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Introduction
In a previous paper (Thomas 1996) I asked 'What is development
management?' I was looking for a counter to 'the idea that management
principles are universal, so that, whatever the context, management can
be taught using the same learning materials'. Arguing that 'the nature of
the task determines the appropriate version of management', I found that
the answer to my question depended on what view I took of development.
If development is viewed as a long-term historical change process, then
development management may be taken to mean the management of any
type of task in the context of development. If, however, development is
seen in terms of deliberate efforts at progress, then development
management would be characterised as:

the management of deliberate efforts at progress on the part of one of
a number of agencies, the management of intervention in the process
of social change in the context of conflicts of goals, values and
interests. (Thomas 1996:106)

Thus the two approaches to the definition of development lead to
different ideas of what is meant by development management, which
might be summarised as management in development and management
of development. I went on to list a number of conceptual and skill areas
which would be important particularly for management of development,
which, I argued, emphasised 'areas and approaches less well covered in
traditional subjects like development administration', so that 'there is
indeed a substantially new field here' (ibid.:109),
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I have since begun to think that the arguments I put forward did not go
far enough, on at least two counts. First, I may have demonstrated how to
determine when it is development management rather than simply
management which is taking place. However, this may not be enough for
us to recognise when development management is being done well.
Surely if development management really is distinctive, then good
development management will be distinctively different from simply
good management in a development context? It now appears to me that
my 1996 paper was limited in that it did not address this question
directly. In that paper I attempted to unite the 'command and control' and
'empowerment and enabling' views of management into 'the simple idea
of management as getting the work done by the best means available'
(ibid.:100). This in turn led me to define development management in
terms of what is needed to carry out development tasks successfully.
Since I engaged no further in discussion of how best to undertake
development management, the implication was that good development
management, like good management in general, simply means
succeeding in the task at hand.

Second, I have become increasingly uncertain whether I really did
succeed in making the case that there is something distinctive about
development management. Let me emphasise that I have not changed my
mind on this point. With others, I have spent the intervening period
devising learning materials on development management aimed at
helping students develop skills and competences in the areas listed. I
have met many students, who are usually simultaneously practising
development managers, both from Europe and from Southern Africa,
who have found these materials both intellectually stimulating and of
practical use. There is indeed something distinctive and substantially
new here. Again, the limitation of my previous approach seems to lie in
my excessive reliance on defining development management in relation
to a view of development in terms of specific development interventions
as a distinctive type of task. My uncertainty is over whether it is really the
case that what is distinctive about development management derives
entirely from the nature of the task.

In the 1996 paper I mentioned a somewhat different approach to
defining development management in one or two places without really
carrying the argument through. In this different approach, development
management would signify a particular style of management rather than
merely management of a particular kind of activity. I have come to think
that this corresponds to a third approach to defining development itself,
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and the view of development management entailed is at least as important
as the other two. In this third approach, development is neither historical
process nor a set of deliberate intervention tasks but a particular kind of
orientation, an orientation towards progressive change. Ideally, this
development orientation guides a/7 the activities of development
organisations, not just specific development interventions. This approach
has several things in common with the idea of development management
as the management of interventions, notably the importance of value-
based conflicts. Whether one thinks of managing specific interventions
aimed at positive change or an orientation towards progressive change
which guides all the management of all activities, what is thought positive
or progressive will clearly vary according to subjective beliefs, ideology,
and interests, and thus give rise to such conflicts. However, the new
approach has the potential to make development management more
broadly applicable, and thus seems worth pursuing at least a little further.

Thus we can define development management as management
undertaken with a development orientation, rather than management in
the context of the development process or the management of
development interventions or tasks. I will dub this third view of what is
meant by development management: management for development, to
add the previous two: management in development and management of
development. This extends the matrix produced in my 1996 paper, as
follows:

Development as: Development management as:

1 historical change process management in development
(management in the context of the
development process)

2 deliberate efforts at progress management of development
(management of development
efforts)

3 orientation towards management for development
progressive change (management with a development

orientation).

I am not suggesting that my previous emphasis on the management of
development tasks was wrong. However, I do suggest that a task-oriented
approach has limitations. It does not help us to recognise the special
characteristics of good development management, and it does not really
provide the best counter to the notion that management principles are
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universal. I would argue that a combination of all three approaches is
needed. To this end I intend to develop further the idea of development
management as a style of management, of'management for development'.

Limitations of task orientation
Previously, I had argued that 'there is something specific about those
tasks which may be called development tasks' (ibid.:101). I identified
four distinctive features of development tasks (ibid.:106):

• external social goals rather than internal organisational ones;
• influencing or intervening in social processes rather than using

resources to meet goals directly;
• goals subject to value-based conflicts; and
• the importance of process.

In effect, these 'features' are aspects of the context in which development
interventions are undertaken. In particular, they are mostly about the goals
of development interventions. In practice, all kinds of tasks may be required
to meet development goals. There are certain kinds of activities which are
likely to be central to development management defined in this way, and
which correspond to some of the conceptual and skill areas identified in the
1996 paper. These include, for example, negotiation and brokering, policy
analysis, and the appraisal of the likely impact of proposed interventions.
However, when broken down into detailed tasks these activities cannot be
said to be specific to development management; similar tasks occur in any
management context, although the goals may be quite different.

A task-oriented approach to development is reflected in the ubiquity
of logical framework planning and its variants, in which development
interventions are planned on the basis of devising a logic by which tasks
or activities will lead to desired outcomes and thence to the achievement
of set goals. The tasks tend to be evaluated by indicators which show
simply how fully they have been carried out, while the achievement of
outcomes and goals is evaluated by measuring pre-determined indicators
specific to them; and if tasks are completed without achieving the goals
this is attributed to deficiencies in the assumptions made about the
logical connections between them (Gasper 1996).

Thus, with this approach, once it is decided what activities are needed,
it is then simply a matter of getting the tasks completed. The management
required appears not to differ from that required to get similar tasks done
in any context. However, there are several limitations to an entirely task-
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oriented approach. First, the concentration on defining what is required,
and then getting the tasks completed by the best means available, appears
to downplay the possibility that the way a task is performed may affect the
outcomes and hence the achievement of goals. For example, a micro-
finance institution may have fieldworkers whose tasks include regularly
collecting repayments from women's groups. Completing this task could
be done quite mechanically, with the fieldworkers themselves doing most
of the calculations and organising the required meetings. If, however, the
collection is done via a mechanism that involves active participation by
the women themselves, it may be more likely both that the women gain
confidence and self-esteem and that repayment levels remain high, even
with less frequent contact from the fieldworkers, thus contributing better
to long-term goals of empowering women and financial sustainability.

Of course, management theorists have already been debating
limitations to task orientation in conventional management, so that this
in itself is not distinctive to a discussion of development management.
Indeed, in the 1996 paper I referred to the discussion by Paton (1991) of
task orientation (which he calls the 'instrumental' aspect of management)
and noted (ibid.:101) that:

this instrumental aspect of management needs to be complemented
with a realisation of the importance of the expressive aspect of
management, in which values and ideas are promoted as part of
how an organisation (and its members and managers) defines itself
(and themselves), not just as one way of getting things done.
(Emphasis in original)

This points to a second limitation of task orientation. Not only does it
downplay the importance of how a task is done as opposed to just getting
it done anyhow; it ignores the importance of acting consistently with the
organisation's own values in order to reinforce those values and thus the
organisation's culture and sense of its own worth. For example, an
international NGO may undertake a campaign to raise funds from the
public in the Northern country where it is based. Finding images to use on
posters and television for its campaign may be undertaken as a task with
just the images themselves and their effectiveness in mind. However, for
many such NGOs it is important that images are chosen which show
respect for those depicted in them and are used with their consent, since
mutual respect and self-determination are among the development values
adopted by the NGOs, and it is seen as crucial to their integrity as
development agencies that they act consistently with their values.
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There is a third limitation, which has similarities with the first two but
goes beyond them. It relates to the two aspects of public action (Wuyts et
al. 1992; Thomas 1997). Public action means not only acting to meet
public need but promoting values which define what is regarded as
public need and how it is regarded. Development management surely
also includes promoting values, in particular what is to be regarded as
development, in this way. Again, conventional management also
includes promoting values. However, while business management
promotes the values of business, I would argue that good development
management should promote the values of development.

One might try to reconcile this with a task orientation by arguing that
political activity devoted to contesting the definition of public need in a
particular arena is also a kind of task to be undertaken, noting that 'the
importance of process' is one of the features of development tasks.
However, such 'tasks' are so contingent on the activities of others and
their interrelationships that it becomes virtually impossible to analyse
them in terms of whether they have been fully completed and evaluating
their outcomes by pre-set indicators. For example, there are many areas
of public concern now accepted as such largely because of the efforts of
NGOs and other development organisations, including the rights of
indigenous communities, the need to combat environmental
degradation, child rights, and many others. These are not accepted
because of specific interventions undertaken by the organisations
concerned to make them so, but because they consistently built those
concerns into the way they reacted to events and took opportunities, over
a long period. Development management must include managing values
within and between organisations so that they are promoted over a period
in cases like this.

Management for development
Thus, while accepting that development management often means
managing deliberately designed development interventions and hence
ensuring that the required tasks are done 'by the best means available', I
have also noted some important limitations of relying entirely on a task-
oriented approach.

Management for (rather than of) development implies a style of
management in which any and every activity is undertaken in such a
way as to enhance development. It applies both to activities which are
designed as a deliberate development intervention and to other
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activities. Thus, for planned development tasks, it implies considering
the way they are done, not just getting immediate results. The 1996
paper mentioned empowerment as a value which might be expressed in
the choice of how activities are carried out: 'in some circumstances, to
empower members of an organisation or community is more important
in its own right than getting any particular job done' (ibid.:103-4). If
empowerment is taken as part of a particular value-based definition of
development, then managing in such a way as to empower would be an
example of managing for development. In the example of the micro-
finance institution given above, this could be a justification for using
participatory mechanisms, even if there were no benefit in terms of
improved repayment rates.

There are also plenty of tasks undertaken by a development organisation
which are not specifically part of a development intervention. On the one
hand there are tasks of organisational maintenance and day-to-day
administration. On the other, there are occasions when the organisation's
developmental values are called more clearly into question by unexpected
changes in circumstances or by the actions of other organisations, so that a
reaction is required which entails new tasks. Once again it is the way in
which an organisation reacts to such opportunities and unforeseen
challenges that demonstrates the extent to which its management can be
termed development management in the sense of management which is
always for development.

An extreme example here is furnished by a development organisation
in a complex emergency. Providing relief in a quickly changing situation
exacerbated by violent conflict makes it almost impossible to work for
development when there is so much to be done in terms of response to
immediate need. Nevertheless, it may be possible to maintain values such
as mutual respect and a belief in people's right to and potential for self-
determination, and to take what opportunities exist to put these values
into practice. A less extreme example would be how an organisation
undertaking an awareness-raising campaign responds to an unexpected
opportunity for publicity. Once again, management for development
would ensure the same care was taken about values of mutual respect and
so on as with carefully planned elements of the campaign.

It may help here to conceive development at several levels, with a
degree of linkage between them. First there is the level of individual
human development, often thought of rather mechanistically in terms
of training, but also including notions such as empowerment which can
apply both to staff and to 'clients', or members of communities with
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which an organisation is working. There is organisational development,
which incorporates the more specific discipline of organisation
development (OD) with its emphasis on learning, reflection, and
processes of intervention and change at the group and organisation
levels (see, for example, Schein 1969; Argyris 1971). Then institutional
development is distinguished from organisational development by
involving directed change which takes place outside any one
organisation (Cooke 1997; Fowler 1997), particularly when progressive
change in institutions in the sense of norms and values accompanies
change in the organisations and organisational forms which carry those
norms and values. Finally, development at the societal level may be
thought of as resulting from the combination or accumulation of changes
or development at lower levels. In proposing that development
management is a style of management which embodies particular
development values, one is suggesting that the values which would
underpin one's vision or model of a well developed society should also
underpin one's actions at the lower levels. Thus, for example, an ideal
developed society may be seen as one where every human being's
potential can be fulfilled, as in the suggestion by Dudley Seers that 'the
realisation of the potential of human personality ... is a universally
acceptable aim', in his celebrated article 'The meaning of development'
(Seers 1979, first published 1969). The implication is that development
management means managing, as far as possible, in such a way as to
enhance the potential of those one is working with directly, and
developing organisations that carry similar values, even if this is not the
most straightforward way of getting a particular job done.

When development management is thought of as management of
development, that formulation contrasts it, implicitly at least, with the
management of other types of activity (the production of goods and
services, organisational maintenance, administration, public relations,
etc.). However, if we conceive it as management for development, the
implicit contrast is with management for other purposes, notably with
management for profit. And just as the idea of profit as a 'bottom line' can
guide any and all activities and regulate the linkages between levels, so
too the idea of development as an ultimate good can potentially be
applied at all levels and be used to relate good practice at one level to the
others. Thus, management for profit implies linking the way people are
managed in terms of 'human resource' to managing organisations in such
a way as to generate maximum dividends to owners, and eventually to a
view of society in which output and added value are the ultimate
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measures of good. Similarly, management for development relates
managing people to bring out their potential, to organisational
development aimed at the regeneration of positive values and to a view
of society in which development values such as maximising the
potential of all individuals and groups are upheld in their own right.

One may ask if management for profit and management for
development can be combined. I would answer that this may be
possible in some circumstances. Indeed, a development orientation
may be a positive benefit to business organisations, in terms of
developing both their staff on the one hand and their relations with
governments and development organisations on the other. However,
there will also be circumstances where the two will clash, and where
the way management is carried out will depend critically on what
values are given precedence.

The notion of development management as management which aims
at development consistently at all levels does not do away with
disagreement over the meaning of development. The values to be
incorporated into development may differ markedly between
development organisations even when they are involved in similar areas
of development work. For example, some organisations supporting
micro-finance initiatives do so by promoting western-style entrepre-
neurialism, while others specifically promote women's empowerment.
In both cases, the organisations concerned might reasonably claim to be
performing what I have called 'management for development' by
building the values of, on the one hand, entrepreneurialism, and, on the
other, empowerment, into the way they conduct their activities at all
levels.

While there is not likely to be agreement in detail on one particular
version of development and its underlying values, there may be some
general principles in common between them. One is the notion of
progressive change, which I take to mean not just change towards one's
particular ideal but change which builds on previous development and
in turn lays the basis for further development. Capacity building and
organisational learning are both very important concepts within this type
of view of development. Development management, then, is not just a
question of getting the task at hand completed by the best means
available. It also means simultaneously building the capacity to
undertake future tasks, and learning how to be able to cope with what at
present are unspecified tasks.
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A normative definition of development
management
I can now come back to the new question which I posed in the title of this
paper: what makes good development management? Thinking in terms
of management for development allows us to evaluate development
management in its own terms. In other words, the more it lives up to the
essential idea of being for development, the better it is.

This is tantamount to a normative definition of development
management. Development management should be management for
development, that is, oriented towards development, and, one might
argue, it only really deserves the name if it lives up to this ideal.

By contrast, think how we have to evaluate management of
development. This implies assessing how well development tasks have
been done. On the whole, there are two possibilities. One is that the
criteria are internally determined, in the sense that the development
intervention was designed with its own objectives and pre-stated means
of verification, as in the classic use of logical framework planning. The
drawback here is that apparently simply being less ambitious makes it
easier for development management to be done well. Alternatively, the
criteria by which the achievement of development tasks are judged may
be externally determined, as when standards of efficiency are applied
which might apply to the same or similar tasks in any management
context. For example, fundraising, or the delivery of relief services, may
be evaluated by criteria such as the amount of money raised per unit of
resource spent, and the cost of supplying a defined service in a particular
location. Such criteria may appear to give an objective basis for assessing
how well development management is carried out by one development
organisation compared to another, but the values underlying the criteria
are not specific to development and could apply just as well to
fundraising for an elitist university or to relief supplied by the military.
However, such an approach certainly has its appeal, as witness the spread
of contracting for the delivery of services in the development field, which
clearly implies that the criteria for the satisfactory completion of the
development tasks concerned can be defined even before the organisation
which takes on the tasks becomes involved.

Using the normative definition of development management, as
management which should be oriented towards development, certainly
ensures that good development management is not the same as just good
management. But doing this has its own limitations and dangers. One
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limitation is that development management in this sense is not always
possible. For example, supplying food or rebuilding infrastructure after
a natural disaster, or reacting to adverse publicity or to a proposal which
you believe will cause environmental damage, are cases where an
immediate focus on a task may be called for which does not allow for
specific promotion of a development orientation. I argued above that in
a similar case, such as a development organisation working in a complex
emergency, it may, nevertheless, be possible to bring developmental
principles to bear on the work being done, so that what I have called
'management for development' may still be attempted. However,
although this is an ideal, it seems necessary to admit that it cannot always
be realised in such situations.

As for dangers, one is similar to the problem just mentioned, with
internally determined criteria for assessing development management,
when thought of in terms of tasks to be completed. What count as being
oriented towards development is relative to how the particular
organisation conceives development, and a weak definition may make it
relatively easy to appear to meet the criteria. Perhaps more importantly,
there is the danger of a completely relativistic approach, where
development management in a particular organisation is good if it
succeeds in promoting the developmental values of the organisation
concerned, even if those values are contested or even abhorrent to others.

There is a clear need for some external validation of what is done in the
name of development management. At the same time, unlike the concept
of profit where arguments are mostly about how to measure it or how it is
created rather than about what it is, there is no universal definition of
development and the debates about it readily take the form of value-based
conflicts. As noted above, development management includes managing
activities aimed at contesting the definition of development and at
promoting particular values. In my case, I would promote the ideal of
enabling all human beings to realise their full capacity, though even with
such a broad definition there is still plenty of room for disagreement about
priorities and about ways and means of achieving even part of the ideal.
Nevertheless, as a version of'people-centred' development (Korten 1990),
this fits with my suggestion above that development management should
be thought of in terms of positive linkages between development, capacity
building, and learning at individual, organisational, institutional, and
societal levels.

Finally, no discussion of development management is complete
without some mention of power. The 1996 paper differentiated between
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development management carried out on behalf of those in positions of
power and on behalf of the relatively powerless. In the former case either
the 'command and control' or the 'empowerment and enabling' mode of
management might be employed, depending on the nature of the task,
whereas in the latter case 'empowerment and enabling' was preferred
because of the particular need of the powerless for empowerment before
they could take part in development. This paper has argued for a view of
development management as management for development, where
development links personal development of individuals with a broader
view, which includes the ideal of enabling all human beings to realise their
full capacity. Thus, I have effectively been arguing that the empowerment
and enabling mode of management is particularly appropriate for
development management, irrespective of the particular task at hand,
something which the 1996 paper put forward only for the special case of
development management on behalf of the powerless.

Does this imply that the normative definition of development
management gives precedence to development management on behalf of
the powerless? I stop short of giving an unequivocal 'yes' to this question.
On the one hand, those with power are not the most likely to support the
equitable, people-centred view of development I put forward above.
Thus, managing development interventions which they might promote
might not be managing for development in the sense put forward in this
paper. On the other hand, no management can achieve much, however
strong its orientation towards development, without some access to
power to carry out at least some activities.

In conclusion, it seems most useful to consider development
management as including both the management of the specific tasks
involved in development interventions (management of development)
and the normative idea of management oriented towards development
ideals (management for development), as well as the more straightforward
notion of management in a development context (management in
development). The clearest examples of good development management
will be those which use the enabling and empowerment mode of
management to achieve development goals for the relatively powerless.
However, the majority of cases will be more ambiguous, with value-based
conflicts, contestation over the definition of development itself, and
power struggles. Development management will often remain an ideal
rather than a description of what takes place.
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Tools for project development
within a public action framework

David Wield

Introduction1

The growing professionalisation of development management has
grown out of, and involved, acceptance of new public management
approaches. These include goal-setting — increasingly quantitative —
with outcomes overtly described and evidently achievable, in the name
of efficiency and financial and/or managerial accountability. In terms
of project design and implementation, this suggests the use of technical
tools such as Logical Framework Approach (LFA). LFA tools were
originally developed and used as design tools for 'blueprint'
approaches, and as such they have been highly constraining,
quantitative, and boundaried. More recently, as many development
agencies, particularly NGOs and aid agencies, have addressed the
pressure to 'professionalise', they have adopted such tools. However,
these agencies have at best exhibited an ambivalent attitude to their use
and their applicability to the complex and uncertain realities of
development practice.

The paper looks at ways of thinking about the LFA in various types of
application. There have been many well-publicised attempts to use the
LFA in process-based ways.2 However, with the countervailing pressures
for project management to become more managerialist, these interesting
efforts can be threatened. We consider the process-based use of the LFA
and argue that this should not be lost in the drive for professionalisation,
and that such application is useful to practitioners in complex, value-
driven, and qualitative contexts. We also consider the limitations of the
LFA from a public action perspective, where public means a wide range
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of institutions — not only government institutions but aid agencies,
NGOs, community groups, collectives, and political movements.

Development management and tools
Development management is a process that includes the social definition
of needs and it is embedded in public action. Development management
is more than policy implementation in a rigid sense. Rather, it involves
activities that steer and facilitate intervention towards the identification
and meeting of human need. This style of management 'differs from the
simple idea of getting the work done by the best means available' (Thomas
1996:101). It means steering effort outside the particular organisation for
which one works. Since there are never enough means available, it
involves balancing resources, often from many sources, all with different
needs and priorities. Agencies, institutions, groups, and individuals may
never completely agree on what has to be done. Ideas such as influence,
steer, facilitate, and sustainability point to the overriding importance of
process and continuity. And development management involves learning
lessons and feeding them back into practice.

Thus, among development agencies, there is fundamental doubt and
considerable cynicism about whether LFA tools can possibly be relevant
to process-based management, given that they appear to promote the very
project-based styles, with a tendency to technocracy and non-
participation, that many agencies believe weaken the overall
effectiveness of development interventions.

Development projects and development processes
Development management takes place in a variety of development
contexts and institutions, always involving a range of agencies and
individuals (i.e. a diversity of stakeholders). There is a tension between
the need to focus and clarify development interventions in manageable
ways, often artificially simplified, and an understanding of the limitations
set by such a narrow focus on boundaried projects, interventions, and
activities. Interventions take place in a complex, highly populated
landscape of human activity.

One starting point for such initiatives in development is the project. At
a simple level, this allows a complex series of processes to be broken down
into an organised set of tasks which follow a decision to implement a
project. There are great variations in what constitutes 'a project', including:
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• the installation of a single new piece of equipment;
• the introduction of a single new job category;
• an agency expanding its activities to another location;
• the development of a whole new sector of activity.

Because of this diversity of scales it is important to develop approaches
that, in effect, step back from a project and see it in its full context as part
of a longer and broader process. The importance of this is illustrated by
a comment made by one practitioner/academic:

Moving from ideas to action (at whatever level) is one of the trickiest
issues [in development]. It requires identifying what actually needs
to be done once one has the bright idea, who will do it, and how they
will be accountable. Failure to spell this out can be intentional or
unintended. For example, government departments often come up
with grand plans without concretely working out the institutional
base, the impact on incentives, and the power relations that will
result. Donor agencies and governments alike, especially recently,
talk to stakeholders at great length but the who's and how's are
unspecified and vague. NGOs also waste a lot of time and effort in
this way. Result — all the lovely discussion and plans for
participation come to naught.

Policy and action: projects and environments

How then, in a process-based way, can we situate the intervention
(project or whatever) within the 'highly populated landscape'?
Considering the relationship between policy and action, and between
projects and the wider activities of operations and institutions (i.e. its
environment), another practitioner said:

There is a tension between the need to focus projects and
interventions and the need to appreciate the complexity of the
environment of the new activity. It is obvious that at any one
moment the focus may be entirely at project level with no sense of its
context. Conversely, those responsible for implementation, may feel
they have little control over decisions outside their project.

The following quotations further illustrate the tension:

For example, in a very unstable environment the managers will
probably need to adjust project design more often, and there will be a
different planning and management approach than in a more stable
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environment. Account has to be taken of the breadth of impact of a
particular project — and the full range of factors that may affect its
course — and of the long term character of change. There are major
differences between, and concern with, development processes
more broadly — which are likely, at the very least, to involve several
projects over a significant period of time, and most likely a complex
interaction between different individual projects. (NGO employee)

Most practitioners/project managers are focused on, or perhaps even
blinkered by, the project level. Many are so busy managing 'their'
project that the wider picture is lost. It is also perhaps a reflection on
the fact that most project managers feel little responsibility for, or
influence over, events outside their project. In reality, there is often a
lack of influence. (Aid agency employee)

Projects: Are they discrete, technical initiatives to achieve defined
objectives, or should they be viewed as socio-political processes in
which competing and collaborating actors seek to achieve stated and
unstated objectives? (Academic)

Policy as blueprint or as process

This tension is always there, a reflection of the conflicting images of what
projects are.3 The tension can be described, perhaps simplistically, as that
between blueprint and process. The term blueprint comes from
engineering images of detailed drawings showing exact product
specifications, suggesting 'that projects need to be systematically and
carefully planned in advance, and implemented according to the defined
plan' (Cusworth and Franks 1993: 8) — perfect imagery for both state-led
and scientific management approaches, but not for the idea of multi-agent,
complex, process-based approaches. The process approach, on the other
hand, 'allows for flexibility in project design: although wider objectives
must be defined from the outset, project inputs and outputs ... are not set
in stone.. and lessons are learnt from past experience' (ODA1995:104). It
seems clear that the polarised either/or approach to blueprint versus
process is not the way ahead. Rather, it may be 'a question of which form of
blueprint or process, in which circumstances, and even of what means may
be used to integrate blueprint and process approaches' (Hulme 1995:230).

So, account must be taken of the breadth of impact of a project, of the
relationship between projects and ongoing activities, and of the
development processes of which it is part. Projects take place in a sea
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of linked activities that involve multiple agencies 'an aggregate of
organisations which are responsible for a definable area of institutional
life' (Anheier 1990), where 'the objectives of individual organisations
involved in a project do not necessarily add up to, and coincide with,
those of the project or the target group', and where issues are 'complex,
ill-structured, interdependent and multi-sectoral'.

In practice, many managers and practitioners prefer working with
relatively tight routines and blueprints, but they also recognise that these,
in fact, exist within processes.

Influencing environments

Such a recognition implies that a simple boundary between the project
and its environment is not that helpful. Smith et al. (1981) developed a
framework that recognised the environment as more complex than 'all the
elements outside a project, or outside an organisation, that cannot be
controlled'.4 They use a three-level model of the environment. In the
centre is the controlled environment, then what they call the influenceable
environment — those activities and institutions which can be influenced
by the project or organisation but not directly controlled. Outside this is
the appreciated environment, which includes activities and institutions
that 'can neither be controlled nor influenced by its management', even
though their actions affect project or organisation performance.

Such an approach overlaps with that of Vickers' appreciative system
(1965; 1970). This is aprocess whose products conditions the process itself,
'but the system is not operationally closed ... the appreciative system is
always open to new inputs' (Checkland 1994: 83-84). Research in the
evolutionary theory of technological change strongly suggests that during
periods of rapid innovation, the boundaries between businesses (or firms)
and their environments are in constant flux (Amendola and Bruno 1990).

Projects and ongoing public action

There is, then, a tension between the need to focus projects and actions
and the need to appreciate the complex environments in which
interventions take place. Many development practitioners think of their
work as project-based and development as a series of projects and
programmes — a vast interlocking series of them. In many parts of the
world, projects are an increasing element of development activity. Not
only has there been a major decrease in state activity, but much of that
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activity has been turned into projects — a process of projectisation. In
many countries and sectors, there has been a major decline in routine,
ongoing activity and a corresponding increase in support for NGO
activity (sub-contracted with short time-frames). Aid agency funding,
much of it on a project or programme basis, is increasingly important.
Many large loans and grants have thus been projectised. But, despite the
recurrent debates on the disadvantages of projects as instruments of
development intervention, no effective alternatives have emerged, and
projects are likely to remain a basic means for translating policies into
action programmes (Cernea 1991).

Nevertheless, many development practitioners work in organisations
that facilitate and coordinate many different actions simultaneously,
rather than having prime responsibility for one project. For example, at
a local level, someone in charge of primary health may be responsible for
pulling together many projects (that in turn link to many different
agencies) into some sort of coherent whole. Their work includes
balancing the need for overall coherence against the need to keep up the
enthusiasm of project workers. Or rather, the need to combine coherence
of action with punctuated intervention. One serious problem in many
locations is that the work of project intervention is separated from that of
building or preserving coherence — that is, different people do the
different tasks, with one type of work (the project work with donor funds)
valued more highly than the routine, ongoing activities which try to
continue in the face of diminishing budgets. Such balancing involves
serious tensions between many different organisations, all with different
cultures, resources, and agendas.

Understanding the LFA in a public action
perspective
We have argued so far that development issues are generally complex and
messy. They usually involve problems that are strongly interconnected,
and multiple agencies. They cannot easily be reduced into neat
individual problems that can be resolved within one organisation — they
require those involved to go outside their organisation, to where they may
have little leverage to implement change. Untangling the different casual
processes is not possible solely by following a set of routines.

If tools are used as process-tools, the extent to which they can assist in
steering and forging coherence of action in situations with multiple
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actors and many interests can be assessed. So it is with the LFA.
Framework planning is a tool used to improve clarity and focus in the

planning of interventions. The tool, which has many different forms,
was established as a structure to assist project planning, but has grown
into an approach that can aid the process of consensus-building in
project design and management. The LFA has become ubiquitous in the
development business, defying those who prophesied its demise as
simplistic and just another form of technocratic management by
objectives. The basic idea of the tool is to provide a structure to allow
those involved in projects to specify the different components of
activities, and carefully and causally relate the means to the ends. The
framework aims to aid logical thinking about the ways in which a project
or other intervention may be structured and organised. It also allows the
different groups associated with the intervention to participate in
discussions and decisions about it and its underlying assumptions, and
to continue involvement as the project develops and changes. Coleman
argues that the approach 'is an "aid to thinking" rather than a set of
procedures' (1987: 259). Framework planning can be used in a
mechanistic manner. There are anecdotes of framework plans being
developed in hotel bedrooms by visiting consultants after a day or two's
discussion with those most affected by the intervention, or even just
with those in favour of it. One practitioner said: 'Consultants are not
given much time but expected to come up with a project document and
log-frame (framework plan) as part of their terms of reference. This
means that a log-frame is sometimes constructed by the consultant
alone, which is not intended. If handled badly it can set back an
intervention severely'.

There is no shortage of analyses of the LFA in terms of its efficacy as a
blueprint and/or process tool. The ambivalence and cynicism mentioned
earlier has been encapsulated in a range of good publications.(5) We will
not rehearse these arguments here. Rather, the question we consider is
how the change from state-led to multiple-actor involvement in
development can be reflected in, and inform, micro-level project design
(see Table 1).

State-led development implies that a single actor is able to implement
or at least to control implementation. The 'public action' perspective
assumes, on the other hand, plurality of financing, and multiple actors
with plurality of interest. With state action it is easy to imagine that there
is a public interest, which the state's role is to reflect and act on. This
implies a concept of planning with a single actor doing things. The

Tools for project development within a public action framework 59



implications for project design and planning are that techniques are
required for identifying, prioritising, and evaluating such action. The big
problem for development and project planning was how to plan
development more effectively so that the state could better achieve those
tasks that were its responsibility. The development planning and project
appraisal literature from the 1950s onwards shows a gradual
improvement in these techniques. The 1970s and 1980s brought a
massive growth in programming tools and social and qualitative
techniques, so that:

.. .there is now a much wider range of techniques and procedures
available for policy analysis. Models can more easily be designed to
match the constraints and policy objectives of individual countries,
rather than using a standard framework. Also, the shift towards
simulating market outcomes means that policy analysis has shifted
away from the setting of targets to the comparison of instruments
and programmes (Chowdhury and Kirkpatrick 1994:4).

This categorisation of public interest is simplified of course, but if we
consider it from the perspective of the new policy agenda (NPA) it
becomes much more complex. The public interest is contested by
different interests and different stakeholders. The idea that there can be
coherence of planning cannot be assumed. Who should act in the so-
called public interest? NGOs? Donors? Local government? The state? If
they all act independently in the same sector, how does it all add up?
Under these conditions, the old concept of project appraisal is
insufficient. Techniques can be used for assessing individual projects,
but, overall, how does it pull together? In the 'old', blueprint approach to
planning, an unchallenged single actor can plan by allocating resources
it controls. Now, with concepts like 'planning as steering' and
'influencing behaviours to get agreed outcomes', a new approach to
project design is needed. What would be its characteristics? Intervention
as a process means consensus-building and giving priority to coherence
so that 'things add up'. The implication is that tools and techniques are
needed to seek such consensus and coherence, and that tools are also
needed to illustrate and display the results of one actor going it alone in
a multiple-actor situation. The right hand column of Table 1 is an attempt
to express this situation.
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Table 1 State-led and multiple-actor development policy, and implications for

planning and projects

'Old', state-led approach 'New', public action approach

Type of actor State-led single actor Public action by multiple actors

with plurality of interests

Public Interest Yes, the state knows

what public interest is, and

acts on it

Public interest is not

immediately obvious.

Definition of 'public' interest'

contested. Different interests,

different stakeholders

Planning Planning with one actor.

Techniques needed to identify,

prioritise, evaluate actions

Coherence cannot be

assumed. Who should act?

NGOs? Donors? State? If they

all act, how does it add up?

Problem How to do it better? How best to steer and influence

behaviours of various actors?

Tools Project appraisal, cost benefit

analysis, etc.

Techniques to build coherence.

Tools for seeking consensus for

coherence of action. Tools to

illustrate and display the

results of one actor 'going it

alone', e.g. participation

analysis, stakeholder analysis,

framework planning as process.

And so on.

The LFA as process-tool?
So, the LFA can be a blueprint tool restricted to matrix box-filling, but
evidence from a range of cases we have analysed suggests that, as one part
of a range of tools, it can assist practitioners faced with managing
complexity but also having to state goals for which they are accountable.

However, a straightforward strengths and weaknesses analysis of the
LFA does not really capture the complex practice of the approach. Rather,
it is the ways the LFA are used which are important. Ironically, as Gasper
has well described it is the ZOPP (objectives-oriented project planning
system) method which, while using the LFA in a process-based way, has
also stuck to the most top-down, managerial style of implementation
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(Gaspar 1996:15). Although it has the rhetoric of participation, it ends up
being one of the most imposed tools in development policy and practice.
Similarly, some of the most interesting uses of the LFA have been as part
of a raft of tools used as and when needed. However, some agencies have
tried to turn the raft of tools into a prescriptive list of 'must dos'. And all
the time the LFA, has become increasingly used by agencies worldwide.

In our teaching (with, so far, around 250 practitioners), we emphasise
that the LFA and other tools are approaches that have and will continue
to evolve, perhaps into something quite different; and that the tool is not
a 'precious thing' — it can be treated roughly and used in whatever ways
assist with the process of clarifying and focusing. It is not a 'pure'
method. We use a range of well-known tools, and also emphasise the
importance of power and contradiction at various levels — macro, meso,
and micro. Table 1 is an expression of how we have conceptualised the
relationship between tools and 'new' approaches within a public action
perspective.

Reflections
To date in our use of the LFA for teaching purposes, at least three issues
have arisen which illustrate its limitations as a stand-alone tool.

Form over substance

In the aid business, form often substitutes substance. In the case of the
LFA, the victory of form over substance can be 'the filling in of the matrix',
or it can be the tyranny of the manipulated 'participation'. One
practitioner had this to say about one particular participatory tool,
Participatory Rural Appraisal, 'PRA leads to genuine participation and
ownership. One of the problems ...is that agency staff or consultants are
not properly trained, and in fact start creating short cuts in the
methodology. Hence the "quick and dirty" type PRA work that is now
very common.'

But if public action is contested, as we have argued, and if 'public
interest' is plural, there must be an analytical framework to handle it. So,
in that case, there are some key aspects of LFA which are essential.

These are the tools that give an analytical handle on public interest as
contested terrain — in situations of multiple interest, tools are needed
that help identify the 'stakes' and 'interests' in particular activities and
interventions. But more, tools are needed to ensure that 'you get
somewhere' — that a platform for action emerges. So, for example, tools
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are needed that show stakeholders the results of pursuing self-interest,
and that subordinating some interests can improve the overall solution
for most stakeholders.

To argue for the identification of interests is not to argue for an ideal or
perfect consensus where none exists. Indeed, the identification of interests
is needed to develop an understanding of ablocking or controlling interest
— which could well include the donor — that would need to be
confronted. In the framework plan matrix, the column of measurable
output may be a donor's controlling device, for example, which means, 'I
will only fund this project if it has these predetermined outcomes'.

The LFA can also be used to bring out disagreements and so used in a
process to investigate the possibilities for collective action. It is only by
identifying such interests that coherent action can be forged, and that is
what makes it so difficult. The search for coherent action will almost
always involve institutional change. And transformation is not only an
organisational question, but also a political issue. A cynical response to that
might be 'Who said it was going to be easy?' Analytical tools are certainly
required to improve the conceptualisation and practice of making
connections between, and sense of, complex personal interactions.

Assumptions
The second issue for reflection is that of assumptions, the vital
importance of which is always emphasised in the LFA. The success of an
intervention depends on being clear what is likely to constrain it.
However, there is another side to the need for serious analysis of the
assumptions that may adversely affect an intervention. Assumptions can
also be seen as things you have to work on and change.

A slavish adherence to the LFA would focus on making the most of the
constraints rather than on changing them. LFA experts would argue that
that is precisely why there need to be iterations of the LFA in a process-
based way, but there are numerous examples where the emphasis on
assumptions has cemented a constraint rather than trying to change it.

Breaking boundaries and constraints is, of course, quite normal in the
steering of development activities. It is also an important aspect of
strategic management. Michael Porter (1990) for example, a classic
author in this field, has analysed these issues both at a business (firm)
level and national level. He argues against the idea of comparative
advantage — that nations always produce what they can produce most
productively with, for example, some producing low-value products like
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cotton while others produce computer software. He argues instead that
comparative advantage — and thus competitive advantage — can be
reshaped by national and firm-level action.

Although Porter is writing in the context of business or national
competitiveness, the same argument can be made for other types of
organisation. One way of building advantage is to work on the constraints
and continually improve. This key notion in innovation theory is as
relevant in development projects and programmes as it is in firms. Those
who study 'the behaviour of the firm' are constantly looking to
understand why some 'adapt' to their environments more favourably
than others. Similarly, some organisations and programmes appear to be
able to engage in 'adaptive behaviour'. A narrow focus on framework
planning can deflect from the need to work on the assumptions and
constraints associated with an intervention. Adaptive action can widen
the scope of an intervention and increase its effectiveness.

Conclusion
In working on this practitioner-based material, a metaphor kept springing
up — one that has been well used in management and development
circles to signify both survival and evolution. Ironically, a metaphor that
is much used in social constructions of Africa — that of the dance —
emerged also at the Harvard Business School in the 1980s with Moss
Kanter's When Giants Learn to Dance (1989), a study of corporate
attempts to transform organisations and institutions. In writing on Africa,
it is used as a metaphor for survival, as, for example, in Stephanie
Urdang's book on women's survival strategies in Mozambique, And Still
They Dance (1989). The different uses of the metaphor — dance as
flexibility and dance as survival — come together quite nicely when we
think of how to improve learning from interventions, and how to use tools
without being dominated by them. In multi-actor environments the
ability to steer in complex yet practised movements and at the same time
to continue to dance — to be 'active' and evolve new, creative forms of
movement — lie at the heart of notions of public action.
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Notes
1 This paper results from

reflections on approaches to teaching
these tools within a public action
perspective, and has benefited from the
large quantity of practitioner insights
and feedback, some of which is cited
throughout. Thanks particularly to Marc
Wuyts for insights and discussions, both
on our joint attempts to teach and at the
same time critique cost benefit analysis
in the 1970s, and on the relationship
between the LFA and the moves from
state to public action. Thanks also to
David Daniels, Des Gasper, Mark
Goldring, Caroline Harper, David
Hulme, Penny Lawrence, Carolyn
Miller, Berit Olsson, Gita Sen, Graham
Thorn, Adrian and Timlin for their
contributions, some of which are inside
'quotes', and especially to my colleagues
Dorcas Robinson and Simon Bell who
assisted with the production of teaching
materials for The Open University's
Global Programme in Development
Management.

2 See for example, INTRAC/South
Research (1994) and Gasper (1997).

3 Hulme (1995) provides a useful
analytical framework in which to
examine such tensions.

4 I am grateful to David Hulme for
this insight on Smith et al.

5 See, for example, Coleman 1987;
Gasper 1997; INTRAC/South Research
1994; Biggs and Smith 1998.
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Institutional sustainability
as learning
Hazel Johnson and Gordon Wilson

Introduction
This article is concerned with how negotiations between stakeholders
over action on development can enhance institutional sustainability. It
argues that institutional sustainability is based on a three-point agenda
for negotiation which provides a framework for action and performance
assessment, and hence a means of learning and innovation. We see
learning and innovation as key to institutional sustainability because
development is a dynamic process, not simply a set of desired targets or
goals. However, learning and innovation often involve steering a course
through conflictual social relations in which relative power and strength
of interests will be evident. Learning within and between development
organisations and other participants in development processes is not
automatically consensual, while negotiating conflict creatively can also
be an important source of innovation.

Our three-point negotiation agenda for institutional sustainability
involves: (i) the ability to investigate assumptions behind action;
(ii) agreeing roles and responsibilities — or establishing forms of
accountability over action between actors and their constituents; and
(iii) being able to attribute the outcomes of action (and therefore enable
further learning and innovation). Engaging with such an agenda implies
participatory management and open rather than closed systems (Murray
1992). It also implies moving from a goal-oriented to an action-oriented
approach to interventions (Carley and Christie 1992).1 Such an approach
is also in line with Guba and Lincoln's (1989) proposal for 'fourth
generation evaluation' reviewed by Marsden et al. (1994). Fourth
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generation evaluation consists of two key elements: responsive focusing
(allowing the boundaries of the evaluation to be set by the constructions
and interactions of its stakeholders) and a constructivist methodology
(providing the wider frameworks within which meanings are
constructed). Out of this process emerges an 'agenda for negotiation'
(ibid.: 30).

Guba and Lincoln's agenda is based on what is not resolved during the
dialogue of the evaluation process, whereas we advocate an a priori
agenda. We do so because simply allowing an agenda to emerge exposes
stakeholders to a potential tyranny of 'structurelessness' where the
content of the agenda can depend on the positions taken by powerful
stakeholders, positions which may be more or less 'enlightened'. An a
priori agenda, however, provides a basis for continual negotiation of
action and learning.

The framework we propose is both a blueprint and a process, in that it
is a framework for a process approach. The link between blueprint and
process is that the detailed content of the framework/blueprint is itself
processual in that it is subject to change and innovation via its application.
Our discussion of the development of the framework/blueprint engages
us in a process of our own: that of staged model-building. The debate about
blueprint and process approaches (as well as whether learning does or
does not take place in development interventions, whether blueprint or
process — see, for example, Hulme 1989) has become an integral part
of development management discourses. In practice, development
managers weave between the two, with emphases on one or the other
approach. These tensions are evident, for example, in the use of logframe
(logical framework analysis) in planning, implementing and evaluating
interventions, and of processes such as participatory action research (e.g.
PRA, PLA, PAR). Thus, the framework we develop below, and its
contribution to institutional sustainability, cannot be seen simply as a set
of tools or be applied mechanically. The relationship between blueprint
and process is a tension to be acknowledged and managed.

We first look briefly at some concerns and debates about the concepts of
sustainability, sustainable development, and institutional sustainability,
and then at how such concepts can be used in practice as broad parameters
for establishing an agenda for negotiation and action. We then disaggregate
the negotiation agenda and show how it can contribute learning and
innovation within and between development organisations in the context
of their interventions. We conclude with some qualifiers about
participation, consensus, and conflict.
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Constructing institutional sustainability
Our argument that institutional sustainability is based on people's
capacities to learn and innovate is derived more generally from our views
of sustainability and sustainable development. These two concepts have
been interpreted extremely widely and have lent themselves to many
areas of analysis, and policy rhetoric and design. One question is what
useful meanings can be given to these concepts. Another is whether and
how they can inform the management of development processes, or
development management — in particular whether and how they can be
used to provide a framework for learning and longer-term action.2

The literature on sustainability and sustainable development is
extensive.3 Concerns about the relationship between environment and
society, or environment and development, often focus on how social
forms and practices act to the detriment of the environment, whether in
practices associated with industrial development (including in
agriculture) and profit-oriented activity, the supposed short-term nature
of poor people's survival strategies, or the environmental effects of social
upheaval and war. From a primarily environmental focus, sustain-
ability/sustainable development has taken on many meanings from
informing a critique of economic policies and practices to the nature of
social organisation, values, and behaviours in society at large. The
concepts of sustainability and sustainable development are often used
interchangeably largely because of this widespread inflation of their
meanings (Mitcham 1995). In his perceptive analysis of the strengths,
weaknesses, and operationalisation of the concepts of sustainability and
sustainable development, Le"16 (1991) points out that attempts to combine
concerns about environmental degradation, development objectives, and
the participation of different people (especially 'the poor') in
development planning results in unrealistic consensus-building across
widely differing social forms, power relations, and conflicting interests.
Le'le' states:

In short, SD [sic] is a 'metafix' that will unite everybody from the profit-
minded industrialist and risk-minimising subsistence farmer to the
equity-seeking social worker, the pollution-concerned or wildlife-loving
First Worlder, the growth-maximising policy maker, the goal-oriented
bureaucrat, and, therefore, the vote-counting politician' (ibid.: 613).

Sustainability and sustainable development have become a form of
discourse about development in which many perspectives on change can
be located, even though they embody different views about means and
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ends. Thus, questions such as: what is being sustained? why? and, for
whom? remain areas of contention, as do relative emphases on the
environmental and the social. In spite of (and because of) this inflation
and diffuseness of meaning, we do not suggest that the terms be
abandoned but rather that they be used to frame and enable debate and
negotiation between stakeholders in development. Such a process can
provide the backdrop for sharing values or discovering areas of
disagreement and difference of values and understandings, all-important
if action is to achieve its goals and have a longer-term perspective.

In this article, we inevitably incorporate some of our own values
about sustainability/sustainable development. However, they act as an
'example framework', the precise content of which may be drawn
differently by others. For example, Mitcham (1995: 323) suggests that
sustainability/sustainable development 'can insinuate... core principles
into new areas... Sustainable development need not require growth, but
it does imply an input-output management'. Input-output management
can be seen as balancing (and replenishing) the use of resources, whether
physical or human. However, we choose to see it as a relationship
between action (input) and learning and innovation (output) for future
action (further input), while recognising that such an action-learning
cycle approach to intervention needs to be attached to some substantive
meanings and values about means and ends.

Box 1 Sustainable development and sustainability

Characteristics (or tasks) of sustainable development may include:

• developing sustainable resource use;

• building sustainable livelihoods;

• reducing vulnerabilities;

• enabling empowerment;

• increasing equality;

• increasing self-reliance.

Sustainability may include:

• continuity;

• an extended time frame;

• the potential for activities to be self-supporting;

• the development of capacities;

• the realisation of capacities through performance;

• learning as an integral part of developing capacities and assessing performance.

Source: adapted from Johnson and Wilson (1996:17-18).
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In a recent teaching text at The Open University, we gave some 'working
characteristics and tasks' to the concepts of sustainability/sustainable
development (see Box 1). They are not our own original list but comprised
from existing debate and were suggested as parameters for guiding
monitoring and evaluation, or performance assessment. However, in
practice such 'working characteristics and tasks' are a negotiating point
between stakeholders.

It is this process of negotiation of meanings of sustainability/sustainable
development and the subsequent process of negotiating and carrying out a
performance assessment agenda which, we suggest, can lead to learning
and innovation and hence institutional sustainability. This view is based
on the idea of institutions as 'complexes of norms and behaviours that
persist over time by serving collectively valued purposes', which can either
be diffusely practised or structured into organisations (Uphoff 1996:8-10).
Thus, we argue that a combination of (i) negotiation over meanings of
sustainability and sustainable development as a framework for action, (ii)
negotiation of an a priori performance assessment agenda linked to this
framework, and (iii) a participatory and open involvement in this agenda
by stakeholders, can lead to (iv) learning and innovation. This is a process
dirough which collective and purposeful norms and behaviours can be
developed and changed over a sustained period of time, both in shared
practices and in the coordination and cooperation of organisations. In other
words, this process is an approach to thinking about — and acting on —
institutional sustainability.

At this point, it is worth adding a note about 'participatory and open',
to which we return in our concluding comments. It is often suggested that
sustainability/sustainable development requires participation and that
participation can in turn lead to empowerment. A valid critique is
provided by Lele (1991) who points out that participation has replaced
concepts of equity and social justice in sustainable development
discourse. Lele states that while the concepts of equity and social justice
highlight issues such as resource distribution and use — that is, structural
inequalities which lead both to poverty and to environmental
degradation — the concept of participation is neither equivalent
(particularly in the many ways in which it is discussed and
operationalised) nor can it be a substitute. One might add to Lelê 's
analysis that unequal power relations between different stakeholders (as
well as within organisations and communities) are likely to be a serious
obstacle to certain forms of participation. This is a complex arena about
which there is now a considerable literature. Leld's and other critical
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writing (see, for example, Brown 1997; Mosse 1994) have opened up the
discussion on the role of experts and 'outsiders', of social and cultural
differentiation in development, and have contributed to rethinking the
relationship between blueprint and process.

Operationalising concepts
If one were to take our distinctions between sustainable development and
sustainability, as shown in Box 1, it might be concluded that sustainable
development comprised a set of ends while sustainability was substan-
tially about means. However, the distinction between means and ends is
not evidently clear-cut, and it can also change over time. Thus, for
example, a sustainability goal for an aid organisation may be the longer-
term self-sufficiency of the recipients of aid; however, the goal of self-
sufficiency may be a means to a different and even longer-term end for the
recipients. Equally, empowerment of a given group of people may be an
end in terms of improving the social position and control of that group,
but it also may be a means towards further ends such as a development of
new livelihood opportunities or having a voice in local or national policy.

Thus, looking more closely at these 'working characteristics and tasks'
suggests that:

• means need to be taken into account as much as ends;
• means have an important role in whether ends are achieved or not;
• both means and ends require continuous negotiation and agreement

between actors and organisations in any given context.

This leads to our first model (see Figure 1), in which the relationship
between sustainability and sustainable development, and means and
ends, is seen as a process of participatory learning and innovation.4

Figure 1 appears more like a grid than a set of flows (inputs and outputs)
or feedback loops. In this representation, the meanings of sustainability
and sustainable development and the suggested distinctions between
means and ends are a starting point for negotiation: they offer a way of
giving direction to action and/or agreeing anticipated outcomes. The
precise content of the cells are thus subject to negotiation between
stakeholders. There is also a central cell which is apparently unrelated to
others in the grid but which is the location of processes which enable the
other cells to be linked to each other: participatory learning and
innovation (which can lead to new forms of control and empowerment)
is the kernel of institutional sustainability.
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Figure 1 Institutional sustainability as a negotiation grid
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Figure 2 Institutional sustainability as an influence diagram

Development of human
capacities and organisation

Sustainable livelihoods
and resource use

Participatory learning and innovation

Sustainable institutions Security of livelihoods and resource
use for future generations

Once one staits looking at this matrix in terms of feedback loops, it
becomes clear that the means and ends are fluid — there is a constantly
changing and adapting process being socially constructed between
stakeholders (who may also change) over time. Taking out the means and
ends cells, the figure would then look like the influence diagram in
Figure 2 with two-directional arrows between the outer cells and the
central process of participatory learning and innovation.

While this model can conceptualise a way of negotiating meanings and
areas of consensus or difference, and suggest a framework for ongoing
dialogue, further steps are needed to give it substantive meaning, in
particular to allow participants to have a say in how the involvement of
different organisation s and individuals can be maintained over time.
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This takes us to a second model, that of the familiar intervention spiral
which we have presented in annotated form in Figure 3. Figure 3
interrogates the central core of Figure 2, that is, the process of learning
and innovation, and the extent to which such a process can be
empowering for participants. Discussion of the 'who?' questions posed
in Figure 3 — which can be elaborated further than in this figure — is
likely to show very quickly that stakeholders are embedded in a social
dynamic, possibly hierarchical and possibly contentious, which is likely
to affect the processes of planning, implementation and realisation of
goals, as well as the extent to which learning is part of an organic process
between participants.

The perspective behind these models is similar to — but also has some
differences from—the process approach to sustainable development given
by Carley and Christie (1992). Carley and Christie are concerned to develop
an action-centred network approach to managing sustainable develop-
ment. Their definition of management 'replaces control by a few people
with that of negotiation and organisation al learning... management is
teamwork based on a continually evolving consensus on the direction
towards sustainable development. This more egalitarian, participative
approach to management is fundamental to the idea of an action-centred
network' (ibid.: 13, authors' emphasis). However, consensus-building,
egalitarian, and participative approaches are neither straightforward nor

Figure 3 The social relations of learning in intervention spirals
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always possible, given the probable social differences as well as those of
values and interests in any given context. Nevertheless, we suggest that one
of the functions of setting a negotiation framework and an a priori agenda
for performance assessment is to help discover whether open processes of
planning and managing the implementation of interventions are possible,
even when stakeholders have different views and understandings over
means and ends.

Operationalisation in practice: an approach to
action-learning
Looking at Figures 2 and 3 thus suggests two further steps, one conceptual
and one operational. The first is that the social dynamics of development
interventions take place within existing institutional landscapes and
help, intentionally or otherwise, to create new ones. However, the
definition and realisation of 'collectively valued purposes' depends, as
suggested, on the preparedness of stakeholders to negotiate agreed norms
and behaviours, or, in other words, their commitment to building an
institutional framework for action which has a broad legitimacy. The
second step which links Figures 2 and 3 is to construct mechanisms or
means of enabling learning and innovation. How can action-learning take
place within and between groups and organisations during the course of
development interventions or other forms of public action so as to
contribute to sustainable development and build institutional
sustainability? We focus on two issues:

• how to operate and steer towards the broad mission (sustainable
development) in a 'turbulent' (Carley and Christie 1992:165) context,
characterised by uncertainty, inconsistent and ill-defined needs,
unclear understanding of means and impacts of actions, and fluid
participation from different actors (ibid.);

• how to supersede a goal-orientation rationale of management by an
action-learning rationale based on teamwork and evolving consensus
(ibid.: 13,178) in order to build human capacity.

These two issues are of course interrelated, because in order to steer
action we have to learn from it. This involves a process of continual
examination and reflection of what we do which is used to construct
modified or new action. In the management literature, this process is
called performance assessment (PA).
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To make PA effective in meeting the needs of different stakeholders,
we suggest there should be a conscious social construction of it which
involves negotiating three contested areas. For short-hand purposes, we
label these the 'three As':

(i) agreeing, investigating, and testing assumptions between stakeholders
about sustainable development and sustainability, and about plans for
intervention in the contexts in which it is intended to occur;

(ii) agreeing roles, responsibilities, and time-frames, and the means for
making decisions — that is, negotiating an institutional framework
for accountability;

(iii) establishing processes of monitoring and evaluation which allow
discussion and understanding by stakeholders of what particular
outputs and outcomes can be attributed to the intervention.

Box 2 Socially constructed performance assessment using the three As

Identifying and investigating assumptions is an important part of the ubiquitous

development manager's tool —framework planning—where assumptions form the fourth

column of the 4 X 4 matrix. Assumptions around interventions invariably relate to social

contexts and power relations within which a given intervention takes place, the material,

financial, and human resources available, and the social context of the implementation

process itself. Failure to account for the latter especially has been identified as the cause

of failure of many development programmes. In terms of the two major issues identified

above, assumptions relate to both the turbulent or uncertain contexts of interventions and

the substantive meaning that is given to sustainable development.

Attribution is an analytical process that interprets the observed impacts of

interventions. At an operational level it turns the data of monitoring into the information

of evaluation. To provide a hypothetical example: an irrigation project may have the

goal of improving livelihoods of poor farmers in a drought-prone region. Over a period

of, say, five years monitoring may show that livelihoods have improved. This may indeed

have been due to the laying of irrigation channels, but it may also have been due to

external factors: five years of good rains, improved markets and prices forthe produce,

or changes in a range of social conditions. Who can tell? Who can separate out cause

and effect? This issue is recognised by major donors, such as the UK ODA (since May

1997 the Department for International Development [DFID]): 'A major difficulty in

attempting to measure the benefits, is to determine the extent to which it is possible

to attribute improvements to the project as opposed to factors external to the project

such as economic growth, increasing demand for labour, investment in public services

(health, education and training) and infrastructure, all of which have a positive impact

on well-being' (Robinson and Thin 1993: 26).
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Accountability is the most overtly political of the three As. Those to whom one is

accountable exercise the power to regulate and guide interventions. They are the

ultimate arbiters of the substantive meanings given to sustainable development and

the two issues on which we are focusing: the process of steering towards sustainable

development through a turbulent context or conditions of uncertainty, and the rationale

(goal-oriented or action-learning-oriented) for interventions. Thus, a crucial issue in the

construction of performance assessment is to whom an agency planning and

implementing an activity is accountable. Is it to the donors (upwards accountability) or

to the supposed beneficiaries (downwards accountability)? Or is it to all stakeholders,

themselves defined by negotiation (multiple accountability)? (Edwards and Hulme 1995)

As indicated in Box 2, the three As share some important
characteristics. None is easily divorced from social process and the social
contexts in which learning takes place. They each direct learning away
from the narrow confines of implementation to a consideration of wider
context and a challenge of underlying goals. Also, because there is no
question of any of them being settled in a technical sense, they each
require the active engagement of the multiple stakeholders in an
intervention. This process of negotiation between stakeholders becomes
itself a learning experience that is transferable across a range of contexts
— learning how to negotiate, and when to collaborate or challenge. Or, as
Fowler (1995: 151) puts it, performance becomes '... defined as the —
often contested — outcome of social judgements of the parties involved,
using criteria which are important to them.'

Figure 4 Institutional sustainability as a learning cycle

Assumptions Accountability

Learning and innovation

Attribution
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Figure 5 A provisional, 'working' model for the practice of action learning

Assumptions Accountability

Development of
human capacities

Sustainable
livelihoods

Participatory learning and innovation

Security of livelihoods and
resource use for
future generations

Attribution

Such a framework forms our next stage of model-building, represented
by Figure 4. This portrays institutional sustainability as a learning cycle
carried out through performance assessment. From Figure 4, it is a short
step to incorporate the dynamics of action learning shown in Figure 2
which links learning and innovation and sustainability and sustainable
development. This results in our provisional 'working model', which is
shown in Figure 5.

The fluid action-learning dynamic leading to institutional
sustainability portrayed in Figure 5 is given shape and meaning by
performance assessment. The three As in turn provide an enabling agenda
for performance assessment. It may seem a broad agenda, but its
negotiation and resolution have direct implications for what is assessed,
how it is assessed, and why. This is crucial because PA is typically
represented (e.g. by the former ODA) as the measurement of effectiveness
(performance in relation to targets set in the original plan) and efficiency
(the rate and cost at which inputs result in outputs) (Robinson and Thin
1993:6). However, measuring effectiveness and efficiency via monitoring
and evaluation of performance in relation to previously defined goals can
lead to a static view of what are essentially dynamic situations. It tends
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towards what has been described as the 'statistics of measurement' (Potter
and Subrahmanian 1997) where the questions asked during monitoring
and evaluation are of the 'what' or 'how many' variety: for example, how
many poor farmers have been helped in an irrigation scheme; what impact
has there been on their livelihoods? Negotiation of the three As moves
beyond a statistics of measurement to a 'statistics of understanding' (ibid.)
where 'why' and 'what if questions are to the fore. For example, why have
some farmers been helped by the irrigation scheme and not others? what
if the irrigation scheme were implemented differently or even replaced by
a different project? This in turn leads to fluid conceptualisations of
effectiveness and efficiency and brings them into the process framework.

What kind of learning might we expect from our working model?
Action-learning has been described as an iterative process that involves
learning how to innovate, be adaptive, and deal with complexity and
turbulence (Carley and Christie 1992). It takes place at several levels,
for example:

• learning in depth, so that particular practices may be fully understood
and then changed, adapted and/or improved; that is to say, virtuous
circles of learning and practice are facilitated.

• learning in breadth, which places a special onus on performance
assessment so that it is similarly broad. When sustainable
development is the underlying aim it is not only the implementation
of a practice that should be assessed, but also its underlying goals,
assumptions, and the social context in which it takes place. In other
words, the substantive meaning of sustainable development itself is
continually re-assessed within the context of the intervention. Again,
this puts a special onus on monitoring and evaluation to provide the
statistics of understanding discussed above. In short, the PA practices
of monitoring and evaluation become pro-active when learning in
breadth is a goal, rather than reactive to particular and largely fixed
conceptualisations of a given intervention's previously defined goals.

• transferability of learning, when the purpose of learning is not restricted
to the improvement of implementation of a particular practice, but also
about increasing the ability to weigh up options, to make decisions about
all aspects of life — when to improve implementation of a particular
practice, when to re-define the goals of a practice, when to do something
else, how to identify opportunities and constraints. This is not just about
personal, managerial life-skills, or even about organisational learning,
but also the transferability of the learning process to new situations.
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Finally, as we hope our model indicates, learning itself is a social
process and therefore not neutral. What is learned (and who decides),
how it is learned, who learns, and what they do with their learning,
involves social power, negotiation, and conflict. This last cannot be over-
stated and it is the rock on which many a well-intended intervention has
foundered.

Institutional sustainability and participation
Much current literature points to the key role that 'participation' can

play in performance assessment. We agree with this view. However, there
is a danger that some of the claims for participatory approaches are
elevating them into a realm where expectations are far too high.
Nevertheless, in our view, a framework that is based on the recognition
of social process, power, conflict, and negotiation needs to be lubricated
by participatory approaches. This is indicated in our final model (see
Figure 5). Indeed, one can go further and claim that any negotiation
requires participation of the negotiating parties, by definition.

Is participation a sufficient as well as a necessary condition for
negotiation that takes different interests into account? The current
elevation of 'participation' into a development paradigm is dangerous
because not only does it raise expectations, but it also has the potential
to provoke backlash when those expectations cannot be fulfilled, a
backlash that might be aimed, moreover, at the basic tenets of the
participatory approach. One of the easiest yet more questionable
assumptions concerning participation is that, if one works hard enough
at it, it leads eventually to consensus in relation to what needs to be done;
and, having reached this consensus, reconciling accountability to
different stakeholders is a simple matter because all have the same
objectives. The main obstacles to achieving consensus in this view are
the professionals and experts from the agencies and the solution is for
them to 'up-end' and put themselves 'last' (Chambers 1995).

In this consensual view, the dominant mode of procedure is inquiry in
order to find the common ground for consensus and then to use that
common ground as a springboard for action. But development
management is characterised by very deep value conflicts and takes place
on an inherently conflictual social terrain (Thomas 1996). Is it not a self-
delusion to believe that there are even grounds for consensus in such
circumstances, and that inquiry then becomes little more than social
engineering to reflect the wishes of the powerful?
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An alternative, more conflictual, less 'nice', view of participation, but
one that does not pretend to make grand claims, is to recognise that it
often takes place in fundamentally adversarial settings where social
power relations ultimately determine the outcomes. Here the trick is to
strengthen the poor and powerless so that they are able to engage
effectively and have a strong voice in these settings. A similar point is
made by Munslow et al., when they introduce an author (Edwin Richken)
who is writing about the South African Government's Reconstruction and
Development Programme (RDP): '[L]ocal forums set up under the RDP to
help communities decide upon their priorities are unlikely to be able to
redress power disparities. For the author, the marginalised groups, such
as rural women, need their own forums rather than being party to a multi-
stakeholder forum where their concerns can be ignored' (Munslow,
Fitzgerald and McLennan 1995: 20).

Interventions that seek to engage in this form of capacity-building are
a far cry from more conventional interventions such as contributing to
physical infrastructure, or public services in health and education, or
creating micro-finance schemes to promote economic livelihoods. Nor
can their efficiency and effectiveness be easily measured by conventional
means. Because of this, interventions that seek to strengthen poor and
marginalised groups appear modest, but they do attempt to recognise the
realities of social power and enable the poor to have a substantive voice
in defining sustainable development and operationalising it within their
own local and social contexts.

Returning to our three As agenda, the requirement to negotiate
accountabilities should at least make the power divisions between
stakeholders explicit (which in itself can be a salutary learning
experience for everybody!). This points to a way between consensus and
conflict that seeks to create the 'win-win' ethos of the former, while
recognising the importance of developing the capacities of the poor to
negotiate their interests in adversarial settings. In this 'third' way, the
negotiating parties do not pretend that consensus is achievable when
clearly it is not, but they consciously try to achieve an accommodation of
their different interests. Minimum requirements for this accommodation
are firstly for all stakeholders to have the capacity to express and argue
for their interests, and secondly, to find a common 'conceptual container'
within which the interests can be accommodated, even if they are
strongly conflicting (Isaacs, quoted in Thomas 1998). Operationalising
the three As can form such a container.
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Notes
1 Guba and Lincoln suggest that there

has been a gradual evolution from
evaluation as measurement (first gener-
ation) to the development of'programme
evaluation' (second generation) to
evaluation as judgement (third generation)
(Marsden et al. 1994:16).

2 The concept of development
management used in this paper is that
denned by Thomas: 'The management of
intervention aimed at external social
goals in a context of value-based conflict'
(Thomas 1996:106). This is not to deny
the importance of internal organisational
goals and the management of
organisations. However the main
concern of development management
is public action: that is, 'purposive
collective action' (Mackintosh 1992: 5)
in multi-actor fields from international
organisations and governments to local
voluntary associations, and in which
actors only have partial control over
processes and outcomes.

3 The authors have commented on
some key aspects in Johnson and Wilson
(1997).

4 '[A] simplification of the messy
world that surrounds us'; 'relates to the
real world and an imagined world'
(Thomas 1998: 8).
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Managing institutional change:
the science and technology
systems of Eastern Europe and
East Africa

Jo Chataway and Tom Hewitt

Introduction
The themes of this paper are institutional change, and efforts to create
new networks and linkages in science and technology (S&T) systems in
Poland and Tanzania. These are as much an aspect of managing social
change as they are development programmes directed at socio-
economic problems. Many similar concerns are raised, in particular in
the need to integrate often dispersed actors. In looking at efforts to
establish new types of integration, we are concerned with efforts to
enhance domestic technology transfer between different national
institutions such as universities, research institutes, industrial support
organisations, and industry. The paper shows that the concept and
practice of technology transfer is not straightforward and is closely
linked to the management of the organisations and institutions
involved.1

You may be wondering why we have compared Tanzania with
Poland. At first sight they are very different. However, on closer
inspection there are some remarkable similarities in the form of recent
changes, despite differences in content and context. After introducing
the context of institutional change based on notions of fragmentation
and integration, we explain the nature of markets in a setting of
institutional change. We then examine case material from Eastern
Europe and East Africa. In particular we look at the breakdown of old
state-led systems and recent attempts to encourage market-led
institutional change. The conclusions draw out some of the institutional
barriers to reforming S&T.
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A primary aim of the restructuring efforts in East Europe and the
structural adjustment programmes in East Africa is the dissolution of
institutions based on state-led planning. In some instances disintegration
of state-based institutions has led to high levels of fragmentation and
periods of chaos. However, these changes also open up possibilities for
new forms of integration and realignment of effort. In the area of reform
of the science and technology infrastructure, reforms are constructed on
the premise that market-led institutions, based on competition, will serve
countries more effectively. In a sense, what these reforms are about is the
destruction of old institutions and the promotion of new systems.

In both Poland and Tanzania there has been a breakdown of the idea
of the state as the only institution involved in development, and
the emergence of a more complex situation with a multiplicity of actors
and agencies, often with competing interests and views. Whereas
previously, the state played a highly centralised integration role, the
emphasis is now more facilitative, on giving more autonomy to
different institutions (industry, universities, and research institutes) to
establish effective working relationships. While this has generated
opportunities for greater and more diverse forms of coordinated public
action, it has also led to a fragmentation in the development effort. It
has highlighted uncertainty. The state, the market, NGOs, and civil
society are now in a more complex relationship, exposing tensions
between fragmentation and/or uncertainty on one side, and integration,
cooperation, and coordination on the other. Later in this paper, we will
look at some key factors which influence the ability to manage multi-
actor relationships.

We suggest here that while much effort has been devoted to macro-
level reform in the field of S&T, the emergence of new institutions does
not happen as a natural consequence of macro-level liberalisation and
privatisation. It requires policy efforts aimed at meso- and micro-levels.
Thus, examples of efforts to reform the S&T systems in Poland and
Tanzania illustrate how the ability to manage change is related to
institutional capacity. The need to focus on targeted institutional
building, rather than relying on the market mechanism invisibly to guide
the emergence of appropriate new structures and skills, is often not
appreciated. In a sense, this type of development planning is an effort to
strike a new balance, which will always need constant re-jigging,
between integration and fragmentation. This requires new types of
management and dialogue between the different actors, organisations,
and institutions involved.
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Institutional change and stickiness
Unfortunately, changing organisational behaviour, still less, institutional
behaviour, is not automatic. Old practices and mind-sets are deeply
ingrained. In this way, making a transition to new practices can be
described as 'sticky'.

One of the enduring legacies of the 1980s is the overwhelming
rejection of state planning as an alternative to markets. The question that
has confronted policy-makers in the 1990s, however, is what kind of
institutions make markets function most effectively. This is not quite the
same as coping with market failure. The term market failure indicates that
some replacement of the market mechanism is necessary, whereas what
many are now looking for are ways of supporting, moulding, and shaping
markets so that they actually deliver.

Several things follow from this:

• first, recognition that markets are themselves institutions. This means
that markets need to be considered in context.

• second, markets cannot be assumed themselves to give rise to appropriate
institutions. If markets are themselves institutions and their effective
functioning depends in part on the way in which they interact with other
institutions, it follows that simply taking controls off economies and
imposing free trade criteria will not deliver uniformly appropriate results.

• third, the desire to implement market reform needs in part, therefore,
to create institutions which can make markets work. Figure 1, taken
from a needs assessment exercise for small and medium enterprises
(SMEs) in Poland, illustrates the type and variety of institutional
structures needed to facilitate market-based development.

Figure 1 splits business needs into four categories: information, knowledge,
capital, and environment. The second layer of boxes outlines broad
categories which can facilitate business growth. The outer layer suggests
programmes, initiatives, and infrastructure. Apart from anything else, the
diagram shows the extraordinary complexity of private sector development.

There is still wide debate about how the institutional nature of markets
should be reflected in policy. In some cases, policy initiatives ignore
important institutional factors; in others, 'reformed' institutions still
have their roots in old systems. Old habits die hard. The language of
reform can be relatively easily adopted, but the reality of institutional
change—adopting new practices, shifts in power relations, increased
organisational agility—is much harder to achieve.
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The following sections look at two instances where structural
economic reform has brought about limited institutional change despite
huge pressures to rearrange the economies. Studies of efforts to promote
market-oriented technology transfer practices in a number of Central and
Eastern European (CEE) countries during 1995 and 1996 (Chataway 1999)
and a study of technological networks in Tanzania in 1996 (Hewitt and
Wield 1997), show that macro-level policy to introduce market
mechanisms has not led automatically to the emergence of more efficient
institutional structures.

Tracing the changes: linear approaches to
innovation

Science and technology under central planning

Prior to the changes which began during the late 1980s and early 1990s,
the basic framework for science and technology activity was the same
throughout the former Soviet Union (FSU) and CEE. Work was located in
three separate types of institutions: universities undertook training and
some research work carried out by individual researchers; academy of
science institutes undertook basic research; and applied institutes
supposedly worked with industry on more practical applications.
Universities were for the most part split into separate units along
disciplinary lines, such as Chemistry or Philosophy.

This structure reflected a belief, widely held in both Western and
Eastern Europe, in the linear theory of innovation which envisions science
leading to technology leading to innovation. Critiques of this linear
approach to innovation have been widely discussed and the limitations
of the approach broadly accepted (Dosi et al. 1988). However, even given
the limitations of the approach, the linkages which might have facilitated
some productive activity were not strong. On a formal basis, these
institutes worked largely independently of one another. Linkages which,
in theory, were meant to exist in Eastern Europe often did not in practice.
Applied or industrial research institutes were meant to feed their findings
into industry. Indeed, rhetorically, services provided by scientists and
technologists to industry were often used to justify spending in these
sectors. In reality, links were often weak. Industry, which was meant to
handle all technology transfer activities internally (there were no
intermediary or facilitating organisations), often did not have the expertise
to identify the type of technology needed. Radosevic comments:

88 Development and Management



Although R&D [research and development] systems in socialist
economies were very much oriented towards the needs of industry
they were not organisations in industry but for industry... R&D was
externalised and treated as a separate activity with enterprises seen as
passive recipients of R&D achievements ready for implementation'
previously developed by the R&D institutes. The neglect of the role of
enterprises as a source of technology and emphasis on extramural
R&D were at the root of the problems of R&D in the socialist system.
(Radosevic 1996:10)

Product development in itself is not necessarily the problem. Indeed, the
product development approach is one way of becoming more market-
oriented. Sony is a classic example of this. However, there is a need for
robustness of design and constant innovation to avoid the need for major
redesign effort for each new product.

The lack of capacity in firms left them unable to specify technological
needs or appropriate uses. According to Webster,

.. .industrial production enterprises never developed a genuinely
internal R&D capacity that could have established a basis on which a
firm could develop a 'business' (and not merely a production)
strategy, shaped by an understanding of its technical competencies,
an awareness of how its needs might be satisfied from external
sources and an ability to evaluate and assimilate externally supplied
inputs. (Webster 1996: 3).

Webster goes on to point out that research in innovation economics has
stressed the importance of this internal capacity to absorb R&D, 'even
more so, paradoxically, as firms outsource some of their research needs:
only by having a genuine grasp of research requirements can external
suppliers be properly judged on their ability to meet those needs'
(ibid.).

Additionally, effective linkages were made even more rare because
institutes were often reluctant to adopt the agendas of others, preferring
to work on their areas of interest. In any case, in the context of centrally
planned economies, with the emphasis on mass production of standard
products and without competitive pressure, there was no need to design
systems around constant innovation. Where linkages did operate,
product development was the predominate focus rather than R&D or
chnological effort focusing on process technologies, cost reduction, and
increased efficiency (Radosevic 1996:10).
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While scientific and technological achievement had an important
place in ideological and sociological terms under the old system, it was
not integrated into economic structures. Given the relatively static nature
of the socialist innovation system, even when significant results were
achieved, they were seldom incorporated into production of civilian
goods. Much of industry outside the military and space spheres was
technically stagnant. There was no need to innovate; only to produce
large quantities of goods. Despite talk of ongoing 'scientific-technological
revolution', neither applied nor basic research institutes were able to
make a significant contribution to economic development during the
socialist period.

Science and technology under the development state
Although it remains predominantly an agricultural economy, Tanzania
has a small but significant industrial base, with quite rapid
industrialisation in the 1960s to mid-1970s (Barker et al. 1986).
Accompanying industrial expansion was the installation of a range of
industrial support organisations whose main function was to service the
R&D needs of industry and, to a lesser extent agriculture. Ironically, it was
this integrated effort at industrialisation — based on state-owned
enterprise — that appears to have led to the fragmentation of S&T effort
in Tanzania.

To this extent, Tanzania has a quite different industrial history to
Eastern Europe: there was very little industry until the 1960s whereas
Poland, for example, had industrial growth from the late 19th century and
then, under communist rule, mass higher and secondary education.
Tanzania, by contrast, had a tiny proportion of its population in
secondary education, and only one university, until the mid-1990s.
Nevertheless, there is a strikingly similar story to that of Eastern Europe.
The Tanzanian state has been a key player in the development of its S&T
infrastructure, funding R&D institutions, university research and other
forms of 'support'. However, the extent to which this support was ever
effective is questionable, at least in the case of R&D organisations. The
similarity lies in the model of internal technology transfer. In both cases
there was an assumption that there would be a linear transfer from
'laboratory' to factory. In both cases this model was flawed.

The S&T infrastructure was set up by the Tanzanian state to support
industry and agriculture. The example of eight such institutions is
sufficient to paint a picture of their situation.
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Figure 2 industrial support organisations in Tanzania

Name Function

TISCO Tanzania Industrial Studies

and Consulting Organisation

Government-owned consultancy to

industry.

TIRDO Tanzania Industrial Research

and Development Organisation

Government-owned and funded R&D

services to industry.

TBS Tanzania Bureau of Standards Government-owned. Prepares and

establishes standards; testing,

certification and training in quality

assurance.

TEMDO Tanzania Engineering and

Manufacturing Design

Organisation

Government-owned. Designs industrial

products/processes; technical

consultancy for spare parts and

component design; engineering training.

CAMARTEC Centre of Agricultural

Mechanisation and Rural

Technology

Government-owned. Supports low-price

technology development of fanning

implements (water tanks, solar cookers,

sunflower oil press, wood carts, bricks).

SIDO Small Industries Development

Organisation

Government-funded promotion of small

and micro enterprises, regional

representatives, offers range of services

(loans, hire purchase, consultancy,

training, workshop premises).

MEIDA Metal Engineering Industries

Development Association

Self-financing organisation (at least non-

state but attracted donor funding), from

membership fees. Administers Import

Support Fund for members (donor

funded). Provides training for members.

Association membership has dropped

rapidly.

The other organisation worthy of mention is the Faculty of Engineering
at the University of Dar Es Salaam. Apart from the provision of trained
engineers, many of whom work in the above organisations, the Faculty
has run its own R&D unit (Materu 1996).

As in Eastern Europe, these organisations were set up to provide for
industry and agriculture with strong links to the government
coordinating bodies such as the National Development Corporation, the
Commission for Science and Technology, and the Ministry of Science,
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Technology and Higher Education. In theory, these were part of a web of
development organisations which were to feed off each other and
generate mutual and national benefits. As in Eastern Europe, there was a
linear 'technology-push' view of how the R&D organisations would
function. It was assumed in many quarters that by their mere existence,
industry would call on the services offered and that this same industry
would take up the 'innovations' produced by them.

This did not happen on any meaningful scale. On the one hand, staff
of the research organisations appear baffled when trying to explain why
industry does not make contact with them or buy their prototypes. On the
other hand, industrialists feign ignorance of the organisations' very
existence (or, at best, dismiss them as irrelevant to their concerns). As a
result, the support organisations went into financial decline and turned
to other activities for financial survival (selling off land, renting out
premises, and carrying out individual consultancies out of hours)
(Aguirre-Bastos and Materu 1993; SIDA 1996; TIRDO various).

International donors stepped in to support several organisations,
particularly Scandinavian aid (SIDA 1996). Donors, however, are losing
patience with the continued ineffectiveness of research institutions. The
medium-term prospect for this network of organisations looks bleak. Since
most of their clients are para-statal firms in the process of being, or already,
privatised, there is some doubt about their sustainability. Fragmentation of
effort is compounded by isolation and scarce resources. There is now
considerable pressure for these organisations to restructure in an attempt
to survive in the post-adjustment era. This pressure comes from inside the
organisations as well as from the government and from donors.

Managing technology transfer with multiple
actors: a non-linear approach
One of the important characteristics of the reforming S&T systems in
Eastern Europe and to some extent in Tanzania is that there are multiple
actors involved. No longer are the S&T systems controlled by the state.
Multiple actors can imply fragmentation of effort. Johnson (in Chataway
et al. 1996) identified three factors which will have a strong influence on
the ability to coordinate action in multi actor fields:

1 Negotiating new organisational goals or agendasAi these differ greatly
between organisations and institutions involved in a particular field -
for example, science and technology - it may be difficult to establish
agreement on an overall policy or action framework.
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2 Recognising the resource base of different organisations: the capacity of
different organisations to mobilise resources to meet their goals and
agendas is likely to affect their role in any process of negotiation. For low-
resource organisations, integration with others could be an enabling
process allowing them to be part of a wider and more influential arena.
However, it could also limit the effect of their particular 'niche' or
competencies if they are part of a wider process in which high-resource
organisations such as multi-lateral agencies dominate and seek to impose
a particular agenda.

3 Promoting organisational capacities to learn, adapt and change: given
that each organisation will (in principle) be working towards its given
goals and agenda, the process of working with others may involve new
practices, forms of negotiation, and compromise, as well as potential
areas of struggle and conflict. Thus an organisation's capacity to
overcome barriers to changing its 'organisational culture' and its
ability to learn from different approaches, or to work together with
organisations and institutions which have different approaches, might
well be key.

These three factors have a direct bearing on managing tensions between
fragmentation and integration, and in the directions that institutional
changes may take.

Eastern Europe

Models of economic reform have differed in Central and Eastern Europe,
with some countries—Poland, for example—moving very quickly to adopt
the market, and others such as Slovakia displaying a much more ambiguous
approach to liberalisation and privatisation. In terms of corresponding
reform in S&T systems, there has also been a wide variety of approaches.

In this section, we explore some of the features of reform of the S&T
system in Poland and some features of the reform process in other
countries. The main point is that macro-level economic reform does not
automatically lead to the emergence of 'market friendly' institutions. In
the area of S&T, and efforts to promote technology transfer in particular, a
great many linkages and relationships between market-based institutions
and organisations, and between market-based and non-market-based
institutions and organisations, create effective systems. These linkages
and relationships are fostered by conscious nurturing and shaping, and
depend on institutions' capacity to manage them.
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One of the first elements of reform in the S&T system in Poland was to
change the institutional structure for funding and S&T policy. The funding
of all science and technology research, without regard to the institutional
base, is now channeled through one body, The Committee for Scientific
Research (KBN). One of the main reasons for establishing KBN was to try
and create a level playing field among different kinds of institutes. The
new structure was also designed to increase administrative efficiency and
introduce a level of autonomy; the KBN as an autonomous institution is
less subject to the political whims of other ministries. Scientists and
academics, bruised from the high level of centralised control experienced
under the previous regime, were keen that autonomy be protected. While
autonomy has allowed the new institution to move relatively quickly and
to break out of the previous structure, it has meant that integration with
other government and non-government bodies has sometimes been
difficult.

Negotiating new organisational goals or agendas:
balancing S&T in the new Polish system

The fact that S&T has its own policy-making and administrative unit has
meant that it has been able to protect itself more than might have been so
otherwise. The funding system that emerged out of the new set-up was
based on principles of participation and equal opportunity. However, it
worked in favour of more scientific activity rather than technological
development and transfer.

Additionally, while peer-review is in many ways desirable, members
of the sub-committee tend to be respected academics. An OECD report
noted, 'It should be noted that virtually all the members of... [the KBN
funding commissions] are elected by a voting population which is heavily
dominated by university teachers (80 per cent). As a result a large majority
of seats is filled by the latter (70 per cent)' (OECD 1995). In the Polish
context, where little credit was given for more applied work and where
'commercialisation' was still viewed with great suspicion, interesting
basic or more fundamental work tended to be favoured. Some of the other
funding streams which related to commissioned projects, and which
could have favoured more applied work, were too small to compensate for
the cuts in these two principle mechanisms.

The KBN developed a targeted R&D funding mechanism, as did other
CEE bodies allocating S&T funding. These are co-financing mechanisms.
Public or private business are eligible and KBN will cover up to 50 per cent
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of costs. KBN funds can only be used to support pre-competitive aspects
of the project. Co-financing mechanisms are in principle important, but in
many contexts have not yet worked well.2 The problem was that these
budgets tend to be small and the lack of money in the private sector meant
that the available funds were in many cases not disbursed.

Efforts were being made in 1995 to examine state funding of S&T and
may well have gone some way to introducing a new balance in the
system. The point here is that even in a situation where a new institution
was created with explicit remit of creating systems conducive with the
need to foster new linkages and create a S&T system relevant to the new
market-based environment, a variety of problems related to institutional
stickiness and lack of capacity were experienced.

There have been problems in agreeing action frameworks, with non-
academic components of the system frustrated at not being able to find a
voice in the new set-up. KBN is, in part, a reaction to the very highly
centralised forms of control that went before. Scientists' determination to
operate in a very autonomous manner, the lack of effective linkages which
would foster technology transfer (with industry and the ministry of industry
for example), and the lack of support for applied projects which would
require the involvement of others, have to be understood in this context.

Recognising the resource-base of different organisations:
change at the micro level

A variety of structures and experiments are taking place at the level of
research institutes, small companies, and individual researchers. In many
contexts, individuals from applied institutes, academy institutes, and
universities are setting up small technology-oriented firms. They are often
driven to do so by low salaries or redundancy. In many cases, the firms are
set up within the walls of their parent organisations, sometimes with no
legitimate rights and usually with no official recognition or assistance.
Lack of knowledge in managing a business, patenting, licensing, and
forming useful partnerships, not to mention lack of finance, often makes
life very difficult for these firms.

Institutes' ability to adapt to the new economic situation depends on a
number of factors: the sector in which the institute operates, the strength
of that economic sector in the country; decisions made within the institute;
reforms at the macro level; access to foreign expertise and finance. In
Poland, while many institutes have been supported by statutory funds, the
level of funding has been very low in many instances. Some institutes, even

Managing institutional change 95



when a clear need for their output has been identified, have found it
difficult to adapt and fit into the new environment.

The Packaging Institute is an example of an institute which provides a
much-needed service for many Polish firms, including emerging SMEs, but
which has suffered from a lack of effective demand from firms. Several
consultancy studies and needs assessment exercises have concluded that
packaging is an essential element if Polish firms are going to be able to
compete in increasingly competitive national and international markets.
The Institute has worked hard to form links with industry and has had
some success in reorienting itself to new conditions, providing testing,
consultancy, and information services. Nevertheless, new small firms are
not in a position to pay the full cost of services and development of new
projects. The Institute is also classified as a 'B' category institute and 80 per
cent of its funding comes from non-statutory sources. KBN has additionally
funded a 'special project' relating to recyclable packaging. However, there
is still a serious shortfall in funds to work on a wider range of projects.

The Packaging Institute is beginning to provide key services to a number
of firms, but is operating in a difficult context. Its success depends of firms
identifying packing and marketing as important areas for them to improve
— and having funds with which to invest in improvements in this area. The
'push' factor of cuts in statutory funding has indeed provided an impetus
for the Institute to change direction, but private sector lack of funds and low
levels or project funding and co-financing mechanisms have been major
constraints. Efforts to stimulate demand and to educate and inform about
packaging have been limited. Attempts to integrate the perspectives of
firms and needs of new entrepreneurs into the work of the institute have
also been very limited. This type of networking and learning between
different actors involved in technology transfer is rare.

The very different levels of resources available to organisations
means that their ability to engage in effective technology transfer will
also differ. The Packaging Institute which potentially has a key role in
improving the competitiveness of Polish firms, is effectively constrained
by very limited resources.

Promoting organisational capacities to learn: reforming
the old and responding to the new

Technical consultancy firms are emerging in some CEE countries, but
these firms often need a significant amount of non-technology business,
usually trading, in order to survive. A variety of'science and technology
parks' and incubator-type institutions are being created. These terms are
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used to describe a wide range of outfits. Sometimes all they amount to are
attempts by a research institute to rent out unused space. As noted above,
often the extent to which these new organisations network with others is
limited, although in many cases they would benefit from doing so more.
Benefits could well be felt both in terms of the substantive gains to be had
from creating links with other S&T-based outfits, but also in terms of
marketing themselves.

The rather insular way in which both old and new organisations tend
to work constrains their capacity to respond to a constantly changing
external environment. In part, at least, this limited openness can be
explained by the way in which organisations operated in the past. There
is a tendency to try and maximise the range of activities within an
organisation rather than creating relationships with others (Jasinski 1996).

Another way in which the past still influences current modes of
operation is in the belief that technology alone will create successful
products and demand. The 'logic of technology push' which so dominated
the past often re-emerges. In some cases it can it reinforces a desire to
create new institutions, rather than to learn from, work with, and reform
existing ones. Work in Romania in 1996 showed that there is a tendency,
among research institute directors and national policy-makers, to think
that if there is a lack of demand it is not because the technology being
offered is inappropriate; it is because companies do not realise the
potential. Therefore, the answer is to encourage the growth of state-owned
new companies. This is perhaps an unlikely outcome to a set of reforms
meant to promote market institutions! It also ignores the needs and
problems of existing companies.

The extent to which technology transfer can be made more effective
then is hampered by the limited learning between organisations. Firms,
research institutes, and universities tend to work in relative isolation.
New organisations, which have emerged in part, at least, with the remit
of facilitating new linkages and promoting transfer, tend, themselves, to
be inward-looking.

Restructuring S&T in Tanzania

There is little question that restructuring of Tanzanian industry and S&T
is long overdue. Our interest here is how this restructuring is taking place.
The short answer is that it is piecemeal, slow, and entrenched in previous
practices. Through the 1990s there has been considerable fragmentation as
a result. But there are also (potentially) new forms of integration.
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The fragmentation is partly an outcome of the operation of the 'old'
system. Industrial output from state-owned firms was well under
capacity. Research institutes such as those identified above, were not
working in areas relevant to industry, and a cumbersome bureaucracy
was left with little or nothing to coordinate, in particular in the National
Development Corporation (NDC). In short, the fledgling industrial
structure of the economy as well as its component parts were crumbling
before everyone's eyes.

The research organisations were, with one exception:

• running operational and market share losses;
• losing their market share to private companies (particularly in

consultancy work);
• suffering from declining staff productivity and morale;
• selling fixed assets to finance recurrent costs.

The exception is the Tanzanian Bureau of Standards (TBS). TBS has a
clear role to play in providing a service that is in demand to Tanzanian
business. The singular success of TBS compared with the failure of other
industrial support organisations raises an important point: while the
state has concentrated on organisations - maintaining them because they
are there, not because of what they do - there is a need to focus on
function: what kind of support does business need in order to flourish?
TBS is thriving because its function is required by business.

The quandary for development management is how to reverse or halt
this decline. Perhaps more crucial still is the answer to the question asked
by one weary-sounding donor's report: 'who can do what?' (SIDA1996).

Success (actual or likely) in turning these organisations around is, we
would argue, largely dependent on the three factors we introduced at the
beginning of this section. S&T is a multi-actor field and, in Tanzania, the
relevant actors are not able to talk to each other. It is questionable whether
they have ever been able to work together.

Negotiation of organisational goals or agendas

Despite the despondency, there have been some attempts to realign goals
and agendas. Organisations have made business plans and survival
strategy documents in recognition that the situation is dire, but
government response is minimal. There appears to be an expectation that
government will (or should) continue to support R&D as in the past.
Government, whether it wants to or not, is disinclined to supply this. The
view is that R&D organisations should begin to stand in its own feet
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without subsidy (the irony is that these continue to be state-owned). This
is the first difference in goals hampering restructuring. The second is that
already mentioned: R&D organisations' potential customers (and,
therefore, source of financial support in the absence of government funds)
is industry, which also has differing agendas. Industry is either not
interested in R&D, or it sources technology elsewhere. Donors, finally,
have developed a certain fatigue in supporting R&D organisations.

Recognising the resource-base of different organisations

The resource-base of R&D organisations went into steep decline in the
1980s and continued into the 1990s. The capacity to mobilise resources
had depended primarily on the state and, in a small number of cases, on
subscription. As a result, other forms of resourcing had to be found. At
first, the organisations turned towards international donors. Of late, even
this source is drying up. This fragmentation (every organisation for itself)
has reduced the chances for meaningful industrial support activity.

As a result, these industrial support organisations have moved
towards 'soft' consultancy activities as a means of survival. This has
brought with it its own problems and is the source of human resource
fragmentation in Tanzania. Donors and NGOs are in the practice of using
consultancy as a route to 'nabbing' the best Tanzanian experts
(invariably with individualised payment well above the going rate in
Tanzanian institutions). In theory, such a strategy could be seen as a
source of learning. In practice, however, it has heightened the sense of
fragmentation.

Promoting organisational capacity to learn, adapt, and
change

As we have said, the ability to learn from other approaches, and to work
with organisations which have different approaches, may be key to
getting out of the impasse. The key players in any process of institutional
change intended to achieve greater integration with the Tanzanian
economy are:

• the government, particularly relevant ministries;
• the Boards of Directors of industrial support organisations (ISOs);
• the Management of ISOs;
• the staff of ISOs;
• the clients of ISOs.
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All have a part to play in the management of the tensions around the
fragmentation and integration of S&T. For example, the government
needs to decide on whether it continues to want the ISOs and, if it does,
to resource them appropriately. Resources, however are only the start.
Relevant ministries need to set measurable objectives and ensure that
they are monitored by a competent board. Managers require the
confidence, wherewithal, and tools to put in place plans for action; and
ISO staff need a purpose for turning up for work. This action needs to be
focused on the production of things of value to clients. Clients in turn
need to make demands on R&D organisations to be a part of the decision
making over which products are of value. It is the dialogue between these
last two which is perhaps the most crucial, and yet it is the one which has
never taken place (SIDA1996).

Conclusions
A primary aim of the restructuring efforts in Poland and — though less
advanced — in Tanzania is the dissolution of institutions based on state-
led planning. In some instances, disintegration of state institutions has
led to high levels of fragmentation and periods of chaos. However, these
changes also open up possibilities for new forms of integration and
realignment of effort. In the area of reform of the S&T infrastructure,
reforms are constructed on the premise that market-led institutions,
based on competition and the profit motive, will serve economies more
effectively. Thus, these reforms are about the destruction of old
institutions and the promotion of new systems.

Enhanced internal technology transfer depends on new funding
systems for S&T and new networks and forms of integration and
cooperation between different actors. Yet, macro-reform packages based
on privatisation and liberalisation have had very limited success in
promoting these new interactions. As stated at the start of this paper,
market-based reforms in themselves are no guarantee of useful outcomes.
Institutional reform has tended not to address the need for integration
with other actors. Lack of resources and resistance to change in funding
bodies, research institutes, and industry are all barriers to change

In relation to Poland and Tanzania a number of specific issues arise:

• Government funding and policy is not oriented toward internal
technology transfer (that is, the useful transfer of products and
processes from research organisations to firms), whether the focus is
on basic science as in Eastern Europe or fosters R&D in a vacuum as in
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the case of Tanzania. Cultural legacies mean that disjointed scientific
and R&D efforts tend to be thought of as more important than
technological development. It is also in some important respects easier
to classify the quality of scientific achievement, and there are very well
established mechanisms for evaluating research. The mechanisms in
both Western and Eastern Europe for evaluating projects oriented more
towards development tend to be more difficult to implement. The
difficulties in constructing policy with regard to applied institutes,
and adopting a framework for promoting technology transfer, have
meant that change in this area is slow.

• There is a lack of knowledge and experience of the technology transfer
process. This manifests itself in a number of ways. For example, many
research institutes see technology transfer principally as an attempt to
market the results of their research and their technology artifacts.
Strategy is based on technology push. For most companies, however,
output from research institutes in artifact and prototype form is unlikely
to be of any use. Companies need forms of technology and technological
assistance which relate much more closely to their business and their
existing operations. It is the process of communication over the longer
term, which could lead to jointly conceived projects, that is lacking. The
experience of this type of partnership and way of working is often absent
both in research institutes and in companies. There is also an absence
of experience in managing patent portfolios, licensing technology, or
evaluating technology in terms of market need.

• A great deal of faith is often put in establishing databases which detail
research projects. It is thought that these databases will facilitate a
'supply and demand' match. In practice this is rarely the case. While
information about where institutional and individual expertise might
be located is useful, very detailed accounts of particular research
projects are less so, for the same reasons as mentioned above.

In sum, the concept of technology transfer among policy makers in the two
cases examined is still linear. The idea of science leading to technology
leading to innovation, which prevailed under the old system, is very much
predominant in policy thinking today. If the creation of a centralised
integration or coordination system has failed to work in the two cases,
what should be the overall aim of S&T restructuring? From the above
evidence, our view is that it should be the creation of a system which
allows multi-agency action, not top-down, hierarchical coordination or
market 'free for alls'. This at least opens up the possibility of adopting non-
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linear approaches to technology transfer. We have argued that a good
starting point for this is a consideration of organisational goals and
agendas, the resource-base of different organisations, and fostering
organisational capacities to learn, adapt, and change.

Notes
1 This paper combines two

elements. The first is research carried
out by the authors in Eastern Europe and
Tanzania in 1995,1996, and 1998. The
second is a reflection on The Open
University's teaching on development
management in which we have been
involved over the last three years. We are
grateful to Hazel Johnson and David
Wield for comments on earlier drafts.

2 In Romania the co-financing
mechanism has been slow to become
operational and only covers 20 per cent
of the overall costs of the project, further
limiting the uptake of available funds.
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Inclusive planning and
allocation for rural services

Doug Porter and Martin Onyach-Olaa

Introduction
Sloganeering about 'participation in development' no longer goes without
challenge. Tallying up the once-hidden vices of participation alongside its
known virtues, a recent review concluded that participatory development
is an 'essentially contested concept'.1 Yet it is clear that delivery of
sustainable, equitable, and affordable rural services is helped if users are
involved in choices about priorities and delivery options. They tend to be
more prepared to invest their own resources and sometimes, though not
as often as hoped, this involvement makes those services more accessible
to vulnerable sections of the population (Cernea 1985).

In developing countries, it is often argued that this kind of participation
is constrained by the representative political process. The 'distance' —
political, economic, and social — between elected leaders and their
constituency is simply too great for voices to be heard and participation to
be effective. Special measures are necessary, hi response, it has been agreed
that intensive community consultation techniques (such as found in the
'PRA toolbox' much popularised by Robert Chambers and associates) can
greatly improve the quality of local service planning decisions. Most
donors now insist that these techniques are adopted and many are
supporting networks, training programmes, manuals, and guides to help to
install them in routine planning practices in developing countries.

Two issues are being debated in countries like Uganda, where
participatory practice is promoted by a host of NGO and government
agencies. One is about 'cost effectiveness'. Given limited resources,
pragmatic local leaders ask whether the return on intensive participatory
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planning justifies the investment? Advocates of participation answer
with a resounding 'Yes'. But the evidence is less tidy and unequivocal. It
is not clear where it is best to invest scarce resources in the many
decisions that need to be made in identifying and responding to service
delivery needs. Where should participatory 'entry points' and 'veto
points' be created in the planning and delivery process? Advocates of
participation seldom give clear advice. A second issue now arising is
whether current approaches to participation in planning actually divert
attention from other, more pressing, problems in ensuring services are not
just well planned but that resources are sensibly allocated, and that
delivery is appropriately regulated and sustained.

We try to put this debate into a broader context. When asked to define
'participation' priorities, advocates tend to focus narrowly on the
technicalities of a planning process. Their concern is to maximise
participation when 'community-service users' identify 'needs', then
prioritise investment options amongst competing possibilities and
assemble these in the form of 'community plans' for action by higher
authorities. In contrast, we illustrate the many other points in the process,
possibly more significant, where things go wrong and, ultimately, where
the actual delivery of services is determined.

Our second concern is more fundamental. In many cases, the
techniques of participatory planning are becoming absorbed in the routine
administrative process of planning. While some advocates of these
techniques applaud this, we think this both sells short the potential
contribution of these techniques and, more importantly, can have adverse,
negative impacts on the quality of the process of allocating resources
wisely to competing priorities. This approach can weaken the political
relationship between leaders and their constituency. Increasingly, the
administrative apparatus of planning comes to stand between leaders and
constituencies. Constituents' political demands become administratively
disciplined at the same time that the administrative and technical organs
of local government become politicised. We argue that the key is not
participation in planning, but rather creating an accountable, inclusive
process within the broader frame of political representation at all levels
and stages in the service planning and delivery cycle.

We suggest that participation be regarded as part of a broader process
of 'inclusive planning and allocation'. Accountability is the key to this.
Accountability of politicians to their constituency is the main rationale
for popular participation. Accountability of technicians is also essential
to ensure the range of design, engineering, fiscal, environmental, and other
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'technical' factors are competently brought to the attention of politicians.
And finally, inclusive planning and allocation requires accountability
between different levels of local and central authorities responsible, to set
the policy framework, regulate, and enforce compliance.

Background
These observations draw on experience gained through the District
Development Project (DDP) in Uganda since 1996. Uganda's turbulent
history since independence in 1963 is well known — coups in 1966 and
1971, the war with Tanzania in 1979, the protracted guerrilla struggle
1981-85 and victory of the National Resistance Movement (NRM) in
January 1986. Less well known is Uganda's radical experiment with
democratic decentralisation since 1992, one of the few instances of classic
devolution on sub-Saharan Africa.2 The DDP is part of the far-reaching
changes occurring in the way development services are planned and
financed as a result of decentralisation (see Villadsen and Lubanga 1996).

The project aims to test participatory planning and decentralised
financing procedures under the 1997 Local Government Act. The Act
empowers local governments with responsibility for a wide range of
services — in fact, central government ministries, by and large, are left
with responsibility for policy development and for regulating and
providing technical guidance to local governments. Although still under-
resourced, there is a commitment to devolve a major share of the national
budget to fiscally, administratively, and politically autonomous local
governments. There are problems as well: the new 'rules of the game' are
unfamiliar, some central ministries resist devolution of their powers,
there is conflict, corruption and mistrust amongst different levels of local
government and their constituents. But there is also a surprising amount
of innovation and creativity.

To take decentralisation further, government has defined two key tasks
for the DDP. First, the need to improve the capacity of local councils to
plan, finance, and manage the delivery of services to their constituencies.
Second, there is a pressing need to develop a system of incentives and
sanctions to promote accountability and establish a clear link between
taxes and transfers received and services delivered. DDP is therefore
piloting different approaches to decentralised planning and financing for
rural services.

Formulation of the DDP began with an analysis of how services were
currently planned and produced. Communities, Local Councillors,
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contractors, NGOs, and community-based organisations (CBOs) were
therefore asked to help construct 'service decision trees' by talking through,
in a structured way, each step in the process. Lively debates ensued about
the rules of the game and how it was played. This led to talks about how it
could be improved before significantly greater amounts of funds became
available through decentralisation. For three months across five districts,
we moved back and forth over the following kinds of questions:

• how were investment projects identified and prioritised, who was
involved, with what effect?

• how were priorities designed, costed, and appraised?
• how were decisions made about who would be the 'owner' of the

investment if many different agencies were contributing to creating
and maintaining the service?

• how were designs and bills of quantity produced and checked when
facilities needed to be constructed or rehabilitated?

• what were the different arrangements for involving contractors or local
fundis; who hired them, who decided to hire them, who monitored
and supervised their work, etc.?

• how were arrangements made to ensure the ancillary services were
made available (such as the drugs for a health clinic, the health
workers were trained and assigned to work in the facility, etc.)?

Service decision trees
The rough and ready 'service decision trees' revealed interesting,
sometimes surprising insights into how business is done at the local
level. We learnt the following:

1 The 'formal' versus the 'actual' way of doing business. While die formal
rules of the game (for planning, appraising, budgeting, delivering
services) are the same across the country, there is an extraordinary
range of local practices. At various times, in the same locality and for
the same sector of service, rules were observed for part of the process,
at times they appeared to be flouted, at times a mixture of rule and local
arrangement was applied. Practices were not often just 'changed at
will', but it was clear the mix of local history, politics, skills, and
traditions were crucially important in how local governments,
community organisations, informal leaders, contractors, and so on
actually worked to plan and produce services.
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2 Linear versus iterative planning and allocation. Although planning
and production of services is typically described in terms of a series of
linear steps, actual practice is more typically iterative where steps are
often 'leapt over' and missed, earlier decisions are constantly revisited
and changed. For instance, 'appraisal' of proposals or designs rarely
occurred as a single event, but was often continuous — once the cost
implications of a prior choice became known, for instance, people
often moved back to change the early choice. Sometimes design
standards were altered, the scale of investment was increased or
decreased, and 'burning priorities' constantly changed. The volatile
and itinerant political process of planning and investing in services
was in constant tension with the administratively defined, linear, and
forward-moving process defined in statutes and regulations.

3 Community service provision and 'transfer funding'. A large share of the
resources needed to establish and maintain local services came from
outside the local government sector, from community contributions,
external donors, local politicians and other elites. We learnt that the bulk
of services was created and sustained by communities, with next to no
involvement of local councils. We also learnt that in addition to taxes,
community contributions sometimes funded significant parts of the
local authority mandated to deliver the service. School fees, for instance,
were often 'trapped' at the district level, to cover the gaps in funds
available for keeping the district education office functioning.

4 More exclusive decisions once the need had been prioritised. Not
surprising was that many people were excluded from decisions, and
often the 'wrong priority' was funded. Less expected was realisation that
as the process progressed from establishing priorities to appraisal,
budgeting, and delivery of services, decisions were made by increas-
ingly fewer people and according to more exclusive criteria.
Consequently, local priorities were often radically reshaped as they
moved through the hands of councillors and technicians toward final
delivery. Decisions tended, therefore, to become increasingly parochial,
ignoring wider ramifications and consequences, and less accountable.

5 Participation and priorities for improvement. Most people wanted
greater say in how investment priorities were decided. But more were
concerned with what happened once the list of priorities had been
decided, regardless of whether they had been directly involved. In
other words, more people were concerned about the fact that the
technical quality of decisions was often poor.3 They were annoyed that
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what was often defined as a 'technical' issue was often a 'political'
judgement. And irrespective of whether their priorities had been
accepted, local people were often more concerned that leaders and
technical staff (of local governments, NGOs, and CBOs alike) tended
not to be accountable for their conduct once decisions had been made.

All this varied by sector. Some investments were easier to handle than
others; some kinds of investment were more 'accessible' to scrutiny by
the community, and tended to go off the rails less often than others; under
some arrangements, complaints were fewer, satisfaction was higher.

Yet in all this diversity, we began to question four key aspects of the
approach that lies behind the push for more participatory practices in
service planning and delivery. First, like many similar programmes, we
had assumed it would be most important to ensure community access to
the 'front end' of the planning process, when needs were assessed and
priorities decided. This was clearly misplaced. As one market vendor
said to us, 'It doesn't really matter whether it's the roof that's improved
this time, or that drains on the edges of the market are given priority. The
priority is less important than what they actually do on the ground'.

Second, the planning and production of services is conventionally
understood as a linear, step-wise, and uni-directional process. This is
clearly at odds with the procedures employed by local people in most
situations to meet their service requirements. By implication, if the
intention was to support local capacities for delivery of services, it took
little foresight to realise that much of what was currently offered in
planning manuals, training and 're-tooling' exercises would have little
value. And neither, perhaps, did it make sense to focus scarce resources
on instilling this technical, rational approach in the minds of the
administrative organs of local councils or NGOs. This has been a major
focus of capacity building efforts for more than two decades. In few cases
did we find that the administrative cadres of local councils or NGOs
were not reasonably well versed in the rudiments of planning discourse.
In fact, in Uganda, as throughout east and southern Africa, there is a
marked contrast between the administrative staff and political
leadership. On one side is a reasonably well-trained administrative
cadre able to rehearse (but seldom apply) the litany of 'good planning
practice'. They sit at some distance from a local leadership often
alienated, completely at sea with the administrative process, and
frequently determined to free themselves from the restrictions they feel
it unreasonably imposes. Our third realisation, therefore, was that
pushing for a PRA-type process to be installed in the local government
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planning process would probably backfire. It could further politicise the
administrative organ of councils and place technicians as interlocutors
between local communities and their leadership.

It seemed, therefore, that large parts of the kind of'capacity building'
delivered in decentralised or participatory planning and financing
programmes was ill suited to needs. Undeniably, technical skills could
usefully be enhanced. But of more significance were the political skills
of bargaining, compromise, and assembling the many social, technical,
financial and other factors necessary for leaders to make wise decisions
throughout the service planning and delivery process. Quite clearly,
decentralisation has heightened political contest at the local level, and
the devolution of development funds under a programme like the DDP
quickly over-stretches the political skills of elected leaders. This
realisation underpins the emphasis here on 'inclusive planning and
allocation procedures'. However, while new skills are needed, the
keystone to this approach is not 'capacity', but 'accountability'. This
requires sorting through the nests of sanctions and incentives that bear
on the performance of political leaders and technicians both at local
and higher levels. Accountability is evidently many-sided, but the
fourth thing we realised from these consultations was that
accountability among different levels of local and central government
was at least as important, if not more so, as the accountability of leaders
to constituents, the concern that pre-occupies the contemporary
clamour for 'participatory planning'. We say more about these points
below.

The limits of front end participation
During our consultations, most communities were able to articulate a
'long list' of many and varied needs. People were concerned that
priorities were often determined by the boys in the backroom, and then
given a rousing beat up by politicians and leaders when presented to the
expectant mass as their 'real priorities'. They wanted a wider range of
priorities to be considered. But in the main, people seemed less
concerned with the actual 'need' that was finally decided on, than they
were with the problems that arose following this decision. This led us to
wonder whether the 'opportunity cost' of one priority over another was
lower than we assumed? Perhaps higher was the 'opportunity cost' of
the litany of problems that occurred following the decision on what was
to be the immediate priority for action? Certainly more anger was
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expressed about mismanagement of resources, failure to honour
commitments, poor coordination and so on, than ever arose about
whether one priority or another was agreed.

This contrasts with conventional thinking about participation, which
focuses on planning, and, within this, narrows to discussion of the best
approaches to encourage direct community participation in the early
steps in the process. Why is this? One reason is perhaps a legacy of the
1970s tradition of development where special prominence was given to
the production of plans (national, regional, community, project) and to
the central role of technicians, particularly planners.4 In rural service
planning, the approach is a linear process. First, baseline studies
establish the 'local situation'. Typically this is understood in terms of
how many people have access to what services: ratios of doctors to
population, ratios to school-aged children to enrolled school pupils, the
density of roads in relation to agricultural potential, and so on. Service
deficits are then identified by comparing the 'local actual' against the
nationally (or internationally) prescribed standard. It is then a simple
matter to identify requirements and produce the plan.

Many volumes of reflection on the unhappy 1970s and 1980s
experience (when plan-based approaches to rural development reached
their peak) have shown how elaborate district plans, comprehensive
databases, land-use potentiality studies, resource endowment studies,
etc., all produced at great cost, were consigned to a dusty neglect (e.g.
Porter et al. 1991; de Valk and Wekwete 1990). Decisions by local leaders
avoided priorities established in this way because they had other ideas
about what needed to be done, about what were 'pressing priorities', and
how the resources should be used.

In today's jargon, there was a 'disconnect', of three kinds: between the
plan and the allocation process; between administratively calculated
needs and politically articulated demands; and between modernist ideas
about what planning should involve and how matters have tended to be
decided locally. Local leaders routinely judged that the plan was wrong,
technically confusing, or outdated and that it tended to take decisions
away from them, decisions they appropriately judged to be theirs to make.
As local leaders, as they said then and repeat today, they had the 'pulse' of
local priorities. Needs and demands were often not the same thing.

Much, of course, has changed since development practice was gripped
by the monetarist-inspired policies of the 1980s. The issue is not the
'plan' but the 'allocation' process. Private market forces are believed to
be the most efficient allocators of scarce resources according to demands.
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Administratively defined and plan-centred definitions of how
development should be organised have been set aside. But not quite.
Since the initial rush of enthusiasm, it has been realised that
implementing market-friendly policies requires a State that is capable of
creating inclusive and politically durable arrangements with a host of
non-government interests — consumers, community organisations,
NGOs, contractors, and other private sector groups—to deal with market
externalities and promote equitable service delivery. Termed 'good
governance', this nesting of private-public, state-civil society relations is
said to be best achieved through decentralisation.

Ironically, the contemporary emphasis on decentralisation and
participation shows how development policies travel along many paths
in many directions. Both concepts have visited development previously,
but then, in a kind of elliptical orbit, they shifted away from popular
attention in the 1980s. Now they have returned, bending back, not to
where they had been before, but nevertheless pulled in part by lingering
influences from the past. In the remainder of this article we illustrate
how this is occurring in recent attempts to improve decentralised,
participatory planning in service provision, the unintended and
negative consequences of this, and how it might be averted in future
practice.

We earlier noted that our view of inclusive planning and allocation
was under-written by a three-sided concept of accountability. Our
comments about participation and decentralised service delivery are
organised around this concept. First are relations of accountability
between political leaders and their constituency. Sometimes local
leaders are popularly elected: most often they are not, and in all cases and
for many reasons their relationship with the citizenry is highly
contested.5 Second are relations of accountability between political
leaders and their staff, including a administrators and technicians
responsible for reliably advising decision-makers to promote what we've
called inclusive planning and allocation. These relations are also vexed,
due to historical biases in favour of administrative and technical 'fixes',
as well as more enduring tensions found world-wide. Third are relations
that are often not discussed in terms of accountability, but increasingly
are understood as the key to successful decentralisation and local
democracy. Rather than understanding decentralisation purely as the
devolution of power to lower levels of public-private decision-makers, it
is clear that a strong centre is as important as an empowered local level
organisation bound to its constituency.6
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Local accountability: representative and direct
participation
How to get leaders to listen to the voices of their constituents, to make
decisions which balance both parochial and general interests and then to
stick with the decision once made, all this has been a major concern of
public administration and popular democracy. It has evidently surprised
many development agencies that bringing local leaders 'to account' has
become even more problematic with the devolution of key powers and
responsibilities to local governments. Perhaps this surprise reflects the
mistaken tendency to see the local space of politics (in contrast with the
national scene) as tending toward harmony, common interest, and
relatively easy compromise. It may also be the result of a long running
hostility to local representative government, and to local political
leaders. This hostility supported the dismembering of local governments
during the 1960s, when development policy favoured strong central
states as the engines of change, and condoned almost three decades of
neglect and incapacitation of local government.

For these and many other reasons, the tendency in rural development
practice has been to devise techniques to achieve administratively what
is judged to be difficult through local official political processes.
Planning procedures, in this light, are often seen as a way of putting
fetters on local political leaders, to discipline them, to make them
accountable through administrative means. The central difficulty of this
approach has been how to establish the legitimacy of a planning and
allocation process that effectively sidelines and limits the involvement
of political leadership in the re-presentation of local needs and
priorities. The special privilege given to administrative practices in
decentralised planning and financing has, as a result, faced three
problems: how to tune administratively defined needs and priorities to
local preferences; how to provide a measure of legitimacy to the list of
priorities and plans for action that eventually must be served up to
officials for endorsement; and, how to make sure the leadership is
accountable to the subsequent recommendations of the technical/
administrative professionals.

The increasing popularity of PRA among all shades of development
professionals is in large measure explained by these problems. First, PRA
promises direct access to 'needs' (within the limits of what is judged
administratively reasonable by the agency directing the process). Second,
it offers the authority of having 'spoken to the people', and is in practice
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becoming an essential support to the administrative cadre in their contest
with political leaders. And, third, in the 'best case' PRAs, it offers the
veiled threat of direct action by a newly empowered community in the
event that leaders choose not to adopt the results of direct participation.
In short, techniques of direct participation (and PRA is only one of a range
on offer) provide political legitimacy to the first steps of an
administratively dominated process.

However, these 'strengths' of direct participation are also problematic.
As we learnt during the 'service decision tree' consultations, the more
acute problems of performance and accountability arise later in the
delivery process — in appraisal, contracting, supervision, not to mention
sustaining the service over time. Second and far more importantly, this
understanding of participation confuses the question of accountability.
It intends to politicise the administrative cadre (be it employed by NGOs,
or the local government, or departments of the central state) in the
mistaken belief that it is they that should be directly accountable to the
citizenry. Not only does this ensure the continued contest between
administrators/technicians and elected local leaders, it also locates the
former between the leadership and their constituency and thereby dilutes
the most important relationship of accountability intended by
decentralised governance.

Leaders, technicians and more inclusive
decisions
Relations of accountability between professionals and elected leaders
have received little attention in discussions about improving the
quality of rural service delivery. Not surprisingly, if quality is
understood to be primarily dependent on the degree of match between
social preferences and planned priorities, it makes sense to focus
attention and resources on what we have termed the 'front end' of the
planning process. But local experiences show time and again that social
preferences are only one aspect of producing a quality decision —
technical and financial considerations are often deservedly paramount.
At other times the managerial feasibility and risk of different options
must hold sway.

The devolution to local governments of responsibility to balance
these factors, and to negotiate amongst the interests these factors reflect,
has been considered a panacea. Unfortunately, the focus on the
administrative resolution of the problems that arise in 'balancing and
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bargaining' has tended to misconstrue the direction of accountability
between professionals and official leaders. We argue that the techniques
developed over the past decade to support direct participation have
much to offer in redirecting this relationship and realigning the
administrative cadre to become more accountable to elected leaders.
This however, requires that we understand these techniques, such as in
the PRA toolbox, in a different way. Their relevance is not in providing
the stamp of an unassailable, once-for-all 'truth' to local needs and
priorities, as tends to occur when the results of PRA exercises are
incorporated into local plans. Rather, their potential lies in their use as
an aid to thinking, to transparency, and to inclusiveness in the many
decisions that need to be made by political leaders as a proposal moves
from early prioritisation through to delivery of the service.

The crucial need for inclusive planning and allocation is to introduce
more creative ways of ensuring that the technical, administrative and
financial dimensions of decisions are included alongside social demands
and political priorities. Much attention has been given to 'opening up'
local-local dialogue. This is the focus of PRA practice. We suggest the
political process of formal, institutional politics needs also to be opened
up and made, as defined earlier in this article, more inclusive and
accountable. Many local leaders will agree their meetings need to be
opened up. Others, of course, are keen to ensure that curtains are pulled
around official meetings. But, by opening up, some local leaders suggest a
different twist to 'accountability' by agreeing that decisions need to
account for the many social, technical and other factors necessary for
quality service outcomes. In this view, professional staff, the employees
of the leadership, are accountable to politicians in both old and new ways.
Well established, though often neglected, is their responsibility to ensure
timely, appropriate and accurate information is brought to the table for
consideration. New, is a broader understanding of their responsibility to
introduce skills and techniques through which a range of possibilities,
other interests, other implications are included in decisions that tend,
under normal procedures, just to 'be taken'. Rather than mistakenly seeing
themselves as torchbearers for the community in a contest with political
leaders, administrative cadres become accountable to facilitate an
inclusive planning and allocation process and accountability between
leaders and their constituency.

For observers of local political meetings, the needs are obvious. Most
leaders tend to 'go to sleep' as the Chairperson moves, item by item,
through an over-packed agenda. Their attention may come alive, in the
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manner of a late night game of cards, when it is their turn to deal, when
their particular interests are at stake. On the positive side, meetings are
energised when the pro-forma process is disrupted by an unusual turn of
events, by an unexpected or novel way of approaching a decision. In this
sense, the quality of the technique used to engender 'novelty' is of little
importance — introducing a SWOT analysis, a pair-wise ranking, or a
GAP assessment is energising the first, second, and maybe the third time,
but once it becomes routine, any technique becomes just another box to
be ticked and... well, let's move onto the next agenda item, and'... What
time do we break for lunch?'

The impressive tool box of participatory techniques developed for
local dialogue about needs and priorities could easily be adapted for use
in the political process where appraisal occurs, budgets are allocated, and
arrangements are made to contract and deliver services. In best practice,
PRA techniques are more useful as instruments for enhancing dialogue.
By simply introducing a novel approach, humour, or the different angle
to a problem they can help achieve a profoundly different outcome to
proceedings. Sometimes this includes introducing the 'Ah, ha' element
into decisions, where the obvious question can be asked about who is to
benefit from a decision, who will lose out, and decisions are made more
transparent. It can also mean awareness about the long-term implications
— financial, social, environmental — of a decision about to be made that
would otherwise be neglected, not for any malign reason, but because
issues may 'not have been thought about that way'.

We noted that this article was in part prompted by a concern about how
the participatory approach of the conventional PRA-style methods could
be 'scaled up'. It is often imagined that with greater institutional capacity,
with more resources, and time, that the intensive planning dialogue at
community level will become routine. In Uganda, there are 847 sub-
county governments, many times more village level councils — the
smallest mandated planning unit. Inside each is a wide array of
associations of interests by virtue of gender or class, proximity to a
watercourse, an access track, a field or valley. All have particular
attributes deserving special planning consideration. The imagination of
10,000 village PRAs is a fiction. It wrongly perceives priority issues in
service delivery. It works to undermine key relations of accountability
that must be strengthened in rural politics. It is also profoundly wasteful
of resources at the same time as discrediting the potential contribution
such techniques could make to inclusive planning and allocation for
rural service delivery.
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Capacity versus performance in inclusive
planning and allocation
The case studies of how particular services were planned and delivered
in rural Uganda clearly affirmed the importance of'vertical' accountability
in producing quality outcomes. The responsiveness of leaders to
constituents is undeniably important, as is the contract of accountability
between professionals and elected leaders. But these relationships seldom
in themselves determine whether enduring arrangements are made for
equity, quality, and sustainability in service delivery. The quality of local
planning processes, the observance of service design standards, the
thoroughness of appraisal, financial management, compliance with audit,
contracting, and other procedures all depend crucially on the
relationships between higher and lower authorities charged to set
standards, to regulate and enforce compliance, and to encourage good
performance. As one astute local official remarked, 'Decentralisation and
centralisation are two sides of the same coin'.

Ugandan government officials acknowledge that decentralisation and
local democracy implies a fundamental reorientation to central
government. It must move from a 'command and direct' relation with
local governments and develop a 'monitoring, mentoring and regulatory'
function. But how to achieve this has been elusive. Clearly, under
decentralisation, new skills and capacities are required in central and
local authorities to apply standards, to follow procedures, to ensure more
participatory or technically competent decisions. But the results of the
popular focus on 'capacity building' often fall short of expectations. In
part, this is because capacity building efforts frequently emphasise
'inputs' at the expense of 'outcomes', and judgements about required
inputs tend to reflect externally driven perceptions of needs. The earlier
mentioned example of linear, step-wise planning is a case in point. It is
fair to say that all planning implies elements of a step-wise rationality: it
makes good sense to have adequately appraised a project before resources
are committed to detailed design work. But capacity-building
programmes have ambitions that seldom stop at this point. Rather, they
often aim at the wholesale replacement of existing ways of doing business
locally. Many local governments and central ministries have bookshelves
crowded with comprehensive planning and other manuals untouched
since the day capacity building courses ended.

Unless there is a change in approach, these problems are likely to be
exacerbated under decentralisation. Central government no longer has
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control over the kinds of levers previously used to command the
performance of lower level authorities, even if this was a rather pro-forma
compliance. Under conditions of decentralised governance, central
government must find ways to encourage adoption of its priorities — such
as observance by local authorities of national policy on poverty or issues
such as HIV/AIDS — just as local governments (and lower level
communities) must find new ways to attract transfers of additional
resources from the centre. In many, if not most instances, capacity is not
the issue here. Rather, it is devising a compact of association between the
centre and local governments through which vertical accountability is
encouraged by sanctions and incentives.

How to achieve this was discussed extensively with local
governments, NGOs and community organisations during design of the
DDP, resulting in a number of innovative measures. A central point is that
clarity about rules and procedures for decentralised planning and
financing is important. However it is not sufficient. Transparency must
be linked with incentives that promote the good performance of the wide
range of actors included in the process, and sanctions when the various
actors do not comply with agreements. To support vertical accountability,
sanctions and incentives are agreed between central and local
government whereby each regularly assesses the other's performance,
and villagers and community organisations are involved in judging the
performance of lower level local governments. Performance is measured
by questions such as: were local plans honoured in practice? Do plans
and budget decisions recognise the needs of different groups in the
community? Was there adequate awareness about the rules, the amounts
of funds transferred, about the responsibilities of local officials, about the
rights of citizens? Were audit requirements met?

Making this system workable will, of course, take time, and may
depend on many events beyond the ability of communities or
governments to influence. But the crucial point is that there is less
concern with the inputs—that is, the procedures adopted, say, to prepare
a plan or budget — than in the quality of the outcomes achieved. Also
important is that the results of these accountability assessments are
immediately translated into incentives and sanctions, in short, the
availability of development funds to local governments and community.
By specifying the terms of the relationship between the centre and local
government, between local governments and constituencies, a multi-
sided basis has been created for accountability. If central government fails
to deliver on its obligations — for instance, to prepare cost-effective
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service standards in primary health care, or to ensure audit services are
provided on time — it is poorly placed to insist that local governments
should be accountable for their performance. Similarly, unless local
governments demonstrate performance, both upwards to the centre, and
downwards to their constituencies they are aware there is little prospect
of attracting transfers of funds from the centre or encouraging payment of
taxes or fees for services delivered.

Summary
Participation is obviously an essential requirement in improving the
quality of rural service delivery. But where quality is understood to imply
judgements about technical feasibility, financial viability, assessments of
risk, and managerial complexity, in addition to social preferences, the
focus on direct, intensive community level participation in the planning
process is clearly limiting. Competent decisions and accountable
performance is required from a range of actors, some of who have been
systematically sidelined, and often alienated, by conventional
approaches to participatory planning.

In some respects, Uganda stands apart from many countries. Its
courageous commitment to political, administrative, and fiscal
decentralisation in many ways matches the extraordinary strength with
which everyday Ugandans survived 20 years of coups, war, and
lawlessness. But issues raised here about participation, accountability,
and performance are not unique to Uganda. Here, as elsewhere, it is true
that special arrangements often do need to be made to ensure the voices
of marginal sections of the community are heard. But frequently, the
techniques used to stimulate participatory 'events' have the effect of
distorting the relationships of accountability between leaders and the
public, and between leaders and their technical advisers, that is essential
for long term local democratisation.

We need to think more like the fox (darting around, seizing
opportunities, looping back) than the tortoise (plodding along a straight
path) in rural service provision. What is characteristic of successful cases
where rural services are provided, or where technicians finally learned
to apply sophisticated techniques of identifying needs, is not that the
planning cycle is slavishly followed. Rather, successful experiences are
found where local leaders and people are able to cope with the
unpredictable, the unexpected, and are able to turn back, review and
change what they previously thought to be the 'obvious answer'. This
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requires skills for a flexible, non-linear and essentially political process,
in which, as Vietnamese say, 'fences are broken' and the rules are nudged
a bit in the interests of representative local governance.

Notes
1 Day (1997). Various critical

commentaries on the participatory
ideology are well illustrated in
contributions to Sachs (1992) and Crush
(1995).

2 Uganda's decentralisation
corresponds to Mawhood and Davey's
(1980: 405) five principles of 'classic'
decentralisation.

3 This included a host of problems
— poor assessment of options and risks,
poor quality technical appraisal and
design, poor costing, etc.

4 Leonie Sandercock (1998)
provides a helpful, and critical, review
of this legacy.

5 A recent article by Robert Kaplan
develops this point particularly well
(Kaplan 1998).

6 This is the main contribution of
Judith Tendler's (1997) book on
decentralised governance in Brazil.
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Finding out rapidly:
a soft systems approach to
training needs analysis in
Thailand

Simon Bell

Background and context
This paper is written from the perspective of a researcher and problem-solver
approaching a rich economic, cultural, and methodological context — one
in which change is happening rapidly and in which there is little time to
prepare and plan for responses to it. The paper describes a project in Training
Needs Analysis (TNA) in Thailand. I will open by briefly describing the
background to the project and the thinking which informed the TNA
intervention itself. Throughout, I use the first person because I wish to convey
this as a human, personal intervention and not as a remote academic
discussion. This approach becomes particularly relevant in describing the
learning involved in the exercise presented in the final part of the paper.

Economic and cultural background
Historically and culturally Thailand (formerly the Kingdom of Siam) has
been independent and unique as a sovereign Buddhist state for several
centuries, unlike other kingdoms in South Asia that fell victim to the
imperial and colonial European powers from the sixteenth century.

Although Thailand has not enjoyed consistent political stability in
recent years, economic growth seemed to be assured and in the last
decade opinion has focused more on the international confidence
produced by strong economic performance. For instance, articles (e.g. on
derivatives and investment policies) have been published in specialist
financial journals indicating Thailand's association with the ranks of the
'Asian Tigers' and a keystone of the 'Asian economic miracle'.
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However, since August 1997 other news has predominated. The headlines
themselves are instructive: 'Danger Ahead', 'Just a Technicality', 'Few Takers
at Asia's Great Firesale', 'Hard Times Roll', 'Rudderless', 'Bailout Blues',
'Austerity Overdose' (from Far Eastern Economic Review 1997-98). From a
dynamic, growth-driven economy Thailand has succumbed to the regional
recession, with growth down to three per cent and interest rates pegged at
15-20 per cent. From being a country with a sound balance of payments
surplus, Thailand must now borrow money in order to stay afloat.

This is a major element of the context in which the project described
in this article was undertaken. Thailand's economic position requires
international aid in the form of projects. The education sector is regarded
by Thai and multilateral agencies as being of specific importance in this
regard. What was not known was the local capacity to manage such
projects. My position as a researcher was that of an interested and
reasonably informed outsider seeking to undertake an analysis task,
which had been highlighted as necessary for the further adoption of
internationally funded projects in the Thai education sector.

Methodological background
Two elements combined to form the major content in terms of methodology:

• The popular understanding of Training Needs Analysis (TNA)
• The projectisation process in development

Understanding TNA
If the analysis of training needs is a complex area, training in the
development context could be said to have an 'image problem'. Training
has been an integral part of technical assistance policies for many years,
with numerous attempts to adapt and adopt training policies and practices
which are relevant to developing and transitional economies. In their
study of training adoption, Jacob and McLaughlin (1996) indicate that it
can have positive impacts upon 'the individual, the work group and their
organisation' but the process of evaluating technical training impact is still
in its infancy. Chambers (1997: 72) describes the largely failed Training
and Visit (T&V) systems instituted by the World Bank as 'a mechanistic
management blueprint for the transfer of technology'. TNA can be seen as
being similarly mechanistic as we shall see shortly.

Training has many sponsors, most notably the World Bank, whose
policy paper on vocational education and training has been implemented

122 Development and Management



throughout Sub-Saharan Africa. Bennell (1996) indicates that such
initiatives are not proving to be as 'demand led' as donors might wish and
the up-take of vocational educational training in Africa is disappointing.

The overall picture is one of well-intended donor-driven policies on
training, but a less than enthusiastic response from the potential recipients
of training and mixed results of previous initiatives. The terms 'top-down'
and 'mechanistic' might apply to much of the training provision.

But what of TNA itself? Boydell (1983) has been influential in
establishing TNA as a vital aspect of systematic organisational strategy, and
others provided insights into defining areas of performance deficiency
within organisations where training can occur. Recent literature has
attempted to provide a definitive guide to the procedures for TNA and some
authors have argued that the focus of TNA needs to be expanded from a
narrow emphasis on the effectiveness of personnel, to a wider analysis of
a range of levels within organisations. Denning and Verschelden (1993)
have indicated the potential for the use of 'softer' tools in TNA and others
have indicated that developmental issues has impacts upon the form and
content of training. TNA is a developing field of involvement and there is
no single approach to it. The literature indicates considerable awareness of
the complexity of the task of any needs analysis. In an attempt to gain an
overview I looked at the British government agency for information
systems, the CCTA guide to quality management. This provides the
following overall guidance. The TNA should take into account:

• business and IS (information systems) strategies;
• current and future customer needs.

The scope of the TNA includes:

• identifying existing training and education, including core
competencies and methods;

• comparisons of findings against customer and business needs;
• identifying the gap in skills, training and development;
• producing a plan to meet these needs.

When identifying existing training, the TNA should evaluate the
effectiveness of training in terms of:

• meeting present and future business and customer needs;
• delivering the required quality in products and services
• improvements in business practice
• improvements in customer satisfaction
• return on investment. (CCTA 1992:22)
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Many of these features are common to other TNA approaches and I
interpret the CCTA approach to TNA to include:

• a top-down approach — the language used by the CCTA does not
sound like the type of approach undertaken in consultation and
partnership with employees;

• a managerialist tone (e.g. 'core competencies and methods', 'return on
investment');

• a lack of explicit emphasis on mutual learning processes and learning
objectives and outcomes;

• a 'one-stop-training' feel (a sense that the training is 'complete' at some
point — little evidence of feedback);

• a lack of emphasis on trainee ownership of the outcomes of training;
• a business-centred rather than trainee-centred approach.

Other have focused their training initiative on learning rather than on
training (e.g Craig 1994), while Denning and Verschelden (1993) indicate
the need to consider a wide range of issues in undertaking TNA. However,
I considered that generalised approaches such as that outlined by the
CCTA would present a range of problems if adopted in the Thai context—
which is complex, sophisticated, and quite unlike that which one might
find in a UK business environment. Although I accepted the essential need
to link TNA to both local core competencies and organisational vision, I
was more concerned with understanding and learning from the actual
context in the TNA process. The CCTA guidelines did not enable me to
select an approach for the TNA, and so I referred to the wider literature on
projects in developing countries to seek potential guidelines there.

The projectisation process

Projects are now a major element of development work and have become
the focus for almost all development intervention. Projects are the major
vehicle for providing training in the development context. Generally,
training is provided under the remit of a project and therefore it is expected
that it will be highly focused on the needs of that project itself. The
projectisation process has partly been an attempt to control expenditure
on development to narrow, well-defined goals and purposes. Taylor (1995)
illustrates the change in development procedure and draws out some major
lessons for trainers, sponsors, and client organisations in project contexts.
In contrast to the stark CCTA guidelines, he indicates the need for flexibility
in training provision. In summary his main points (op. cit.: 491) are:
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• operational and learning objectives can he too tightly prescribed.
There are many different means to arrive at the operational objectives.

• creativity should not be strangled out of the training process by the
application of unnecessary pressure.

• time should be allowed for unanticipated learning.
• rather than feeling that everyone on a training programme should

come away with the same outcome, it must be recognised that people
will learn and contribute according to their own talents and interests.

• understanding the context and the relationships among trainers is vital.
• achieving links and trust is as important as the assimilation of subject

material.
• training cannot overcome long-standing structural difficulties.

These recommendations for improving the chances of success in project
training were taken as guidelines for the approach to TNA described here.
Thus, my rubrics were:

• don't predetermine objectives;
• try to be open to assessing local capacities with which you are as yet

unfamiliar;
• listen;
• continue to learn about the context;
• develop trust;
• don't develop training to address issues at a more structural level.

Although I had some prior experience of empathetic forms of research,
these points indicate the mindset which I adopted for my TNA and which
also informed my thinking as I decided upon methods and approach.

Terms of reference for the TNA
My task was to undertake a TNA in Thailand across the educational
sector but with specific focus on projects and management. I had one
week to carry out this work, though the British Council in-country had
arranged my itinerary prior to arrival. I was to:

• document the context of the TNA and provide a brief overview of the
Thai Education and Training Sector;

• identify and document training already delivered or planned in this
sector; and

• document key weakness in educational project management (e.g.
planning projects or dissemination).

Finding out rapidly: a soft systems approach to training needs analysis in Thailand 125



Following this, I was to design an initial Educational Project Management
course to address priority training needs, identify a training delivery
team, and document the level and quantity of trainees. Finally, I was to
draft a training schedule.

Prior to departure, I imagined that my main task would be to identify
the major problems in project management at present and provide
training in these areas. However, I was mindful that TNA can appear to
pre-judge that there will be a training issue at the root of the problem. In
the Thai case this might not be so, and I was wary because of Taylor's
comments on the nature of project-based training. Whatever I came up
with should be produced in partnership and collaboration with the Thais
and address issues of key relevance to them; and not assume that any
amount of training can, of itself, reverse long-term and structural
development problems.

By the time I set off, I had decided that I had to find out rapidly what
the situation was and that I needed to do this in an empathetic and
participatory fashion, listening and not lecturing. However, I would need
a framework in which to construct such a review. I was considering this
and drafting outlines of potential means as I travelled.

Reflective practice on the ground
By the time I arrived, I had decided to adopt two approaches to the TNA.
I wanted to be able to assess the current state of project planning,
management, and delivery; and at the same time to describe areas of
potential for directed project training (workshops and other training
events). So, I would need a tool for comparison (of what is happening at
present with what is needed in project work) and a tool of analysis and
agenda-setting for training development. Given the need for
participation and listening, neither tool could be too prescriptive, or
expert-driven. I therefore decided to make use of the Kolb learning cycle
for the comparison (Kolb 1984) and the soft systems methodology (SSM)
for the analysis and agenda-setting (Chambers 1981; Checkland and
Holwell 1998). I used Kolb as an ideal type or paradigm for what should
be happening in any learning context. My use of SSM would be to
develop potential action plans from the earlier use of Kolb. The seven
major aspects of SSM as developed and taught by The Open University
(Open University 1987) in the UK are shown in Figure 1. To my
knowledge, no-one had previously applied these approaches together in
undertaking a TNA in developing or transitional economies.
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Figure 1 SSM approach to problem-solving
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4b.
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Source: Open University 1987, building on Check/and 1981:163

Over my one-week stay in Thailand, I intended to make use of the
comparative and analytical methods in harness, allowing the comparison
to develop and change over the week and trusting the analysis to keep
pace. The inherent risk was that comparison could vary considerably in
different areas of the education sector and that the resulting agenda-
setting would be messy and inconsistent. This potential weakness was
recognised at the outset but, as the alternative appeared to be to pre-judge
the context and go in with a set of pre-selected training products, I
continued with the original approach.

Comparison

The 'Kolb' learning cycle as adapted and interpreted in this paper
comprises four stages — connection, decision, action, and reflection —
that might be expected to underpin any specific learning process. In the
Thai context, these stages were considered as follows:

• Connection: in what ways does the Sector at present learn from experience
elsewhere in education and training (and outside the Sector), within and
outside the region — in all aspects of project design and management?
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• Decision: in what ways are decisions made about what types of project
to do and what form of approach to take to these (questions of
methodology and the process for the selection of methodology)?

• Action: how are projects actually undertaken and how are they learned
from (questions of monitoring and evaluation — M&E). Are the
successful? What sort are more or less so?

• Reflection: (the end of the cycle and the beginning of a new one). What
active procedures for learning from the project experience are
engaged in and how is this learning taken forward from one project to
the next?

The four come together in what is described as a learning cycle (Figure 2).
The comparison stage of my overall TNA (not be confused with the

comparison stage of the soft system approach) occurred at the same time
as the analysis and agenda-setting that the soft system approach required.
All information was derived from interviews. The brief comparative
analysis resulted in the observations set out in Table 1, and these themes
are also shown in Figure 3 as a 'spray' diagram.

At this comparison stage in the TNA, I was concerned to identify
potential trainers already active in the field. There appeared to be two
main providers of training in the education sector at present: both were
quite narrowly focused — one in the higher education/science and
engineering sector, the other in vocational training — and both produced
highly generic training products not specifically focused on broad-based
Thai issues.

Figure 2 A learning cycle
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Figure 3 Spray diagram of themes

MIS Quality & Marketing

Planning and
management
are problems

Planning? Impact

Roll out

,, Office of the National
Primary Education
Commission

Massive
restructuring
by 2002

Ministry

Possibly a
matrix of
courses

Micro level

/ \
Coordination 20 Disciplines
of projects (focus on English)

i Focus / /
I o n H R D / Department

D o ' n o r / Department of Vocational
/ of General

Donor Education

Problems
with project
proposals

Problems getting
academics to
manage

Education Project
Management

Education
Procurement,
Appraisal,
Disbursement,
etc.

Department
of Skill
Development

Office of the Thai Skills
Permanent Development
Secretary P r o j e c t

Wide range of
project training
issues

Concerns about
projects

Project management
skills essential

This made it possible to set out some reflections on the current state of
project planning in the Thai education sector and place these in terms of
a learning cycle. In a generalised sense we can consider the four elements
as follows:

• Connection: apart from specific cases (e.g. 'The Skills Development
Project') there appeared to be little existing connection and learning
in-sector about project management experience.

• Decision: project methodology was not an expression used widely, and
the decision to develop projects appeared to originate from outside
'push' not internal 'pull' initiatives.

• Action: questions relating to project result seemed a little previous. There
was little information about how projects were managed and handled,
but the widespread interest in techniques maybe told its own story.

• Reflection: (the end of the cycle and the beginning of a new one). There
was little information which would indicate that learning was taken
forward in a planned manner from one project to others.
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Table 1 Observations arising

Higher Education Massive restructuring of the Higher Education (HE) Sector

by 2002, a transition to more autonomous proactive

management, improved HE marketing of skills within and

outside region, collaborative programmes, all aspects of

management but most especially culture change, issues of

autonomy, Total Quality Management, transition from

administration to proactive management.

Donors Concerned with overall coordination of projects, focus on

the micro level in the first instance, need for the output of

the project to be well documented (leading to documented

impact), could be room for a matrix of courses elements

(different levels and combinations for different groups)

need for focus on Human Resource Development.

Ministry of Education Many projects running—issues of quality, impact, rolling

out of the national programme, planning and management

issues.

Ministry of Labour Problems in assessing the relevance of supply and demand

of training (TNA). Thai Skills Development Project indicated

the value of project training (in all forms).

Office of National Need for project training, MIS training and a focus on local

Education Commission 'Thai' issues.

Specific Projects Identification of severe problems with the recruitment and

training of staff in the projects. Specific areas of concern

include project management, procurement, disbursement,

and appraisal.

My perception of the situation in a learning cycle sense is set out in
diagrammatic form in Figure 4.

This comparison stage revealed a general lack of awareness and
understanding of project approaches in the education sector. But I also
gained the insight that a focus on providing project approaches, tools,
and techniques was also not the central issue. Rather, there appeared to
be a need to take a step back from any prescription and to think about the
prior learning that needed to occur in order to allow Thai managers to
decide what they needed. This dawning reflection was to grow, and
informed the analysis which was facilitated by the use of my adapted
version of SSM.
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Figure 4 A second view of the learning cycle
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Analysis: the root definition or mission for the project

During the week, I took part in over 30 interviews with those
representing the education sector. The reflections on the outcome of
these meetings focuses the remainder of this article upon systems to
develop training potential and sound project delivery. From the
comparison set out above, I developed the SSM analysis of the TNA.
SSM usually comprises seven stages (as shown in Figure 1) which in
turn are comprised of three major tools — these are the rich picture (RP)
for assembling the conception of the problem context (gaining an
understanding of the soft and hard or informal and formal, processes and
structures of the context), a root definition (RD) of the change process
which will deal with some selected task or issue evident in the RP, and
a conceptual model (CM) of the change process (which can also be seen
as an agenda for action). In the following description, the reader will
realise that I have adapted SSM for the purposes of the TNA. In the
previous Kolb-related comparison stage I believed that I was developing
my own conception of the context, as primarily demonstrated in Figure
3. For my purposes this fulfilled the usual role of the RP. Having
assembled my understanding of the context I set about developing,
through meetings with the various stakeholders, an RD and a CM. These
stages are described below.
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For my purposes, the RD was required to set out the 'transformation'
of the context (a transformation is usually included in a RD). I initially
asked stakeholders and myself: What would you like to see changed in
the project context in the education sector in Thailand?

However, as indicated above, I found that in practice this question
presumed that the stakeholders already had a sound understanding of
this context, and this was not an assumption which held up to close
scrutiny. In stepping back, a new question was formulated: What do you
need to understand about projects to be able to make useful decisions
about further training requirements?

This second question — arising from the Kolb learning cycle review,
implicit in Figure 3, and now forming the basis of a SSM 'primary task'
— proved more answerable and more catalytic in taking thinking
forward. As I developed it from the primary task with the stakeholders,
the RD was intended to show that it is possible to set out a potential RD
or 'mission' for a training initiative which would become the next phase
of the project activity. Following much discussion, the tentative RD for
the next phase was suggested as being:

A training initiative system to develop and share best practice in
project management at the micro-level across sectors in education in
Thailand. The system would be implemented initially by the British
Council for a variety of clients in the Thai education sector
increasing clarity, coordination, and accountability in projects
funded by major donors.

This was discussed with and adjusted by Thai stakeholders and was
subsequently accepted as a reasonable basis for further analysis and the
development of a plan or agenda. The activity plan was to be the basis for
a Phase 2 — arising from the TNA (Phase 1). It should be emphasised that
the vision of the TNA at this stage was that Phase 2 would be expected to
deliver a Project Management Workshop of some kind, but one focused
on developing and sharing a picture of best practice — not on rolling out
a prescribed training agenda.. In the next part of this article, this Phase 2
mission will be developed in terms of an action plan and a matrix of
potential contents.

The conceptual model or action plan for Phase 2

By this stage of the TNA, the hardest work had been accomplished. The
Kolb comparison had indicated areas of potential collaboration and the

132 Development and Management



spray diagram feeding a primary task into the root definition had
provided a mutually accepted 'vision' for transforming the situation. It
now remained to understand what would be a useful selection of learning
objectives to choose and then the range of tools, techniques, approaches,
and methods which would best meet the objectives. This is an important
point. The CCTA approach to TNA appears very focused on training
methods and content. The approach of this TNA was focused on learning
objectives: What do Thai education project managers want to learn and
why? A top down-approach to TNA can easily be based on pre-
judgements and therefore the TNA can take on an implicit pre-
assessment where key questions become 'what is available to be known?'
or 'what should be known?'. Throughout, the attempt here was made to
keep the TNA learner-focused.

Since the initial drafting of the terms of reference for the TNA, my
views had changed in terms of the expected delivery 'event' suggested for
the next phase. Rather than a training course, a planning and
brainstorming workshop might prove more appropriate.

There were two elements to the CM design. Element 1 refers to the
development of the workshop or event which will comprise the next
phase while Element 2 refers to the development of its content.

Design of the workshop or event

The design features or activities for the workshop, in line with the results
of the analysis to date, are set out in Figure 5. A CM as interpreted and
applied in this paper is expected to comprise a series of actions which
come together to produce the transformation as originally set out in the
RD. Such a CM can then be compared against the original rich picture (the
spray diagram in this case) and discussed with stakeholders in order to
arrive at a positive progression from the context as originally perceived.
The contents of Figure 5 are unsurprising, but these were seen to conform
to the transformation as agreed in with Thai professionals and set out in
the RD earlier. Each element of the CM was further developed in
collaboration into a set of sub-activities. Once again, the model arose from
the discussions and conversations which I had during the week; as the
model evolved I discussed the main items with local stakeholders. This
CM provided the main series of actions which were required to develop
the workshop. The next stage of the TNA was to set out the main form and
content of the workshop itself.
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Figure 5 Conceptual model of the 'event' plan
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Content of the workshop or event

The TNA revealed a lot of enthusiasm for a brief initial workshop and so
it was planned to be of five to seven days' duration focusing on the
following five components — these five being the issues of main concern
arising from the interviews undertaken during the TNA. (It was expected
that the components would be worked on in the workshop in an iterative
process with plenty of feedback between participants and facilitators.)

Component 1: assisted or joint brainstorming. The first component would
focus on seeding ideas and sharing experiences about project methods
and approaches that work and which are useful for various educational
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project contexts (probably with inputs from project directors and
managers from Thailand and from outside). The result of the assisted
brainstorm should be to focus the minds of all present upon the main
policy and strategy issues which result in areas of project control,
development, design, analysis, etc. which are of most concern; and to
provide a basis for the more detailed work which was to follow. This first
session might be thought of as conceptual. The brainstorming would
prepare the way for the second component.

Component 2: methods and approaches. One of the observations relating
to the TNA has been the near absence of methods for project work. During
the second component, a variety of methods could be discussed and
described — for instance the Team Up approach to projects, Soft Systems
Approach, Total Quality Management and Learning Organisation —
again with brief presentations relevant to Thailand followed by a process
to select those which are seen to be useful in this context. During the
TNA, this form of approach was selected as being of most value to those
centrally involved with translating policy- and strategic-level decisions
relating to projects into the purpose and outputs of the projects
themselves.

Component 3: tools and techniques. This represented the major content
of the event and a less Thai-focused TNA might have produced an event
based around this element on its own. Two days would be set aside to
review and consider the value of a range of project tools, all of which will
have been identified by the participants in the previous two days and some
of which are already applied in Thailand. The tools and techniques might
be expected to include such items as proposal writing, procurement
technique, log frame, financial planning, monitoring and evaluation,
appraisal, participatory analysis, Gant chart, PERT chart, Management
Information Systems, etc. Participants could be shown how these
techniques could be applied (where possible with participants describing
their own experiences) and would be given insights into their further
development. Actual and potential project managers and their teams
might work in small groups on their understanding of the various
techniques.

Component 4: critical appraisal of the week, terms of reference, and
action plans for the next component. The fourth component could
provide the participants and facilitators with the opportunity to develop
terms of reference and action plans indicating ways forward for their
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projects. Here, the team would review their progress over the event and
set out the main lessons including:

• conceptual tools of value;
• methods and approaches of value;
• tools and techniques of value;
• major sites in need of further assistance;
• training needs.

Each small group in the training would be encouraged to settle on a single
area to develop in the remainder of the event.

Component 5: in depth, small-group work on specific project elements:
During this last component, the small groups would be expected to 'work
out' some element of their project using some of the tools and techniques
provided. During the afternoon it might be useful for each group to
provide a brief presentation of their findings and it is hoped that senior
policy-makers, Project Directors, and donor representatives would also
attend the presentation stage. The small groups could then, if time
allowed further develop their action plans and specify what further
elements they might expect to receive from subsequent events. This
would enable Thai decision-makers to determine their own areas of
interest and specify the type of training which they considered most
appropriate.

The items set out in the contents for the workshop were not expected to
be in a definitive format. The ordering is in line with the interpretation of
the outcome of the TNA in Thailand.

Reflections on the SSM/Kolb TNA
At the outset of the TNA, I set myself some rubrics for my approach
(derived from Taylor 1995). In conclusion I will re-visit these rubrics and
comment on my personal learning.

• Don't predetermine objectives. In honesty, practice almost always
means that the researcher will come with preconceptions and
understandings, which may prove to be erroneous. During the week of
the TNA, I moved consciously from a pre-conception that training was
needed and that the objective was thus 'provide training', to the
conception that understanding is needed. Hence the objective became
'provide understanding of what international projects mean in effect'.
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• Try to be open to assessing local capacities with which you are as yet
unfamiliar. Other than a brief visit to Thailand in 1994, I was
unfamiliar with the country and with the strengths, weaknesses,
opportunities, and threats of the context in project terms. I found that
my evolving understanding was further assisted by the use of SWOT
(strength, weakness, opportunities, and threats) analysis and by daily
review in consultation with my interviewees, I developed some useful
insights into the context.

• Listen. This became my main job. Following a brief introduction, my
task was to hear what Thai education sector professionals had to tell
me about their experiences and problems. The main discipline here
for me was to refrain from instantly assessing their experience in terms
of my own prejudices and pre-conceptions.

• Continue to learn about the context. The TNA was planned as an
evolving learning process. Both the Kolb cycle and SSM are learning
devices — although I applied them in an adapted form here. Even at the
end of the research period, I was still adjusting my thinking in line with
the new insights with which the Thai professionals were providing me.
A balancing act is required here in order consistently to match the
continuing and developing complexity of the Thai context with the
order and sequence of a complex but valuable training response.

• Develop trust. It is hard for me to comment objectively on this but my
perception was that Thai officials were often disarmingly frank with
me about their context.

• Don't develop training to address issues at a more structural level. As I
set out in the introduction to this article, Thailand is at present
undergoing a wide-ranging restructuring of its economy. This is
disrupting all aspects of Thai life but the TNA could not hope to address
or redress these issues. Throughout, the TNA was focused on
developing an understanding of the main issues and tasks from the Thai
perspective, and on providing an event that would to some extent allow
decision-makers to react to the immediate training needs they were
confronting. Only time will tell if this objective has been achieved.

Finally, as the TNA drew to a close, the root definition and conceptual
model of the soft systems approach proved to be instant add-ins to the
popular project planning approach called Logical Framework. The
Logical Framework provides a hierarchy of projects from goal to purpose
to outputs to activities. The root definition as I have adapted it here
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conforms to the purpose of the project whereas the adapted conceptual

model provides a view of the activities needed in it. The integration of

Kolb, soft systems, and logical framework planning will be the focus for

a future paper.

Possibly the final word of any project should be about its resulting

activity and value. The TNA as described here has been reported, the

Phase 2 agreed (a participatory workshop event) has been undertaken and

been favourably evaluated, and at the time of writing Phase 3 (further

development of Thai-centred training in project approaches) is in

development.
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Matching services with local
preferences: managing primary
education services in a rural
district of India

Ramya Subrahmanian

Introduction
As the World Bank notes, 'the state is in the spotlight' (World Bank 1997a: 1),
with the focus on finding new ways to address problems of corruption,
inefficiency, and social exclusion, particularly in the functioning of third
world governments. The search for new ways of improving the record in the
social sector in India is particularly urgent given the country's poor record
in education. Disadvantages in access to education are particularly acute for
the poorest households, and intensify by gender and caste. While resource
allocation for primary education has been traditionally low, though steadily
increasing, the evidence that funds that have been allocated for key
education programmes have remained under-spent prompts us to focus on
the content and management of education sector programmes and policies.1

Urgent reforms are clearly needed to improve both the universal availability
of quality basic services and universal access to these services.

Big questions remain to be answered. How can public services be
structured to ensure maximum efficiency and equity outcomes in relation
to basic services like primary education? Given the persistent exclusion of
a significant percentage of the poorest, whose participation in education is
constrained by a wide variety of factors operating both on the service
provision side and household side, what structure of delivery can ensure
the efficient provision of services that will secure the effective participation
of the most disadvantaged? Advocates of decentralisation suggest that
reorganising structures and relationships between levels of government,
and/or between government and civil society or the market, offers a way to
address chronic public sector management problems. It is suggested that
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decentralisation or the dispersal and distribution of power from the centre
(Wolman 1990:29) has several benefits that would help to address problems
of inefficiency and misallocation of resources in public service delivery. In
its 1997 annual report, the World Bank suggests that decentralisation 'offers
the chance to match public services more closely with local demands and
preferences' (1997a: 120), thus offering a more informed basis upon which
to make decisions about the allocation of resources, a view that is supported
elsewhere (Wolman 1990; Rondinelli et al. 1983; Bennett 1990).

The intention here is not to go deep into the debate about
decentralisation, which is on-going, contested, and empirically rich and
diverse. Rather, this paper attempts to think about users' 'preferences' in
relation to primary education services, and to see how public service
delivery may be improved if attention is paid to such preferences. This is
done through empirical application to one particular aspect of education
service delivery, school timings, among poor households in a village of
Raichur district in Karnataka. The paper draws on interviews carried out
with parents from poor households in one village, supported by
interviews with local administrators, community members, and teachers.
Some of the questions raised are: How are poor parents' 'preferences'
revealed? What if their 'preferences' run counter to policy interests —
whose preferences really count? How homogeneous can preferences be,
even within a village? Can selected aspects of education delivery (i.e.
school timings) be changed to match local preferences, or are local
preferences symbolic of a more deeply embedded perspective on the role
and importance of education, hence necessitating a re-think of the nature
of the production of education services as a whole? The case used to
explore these questions is 'micro', but serves to illustrate the complexity
involved in making planning contextual and localised.

The equity and efficiency merits of
decentralisation
Wolman (1990) identifies three core values identified with beneficial
outcomes in decentralisation—efficiency values, governance values, and
distributive values. Efficiency values arise when power is shifted to local
levels of government covering smaller jurisdictions, thus enhancing the
possibility of convergence of interests and preferences as the population
is likely to be more homogeneous than in larger areas. Governance values
include enhanced responsiveness of services and accountability to
citizens, promotion of diversity and innovation in public policy,
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encouragement of public action and political participation, and
establishment of countervailing loci of power to provide checks on
corruption, and arbitrary behaviour in decision-making. Distributive
values are associated with the redistribution of power and changes in 'the
patterns of winners and losers from public policy' (ibid.). Reducing
distances between government and citizens, whether through financial,
administrative, or political decentralisation is considered to offer
possibilities for greater efficiency and equity in service delivery.

Advocates of decentralisation are also united in cautioning against
assuming that these benefits are unconditional outcomes (Wolman 1990;
World Bank 1997a; Bennett 1990; Rondinelli et al. 1983). Wolman notes
that many of the expected benefits of decentralisation are actually a priori
judgements and require empirical scrutiny as they are based on
assumptions about a wide range of important factors or variables. For
instance, the organisational capacity of the units of administration to
which power is devolved or management assigned will determine the
extent of responsiveness, including the ability to plan resource
allocation, and to monitor or regulate outcomes in service provision in
keeping with local preferences (op.cit). A second important factor is the
extent to which local communities are in a position to access the
information that is in theory more readily available — this will depend
on existing social structures and settlements based on which groups
within a community have relative power to take advantage of more
localised government. Structural arrangements for decision-making and
financial control also play a crucial role — the success of decentralisation
strategies will depend on what is decentralised and how — the levels and
the nature of control (e.g. are decisions over content of policy
decentralised, or just management of pre-determined goals?), and
whether control over budgets is also handed over to local levels of
government. The case for decentralisation also will vary between sectors
and on the type of service provision that is being decentralised.

The agenda for improvement in education
service delivery in India
Assessments of the extent of failure in education provision in India
produce mind-boggling statistics: half of the world's illiterate population
is in India; 40-50 per cent of India's primary school-age children do not go
to school according to some estimates,2 while others claim that 32 million
children of the 105 million children aged 6-10 years are out of school
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(World Bank 1997b:3). The financial implications are proportionately huge
— if all children of ages 6-10 are to be accommodated in school by 2007,
the infrastructure requirement would possibly total 1.3 million classrooms,
and 740,000 new teachers (World Bank, ibid.). Calculating the cost of
making education for children in the age group 6-14 a fundamental right,3

it was estimated that an additional 400 billion rupees would be required
over and above existing levels of expenditure to educate all the children
over the Ninth Five-year Plan period (Government of India 1997).4

The large and increasing scale of education requirement and provision
in India (owing to population growth) has meant that the costs of
providing education services for the goal of Universal Elementary
Education (UEE) have been prohibitive and have increased with
successive years of failure to invest sufficiently in infrastructure,
particularly school buildings and teachers. World Bank assistance now
constitutes 25 per cent of the total education outlay, with the help of which
the District Primary Education Programme (DPEP) has been launched to
inject much needed funds into districts with the lowest literacy rates and
greatest gender disparities.5 Two processes are evident in this programme:
central control over education, which is considered necessary to ensure
that resources are allocated and UEE policy is promoted as national
policy; and a simultaneous emphasis on local participation to monitor and
make government accountable, and to ensure that teachers attend,
buildings are built, and that children do not drop out. DPEP emphasises
'contextuality' in education planning given local variations in education
attainment and social diversity within the overall framework of UEE
which emphasises access, retention, and achievement as three
interrelated aspects (Government of India 1993:37).6

Addressing the huge scale of financial and management requirements
in relation to providing UEE requires addressing the challenge of
decentralisation: what aspects of education service production should be
decentralised to what level, and how should controls over planning and
budgets be structured to maximise equity and efficiency? In the Indian
context, decentralisation of primary education refers primarily to inter-
governmental restructuring, and not privatisation. High externalities
result from education, with benefits accruing not just to the individual but
to society at large. Returns to education are calculated at two levels:
private returns or income benefits accruing to the individual, calculated
as 'a measure of the expected yield of the investment, in terms of the future
benefits, or income stream generated by the capital, compared with the
cost of acquiring the capital asset' (in this case education) (Woodhall 1997:
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220); and social returns, or returns that benefit not just the individual but
also the society at large, such as 'better family health, lower fertility, and
thus slower population growth' (World Bank 1997b: 1), and a more
productive and better skilled workforce. Both private and social returns
to primary education are considered to be higher than returns to secondary
and tertiary education (Psacharapoulos, cited in Colclough 1991;
Woodhall 1997), implying that both states and individuals have an
incentive to invest in primary education.

However, because social returns do not accrue to individuals alone but
to society at large, they are not internalised by individuals and hence the
attractiveness of education investment in terms of perceived private
returns may be lower than its full social benefits. Furthermore, private
returns may be low for poor households, as these depend on a variety of
factors, including structures of economic opportunity, ownership of
capital, including land, and socio-political factors. For poor households,
the incentive to invest in primary education is low on all three counts,
whereas the incentive for the state to invest in education remains high.

A second case for state responsibility for education provision rests in the
area of equality of opportunity. Social exclusion in India has deep structural
roots and translates into systematic disadvantage in access to public
resources, especially across axes of inequality such as caste and gender.7

Enabling equal access of all to basic education remains an important part of
the poverty alleviation and development agenda, and 'the dialectical
relationship between educational progress and social change' (Dreze and
Sen 1995:109) provides governments with a central role in education, hi
India, central government's financial responsibility for primary education
provision has increased recently, because states are not uniformly capable
of coping with the huge financial costs of universal provision.8 Thus, the
decentralisation agenda for primary education in India has to be concerned
with finding the most appropriate levels of government through which
equity and efficiency goals in education are achieved.

Users' relationship to the education system in
Raichur district
Policy concern with providing UEE rests on the assumption that households
are in a position to use services if they are made available.9 However,
household-level capacity to invest in education is likely to vary depending
on caste and socio-economic class, the social and cultural environment, and
the economic opportunities available, which are all factors that impinge on
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household decision-making. In Raichur district, female literacy rates are the
lowest for the state (22.2 per cent), compared with the state average of 44.3
per cent.10 Economic opportunities in the district are curtailed by the poor
irrigation infrastructure in some blocks which are drought-prone, resulting
in a single agricultural season in a year, necessitating migration for small
farmers to neighbouring areas in search of employment for half the year.

Elsewhere (Subrahmanian 1997), I outline some of the implications
this has for education achievement, summarised here rather briefly. Even
where primary schools are functioning regularly, a significant number of
children attend school irregularly. A principal factor is that children from
poor households miss school for long periods in the year when they
accompany their parents during migration, or attend irregularly because
of involvement in household activities. Some parents say that, despite
their insistence, their children refuse to go to school, and for working
parents it is impossible to monitor their children's activities. A few
parents cite teachers' behaviour as a reason for not sending their children
to school. Some of these are practical problems, solutions for which can
only be found at the local level. Village Education Committees (VEC) have
been formed in DPEP to facilitate and ensure better feedback from
communities about the functioning of the education system, and to
enable greater control over the behaviour of teachers.

The case of rural school timings

Rural schools in Raichur district run from 10.30 a.m. to 4.30 p.m. Despite
high rates of school enrolment (nearly 100 per cent in the villages
studied), in reality there is absenteeism as well as irregularity in
attendance in primary school. Children's involvement in household
activities such as animal husbandry, water, and fuel collection mean that
they often interrupt school attendance to fulfil domestic duties.11 Their
participation in household activities also intensifies by season, including
migration in the off-peak season. In the rural areas, children's
involvement in household duties is not really 'labour force participation'
— this is considered to be part of their contribution to household
survival, fundamental to their sense of well-being, and not in conflict
with children's participation in school, provided the timings of school
allow for both to co-exist. While parents did not articulate this explicitly
as a 'preference', their frequent references to the need for 'night schools'
was an implicit plea for offering the option for children to be both
educated and to continue carrying out chores for the household.
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This was corroborated in interviews with two bureaucrats who had
been carrying out micro-planning exercises with children to ascertain
their motivation relating to schooling:

We asked a lot of people about their preferences... We keep doing
seasonal charts [with the children]. When they are very happy, it's
actually season time, and they have a little money in their hands.12

[Children] go to the fields, do the work, then they save their money
and buy jugs and glasses for water [for the school].... 'I have earned
and want to do something for my school' [they say]... If we gave them
facilities to work and study at the same time, then it would be good. If
you leave them to work for a little while then they will focus on their
studies better, because they also have so many problems at home.13

These interviews, and informal discussions with children, indicate that
they are closely involved in, and concerned about, household economic
survival, and their sense of well-being is fulfilled by being able to help out
and contribute to household work. Bureaucrats and parents interviewed
also said that children were often scared to go late to school fearing teachers'
reprimands, and hence often missed an entire day rather than just the time
that they were away on errands. Forcing a choice between education and
children's domestic contributions leads many parents to educate only some
of their children, leaving the others free to help out at home. It is no surprise
that the children who are more likely to get left out are female, given norms
of early marriage for girls, low economic expectations and opportunities for
girls, and concerns about adolescent girls' security.14

Accommodation of children's contributions to the household with their
schooling would, therefore, be possible if school timetables were changed.
However, this brings household preferences into some conflict with policy
goals. UEE is promoted as the other side of the coin to child labour — it is
considered essential to provide compulsory primary education services to
ensure that children can be taken out of the labour force and participate
fully in education instead. While policy preference for day-time school is
not explicitly stated in policy documents, it is noteworthy that evening
school is only ever suggested in the context of alternative, 'safety-net', non-
formal schools for those children who are economically active.15 Formal
schools are very much the norm, and it is assumed that those who cannot
attend formal schools with their fixed timings are 'outside the loop' and
hence need a parallel schooling system. This view excludes the perspective
that children's feeling of well-being and parents' strategy of risk-
management may necessitate a different conception of'formal' schooling.
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Strategies for children's schooling pursued by poor households are
fundamentally inter-linked with a range of other decisions about survival,
security, and long-term household well-being (see Subrahmanian 1997).
Parents whose children are involved in domestic chores send their
children in and out of formal school in the hope that children may learn a
few skills while continuing to help at home. The low expectations from
education are not surprising — the encouragement of this ambivalent
relationship to schooling is an outcome of parents' concerns for the future
of their children. In the absence of any opportunities for economic
betterment, it is often a risk to invest fully in a child's education, both in
terms of short-term losses, and in terms of the oft-experienced
phenomenon of educated youth who remain unemployed and yet refuse
to return to work on family farms. The trade-off between long-term
uncertainty and the vague possibility of gain is particularly evident with
girls' education: with great social value being placed on girls' adolescent
marriage, the barriers to girls' education are erected as early as puberty.

Underpinning parental decision-making on schooling are evaluations
about the usefulness of education when applied to existing life
circumstances. Decisions on investment in full-time schooling are based
not just on immediate economic circumstances, but an evaluation of the
medium to long-term prospects of household survival and economic
security. Under such circumstances, participation in education on terms
that satisfy national policy goals of UEE are not guaranteed, even if access
is made universal. This immediately brings into question some of the
centralised, standardised aspects of education policy which focus on
building up a system of formal schooling in which all children, regardless
of caste, class, and gender, can participate. Even if the investment in
education is such that equitable access is ensured, getting households to
participate in it is not such a simple matter, particularly where economic
circumstances compel non-compliant household behaviour.

Some thoughts on 'preferences'

Ho w are preferen ces revealed?

'Matching services with local preferences' assumes ease in the articulation
or discussion of'preferences', which belies the complex processes through
which preferences are often, in reality, revealed. As evident in the case
presented above, poor parents' 'preference' for flexible hours of schooling
which allows for children to both work and learn something is not
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explicitly stated as preference, but reconstructed by an external researcher
(the author) in the course of analysing wider education-related discussions
and observations of behaviour. These 'preferences' are embedded in a
wider context of perspectives and world-views, and are likely to emerge
only through processes that fundamentally enable poor parents to have the
confidence to express these views. Decentralisation may bring
administrators closer to local realities, but this does not necessarily mean
that preferences will be understood in the context of their complexity.

Whose preferences count in the context of conflict
between local and policy perspectives?

Even where 'preferences' are picked up through participatory processes
(as with the two administrators quoted above), they will not necessarily
have an impact on the way services are managed. Upward feedback
systems should be strong, and control over decision-making should be
sufficiently devolved, to translate 'preferences' into systemic changes. A
critical issue, however, is the recognition that policies, too, contain
implicit 'preferences' in relation to the shape and design of services,
which give rise to contradictions when couched in the language of
participation and contextuality, and force the question — whose
preferences count? Both household and state discourses are embedded in
wider perspectives on poverty and its determinants; and, in the case of
primary education, the critical question is that of understanding the role
of children in managing poverty situations. While many authors have
pointed out that over-emphasis on poverty as a causal factor in poor
schooling can focus attention away from the crucial issue of the quality of
schooling provision (see Dreze and Gazdar 1996), it is important to
recognise the specific ways in which poverty structures both parents' and
children's expectations and self-perceptions. Listening to 'preferences'
and structuring services accordingly may go a longer way in encouraging
participation and ownership among excluded groups than striving to push
them into a schooling system without paying attention to their life-worlds.

Part of the conflict arises from the 'doublespeak' inherent in policy,
where the push for UEE is tempered with the view that 'the Government
would have to continue with its approach to motivate parents and
children, involve communities and build up public opinion in favour of
UEE' (Government of India 1997: ii). Winning excluded households over
to the education system should involve making their preferences count,
but there are barriers to this within the functioning of the policy process.
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How homogeneous are preferences in a village?

Average school attendance is around 50 per cent a year in the village
discussed, and the excluded are the poorest and often from the lower
castes. Their preferences diverge from those of the better-off families who
may see no need to alter the present system. The proposal that non-formal
education (NFE) centres are established to serve as a safety-net for the
poorest offers them a second-class schooling option with ill-equipped
night schools and poorly-paid teachers, reinforcing a divide between
those who go to formal school and those who do not.16 Given that equality
of opportunity is a policy goal, the solution lies not in continuing to divide
village communities by class of education, but finding a system that suits
the needs of all. Participatory processes of 'preference' articulation need
to precede or accompany consensus-building in this area, with the state
committing itself to solutions that work for the most excluded.

Can aspects of education services be selectively
decentralised?

A practical consideration: if school hours are to be locally determined,
then the work schedules and management of teachers would need to be
reviewed. At present, teachers are managed by the bureaucracy, paid out
of central or state funds, and recruited at state level through computerised
district-based employment exchanges. Postings and transfers are
managed by district education authorities, though teachers may move
between districts if compelled by circumstances. Teachers' performance
is monitored at the sub-district and district level.

Two implications emerge if services are matched with local preferences
in this case. Firstly, as teachers' timings would need to be flexible in
keeping with school hours it would be essential for teachers to live in the
villages to ensure that they could perform their jobs. Given the situation
where most rural teachers prefer to live in small towns or big villages and
commute to their village posts,17 this would be a challenge, and necessitate
better investment in accommodation and facilities for teachers, as well as
strictly enforcing rules regarding local residence. Secondly, this would
necessitate placing teachers within more local control, to ensure
accountability which may be best secured by also placing financial control
at the local level. Within government, lines of authority are usually
determined by control over salaries and financial resources, and hence it
would be hard to see how teachers' accountability to local communities
could be secured without changing the location of financial control.
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Conclusion
This paper has attempted to think through broader issues relating to

decentralised management of primary education services by applying

questions about users' preferences to the case of rural primary schooling

in a village of Raichur district. Some of the findings of the research on

which this is based indicate that for UEE to be successful, there is a need

to rethink the process of 'production' of education services from the

viewpoint of the most excluded, incorporating livelihood concerns (in

the widest sense) as well as the centrality of children to rural life-worlds,

particularly in the context of poverty. Re-thinking the fundamentals

would enable a more accurate perspective on users' preferences, and help

set the agenda for the design of services and the structures of

decentralisation that will bring services closer to these preferences.

Notes
1 A report in The Times of India

indicates that Rs. 13.4 million of the
budgets allocated for the Operation
Blackboard scheme were not spent,
leading to a reduction in the amount
allocated for 1998-99 (8 June 1998).

2 A statistic revealed by the Union
Minister for Human Resource
Development in an interview with The
Times of India, 10 June 1998.

3 Data from a UNICEF report 'In
the Defence of the Child' cited in The
Indian Express, 23 June 1998.

4 The proposal to make free and
compulsory elementary education a
Fundamental Right to be enforced
through statutory measures through a
Constitutional Amendment is in the
process of being worked out by the
Government of India. At present it is
only a Directive Principle of State Policy
(Art. 45 of the Constitution) and thus is
a non-justiciable guideline.

5 Interview with Union Minister
for Human Resource Development (ibid.)

6 Striking a balance between
decentralisation and centralised control
of education has been a long-standing
quest in India and the subject of debates
even in British India and newly-
independent India in the 1950s (see Rai
1990 for some flavour of these debates).
In fact, India's dismal progress in
education in the early half of this century
can be partly explained by constant shifts
in control between the centre and the
provinces.

7 The debate on the definition of
social exclusion is rapidly growing and
has largely emerged from developed
countries (O'Brien et al. 1997), though
it is seen to mirror closely work done in
developing countries in the area of
poverty, where processes of poverty are
discussed not just in terms of
income/consumption levels but also
wider concepts such as 'relative
deprivation, ill-being, vulnerability and
capability' (ibid.: 4).

8 States bear most of the
expenditure for education, but recently-
launched schemes have considerably
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increased the expenditure of the Central
Government on elementary education
(Government of India, 1993: 85).

9 Of course, the debate on what
constitute acceptable minimum
standards for education facilities is a
major one, given financial constraints
and management problems such as
teacher absenteeism, high teacher-
student ratios leading to multigrade
teaching, non-availability of text-books
in some cases, and so on.

10 Statistics are for 1991 (Gulati
and Janssen 1997:130).

11 Irregularly attending children
tended to be from the poorer families
where both parents were involved in
livelihood management including
migration; children from better-off families
were often free to attend school all day.

12 Interview with local education
administrator, 13 June 1997.

13 Interview with trainer, Block
Resource Centre, Raichur District,
8 June 1997.

14 Not all villages have higher
primary schools (for ages 10-14 years),
and fears for girls' security (real or
perceived) after puberty prevent parents
from sending girls to school. This limits
horizons for girls' education, and thus
reduces incentives for parents to educate
girls at the primary level.

15 A recent document of the
Department of Education, Government
of India, stated that 'Decentralisation of
the education system holds out the
possibility of introducing greater
flexibility in the school system through
measures such as shifting of school
timings and adjusting the school/calendar
timings to suit the local socio-economic
conditions.' (1993:48); however, the same
policy document stresses at length the

importance of non-formal education as a
means of bringing working children into
the education net. There are many
contradictions within policy which point
to a rather muddled perspective on how
to resolve the education-poverty problem.

16 NFE is being promoted as a system
which can provide equivalent quality of
schooling to children outside the formal
system, enabling working children to learn
at their own pace. In effect, the government
is committing itself on paper to funding
two systems of schooling, which does not
make much financial or other sense. The
commitment is far from being realised,
and NFE continues to be dogged by poor
quality infrastructure, including a lack of
teachers. Night schools (like most primary
schools) often do not have electricity, or
are plagued by frequent power cuts, and
are far from providing an equivalent
standard of schooling

17 Interviews with teachers
indicate many reasons: family
compulsion, problems such as lack of
suitable accommodation, and critically,
poor health and education infrastructure
in villages which teachers consider
essential for their own children, as well
as broader, status considerations.
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