proposed effective date of July 1, 1963. 
Only the top structure was spelled out and the tax office was 
left with considerable discretion to work out other aspects of 
the reorganization. 

The proposed legislation controlled all actions during the 
next year. In October, 1962, the Director, upon the recom- 
mendation of the Tax Project Manager, appointed an advisory 
group or steering committee of six top officials who were 
expected to hold major posts after the reorganization. This 
group met often, especially during October, and hammered 
out the position of the tax office on a wide variety of issues, 
including the organization structure recommended to the 
President. While doing this, they were learning to work 
together and broaden their understanding of administration 
a s  applied to their own tax problems. Members of the advi- 
sory committee met with the Senate, while the Organic Act 
was under discussion during November. After the President 
refused to back down on his freedom to make key appoint- 
ments on the basis of merit, the Orgarlic Act was approved 
in December, 1962. 

The next six weeks were critical. The advisory group 
worked out recommendations on issues that were fundamental 
to the reorganization; set up time schedules for the training 
activities; and authorized a program of manualization of 
policies, instructions, and procedures that would establish 
a uniform method of communication throughout the tax office. 
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Preparation of Manuals 

The Tax Director had been concerned about the inade- 
quate communication system and in June, 1962, had agreed 
with the proposal to set up a ser ies  of loose-leaf manuals, 
mainly for internal purposes but also for taxpayer guidance. 
After agreement with the Director, the advisor briefed the 
department chiefs and other key personnel and requested 
them to assign two or three staff members to the project. 
The preparation of the nine manuals- - covering organization 
and general administration, internal procedures, auditing, 
tax fraud, general policies on taxes, income tax, sales- 
service taxes, property and inheritance taxes, and alcohol, 
stamp, and miscellaneous taxes- - involved all departments 
of the national as well a s  field offices. 

A s  many a s  150 staff members worked on the manuals. 
Special efforts were made to get participation from field 
personnel to assure recognition of field problems. Patterns 
were evolved and accepted after long debates and discussions. 
Once the pattern was set, group coordinators were briefed, 
written guides issued, and training sessions held for all  
writers and coordinators. The f i rs t  task was the develop- 
ment of a tentative table of contents for the material, which 
forced the groups away from "global" thinking to hard spe- 
cifics. After weeks of laborious effort and many drafts, an 
acceptable tentative table of contents was developed. The 
groups then proceeded to the next step, the review and screen- 
ing of obsolete and duplicated material, and identification of 
areas where instructions were nonexistent. Then they began 
writing. 

The central coordinating unit, two Chileans and the Tax 
Project Manager, kept in close contact with all  groups and 
was one of the keys to the success of this phase of the project. 
One device set up early in the program was a weekly meeting 
of the group coordinators. The meeting provided a forum for 
discussion of common problems and provided an incentive for 
action among all the groups. The coordinating unit issued 
written instructions from time to time and resolved a variety 
of problems related to the system itself, but kept in espe- 
cially close personal touch with groups needing assistance. 
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When important issues were involved, they were discussed 
with the steering committee. 

Logistics 

Problems of logistics were time- consuming and perplex- 
ing. The Tax Project Manager wrote: 

Perhaps the most perplexing, disturbing and 
continuing problem faced during the project had 
to do with the logistics of obtaining and insuring 
the continued availability of supplies and materi- 
a l s  needed on the project. Required to success- 
fully produce the Manual were paper for both the 
drafts and the final reproduction, binders, metal 
rings for additional copies of the volumes, multi- 
lith mats, special ribbons for the preparation of 
the mats, typewriters and desks for the typists, 
staplers, punches, facilities for :reduction of 
material such a s  charts, tables a.nd forms to 
manual size, and a multilith machine in operat- 
ing condition at  all times. These problems were 
the concern of the Central Coordinating Unit and 
a source of constant irritation. 

Slow Promess  

Preparation of manuals is slow, tedious work and by 
December, 1962, none of the volumes had been completed. 
The summer months of January and February a r e  normally 
vacation time in Chile. Furthermore, progress was ham- 
pered by employee concern with legislative inaction on sala- 
r ies ,  included in the pending Organic Act, while the cost of 
living was rising with inflation. Furthermore, in the absence 
of legislation, the manuals would serve only a s  an improved 
internal communication system and not a s  a key instrument 
for the new legislation. Some of the pressure for change was 
depressed by the tediousness of the chore. Nevertheless, 
passage of the Organic Act in December changed all  this. 
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New Pace 

Volumes dealing with internal procedures, audit, and 
fraud were speeded. Volume I, dealing with organization 
and general administration, was way behind. Tight deadlines 
were given to particular staff departments. Special task 
forces were set up to develop material on organization. 
Special review groups were created, and the steering com- 
mittee became involved in the review process. A sixteen- 
person typing pool was set up and put on daily overtime. 
The result was that the first four volumes were ready to be 
used in agency-wide training programs starting July 1,  1963. 
During July and the fir st two weeks of August, a l l  personnel, 
some 2,914, were given from two to five days orientation 
in the new organization concepts, procedures, and lines of 
authority. Meanwhile, work proceeded on the other manuals. 
Three were issued in the last three months of 1963 and the 
others early in 1964. 

Fraud Investigation 

Much impressed with the work of the Intelligence Divi- 
sion of the United States, the Tax Director had made a spe- 
cial request for assistance in the intelligence and enforce- 
ment field. In Chile, there had been no unit concerned with 
investigation of tax fraud, and no one had ever been jailed 
for violation of tax laws. Starting in 1961, the Director 
agreed to establish administratively an Intelligence Division. 
Efforts to staff it with cast-offs from other divisions were 
resisted, and there soon was an outstanding group of more 
than forty men. Ten were sent to the United States for  three 
months of general study of the U. S. internal-revenue system 
and detailed study of U. S. intelligence operations. The 
Internal Revenue Service cooperated fully and even went so 
f a r  as to open up closed fraud cases for the training of the 
Chileans. 

In Chile, fraud work was concentrated initially on group- 
training assignments to develop cases of potential fraud and 
discussion of principles and techniques involved. During 
this period, the f i rs t  fraud claim was made, with consider- 
able publicity, and pursued through court action. In 1963, 
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the efforts to curb tax evasion were recognized and the legis- 
lature authorized the legal establishment of a Fraud Division. 
The intensive and specific training began to show immediate 
results in fas t  action against tax violators. 

The division suffered heavy losses of personnel after the 
Organic Act was approved and personnel were drained away 
to f i l l  key positions in other phases of the tax program. For 
example, only one of the ten men trained in the United States 
remained in intelligence work. Nevertheless, a s  a result of 
the intensive training in Chile and ad.ministrative support, the 
program has gone forward, cases  have been presented, and 
more than 100 violators have been fined and jailed. 

The division did not limit itself to individual cases of 
improper returns but turned to' the more common problem 
of nonfiling. On the premise that anyone who could afford a 
telephone probably should file a tax return, the tax office 
compared the address cards  of all telephone subscribers 
with l is ts  of taxpayers, again with attendant publicity and 
indications that plans were going forward to make compa- 
rable checks with other public utilities. 

The enforcement work was not carried out with the pur- 
pose of putting violators in jail. On the contrary, i t  was 
aimed at increasing voluntary compliance. Special attention 
was given to publicity, discussions with field staffs, and 
meetings with business and professional groups. At the 
same time, individual cases were pursued often enough to 
convince the citizens that the governrnent really intended to 
enforce the tax laws. 

NEW TAX AREAS 

The Internal Tax Service moved ahead on three addi- 
tional fronts during this modernization period: reassess-  
ment of urban rea l  estate, reassessment of rura l  rea l  estate, 
and legal collections. Essentially the same patterns of insti- 
tutional development were followed. 
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Special problems with respect to legal collections--the 
collection of delinquent taxes--are worthy of note. The 
collection function was located in the Ministry of Justice and 
was separate from the Internal Tax Service. It was recog- 
nized that there would be little point in improving operations 
to collect current taxes if the taxpayer could escape his obli- 
gation by delaying and then having no real  effort made to 
collect delinquent taxes. 

In April, 1963, the Director of the Budget requested a 
crash program to collect 30 million escudos of delinquent 
taxes as a forerunner for a longer-range complete moderni- 
zation program. This program substantially achieved i t s  
objective, and the long-range plans for transfer of legal col- 
lections to the Treasury were under study. 

PUBLIC IMPACT 

While these internal actions were going forward, parallel 
moves were made to make the public "tax-conscious" and to 
change traditional attitudes of the citizenry toward payment 
of taxes. Some of the offices were relocated, and a planned 
program was undertaken to change the appearance of all 
offices- -repainting, removal of cumbersome furniture and 
replacement with redesigned furnishings which the govern- 
ment' s furniture supplier was persuaded to make available, 
better lighting, and so on. At the same time, almost every 
modernization move was publicized in the press  and on radio 
and TV. The publicity described the reorganization plans, 
issuance of the manuals, and so on, but i t s  primary purpose 
was to create a climate of voluntary compliance. To rein- 
force these efforts, extensive work was going forward to 
strengthen the fraud- investigation program, again accom- 
panied by publicity. 
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RESU LTS 

How lasting a r e  the changes that have been made ? 
Though no one can say for  certain, there a r e  a number of 
clues, and the longer the system is maintained, the more 
likely a r e  these changes to become institutionalized. Among 
the important clues a re  the following: 

1. With a change of government, a new director has 
been appointed. He is one of the group who came to the 
United States in 1961 to study tax fraud and subsequently 
participated in the whole reorganization process. There 
were no wholesale changes in personnel. 

2. The present government is committed to a social 
program that will require substantial revenues. Perhaps 
equally important, the Minister of Finance is the former 
budget director who supported the modernization program. 
In his own right, he is a professional administrator. He is 
an enthusiastic supporter of a new program connected with 
Harvard University Law School's International Program in 
Taxation to analyze and improve tax policy in Chile. 

3.  Internally, thousands of employees have been trained 
in principles, systems, and techniques. At the same time, 
salaries and other conditions of employment have been 
improved. Furthermore, employees have asked for after- 
hour courses to improve their skills, and universities and 
institutes a r e  now giving tax courses. 

4. It is believed that the capacity for change and adapta- 
tion has been built into the system, in part through the estab- 
lishment of a central organization and methods unit, but 
more importantly through active participation of hundreds 
of employees in the process of change. 

5. With respect to the citizenry, all have been exposed 
to some six years  of constant publicity and face-to-face dis- 
cussion whenever possible. Exercises in completing tax 
forms have been introduced in the schools. The fairness 
and equity of the system have been notably improved. 
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6. Whether powerful interests can form alliances strong 
enough to overthrow the modernized system seems unlikely, 
unless many people feel the system is unfair and unreason- 
able, and the people do not believe they a r e  getting effective 
public services for their tax escudos. 

7. It remains for  the future to tell, however, whether 
the new administrative system has been in operation long 
enough to withstand erosion from the mass of the bureaucracy. 
Even more important is the question whether, in these few 
years,  the Chilean has come to feel that he really has an 
obligation to pay taxes "voluntarily" and that he will be in 
trouble if he does not. The answer to this question l ies  only 
in part within the tax office. It will be influenced by the 
courts, by the legislature, by other par ts  of the executive 
branch, and by custom. The present is promising but the 
future depends on the depth of changes in the climate for tax 
reform. 

NOTE TO CHAPTER 10 

1. This brief review is based on Summary of Historical 
Re~0I-t  on Tax Modernization in Chile (Santiaeo. Chile: 1964. . ~ --"-, - - -  

ki;h Addendum dated May, 1965); Norman D. Nowak, ~ e ~ o r t ;  
April, 1962 - June, 1964, Tax Modernization, Chile; "Quar- 
terly Project Status Report, 'I (Chile: U. S. Agency for Inter- 
national Development, April, 1967); Albert 0. Hirschman, 
Journeys Toward Progress  (New York: Twentieth Century 
Fund, 1963), Chap. 3, "Inflation in Chile"; and the writer 's  
recollections of his own involvement in some of the early 
phases of the program. 



CHAPTER FISCAL MANAGEMENT 

During the centuries of the absolute monarchy, there 
was little concern with fiscal management in Thailand. 
Revenues were the king's to use a s  he saw fit, and for many 
years  substantial revenues were raised by Chinese entrepre- 
neurs who, bidding annually for  the right to collect certain 
taxes in specified regions, agreed to pay stipulated amounts 
to the government in regular installments. The te rm "budget" 
was not used until 1890. A budget-management system came 
into being in 1913, but the emphasis was largely keeping a 
record of governmental revenues and expenditures. The 
replacement of the absolute monarchy by a constitutional 
monarchy in 1932 led to some changes, essentially in the 
direction of tight legislative control over the executive 
branch. Little real  progress in modernizing public adminis- 
tration, and fiscal management, in particular, was made 
until the 1950's when the pressures for economic develop- 
ment required increased attention to these activities. 

RECOGNITION OF NEED FOR CHANGE 

During the early 19501s, some Thai officials recognized 
that modernization of fiscal management was essential for 
more effective allocation of government resources  and con- 
t rol  of expenditures. Perhaps even more important, politi- 
can leaders recognized the benefits'to be derived from the 
government's improving i t s  posture in the world of inter- 
national finance and economics. This recognition from 
within was supported by pressures  f rom foreign-assistance 
agencies, who were well aware that economic development 
would require deep involvement of government in economic 
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affairs. This in turn made improvement of fiscal manage- 
ment a high-priority requirement. The government requested 
surveys by foreign experts, and among them a 1952 study by 
the Public Administration Service (PAS) of Chicago and a 
1957 study by the World Bank identified the fiscal problem. 

In keeping with i ts  long tradition of use of foreign nation- 
als as consultants and operating officials, the government 
continued to seek assistance abroad. In 1955, Alexander 
Grant and Company of Chicago made a brief survey of Thai 
financial administration, but no action was taken. In 1956, 
the Thai government arranged for the professional advice 
and assistance of PAS through a contract financed by the U.  S. 
AID Mission. In planning for this work, PAS was able to 
draw on i t s  studies in Thailand in 1952.2 

BROAD SCOPE OF ASSISTANCE 

The contract went f a r  beyond surveys and included pro- 
visions for installation of recommendations and training of 
Thai personnel. Starting initially with the goal of improve- 
ment of the budget system, the program was expanded to 
include interrelated improvements in the accounting and 
auditing systems, a s  well a s  in revenue administration. The 
network of institutions was expanded to include the establish- 
ment of an organization and methods office and assistance to 
the Thais in studies toward improvement of the operations of 
some of the key ministries. 

Use of Thais Trained Abroad 

In its work, PAS drew heavily on the large number of 
Thais who had received training abroad. The Ministry of 
Finance assigned to PAS personnel who had been trained 
abroad, for the most part  prior to expansion of AID training, 
activities in fiscal management. Between 1957 and 1963, 
AID sponsored forty-five participants for training in a wide 
variety of skills related to improvement of fiscal management, 
for example, three weeks in mechanized budget- control 
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accounting; four months in audit techniques; six months at  
George Washington University in budget and accounting; three 
months of observation of budgeting and accounting in the 
United Kingdom, Sweden, West Germany, and France; twenty- 
four months in fiscal management at the University of South- 
e rn  California; and so on. 

Sixty-two Thais were appointed a s  project associates. 
Twenty-five of these men and women were sent abroad for 
additional specialized training in field management under 
AID sponsorship. They were able to put their training to 
work and thus reduce the number of foreign nationals required. 
By contributing their knowledge of the Thai people and govern- 
ment, they were able to help the foreign experts develop plans 
and procedures that would be realistic in a Thai setting. At 
the same time, they were able to supplement their theoretical 
knowledge or  short-term observations with the practical 
experience of the foreign experts. In addition to acquiring 
insights into techniques and their application, these men and 
women were able to learn from direct contact with their for- 
eign colleagues new ways to get things done. In turn, they 
helped their colleagues avoid some of the mistakes inevitable 
in working in a foreign culture. This process of training 
abroad and learning a t  home continued throughout the project. 

BUDGET SYSTEM 

In 1956, budget preparation was the responsibility of a 
unit of the Comptroller- General Department of the Ministry 
of Finance. This office did little more than check the mathe- 
matical accuracy of figures presented by the ministries. 
Forms and procedures were rudimentary. The annual budget 
consisted of a one-volume document in which estimates were 
presented topically by sources and by spending agency. PAS 
and Thai officials soon agreed on plans for a more compre- 
hensive approach to budgeting. 

PAS reports that 

the legal bases for budgeting were examined; 
new forms  and procedures for the accumulation 
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and analysis of estimates were designed; a ten- 
tative classification for budgetary and accounting 
purposes was prepared; a new more detailed and 
complete budget format was devised; a training 
course based on the new system was prepared; 
a proposed budget procedures act was drafted; 
and a reorganization and staffing plan contem- 
plating a budget department was developed. 
Organizational, procedural, institutional and 
other recommendations . . . 

were made to the Comptroller- General, both formally and 
informally. Partly because of the shortage of 'trained per- 
sonnel, the Council of Ministers was not prepared to move 
immediately on the proposal for establishing budgeting as a 
department. Instead, on February 14, 1958, i t  was made a 
suen, still within the Comptroller - General Department. - 

Interim measures were adopted in 1957 and 1958, and 
full operation of the new budget system by 1959 was aimed 
for. As  some phases of the new system were to be effective 
for the f i r s t  half of 1958, the f i r s t  training course was held 
between October 1 and November 14, 1957. Forty officials 
participated in the twenty-one lesson course conducted by 
PAS technicians and their Thai associates. Subsequently, 
the same course was offered by the Thai associates to budget 
technicians in a number of operating departments. Barely 
two weeks before the s tar t  of the course, there was a politi- 
cal  cr is is ,  but this did not lead to a military take-over for 
another year. 

The new government adopted an interim budget for  the 
f i r s t  half of 1958. A new allotment control system was 
applied to this interim budget and to the regular appropria- 
tion made for the remainder of that year. During 1958, also, 
expenditures were classified according to the old and new 
system for use in preparation of the 1959 budget. 

Change of Government 

With the military take-over in October, 1958, the pace 
of the project became faster.  The new government brought 
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in and placed in prominent positions several professional 
people who now had new strength and support. For example, 
the new Minister of Finance was asked to return from his 
post a s  Ambassador to Malaya. He served for some seven 
years, with full support, and had a major hand in selecting 
some of the top personnel. 

One of the first specific measures was the appointment 
by the Chairman of the Revolutionary Party of a temporary 
Budget and Finance Committee. The committee authorized 
allotments for the f i rs t  quarter of 1959, and these became 
the f i rs t  entries for the new accounting system. It also 
issued new regulations governing disbursements which 
required classification of expenditures, and thus gave legal 
sanction to the new accounting system. 

With the new mechanized accounting system about to go 
into operation on January 1, 1959, reports were soon to be 
available in time to meet executive needs. Despite the nor- 
mal difficulties encountered in installing any new system, 
there was a regular flow of reporting by March, 1959. 
Before this, of course, a detailed system had been developed, 
a preliminary accounting manual had been completed, and 
a twenty-lesson training course prepared, which was given 
later, in condensed form, to some 150 representatives of 
operating departments and provincial offices. 

Transfer of Budget Office 

Shortly after the new government took over and a new 
cabinet was appointed, high-priority attention was given to 
governmental reorganization. A number of key functions 
were concentrated in the office of the Prime Minister. As 
a part  of the Governmental Reorganization Act of February, 
1959, the budget was moved out of the Comptroller- General1 s 
office and given bureau status within the office of the Prime 
Minister. The bureau's prestige was further enhanced when 
the new Budget Procedures Act was adopted in October, 1959. 
If we accept Fred W. Riggsls interpretation of the Thai bureau- 
cracy, the close association with the Prime Minister may well 
have been a more-important factor in ready acceptance of the 
system than i t s  modern techniques. 3 
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This legislation authorized the Budget Director to make 
the budget and enforce budget procedures and controls and 
gave the Minister of Finance authority to prescribe and regu- 
late accounting systems, forms, and procedures related to 
incurring obligations, payment, and incurring and control of 
debt. Although the main intent of the process was better con- 
t ro l  over regular governmental funds, a continuing effort was 
made to bring under budgetary control a large number of spe- 
cial funds which had been outside the budgetary process. 

Accounting and Auditing 

A little later, work started on the regional accounting 
system. In October, 19 60, all  regional t reasurers  attended 
a ten-day training session at  which the revised system was 
discussed, and the preliminary manual presented. This was 
followed by a two-day visit to see a pilot demonstration of 
the new system in operation. Revisions were made, and then 
an expanded training program was undertaken a t  regional 
centers. The training program was largely the responsibility 
of the Thais who had participated in the development work. 

Similar work was done on improvement in auditing, but 
this lapsed because of lack of interest. Late in 1962 interest 
revived, partly through the intervention of U. S. AID. 

REVENUE CODE 

Earlier limited efforts to improve revenue administra- 
tion had not been particularly productive, but in 1959 PAS 
was asked to provide assistance in revision of the revenue 
code. After a study of the existing system, a completely 
revised code was drafted. Each chapter of the code was dis- 
cussed item by item with a committee broadly representative 
of the fiscal agencies of the government. A small group, 
composed of two Thais and two PAS technicians, prepared 
a draft of the statute reflecting recommendations on policy, 
revenue, technical, and language issues. There were sev- 
e ra l  further reviews of the total code. At various stages 
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of the review process, various individuals and groups repre- 
sentative of the business community and the public were 
invited to meet with the committee, in marked contrast to 
prior practice, because previously legislation had been held 
secret until enacted. 

As work on the code proceeded, implementing actions 
were initiated, and in February, 1962, the Minister of 
Finance requested a comprehensive survey of the organiza- 
tion and administration of the Revenue Department. 

SOME CONCLUSIONS 

Various other activities were undertaken a s  a part  of 
this project, but the key element was training. Some 1,400 
Thais received direct training by PAS technicians and Thai 
associates a s  a part of this project. The most intensive 
training, of course, was the on-the-job training provided 
the sixty-two staff associates. The results of that training 
a r e  evident in that at the close of the project, on January 31, 
1963, almost all the staff associates held a key position in 
the modernized fiscal management of the government of 
Thailand. 

The work of institutionalizing fiscal reform is not yet 
complete, and never will be fully completed. Nevertheless, 
there a r e  a number of indications that the process is well 
under way. All regular funds a r e  now flowing through the 
budget system. All appropriation requests a r e  scrutinized, 
although the intensity of the review may be modulated, a s  
in more - advanced countries, for some more powerful cabi- 
net offices. The allotment system is working a s  well a s  the 
accounting system. 

Internally, three successive budget directors have been 
appointed, each with good professional training and experi- 
ence and with the stature required for the post. Almost all 
the Thai project associates a r e  employed in important func- 
tions, and those with training abroad a r e  playing key roles.  
Of at least equal importance, the Budget Bureau is a focal 
point for other administrative reforms. 
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Has the system improved the quality of Thai fiscal deci- 
sions o r  the prudence of i t s  fiscal activities? Even if objec- 
tive answers were possible, they lie beyond the scope of this 
brief study. Key officials now have modern tools to use in 
arriving at their decisions, and the development of these 
tools was the goal of the project. How wisely the tools a r e  
used will depend on deep-seated changes in the social and 
political structure and the development of pressures that 
make the political leadership and the bureaucracy responsive 
to the needs of development and the pressures of various 
groups within the society. 

NOTES TO CHAPTER 11 

1. This abbreviated account is drawn from the Public 
Administration Service Report, Project for  the Moderniza- 
tion of Government Fiscal Management, Final Report, (19 63); 
Wanchek Voradilok, Modernization of Budgeting in Thailand, 
Master's Thesis, University of Southern California (February 
19 63); William J. Siff in, ~ h a i  Bureaucracy- -Institutional 
Change and Development m ~ r e d  W. Riggs, Thailand- - 
The Modernization of a Bureaucratic Polity (1966); the report 
to AID, Recommendations for Future Research on the Pro- 
cesses of Cultural Change, Department of Anthropology, 
Cornell University, Ithaca, N.Y. (1966), Chap. IV; Moderni- 
zation of Government Budget Administration, prepared by 
PAS, for Agency for International Development (1962); 
G. M. Morris, Characteristics of the General Accounting 
- System of the Government of Thailand (mimeo); and discus- 
sions with Herman Pope and G. M. Morris of PAS. 

2. Interest in improvement of fiscal management was 
one manifestation of a broader interest in the improvement 
of government promoted actively by foreign-assistance 
agencies. A parallel development was establishment of an 
Institute of Public Administration at Thammasat University . 
Indiana University played a major role in this program under 
contract with AID. 

3. Riggs, op. cit. 



POLICY AND OPERATIONS 



INTRODUCTION 

Par t  111 presents a se r ies  of recommendations for 
changes in public policy and methods of operation necessary 
to overcome some of the shortcomings shown by the earlier 
analysis. These recommendations a r e  intended to create an 
improved environment for  basic reforms, increase the capac- 
ity of developing countries to carry out program operations, 
and add new dimensions to the training of foreign nationals 
and their advisors. 

Some of these recommendations can be initiated by the 
agencies themselves. Others will require legislative sup- 
port and a substantial increase in funds. These a r e  neces- 
sary costs to improve the process of development and repre- 
sent prudent investment by the more-advanced countries. 
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RECOMMENDATIONS 
CHAPTER 12 FOR THE FUTURE 

This chapter presents three over-all recommendations, 
each one containing three specific proposals. All of these 
a re  either new or  expansions of current practice. 

I have proposed that foreign-assistance agencies under- 
take programs planned to create a more favorable environ- 
ment for development. This will involve working in the area 
of ideas and stimulating change. Specific proposals a re  
included for new types of long-term and short-term pro- 
grams in fields critical to development. There is a related 
proposal for stimulating understanding and discussion of 
important development problems in the developing countries 
themselves. Finally, there is a recommendation for a new 
program, called l1 sectoral- self analysis, " designed to create 
better understanding of problems in the developing countries, 
and through understanding, create the strength to remove 
the roadblocks to development. 

The second set of recommendations is designed to 
increase capacity to carry out program operations. A com- 
pletely new program is proposed called "matching develop- 
ment assistance grants. " A second proposal involves a new 
program of direct training in operations in the developing 
countries and a s  a part of this proposal eventual establish- 
ment of institutes of applied administration and technology. 
The third proposal is to provide assistance through coordi- 
nated development-assistance teams with competence to 
cover the complex areas  involved in development. 

The third recommendation deals with training for devel- 
opment. The first  proposal is for a ser ies  of conferences 
to examine the education and training in the more-advanced 
countries of foreign nationals from developing countries. 
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The second deals with the establishment of new schools for 
development. The final proposal i s  a plea for the training of 
foreign advisors before they a re  assigned overseas to advise 
the developing countries. 

In recent years, most authorities have advocated Itbal- 
ancedtt economic development, and this "balance" has become 
one of the prime objectives of assistance programs, espe- 
cially the program of the United States. In working toward 
this long-range goal, foreign- assistance agencies have tended 
to put their resources primarily into three activities: (1) 
loans on concessional terms for infrastructure and industrial 
development and, more recently, for leverage to influence 
the establishment of public policies and institutions contrib- 
uting to development; (2) advice and assistance with respect 
to public policies; and (3) development-planning. A fourth 
activity (sometimes viewed as an appendix that might have 
been useful at an earlier stage of evolution) i s  technical 
assistance, or i ts  newer misnomer, institutional develop- 
ment. 

Although I am inclined to believe that growth and devel- 
opment cannot really be "balanced," for purposes of the 
proposals presented here i t  i s  not necessary to argue the 
nature of growth. It is contended here that optimum growth 
and development, balanced or  unbalanced, cannot be achieved 
with the current imbalance in the foreign-assistance pro- 
grams. 

The analysis in Par t  I and the case studies in Part  II 
point to a clear need for foreign-assistance programs to 
give much higher priority to four areas of activity, three of 
which will be described in this chapter- - changing environ- 
ments, program operations, and training for development. 
The fourth, civic development, is largely beyond the scope 
of this work, but people-involvement should be worked into 
almost every project and program as one means of improv- 
ing quality and contributing toward civic development. 

Balanced foreign- assistance programs will require long- 
term commitments. The kinds of reforms vital to develop- 
ment in many countries may well take a generation or  two, 
or even more, just a s  they have in the now- more- advanced 
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countries. The kinds of institutions required will require 
assistance, in some instances, over decades. 

No attempt has been made to assess  the costs of these 
new activities. All three new programs will be f a r  more 
costly than is current technical assist;mce. Some costs 
might be met through redistribution of capital-assistance 
funds used to promote reforms based on the questionable 
notion of the leverage of money in bringing about basic 
reforms. It seems to be true, however, that present levels 
of capital assistance a re  inadequate, and the new programs 
must be considered a s  necessary additional expenses essen- 
tial to improve the quality and pace of development. 

FAVORABLE ENVIRONMENT 
FOR DEVE LQPMENT 

As discussed in previous chapters, the course of devel- 
opment in a particular country is largely a matter of chance. 
Often, activities are  undertaken within a country, because 
one local individual or one foreign advisor pushes for a 
course of action. Activities of equal o:r higher priority in 
the development process may well be neglected, because 
there a re  not enough individuals in a position to press  for 
local action and for foreign assistance. Some agencies, 
such a s  the United Nations, accept this local determinism 
a s  a basis for their assistance programs; others, such a s  
AID and the World Bank, attempt to influence the course of 
development but have few activities consciously designed to 
bring about the changes in the environment that a r e  essen- 
tial preconditions for development. 

Limitations of Current Programs 

Present capital-assistance programs are  effective in 
lending for construction'activities and for the development 
of financial institutions which are important in stimulating 
economic growth. Capital assistance has been used on a 
Limited basis for projects for basic reforms in education 
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and administration, but it has yet to be demonstrated that 
the availability of loans will offer an effective incentive for 
far-reaching reforms, unless the country is just about pre- 
pared to move on the reforms and lacks only the money to 
carry them out. 

Program- lending, in which large sums a re  made avail- 
able to a few selected countries in return for a country 
pledge to undertake a ser ies  of agreed-upon major reforms, 
can be effective only when there a re  some substantial num- 
bers  of people within the country who a r e  prepared to develop 
the reforms, push them through, and implement them. With- 
out strong local interest, basic reforms a re  not feasible, 
regardless of financial inducements. 

Technical assistance, even more than capital assistance, 
is likely to be responsive to the urgings of small groups of 
individuals and may not reflect the interests of the country 
o r  concern with activities of high priority to development. 
This may lead to programming to respond to the "nuclei" o r  
"islands" of development, as proposed by some authorities, 
but it often leads to a hodgepodge of unrelated activities, 
many of which may be low on the scale of priorities of devel- 
opment needs. 

Training programs, for the most part, a r e  not really 
designed to change the environments for development. Their 
purpose is largely to reinforce on-going programs and to 
give employees the technical skills required to implement 
activities. 

Experience shows that many reforms have been signifi- 
cantly influenced by individuals trained abroad some five to 
fifteen years earlier,  but the reforms were almost a by- 
product of training intended to develop technical skills. 
Similarly, many reforms are the results of the ideas and 
efforts of men and women who received their university 
education in the more-advanced countries, even though 
much of the subject matter of their education had little or  
no direct relevance to the developing countries. 

A few special programs, such as Harvard Law School's 
International Program in Taxation, a r e  designed to help the 
participants to mold policy when they return to their home 
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countries, but these programs reach so few individuals, ten 
to fifteen per year, that they can have little effect on develop- 
ment needs. 

World of Ideas 

The nature and pace of development i s  too important for 
the more-advanced countries to leave reforms to chance. 
The following new three-point program should stimulate the 
creation of environments favorable to change in developing 
countries. The program includes integrated programs of 
training in fields critical to development, stimulation of 
learning and debate about important problems in developing 
countries, and sectoral self -analysis. 

My premise is that development, in a rea l  sense, means 
social revolution. Revolutions begin not with technology, but 
with ideas, and there is no reason why the foreign-assistance 
agencies need continue to back into the world of ideas through 
technology. Granted that foreign assistance ordinarily cannot 
press  for specific reforms, we can, nevertheless, help local 
leaders crystallize their own ideas about the reforms they 
need and want for their own development. 

Integrated Programs of Training in 
Fields Critical to Development 

It i s  proposed that the foreign-assistance agencies set 
ur, r , r o ~ r a m s  to train ~ r e s e n t  and future leaders who can * *  - 
devise and promote programs of reforms in their own coun- 
tries. The training of enough people to have an impact on 
the country over a period of years would include (1) young 
men a.qd women who study for advanced degrees and thus 
acquire the basic background and knowledge of comparative 
experience to help devise and promote reforms and (2) par- 
allel short- term training for member s of the legislature, 
press,  businessmen, bankers, and others whose understand- 
ing and support a r e  essential to the approval and implemen- 
tation of reforms. 
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Individuals and groups would concentrate their study on 
a comparative approach to theory and practice in developing 
countries and in the earlier experience of the more-advanced 
countries. The program would include consideration of what 
these other countries did, how they did it, and why. Every 
effort should be made to have some or all  of the training in 
the country which has experienced reforms. 

Foreign-assistance agencies, with their colleagues from 
the developing countries, would need to identify a r ea s  criti- 
cal to development in which deep and difficult reforms a r e  
required. These might include land reform; tax policy; the 
role of government in development; educational ref or m; the 
legal system in relation to development; and so on. 

Foreign-assistance agencies would need to work with 
universities in developing their competence in the selected 
fields and in giving them financial support over extended 
periods. Even more work would be required to create insti- 
tutions to provide the short-term training required. 

Discussion 

1. The program cannot be "project-related," because 
the training should begin ten, twenty, o r  thirty years  before 
some countries would be prepared to initiate a project. It 
needs to be continued for a number of years  on a scale large 
enough to create a nucleus that can influence political action 
for  particular reforms. 

2. This program is no panacea. It will be costly, but 
the odds a r e  in i t s  favor. At present, there may be only 
five or  ten people in a country who have much more than a 
vague emotional knowledge of land reform, for example, and 
the different ways i t  might be approached. They have little 
chance against the entrenched interests. With 100 o r  200 
knowledgeable and influential people, the chances for sound, 
peaceful change a r e  materially increased. Our present 
course of inaction leaves the platform for the uninformed 
and for demagogues. As the pressures  for change build up, 
we may be faced with the alternatives of crash programs 
devised by foreign experts, which rarely work well, o r  vio- 
lent change when the people will no longer s i t  still.  It seems 
the more prudent course to invest the next ten years  in an 
effort to achieve reasonably orderly peaceful reforms. 
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Stimulation of Under standing 
in the Developing Countries 

Education and training abroad cannot do the whole job. 
Foreign-assistance agencies can play an important ro le  in 
bringing information and ideas  directly to the developing 
countries. It is proposed that in identiiied f ields of r e fo rm 
activity, the foreign-assistance agencies provide l ec tu re r s  

--) 

discussion leaders,  and exper ts  who can discuss,  f r o m  a 
comparative point of view, the theoretical and practical  
problems involved in effecting re fo rms .  

The objective is to  spread g rea te r  understanding of the 
i s sues  and problems other countries have encountered in 
attempting and effecting reforms.  

Though the objective is the stimula.tion of local action, 
the nature of the discussion should be adapted to local circum- 
stances.  In one country, it might be limited to comparative 
analysis  of, say,  land re fo rm programs in Mexico, Japan,  
and Taiwan. In another, it might go beyond th is  to an effort 
to analyze local i s sues  and problems. In s t i l l  another, it 
might involve assistance and advice in developing a legisla- 
tive proposal. 

Discussion 

1. Changes of this  type do not come in  a day o r  a year .  
The foreign-assistance agencies must be  prepared to main- 
tain these programs for a t  least  ten years ,  to have panels of 
enough speakers  and discussion leaders  so  that requests  can 
be filled promptly and the exper ts  can spend enough t ime in 
the country for infor ma1 discussions with influential people, 
in addition to public discussions. 

2. This speakers1 program needs to be closely re la ted  
to the long-term education and shor t - term training discussed 
above. It should not be project-related, as one of i t s  objec- 
t ives is the stimulation of sound projects  when the t ime is 
ripe.  
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3.  There is not much doubt that this type of new program 
will precipitate local controversy, from time to time, and 
the foreign-assistance agencies will be affected. This seems 
to be a small  price to pay for encouraging sound reforms 
when the alternative i s  considered--continuing to work pub- 
licly a t  the technical level, privately at the political level, 
until local pressures  get so  great that entrenched interests 
a r e  forced, by peaceful or other means, to make concessions 
and the environment may no longer permit rational action. 

Sectoral Self- Analysis 

As  recognition grows that it will be years  before national 
planning becomes a major factor in development in many 
countries, there is increasing interest in sectoral planning. 
Like economic planning, sectoral analysis seems headed in 
the direction of the cult of the initiated who know i t s  myths 
and mysteries or will soon create them. At this early stage, 
it is still possible to make it  public property and a vital 
force to stimulate necessary reforms.  Many countries have 
the capacity to do this work now, with leadership and guid- 
ance from foreign-assistance agencies. 

In this program, small  local groups familiar with dif- 
ferent facets of the sector would meet together over perhaps 
a year or  two to analyze the problems and develop at  least 
partial solutions. Their objective would be to increase pub- 
l ic awareness and concern about problems and then to pro- 
pose solutions that advance development activities. They 
would have available a new type of assistance which brings 
various kinds of technical knowledge to men who a r e  not 
technicians, but can contribute the judgment to shape the 
future of their own country. The group in agriculture, for 
instance, might include a member of the legislature, a 
banker, a representative of cooperatives, a progressive 
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landowner, a tenant farmer sf representative, one or two 
graduates of foreign agricultural colleges, one or two eco- 
nomists, an urban labor representative, and a merchant. 
The technical input can be made througl.1 small staff services 
and foreign assistance. 

Discussion 

1. The primary need in most developing countries i s  to 
create broader awareness of particular problems. Members 
of the study groups will obtain this awareness through their 
personal participation. They will spread this awareness by 
publicizing their findings and conclusions and encouraging 
public or private discussion, depending on the openness of a 
particular society. 

2. As the groups begin to develop proposals for action, 
they themselves will represent a cross-section of the coun- 
try. Even more, they can serve a s  channels for the thinking 
of their own constituencies. They are  thus in reasonably 
good positions to develop workable action programs. 

3. There may be some countries so lacking in manpower 
that they would not have a dozen or so inen of this type to 
draw on for sectoral study. Such countries should be con- 
sidered to be in a predevelopment stage and should be pro- 
grammed accordingly. 

4 .  It may be appropriate in some countries for the 
staff services to be provided by the ministries, but few of 
them have the capacity for the broad, multidisciplinary plan- 
ning contemplated in sectoral self-analysis. Nor do they 
have the diversity of channels of influe~lce of the study groups. 

5. Study groups will need technical assistance of a high 
order and largely different from that usually provided by 
foreign-assistance agencies. Although some special studies 
of the traditional type will be needed, there will be greater 
need for guides, check lists, and other analytical devices. 
There will be need, also, for guidance in organizing and 
operating public study groups and commissions. Advice 
and assistance to the staff services will be needed, a s  well 
a s  experts who can contribute their specialties to the 
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understanding of the subsectors. Above all, sectoral states- 
men will be needed who can help the group look at the total 
sectoral picture in perspective. 

6. This proposal is built around a simple premise. 
Although developing countries lack people with technical 
skills, they do not lack people of intelligence and ability, 
whose interest and concern for development and progress 
can be aroused. Once some of the leaders and the people 
become aware and concerned, the technical gaps can be 
filled. Foreign- assistance agencies have a responsibility 
for helping to focus and arouse public concern, a s  well as 
for helping f i l l  the technical gaps. 

CAPACITY TO CARRY OUT 
PROGRAM OPERATIONS 

Even when planning is reasonably effective, operations 
usually break down and the people do not get the type of fast, 
flexible, dynamic services needed for development. Foreign- 
assistance agencies have not been consistently helpful in the 
operational a reas  where the principal problems a r e  limited 
local funds and lack of operational skills and too narrowly 
conceived technical assistance. 

Technical assistance has been largely the province of 
the subject-matter specialist who is not especially skilled 
in institution-building or  in the installation of operating sys- 
tems. Training at home or abroad, for the most part ,  has 
neither reached enough people nor given them the how-to- 
do-it skills required. Foreign lending has been largely to 
provide foreign exchange for purchases of equipment and 
skills from the more- advanced countries. Although impor- 
tant for infrastructure and private- sector development, this 
kind of lending does not meet the high local costs of develop- 
ment. Because development is already lagging behind rising 
expectations, new devices must be created to facilitate devel- 
opment during the period before local tax revenues reach 
adequate levels. 



RECOMMENDATIONS FOR THE FUTURE 

To meet these nroblems it i s  nronosed that foreign- 
& * -  - 

assistance agencies embark on a new xlromam of matching - a w - 
develonment assistance grants. in- countrv oner ational train- * * 

ing, k d  coordinated devkopmknt assistance teams. Each 
of these proposals will be discussed below. 

Matching Development Assistance Grants 

As discussed earlier,  deve1opmen.t i s  costly, and the 
major share of these costs i s  for personnel services and 
locally available supplies, equipment, and facilities. Few 
developing countries have the public revenues to finance 
these services, and, even with foreign assistance, cannot 
increase their tax collections rapidly enough to the levels 
required for development, for example, an increase of 33 
to 50 per cent in many countries. Even when revenues a re  
reasonably adequate, countries cannot reduce allocations to 
traditional services rapidly enough to meet development 
needs. Moreover, even when funds a re  available, few coun- 
t r ies  have demonstrated the capacity to perform operations 
rapidly and efficiently enough to have a significant impact 
on development. 

Neither current patterns of lending nor technical assist- 
ance meet these needs. Lending is primarily for foreign- 
exchange costs, a relatively minor part of the costs of build- 
ing institutions for program administration, education and 
training, and other labor-intensive activities. Technical 
assistance, with i t s  primary emphasis on the application of 
technology and long-range institution-building, i s  rarely 
comprehensive enough to get operatioils moving on the scale 
required to have a significant, rapid, visible impact on 
development. 

To meet these problems it i s  proposed that foreign- 
assistance agencies undertake a new program of matching 
development assistance grants. 

Under this program, the foreign-assistance agency 
would match appropriated funds of a developing country 
for a mutually acceptable operational program that would 
advance development and establish or  strengthen a 
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modernizing institution. Matching funds would be granted 
for the f i r s t  two years. Grants would be continued on a 
decreasing scale corresponding to increasing local appro- 
priations for the next five years,  after which the program 
would be continued with full local funding of operational costs. 
Some continuity of technical assistance would be provided if 
that were necessary. 

The matching grants would start  after the developing 
country had developed an acceptable plan which would include 
statement of goals and proposed methods of achieving objec- 
tives with respect to relevant technology, administration, 
and financing. Legislative approval or equivalent public gov- 
ernmental commitment would be required, a s  well a s  com- 
mitment of necessary local financial resources. In the legis- 
lation, there would be need for the flexibility and the controls 
essential for institutional development. Provisions would be 
included for periodic joint reviews to appraise the effective- 
ness with which the plan was being carried out and the justi- 
fication for continuity of joint efforts. 

Technical assistance would be provided in the develop- 
ment of the plan, in training personnel, and in facilitating 
operations. When mutually desirable, foreign advisors 
would be used in supervisory positions to improve opera- 
tions and train local personnel. 

Discussion 

1. This proposal would require participating developing 
countries to spell out their objectives and operational pro- 
grams and obtain public sanction before embarking on sig- 
nificant long-term programs. The development of the plan 
would provide a basis for appropriate public discussion, 
often now missing from development efforts. 

2. The program is assured of adequate financing com- 
mitments for seven years,  which, coupled with effective 
planning and assistance, should be long enough to demon- 
strate an effective operational job, build a good foundation 
for an effective institution, and win sustained support. In 
this period, the pattern of increasing local appropriations 
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should be well established and should lead to subsequent ade- 
quate levels of financing. 

3. The matching grant program will make it possible 
for countries to initiate development programs before their 
current revenue levels would permit, but;, at the same time, 
their plans would be expected to indicate sources and projec- 
tions of local financial support, and where appropriate, com- 
mitments with respect to fiscal reforms. 

4. The program of matching development grants will 
speed development and institution-building by at least ten 
years and demonstrate to the people the interest of their gov- 
ernments and the foreign-assistance agencies in meeting 
their wants and needs. 

5. The program will be costly and may affect the foreign- 
exchange position of countries such a s  the United States. Ini- 
tially, the program can be small and experimental, limited 
to perhaps a half-dozen countries. 

6. The program will involve foreign.-assistance agencies 
in the internal affairs of developing countries and, therefore, 
in local political controversy. Cooperative efforts, including 
technical and capital-assistance efforts, always involve the 
internal affairs of developing countries. This plan brings 
these efforts into the open, making it possible for the policy- 
makers of the country to decide whether or not they want to 
participate. On the other hand, the program clearly iden- 
tifies the foreign- assistance agencies with those seeking 
important changes in the country. 

In- Country Operational Training 

Important efforts a re  now being made in many countries 
to improve the educational systems at all levels. For the 
long run, these improvements a re  of vital importance and 
must be continued and expanded. Considering the magnitude 
of the problem, these efforts will not have an appreciable 
effect on development for at least another decade or two. 
To meet the needs for skills critical to development - it i s  
proposed that foreign-assistance agencies undertake a new 
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The main initial thrust of this program will not be 
institution-building. It will be on direct t r a i n i n g 5  how to 
do what needs to be done. Foreign-assistance agencies 
would use trainers from abroad and from the host country 
to conduct classes, workshops, and laboratories in whatever 
knowledges and operational skills a r e  required to advance 
development programs. Just enough theory would be pro- 
vided to establish the framework for learning methods of 
application. Some high-level training would be included, 
but emphasis would be at the middle and lower levels. 

In the beginning, there would be no effort to standardize 
the training, but it would be adapted to some of the major 
needs of the individual countries. Very soon, however, com- 
mon areas of concern would appear, and some programs 
could be developed, such as Brazil's successful adaptation of 
the United States wartime training-within-industry program. 

Programs would include such matters as first- line and 
middle-level supervision, how to prepare or  examine a 
budget request, how to organize office space, how to main- 
tain motor vehicles, how to file certain types of records, 
how to maintain types of controls, how to compile statistics, 
how to prepare reports, how to lay out and schedule work, 
how to conduct a meeting or conference, and so on. 

The same sort of approach would be used in technical 
fields: how to prepare a lesson plan, how to make a quick 
soil analysis, how to make a home nursing visit, how to fil l  
out and review a loan application, how to organize a credit 
union, and so on. 

The target should be to reach hundreds and perhaps thou- 
sands with this type of training during the f i rs t  two years,  
followed by checks to see that the training is being used to 
advance development. When this type of training, which can 
change attitudes as well as skills, begins to catch the imagi- 
nation, the developing countries should be encouraged to 
establish institutes of applied administration and technology. 
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Initial efforts, however, should be concentrated on action 
programs to speed and facilitate development. 

Discussion 

1. Improvement of education and the building of institu- 
tions a re  sounder long-range objectives than the type of opera- 
tional training proposed. It is important to speed and broaden 
development, however, and operational training is an impor- 
tant device to fill the gaps before education and institutions 
can show significant results. Furthermore, efforts at 
institution-building a re  hampered by the same lack of opera- 
tional skills that impede other phases of development. 

2. The changing of attitudes, approaches, and work 
habits is of great importance in many countries. These 
changes cannot be effected by lecture and exhortation, but 
operational training, with i ts  how- to- do-.it approach, is one 
method of attacking some of these basic problems. 

3. It would be preferable to build operational training 
into local institutions from the beginning., but, with few excep- 
tions, local training institutions do not exist o r  a r e  not geared 
for operational training. To set up a local institution would 
be slow and premature, because there i:j not likely to be much 
support for the type of training that few developing countries 
have ever seen on any scale. The program, therefore, needs . 
local sponsorship, but, at least at the beginning, the initia- 
tive must come largely from the foreign-assistance agencies 
to develop and operate the program alone or  as a cooperative 
venture with an appropriate local group. 

4 .  Although some opposition may be encountered, the 
larger problem is likely to be inertia, until responsible local 
leaders see the program as a major technical breakthrough. 
Then they are  likely to put burdens on the program that it 
cannot carry. 

5 .  Operational costs a re  not likely to be a major factor, 
as emphasis must be placed largely on use of local facilities 
and resources. In many places, trainin.g in "shoe-box filingff 
may be more appropriate than computer operation. 
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6 .  The largest problem confronting the foreign- assistance 
agencies will be finding or  developing the trainers with inter- 
est  and knowledge of the "nuts and bolts" activities and an 
under standing of the cultural factors in particular countries. 
By tapping some of the limited, but highly successful training 
experience of foreign-assistance agencies, the experience of 
governmental and industrial training agencies at home and 
abroad, and some of the newer organizations seeking major 
new approaches in education, pilot programs can be started 
fairly quickly. Then if they live up to their technological and 
political potential, the foreign-assistance agencies can use 
this experience in developing their own resources, before 
giving operational training the high priority required in  devel- 
opment programs. 

Coordinated Development Assistance Teams 

There is still great appeal in the picture of the individual 
technician helping to improve the lot of his -less-fortunate 
neighbors. The earlier discussions have demonstrated that 
development assistance is a much more complex business 
than can normally be handled by one individual. 

It is proposed that foreigwassistance agencies use coordi- 
nated develo~ment assistance teams as the normal method of 
~rovidine: assistance for the duration of ~ r o i e c t s .  

These teams would be composed of advisors who a re  pro- 
fessionals in the subject-matter field, in administration, and 
in winning public and political support. In each of these 
phases, they should have competence in the principles of nec- 
essary reforms and in the techniques for establishment of 
systems and procedures and for individual and group training. 
In other words, assistance in development and institution- 
building requires the use of resources commensurate with 
the complexity of the problems. 

The small country need not be overwhelmed with large 
numbers of foreign advisors. It may well be that only one or  
two need be in residence for long periods. The varied spe- 
cialists, however, must know the country, the project, and 
the program. They must be prepared to spend whatever time 
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is necessary in the country and in providing continuing advice 
and guidance by correspondence over a period of years.  

Discussion 

1. The process of development and institution-building 
requires attention to the elements in Figures 1 and 4. From 
time to time, one individual advisor may have the range of 
knowledge and skills required, but it i s  unsound management 
to build a program around capacity to recruit and retain such 
r a r e  individuals. 

2. The scope and variety of activities, as well as the dif- 
ferent levels of activity, require that there be an input in the 
varied skills required on a fully coordinated basis with other 
assistance inputs. 

3. It i s  essential that the advisors, in all specialties, 
have an understanding of the nature and level of their tech- 
nology relevant to the particular country, as well as the real- 
ities of the political and social environment in the country. 
This knowledge cannot ordinarily be acquired by advisors who 
make brief visits a s  visiting experts. Tlzis argues for conti- 
nuity. 

4. At the same time, the giving and acceptance of advice 
is a very personal matter. It involves a close mutual confi- 
dence between advisor and advisee built on personal relation- 
ships that can be developed only through shared experience 
over extended periods. 

5. Although various administrative arrangements a r e  
feasible, this type of program will require the use of institu- 
tions in the advanced countries that can provide the continuity 
of knowledge, interest, skills, and relevant technology. 

TRAINING FOR DEVELOPMENT 

Educational institutions in the more- advanced countries 
have a s  their purpose, in addition to transmitting and 
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enriching their cultural heritage, the equipping of their stu- 
dents to cope with the present and future problems of their 
own societies. These problems a r e  vastly different from 
those in developing countries, and therefore, the methods 
and technology for coping with them must be different . 

The kind of training that equips a doctor to deal with 
individual patients who can afford to pay for services, and 
encourages 60 per cent of the young doctors to go into spe- 
cialties, is not suitable for the one doctor who, without pro- 
fessional colleagues and assistants and modern testing equip- 
ment, must provide health services to 30,000 illiterates not 
aware of the germ theory. Training in econometrics, includ- 
ing the use of advanced computers, may not be particularly 
helpful for men going to most developing countries, where 
statistics in volume a r e  rarely available, accurate, or  cur- 
rent. Agricultural techniques applicable to large- scale, 
capital- intensive farming by educated fa rmers  will need 
major adaptation for a country where the bulk of the farming 
is done at subsistence levels and the farmers '  only extra 
cash comes from the sale of a goat or  two kept for just such 
an emergency. The principles of public administration which 
have application to Western society require major adjustment 
in societies lacking executives with a sense of public respon- 
sibility, without channels for expression of concern for 
orderly, efficient government, and with almost no trained 
personnel. 

The differences between the needs of the more-advanced 
and the developing countries a r e  so great that they cannot be 
corrected by establishing a few courses in development. 
These differences cast grave doubts on the capacity of higher 
educational institutions in advanced countries to provide an 
effective education for students from developing countries 
and for men and women who a r e  preparing to serve a s  advi- 
sors  to the developing countries. 

To meet these problems it is proposed that foreign- 
assistance agencies: (1) undertake a ser ies  of conferences 
on the education and training of students from developing 
countries, (2) within existing institutions, sponsor establish- 
ment of a few new schools of development economics, admin- 
istration, agriculture, education, and health (or medicine), 
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(3) establish new programs for the training of foreign advi- - 
sors.  Each of these proposals will be explored below. - 

Conferences on Education and 
Training for Developnlent 

The number of foreign nationals studying in the advanced 
countries under the sponsorship of foreign-assistance pro- 
grams i s  an almost negligible part  of the foreign student 
population in the advanced countries. In the United States, 
for example, there a r e  around 80,000 foreign students, 
mainly from developing countries, and around 6,000 AID- 
sponsored participants, many of them in nonuniversity pro- 
grams. 

Most of these foreign students a r e  enrolled in the same 
courses as American students, learning the same principles, 
theories, and techniques that have been molded by and adapted 
to American society. Some of the courses may be of univer- 
sal applicability. Others, by themselves, may be of benefit 
to the foreign student. But serious questions may be raised 
about the whole course of study. The subject needs examina- 
tion by educators, by practitioners of tlevelopment, represen- 
tatives of developing countries, and university professors 
and administrators with overseas experience. 

It i s  proposed that there be a ser ies  of conferences to 
examine the relevance to development needs of curriculum 
and courses of study in higher education in the advanced 
countries. 

Discussion 

1. The foreign nationals who study abroad a r e  perhaps 
the major source for future leadership in the developing 
countries. What they learn or  fail to learn may well influ- 
ence the course of history. 

2 .  In the United States, at least, there a r e  major divi- 
sions of responsibility with respect to the education and 
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training of foreign nationals, and there i s  need for an over- 
view of the total problem. 

3. The conferences should cut across  disciplinary lines, 
a s  few of the students will work in narrow specialties when 
they return home. 

4. It is essential to have active participation of nonaca- 
demic a s  well a s  academic personnel in the conferences in 
order to develop the proper mix of higher education and devel- 
opment realities and needs. 

5. The conferences, in part, should be organized on a 
geographic basis to give special attention to the needs of par- 
ticular regions such a s  Africa and Latin America. At the 
same time, there should be ample opportunity for discussion 
of generic problems without concern for geographic bound- 
aries. 

6, Although primary emphasis would be on courses of 
study, attention should be given to other factors  in meeting 
the needs of developing countries through these foreign stu- 
dents, for  example, housing, counseling, finances, social 
activities. 

Establishment of New Schools of Development 

A number of universities have become centers for assist- 
ance to particular countries and for the training of students 
and practitioners f rom those countries. without waiting for  
the results of the conferences described above, it is proposed 
that the foreign-assistance agencies assist  a few of these 
selected universities to establish new programs to meet the 
needs of groups of countries having similar problems. 

In these programs, the foreign students would take some 
of the same courses a s  their American colleagues, but many 
o r  perhaps most of the courses would be different. The 
courses and the courses of study would be designed to respond 
to development needs abroad. Efforts would be made to teach 
a technology relevant to the developing countries. Important 
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attention would be given to the development process, 
institution-building, and administration. 

Discussion 

1. Some universities already have enough knowledge 
and experience to begin experimentation, and it would be 
unfortunate to delay individual initiative for several years 
for the completion of the conferences. 

2. Despite their experience, the universities should 
have the benefit of the same type of advice a s  suggested 
above for the conferences. 

3 .  Although focused on the foreign nationals, the pro- 
grams should expand the currently wholly inadequate re-  
sources for training Americans for overseas service in 
these fields. 

4. These planning efforts will be costly, and support 
through foreign-assistance programs will be necessary. 
This support can serve also a s  a control to avoid prolifera- 
tion beyond the point of need for this type of training center. 

Training of Foreign Advisors 

Seventy-f ive or  a hundred years ago, it was possible to 
find the handful of experts who, without previous overseas 
experience, could do reasonably well a s  foreign advisors. 
The advisors were few in number, and there was glamor 
attached to work in exotic places. This still held true during 
the Point IV programs. Although this is no longer true, 
foreign-assistance agencies still operate on the premise that 
enough qualified individuals can be found who with a few 
weeks of orientation and some language training can serve 
effectively a s  advisors overseas. 

Previous discussion has shown that this premise is 
false. Education in the advanced countries rarely equips 
a person with the technology relevant to developing countries. 
Even when the person has the imagination and ingenuity to 
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adapt technology, he ra re ly  has  deep knowledge of the develop- 
ment process.  Knowledge and skil l  in institution-building is 
not common. Understanding of the culture and historical  devel- 
opments in the country of assignment is even more  unusual. 

Many advisors learn  well on the job and in a few y e a r s  
acquire the knowledge and skil l  they should have had when 
they stepped off the plane for  their f i r s t  assignment. The 
social, economic, and political costs  of assignment of un- 
trained personnel a r e  staggering. 

It is proposed that the foreign-assistance agencies estab- 
l ish special progr a m x o r  the training of all long- t e r m  p e r  son- 
nel  prior to assignment overseas.  The training would apply to 
direct- hire,  contract, and loan-f inanced personnel. The train- 
ing would include technology relevant to the assignment, the 
development process ,  institution-building, and relevant as- 
pects  of the culture and history of the country of assignment. 

Discussion 

1. Development is costly for  the developing as well as 
the advanced countries. Improvement of the quality of advi- 
sory  services  will speed and strengthen the development pro- 
cess ,  and, over a period of t ime,  lead to fewer mistakes and 
a better r e tu rn  on the investment in development. 

2. Although there  is much we do not know about develop- 
ment, there is much that is known. It can be organized and 
taught in a fo rm useful for practi t ioners.  

3 .  The program can be neither pure theory nor pure  
application, but a blend of both. I t s  development will require  
the sharing of experience among the academic community 
and operating officials. The training should be given by 
institutions that can tai lor  their  programs to meet clearly 
defined objectives within defined t ime limits. 

4 .  Training of four to s ix  months will be costly. The 
price is low, however, compared with the cost  of the largely 
unproductive f i r s t  year of over s e a s  service  of most  advisors.  
The over-al l  cost will be  more  than offset if the training helps 
reduce the development p rocess  and foreign assistance by even 
two months. 
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