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Preface

Oxfam is embarking on a process of more systematic analysis of what it does
well and what it does poorly. In short, we are learning how to learn more effec-
tively. This book is an attempt to take stock in one broad area of our work that
has always been important to Oxfam, namely, supporting individuals, groups, and
organisations to promote social justice. It therefore should be seen as a contribu-
tion to an ongoing debate from a particular perspective, not a 'state of the art'
review or the definitive answer on what capacity-building means and how it
is achieved. As Deborah Eade states in the first chapter, it is more a 'why to'
than a 'how to' book.

Much of the literature on 'learning organisations' and change processes in
organisations tends to dismiss learning from the past as at best irrelevant and
at worst a handicap for thinking imaginatively about the future. Many people
in Oxfam would take issue with this view and argue that the process of
critically analysing new ideas and concepts and examining them in relation to
existing knowledge is an essential step in the generation of genuinely useful
frameworks of analysis.

As such, the recent interest, or in some cases, renewal of interest, in the concepts
of capacity-building, civil society, social capital, and exclusion need to be rigor-
ously tested against the notioas of entitlements, equity, human rights, and empow-
ennent. If not, there is a grave danger of NGO faddism taking on a new repertoire
of jargon that contributes to an already alarming degree of amnesia.

The ever-shifting balance of relationships between state, market, civil society,
and household Ls not a new phenomenon. Issues of power, interests, marginallsa-
tion, and conflict remain central. The concept and practice of capacity-building has
to be tested against whether it can contribute to creating the synergy between
different actors which can confront and challenge existing imbalances of
power We hope this book will contribute something to that debate.

ChrisRoche
Gender and Learning Team, Oxfam



Introduction

Our lack of an adequate theory of capacity building reduces our own
capacity to engage in the practice. We lack the theory because we are not
thinking through what we see before us. And we are avoiding thinking
things through because to face the obvious will be to radically transform
our practice. We are avoiding genuine accountability (CDRA, 1995).

What is 'capacity building? That is the problem. It includes everything that
was covered by the different definitions of'institution building', and much
more besides.. .Aid agencies would be wise to have no truck with the new
jargon of 'capacity building' and to insist on using language and terms
that have identifiable and precise meaningsiMoore, 1995).

Capacity-building:
saying what we mean, or meaning what we say?
If 'scaling-up' was all the rage in the late 1980s, the latest fashion for maxi-
mising NGO impact is 'capacity-building'. Along with 'empowerment',
'participation', and 'gender-equity', capacity-building is seen as an essential
element if development is to be sustainable and centred in people.1

Capacity-building is increasingly seen as important by official donors and
multilateral agencies. No UN Summit goes by without ritual calls for capacity-
buildingprogrammes for NGOs and other social organisations:

in critical areas, such as participatory planning, programme design, imple-
mentation and evaluation, economic and financial analysis, credit management,
research, information and advocacy ...[and strengthening! networking and
exchange of expertise and experience among such organisations.2
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The World Bank follows suit:

... Bank-NGO collaboration also presents an opportunity to bu ild the capacity
oftheNGO sector. The building of social capital and the emergence of a strong
civil society are essential ingredients in achieving long-term, sustainable
development at the national level. Enhancing the capacity of indigenous
NGOs through operational collaboration may well generate a development
impact which surpasses immediate project goals.'

This view is mirrored in the NGO world, at least in the North. A survey
among European and North American development NGOs reported — not
entirely surprisingly, given the growing dependence of many Northern
NGOs on channelling government funding — that nine out of ten respond-
ents identified 'capacity-building' in the South as a core activity (James, 1994).
Fewer of these were able to define what it means in practice. But most would
place capacity-building somewhere on a spectrum ranging from 'helping
people to help themselves', at a personal, local or national level, to strength-
ening civil society organisations in order to foster democratisation, and
building strong, effective and accountable institutions of government.

What does such across-the-board consensus imply? Does the World Bank
really envisage the same process as does the South African NGO which also
regards 'the building of capacity [as] an essential development intervention
towards the strengthening of civil society?4 If it means so much to so many,
does 'capacity-building' really mean anything to anyone? Do people build
their own capacities, or do they need to contract the job out to professional
builders — in which case, how professional are NGOs? Is capacity-building a
precondition for, or a by-product of, international cooperation? Is it synon-
ymous with development? A means or an end, or both? Or is capacity-
building just another piece of unwieldy jargon whose very imprecision
disguises its emptiness?

Oxfam is a relatively late arrival in this discussion, its first serious use of the
term'capacity-building'not appearing until 1995, in The Oxfam Handbook of
Development and Relief} Oxfam's thinking is shaped not so much by
academic debate — valuable though this is in offering analytical tools and
access to a wider body of thought — as by its own experience as a poverty-
focused British NGO that works in over 70 countries around the world.6

Oxfam's analysis thus derives principally from efforts to reflect on and
deepen its understanding of that changing body of experience.

Oxfam's definition of capacity-building is marked by its own fundamental
beliefs: that all people have the right to an equitable share in the world's
resources, and to be the authors of their own development; and that the
denial of such rights is at the heart of poverty and suffering. Strengthening
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people's capacity to determine their own values and priorities, and to act on
these, is the basis of development. It follows, then, that for Oxfam, capacity-
building is an approach to development rather than a set of discrete or pre-
packaged interventions. So while there are certain basic capacities (social,
economic, political, and practical) on which development depends, Oxfam
seeks to support organisations working for sustainable social justice. In
supporting its counterparts within their diverse contexts, Oxfam aims to
combine a detailed focus on each specific situation with a broader and
longer-term strategic vision.

This dual approach has several implications. The first is that capacity-
building cannot be seen or undertaken in isolation. It is (for reasons that we
will explore later in this book) deeply embedded in the social, economic, and
political environment. Understanding this environment is critical in order to
understand who lacks what capacities, in any given context; why; and why
this matters. Which leads us to the second point. Women and men, however
poor or marginalised, always have many capacities, which may not be
obvious to outsiders, and which even they themselves may not recognise. It
may take time to discover these capacities and potential. But to intervene
without doing so is not only disrespectful; it also wastes an opportunity to
build on these existing capacities, and — even more importantly — risks
undermining them, and so leaving people even more vulnerable than they
were before. This danger is heightened in fast-moving emergency relief
programmes, as we shall discuss in Chapter 8.

The third implication is that an individual's capacities and needs — and the
opportunity to act on them — depend on the myriad factors that differentiate
human beings from each other and shape social identities, relationships, and
life experiences: most obviously gender, age, and disability, but also cultural
identity and socio-economic status. For capacity-building to generate a
genuinely inclusive form of development, interventions must therefore take
into account the different (and potentially negative) ways in which their
impact will be felt by individuals and social groups.

Fourth, while capacity-building is designed to promote change, project-
based interventioas themselves take place within far wider processes of social
and economic transformation. Hence the importance of being flexible enough
to respond to a changing situation, while maintaining a sense of direction.

And finally, capacity-building is not 'doing development' on the cheap, or
against the clock. Nor is it risk-free. Quite the reverse. It implies a long-term
investment in people and their organisations, and a commitment to the
various processes through which they can better shape the forces that affect
their lives. For instance, both the former British Overseas Development
Administration (now the Department for International Development, DfID)
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and USAID 'estimate that a realistic time frame for organisational strength-
ening [is] over ten years'.7

The principles underlying Oxfam's approach are summarised below:8

Oxfam's basic principles for development and relief work

People-centredness: Development and relief work is about improving
the lives of women, men and children. Interventions must alwaysbe
measured in terms of how they affect people's lives, in ways which are
meaningful to the people concerned.

Human rights: The active promotion of human rights is central to
development and relief work. These rights include the civil, political,
economic, social, and cultural rights — individual and collective,
personal and public — of all women, men and children.

Empowerment: Gaining the strength, confidence and vision to work
for positive changes in their lives, individually and together with others,
is the process of empowerment. Women and men become empowered
by their own efforts, not by what others do for them. When development
and relief programmes are not firmly based on people's own efforts to
work for change, their impact may be disempowering.

Participation: Effective participation means people's right to shape
decisions which affect their lives. Women and men are disempowered
when they cannot exercise this right. Development and relief work
should strengthen people's capacity to participate positively in social
change, in terms both of personal growth and public action.

Interdependence: Societies depend on the inter-relations between
women, men, and children, whose needs are distinct, and vary according
to cultural, political, and economic factors. Development and relief inter-
ventions cannot isolate or 'target' one set of people without also having
an impact on the lives and well-lx:ing of everyone who relates to them.

Change: Development and relief work takes place within a context
of wider processes of social change, which are drawn on a far broader
canvas than that of NGO interventions. Such processes are messy:
social change does not have a clear beginning, middle or end, nor is it
predictable or evenly-paced. Social change is always differentiated by
gender. To lie a positive force, NGOs must understand, and lie committed
to, the processes of change in which they choose to intervene.
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Sustainability: To be sustainable, the processes of change must promote
equity between, and for, all women and men; and enhance their ability
to gain a decent living, both now and in the future. Sustainability is more
than a matter of financial self-reliance: it depends on people's social and
economic capacity to withstand and surmount pressures on their lives,
and ways of life.

Risk: Development and relief are not risk-free. Women and men take
risks when they try to change their lives, and to shape the decisions and
processes affecting them. They cannot te certain about the outcomes of
their efforts. Likewise, NGOs cannot demand certain returns from the
support that they give.

(Eade and Williams,1994, pp 17-19.)

Some working definitions
Every organisation needs a clear conceptual framework for its activities —
'a set of concepts which allows the organisation to make sense of the world
around it, to locate itself within that world, and to make decisions in relation
to it' (CDRA,1995:6). Formulating such a framework requires an organisation
to identify and define ideas and values that it finds most meaningful. Below,
we offer some definitions of terms used in this book. Some are widely
accepted, but others are either inherently difficult to define, or are currently
used in widely divergent ways by different agencies. For this reason, where a
broadly acceptable definition exists, this is what we have adopted here.

Civil society: '[Tlogether with state and market, one of the three 'spheres' that
interface in the making of democratic societies. Civil society is the sphere in
which social movements become organised. The organisatioas of civil society,
which represent many diverse and sometimes contradictory social interests, are
shaped to fit their social base, coastituency, thematic orientatioas (eg environ-
ment, gender, human rights) and types of activity. They include church-related
groups, trade unions, co-operatives, service organisations, community groups
and youth organisations, as well as academic institutioas and others' (UNDP,
1993, UNDP and Organizations of Civil Society: Building Sustainable
Partnerships, New York:UNDP, quoted in Bebbington and Riddell, 1995).

NGOs: '[Professional (though not always salaried), intermediary non-
governmental groups channelling financial, technical, intellectual and
further support to other groups within civil society' (Bebbington and Mitlin,
1996:8). NGOs often also provide similar forms of support to government
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entities, such as ministries of health or education. International NGOs are
also widely involved in operational programmes, where their assistance
may be direct or coordinated by another agency, such as the UN High
Commissioner for Refugees (UNHCR). In addition, NGOs may undertake
advocacy work or public education activities without having any
immediate link with other groups within civil society.

In this Guideline, we use 'NGO' to refer only to those civil society organisa-
tions that are involved in development and humanitarian work (sometimes
called NGDOs — non-governmental development organisations). We make
no intrinsic distinction between Northern and Southern NGOs, but because
the former tend to dispense financial and other resources to the latter, the
relationship between them is essentially that of donor and recipient.

Community-based organisations (CBOs) and membership
organisations: These are organisations whose membership is voluntary
and who claim some representational function on behalf of their
members (or, in the case of membership organisations who exist to
support others — such as Amnesty International — their beneficiaries). They
may also be known as 'people's', 'popular', or 'social organisations', or 'civics'.
Common examples include unions, cooperatives, village-based or neigh-
bourhood associations, and church- or mosque-based social committees.

Many CBOs ain development programmes, with or without going through
intermediary NGOs. Many international NGOs and a rising number of official
donors directly fund such CBOs or membership organisations.

Donors: This refers to official (ie bilateral or multilateral) donor agencies,
such as the Department for International Development (DfID) of the
British government, formerly the Overseas Development Administration
(ODA), or the European Union (EU). While the international financial
institutions, such as the International Monetary Fund or the World Bank,
are not donors, they are classified for the purposes of this book as official
agencies. International NGOs are also funding agencies, and often
channel official aid to Southern organisations.

Institutions: Applying this term to formal organisations or 'deliberately con-
staicted human groupings' (Goldsmith, quoted in Moore:1995), we use 'insti-
tutional development' to refer to efforts that are intended to improve the
functioning of a given iastitution (or set of institutions) so that they can perform
more effectively, eg by improving their financial management systems, or
training their staff. This is sometimes called 'institution-building'.

Organisational development: While organisational and institutional
development overlap, we use the former to refer to processes and
systems for achieving greater effectiveness within a given structure or
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group of people, such as decision-making and policy-formulation,
appraisal, planning, evaluation and 'institutional learning', and training.
While institutional development refers to activities aimed at formal
structures, organisational development is equally relevant to informal or
nascent associational forms.9

Partners and counterparts, recipients, clients, and beneficiaries:
Most Northern NGOs refer to those whose work they fund in the South as
their 'partners'. This is, however, usually an inaccurate way to describe the
relationship between Northern NGOs and the Southern organisations to
whom they make grants. Here, we use instead the term 'counterparts' or
'recipients'. Although it is increasingly used in the literature, we avoid the
term 'client' because of its ambiguity: it both implies patronage, and yet
suggests that Southern organisations can freely 'shop around' to find the best
supplier—something they are seldom able to do. By 'beneficiaries', we mean
the people ultimately intended to benefit from a given intervention.

The purpose of this book
This Development Guideline is derived from The Ox/am Handbook of
Development and Relief (Eade and Williams, 1995). It necessarily adopts a
narrower focus in addressing a single topic, though one with far-reaching
ramifications. However, it differs from the Handbook in two respects. The
first is in introducing various concerns and dilemmas arising from NGO
involvement in capacity-building. As Chris Roche mentions in his Preface,
Oxfam is continually grappling with ways to learn more systematically from
its own experience. In the area of capacity-building, this also demands a
critical awareness of various conceptual frameworks — from a range of
cultural backgrounds. The second major difference is that, in keeping with
the aim of this series to offer accessible best-practice guidance for develop-
ment professionals, the book makes liberal use of illustrative material, most
of which is drawn from Oxfam's own publications. This material is set apart
from the body of the text in the form of textboxes.

The opening three Chapters introduce the topic, and identify issues that
should be borne in mind throughout the more practice-oriented section of
the book. Chapter 2, 'Capacity-building: where does it come from?' suggests
some of the factors that have contributed to the current interest in capacity-
building, and identifies some of the conceptual and practical dilemmas that
may in turn generate new thinking. Chapter 3, 'What is capacity-building?'
introduces various definitions used by organisations and commentators and
explains Oxfam's own approach to capacity-building — including what
Oxfam aims not to do! Chapter 4, 'Whose capacities?' looks at how social
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diversity affects the capacities of people and their organisations, focusing on
the impact of discrimination and exclusion on the basis of gender, ethnic and
cultural identity, age, and disability.

The following four Chapters cover the kinds of capacities that are critical
for development, irrespective of the group or organisation in question. Such
capacities can be divided broadly into social, organisational, and material,
though of course these categories are far from watertight. Chapter 5,
'Investing in people', deals with human development within an organised
social setting. It focuses specifically on education and skills training, training
for employment, and personal development. Chapter 6, 'Investing in organis-
ations', examines various ways of supporting organisational capacity, looking at
issues such as appraisal, planning, institutional learning, and financial manage-
ment. The following Chapter, 'Investing in networks', looks at networking and
alliance-building in the context of capacity-building, and the rapid develop-
ments in infonnation technology. Chapter 8, 'Building capacity in crisis', discusses
the importance of focusing on existing social and organisational capacities during
a major crisis, so that these are not undermined by any relief intervention.

A final Chapter, 'Building the capacities of others: questions for donors'
draws out the major themes from the book, and poses a number of questions
for donor agencies and development NGOs who provide funding and other
resources for capacity-building. The book concludes with a Bibliography of
works referred to in the text, and recommended further reading.

Who is this Guideline for?
Essentially, this book is for anyone with an interest in capacity-building and
people-centred development. It is written from Oxfam's own perspective,
and does not in that sense aim to be 'neutral' or non-committal: Oxfam is
inspired by a vision of a world without poverty, where all human beings have
an equitable share in the world's resources. However, Oxfam's vision is limited by
the fact that it is a British NGO that works internationally. A Southern NGO or
grassroots organisation would have a very different perspective. Equally, the
approaches to capacity-building taken by a government agricultural exten-
sion department, a Northern academic researcher, or an organisational
management consultant from the business sector, would all be very different.

However, we hope that this Guideline will be relevant to anyone who is
involved in the policy and practice of development and relief work,
particularly within the NGO sector, but also within other organisations and
institutions that are in some way engaged in the capacity-building process. As
a 'why to' rather than a 'how to' book, if it enables readers to reflect more
critically about their role(s) in this process, it will have succeeded.



Capacity-building:
where has it come from?

No matter how understanding the donor may be, the fact that the Northern
NGO is the one with the money means that the Southern NGO must he the
one with the begging bowl. No matter how good the personal relationship
between the Northern and the Southern NGO, the latter must accept the
humiliation of being the receiver of charity. Perforce, there is a relationship
ofunequals. And inequality never built capacity(Man\i, 1997).

Capacity-building: just another fad...?
Like most development jargon, capacity-building is now used so indiscrim-
inately that any meaning it once had may soon evaporate. Indeed, some
commentators argue that the term was never really intended to mean
anything anyway and should be jettisoned, since 'it is likely to spawn confus-
ing controversy and undermine the morale of aid agency staff concerned with
institution building by weakening their sense of working to a clear mission'
(Moore, 1995:92).

As we shall see in Chapter 3, definitions of capacity-building are sometimes
vague and inconsistent, though not necessarily incompatible in practice. It is
easy to be irritated by the speed with which development jargon catches on
and is bandied about so uncritically — until it goes out of vogue. But why is
it that 'capacity-building' has risen to such prominence in the mid-1990s?
Surely not only because of institutional self-interest or linguistic fashion.

In this Chapter, we identify and discuss various' significant trends in
thinking, policy, and practice that have contributed to this interest in
capacity-building for development, particularly in relation to NGOs (whether
these are donors, channels, or ultimate recipients of assistance). Drawing on
material that is essential and accessible reading for practitioners, we will
attempt to indicate the breadth of writing on the topic.
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...Or a response to a changing context?
Today's thinking about 'capacity-building' is influenced by earlier ideas
concerning participation, empowerment, civil society, and social movements
(see, for example, Escobar and Alvarez, 1992; Williams et al, 1994; Eade and
Williams, 1995; Rowlands 1995; Carmen, 1996; White, 1996; Rowlands, 1997;
UNDP); and these in turn have been significantly shaped by the work of
Paulo Freire, and the impact of Liberation Theology (Freire; Gutierrez). There
is also a substantial literature on the role(s) of NGOs, both from within the
NGO sector and from outside observers (see, for example, Korten, 1990;
Clark, 1991; Pearce, 1993; Edwards and Hulme, 1992; Edwards and Hulme,
1995a; Edwards and Hulme, 1995b; Sogge, 1996; Smillie, 1995; Fowler, 1997).

Development for liberation: critical capacities for change
Two inter-weaving strands of thought emerged from Latin America during
the 1970s and 1980s, influencing more than a generation of popular organisa-
tions, revolutionary movements, political actors, and development NGOs,
and they continue to shape the intellectual and moral framework for defining
human development and empowerment. They are the conscientisation or
awareness-creation approach to adult literacy of the Brazilian educationalist
Paulo Freire; and Liberation Theology. These concepts flourished during a
period when political and military repression were at their height throughout
Latin America: Freire was himself forced into political exile, while many
hundreds of priests, catequistas (lay-preachers), and members of religious
communities were persecuted by right-wing forces throughout the sub-
continent, particularly in Central America. The involvement of the propon-
ents of these ideas with poor people's daily struggles to resist oppression, and
to achieve social justice, helped to make these ideas profoundly influential.

Today, the Freirean focus on popular mobilisation is sometimes consid-
ered outdated, especially among NGOs that have become sceptical of social
movements and would now see income-generation and economic production
projects as the first priority. And the Vatican has clamped down firmly on
Liberation Theology since its heyday in the 1980s. However, these linked
ideas inspired and mobilised poor and excluded people on a scale far greater
than any other development 'ideology' has succeeded in doing either before
or since. What follows below is a summary of some of the central ideas as
these relate to capacity-building.

Freire's seminal works Pedagogy of the Oppressed (1972) and Education
for Critical Consciousness (1973), argue that the process of learning to read
and the act of reading are deeply political: our reading of the word is shaped
by our reading of the world. Rather than seeing education as a means by

10
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which knowledge is handed down from an omniscient teacher to the
ignorant student, Freire maintained that 'education for liberation' must be a
process of problem-solving and dialogue among equals.

There have been many critiques and refinements of Freirean methods of
literacy teaching; and some recent attempts to revive these in combination
with other more modern participatory research techniques (these are
discussed in Chapter 5). But we can identify three lasting contributions to
development thinking, and specifically to thinking about capacity-building
and empowerment. First, that the learners and their own experience and
knowledge are of caicial importance; second, that awareness, learning, self-
esteem, and the capacity for political action are mutually reinforcing. And
third, that poor and marginalised people have the right, and the capacity, to
organise and challenge authority in order to create a society that is not based
on exploitation and oppression.

Within the Catholic Church, Liberation Theology represented an attempt
to reclaim the humanity of Jesus Christ and the divinity of every human
being; and to situate Christianity within the everyday reality of poverty and
suffering. Whereas the traditional reading of the Bible had for centuries
served to justify the oppressive actions of the rich and the powerful,
Liberation Theology sought to re-discover Christ's authentic 'gospel of the
poor'. Many biblical texts assumed a powerful political significance, once
poverty, oppression, and suffering were related to material conditions in the
here and now. Christ thus became a symbol of personal, collective, and even
national liberation: someone who would challenge injustice and poverty in
the real world, even at the expense of his own life.

The Second Vatican Council had encouraged the Church to consolidate its
mission by incorporating local values and recognising the importance of the
lay-preachers, often known as Catechists or Delegates of the Word.
Liberation Theology was endorsed by the Latin American Council of Bishops
at their 1968 meeting in Medellin. The Medellin DocumenLs laid out the belief
in 'a third way' between capitalism and communism — an argument that
strongly favoured the growth of Christian Democracy throughout the region.
But the Documents also stressed that Christ had come 'to set at liberty them
that are bruised' (Luke 4:18); and to cleanse the world of sin — defined also as
poverty, injustice, ignorance, institutionalised violence, and economic neo-
colonialism. In their Letter from Puebla, the Bishops reinforced this position,
stating that the church in Latin America would henceforth exercise a 'prefer-
ential option for the poor'.

In the political and economic context of Latin America, where 90 per cent
of the people are Catholic, and where wealth and power are in most countries
concentrated in the hands of a tiny few while the vast majority live in poverty,

11
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such a message was dynamite. It inspired many of those who took up arms in
the various revolutionary movements throughout the region. It also encour-
aged an unprecedented level of social organisation. In rural areas and city
slums alike, Christian Base Communities brought people together to reflect
on the teachings of Christ, and relate these to their own lives. There was a
huge upsurge in the membership of popular organisations, such as peasant
associations and unions; and a corresponding investment in popular education,
training centres, radio schools, and so on.

Feminist theologians and Christian activists expanded the meaning and
scope of Liberation Theology, making it a powerful tool for working with
poor women (see, for example, Pixley, 1986; Tabora, 1992). In a social context
which is suspicious and fearful of 'feminism', it was important to be able to
'ground' this work in women's own Christian faith — often with the support
of the official church structures.

My reference points were in the Bible: the roles played by Esther and Judith in
the Old Testament, and by Mary in the New Testament. This, and my own
practical experience as the only woman cooperative leader, were what gave
me an awareness of gender. As I participated in the otherwise all-male
cooperative, I felt uneasy: why was I the only woman there? Why weren 't there
morewomen?1was foreverasking myself where are the other women?
(leader of education programme for rural Christian women, quoted in Tabora,
1992:43, my translation).

The current emphasis on empowerment and participation in development
thinking has been deeply influenced by these experiences.

Development in crisis: new thinking, new approaches
The concept of development began to come under serious fire from the late
1980s, the so-called 'lost decade' in which many of the earlier gains and achieve-
ments of development either stagnated or went into reverse. Even to summarise
the debates is well beyond the scope of this Guideline, but influential critiques
include those of outstanding scholars and activists such as Samir Amin, Peggy
Antrobus, Robert Chambers, Gustavo Esteva, Paulo Freire, Susan George,
Ivan Illich, Devaki Jain, Martin Khor, David Korten, Rajni Kothari, Mahmood
Mamdani, Manfred Max-Neef, Wolfgang Sachs, Amartya Sen, and Vandana Shiva.

In various ways, such scholars maintain that the Western model of devel-
opment is intrinsically unsustainable and undesirable. Arturo Escobar sums
up this position, describing 'development' as a post-1945 construct within
which to shape and manage relationships between nations and peoples,
'an apparatus that links forms of knowledge about the Third World with the
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deployment of forms of power and intervention, resulting in the mapping and
production of Third World societies', (Escobar in Caish, 1995:213). Global
institutions such as the World Bank and IMF, the UN, the regional develop-
ment banks, as well as the bi-lateral agencies — and indeed most NGOs —
operate within and reinforce a world-view that regards development as
'paving the way for the achievement of those conditions that characterise rich
societies: industrialisation, agricultural modernisation, and urbanisation' (ibid.
214). In Escobar's analysis, this discourse has been so powerful and seductive
that it succeeded (and still succeeds) in colonising all space for thought and
action. However, 'fashionable notions such as "sustainable development",
"grassroots development", "women and development", "market-friendly dev-
elopment" and the like' are no more than 'attempts to salvage development' by
updating the terminology, while leaving the concept intact. As Northern tliinkers
grapple with 'the impasse in development' (Schuurman, 1992), Escobar
argues that Southern scholars are abandoning the search for 'development
alternatives' and instead 'speak about "alternatives to development", that is, a
rejection of the entire paradigm' (Escobar, op cit, p 215).

Also emerging in the late 1980s, Capacities and Vulnerabilities Analysis
(CVA) signalled a shift in the perceived relationship between develop-
ment and crisis (Anderson and Woodrow, 1989). CVA drew on a number of
case-studies, some relating to 'natural' disasters, and others to wars and
political violence, and helped to show how the former (and responses to
them) are necessarily social and political in their impact: a disaster may be
natural, but never neutral. It also offered a conceptual alternative to the
'relief-rehabilitation-development continuum' just as the nature of'complex
political emergencies' was rendering such linear notions redundant.1

CVA is an analytical framework based on three main assumptions:

• Development is the process by which vulnerabilities are reduced and
capacities are increased. If equality and equity are the goals of development,
then interventions must address the causes of people's weakness and
recognise their sources of strength; and understand the dynamic relation-
ships between these.

• No one 'develops' anyone else. People and societies develop themselves,
with or without the help of external agencies.

• Relief programmes are never neutral in their developmental impact. Relief
efforts which do not strengthen people's existing capacities necessarily
intensify their vulnerabilities, ie those long-term factors which affect their
ability to respond to adverse events, or which make them susceptible to
calamities.
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The CVA matrix divides capacities and vulnerabilities into three categories:
material, social, and attitudinal. These are differentiated by variables such as
gender, age, ethnicity, and socio-economic status. A change within any
category inevitably alters the situation overall: if an aid programme enlists
men to undertake tasks, such as food distribution, from which women drew
status and identity, the overall impact may be to damage women's self-esteem
and organisational capacity. CVA thus brings a sharper awareness that aid can
have unintended negative effects. Identifying and strengthening the
capacities that people and organisations already have, and tackling the
causes of their weakness — causes which may well lie outside the immediate
community, or national borders (Anderson, 1994:330-331) — provides a
framework for making decisions about short- and long-term responses.

CVA demonstrated that development (that is, positive changes in people's
well-being and ability to control their lives) does not wait for an emergency to
end, but goes on in the midst of crisis, and may help to shape the outcomes.
Conversely, interventions that reinforce inequality and exclusion may
themselves generate various forms of crisis. NGO thinking and practice has
since built on these perceptions (see Eade and Williams, 1995; Eade, 1996b).
Aid agencies have come to see that turbulence and uncertainty define the
context for their work. To confine 'development' to those activities that
require stability is not only misguided, but may lead to action (or inaction)
that is harmful for those who are least able to mobilise resources.These points
are taken up in Chapter 8.

In the wake of structural adjustment policies throughout many regions of
the South, the late 1980s and early 1990s saw a growing awareness that the
goal of economic growth and industrialisation at the expense of massive
indebtedness, rising unemployment, and widening gaps between rich and
poor, was itself responsible for some of the problems that were erupting in
conflict and crisis. Ideas on sustainable livelihoods (Chambers and Conway,
1992), and Participatory Rural Appraisal (PRA) and its derivatives offered a
way to understand development (and aid interventions) in a more dynamic,
disaggregated, and systemic way: who loses and who benefits, how, and with
what long-term implications for society as a whole. Answering these ques-
tions helps in deciding whose capacities need to be strengthened, and in
what ways.

A focus on people, diversity, and rights
The impact of neo-liberal economic policies caused increasing disquiet
within some of the UN specialised agencies, notably UNDP, UNICEF, and
UNRISD. A broad-based and vocal consensus around the idea of human or
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people-centred development (Nicholls, 1996:4-5) began to emerge, which
also included citizens' groups (such as the Freedom from Debt Coalition in
the Philippines, the Self-Employed Women's Association, and the Latin
American Forum on Debt and Development) and various influential NGOs.
Development could not be delivered by markets or by economic growth
alone, which might, indeed, undermine it; and it required something quite
distinct from the re-distribution of financial and material resources. The
constraints on development were in large measure social, political, and
cultural. The assumption that 'development would trickle down to all income
classes — and that it was gender-neutral in its impact' was thus widely
discredited (UNDP,1995:1).

The 1985 Nairobi Conference to review progress made during the UN
Decade for Women marked a turning-point in 'putting gender on the agenda'.
Gender-based oppression was seen to be universal. Several UN agencies
began to pay more systematic attention to what UNICEF in its 1992 The State
of the World's Children called 'the apartheid of gender', by disaggregating
data to reveal the huge gulf in the life-experiences and opportunities of
women and girls, compared with men and boys. The international women's
movement had also gained prominence, especially in the South, since the
1975 conference in Mexico which launched the International Decade for
Women. The growth of feminist analysis in many relevant fields, including
economics, anthropology, social and political science, and cultural studies,
also influenced the policy environment within official agencies and NGOs.2

A book co-written by Richard Jolly, then Deputy Executive Director of
UNICEF (and now Special Adviser to the Administrator of UNDP) was
influential in putting the case for 'adjustment with a human face' (Cornia et al
1989). The UNDP took the intellectual lead in developing some of the analyt-
ical tools and statistical data by which to assess the quality of development
from a human perspective. Since 1990, its Human Development Report series
has argued that 'people are the real wealth of a nation', and contrasted
conventional economic indicators (such as Gross National Product or per
capita income) with others (such as food security, employment, military
expenditure, and educational performance), to produce a composite Human
Development Index (HDI). This drew on earlier efforts to measure and
promote development, bringing together social and economic analysis; what
UNRISD in 1974 had termed 'capacitation':

... a 'capacitating' operation [which] does not try so much to define or
control the future as to establish present conditions or capacities which will
permit a given society to meet its problems in the future. The emphasis in such
an approach is not on setting future appropriate output targets hut on

15



Capacity-Building: An Approach to People-Centred Development

diagnosing current weaknesses and potentials, finding appropriate policies,
and constantly monitoring the course oj'development QWo\k, 1996:40).

A 'capabilities approach' to defining development was also propounded
by the economist and philosopher Amartya Sen, whose work on 'entitle-
ments' has been influential in shaping the analysis of famines and their prevention.
Sen argues that the true purpose of development is to enhance people's
quality of life, which is best achieved by giving them access to a wider spectrum
of capabilities: 'the capabilities approach is related to, but fundamentally
different from, characterising development as either (i) the expansion of
goods and services, (ii) an increase in utilities, or (iii) meeting basic needs'.3

The 1990 UNDP Report stated that 'civil and political rights tend broadly to
correlate with equitable economic arrangements... [and] therefore... that civil
and political freedom are an essential element of human development, not an
optional extra' (quoted in Eade and Williams, 1995:35). UNDP's 1995 Report,
published to coincide with the Fourth World Conference on Women in
Beijing, introduced the Gender-related Development Index (GDI). This was
based on factors such as the female share of earned income, as well as
educational performance and participation in public and political life. The
GDI graphically demonstrated what feminists had been saying for decades:
that 'gender-neutral' analyses and policies mask — and reinforce — system-
atic biases in access to power and resources, favouring men. For instance
Canada dropped from first position in world HDI ranking to ninth, once
gender differentials were taken into account. Conversely, several poorer
countries did better: for instance, Thailand outranked Spain in the GDI,
although its per capita income is less than half that of Spain.

UNDP has, therefore, helped to show that economic growth is a necessary
but insufficient condition for human development. If the aim is to enlarge the
capacity for choice, so that all women and men can become agents of change,
equality of opportunity becomes a litmus test for human development:

[which is] unjust and discriminatory if most women are excluded from its
benefits. And the continuing exclusion of women from many economic and
political opportunities is a continuing indictment of modern progress
(UNDP, 1995:1).

In a post-modern intellectual climate that stresses diversity, difference, and
'freedom of choice', and rejects notions of universality, it is vital also to
examine the many ways in which choices are denied. Too easily, 'an appre-
ciation of differences' is translated into 'total cultural relativism'; while,
conversely, 'a programmatic emphasis on difference and diversity has, in some
cases, supported tendencies towards social disintegration and divisiveness'.4
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The major UN Conferences during the 1990s,5 although marked by dissent
and disillusion, also gave unprecedented opportunities for official develop-
ment agencies, NGOs, citizens' groups and others to learn more about their
differences and similarities, to organise together on the basis of shared needs
and experiences, to strategise and make common cause for changes in
national and international institutions and policies so that all human beings
can enjoy their full political, economic, social, and cultural rights.

NGOs and the 'new policy agenda'

Hastened by the end of the Cold War, the now dominant neo-liberal frame-
work for global economic policy has been associated not only with a 'rolling
back of the state' (or even with the virtual collapse of government in some
countries), but also with a spectacular growth in the development NGO sector.
This phenomenon has, in part, been a spontaneous response to the damaging
side-effects of economic structural adjustment programmes: increasing
poverty and social exclusion, and the growing numbers of 'new poor'.

But in a climate of privatisation and 'out-contracting', NGOs have also
become the channel of choice for many official donors. This may be because
donors believe that NGOs perform better than governments in delivering aid:
in terms of reaching 'the poor', or in their accountability, cost-effectiveness,
efficiency, or ability to innovate. Many donors have also assumed that if
NGOs are accountable to their 'beneficiaries', then they can also represent the
interests of these people, and so hold governments more democratically
accountable to the poor. Thus, donors may want to strengthen NGOs so that
they in turn can mobilise their respective constituencies within 'civil society',
in order to promote 'democratisation' and 'good governance' at the local or
national level.6

Thus, against a background of steady decline in government-to-government
aid (German and Randel, 1996) NGOs are competing for contracts to provide
health-care programmes, education projects, agricultural extension services,
training courses, evaluations, organisational management consultancies, and
so on. Further, in 'scaling-up' the scope and diversity of their work, many
NGOs have increased their own dependence on channelling official aid
money, both in long-term development programmes and in emergency relief
work. So much so, that it is now almost a cliche to ask at what point an NGO
stops being now-governmental.7

These trends have far-reaching implications both for the non-govern-
mental sector as a whole, and in terms of the survival strategies that individual
NGOs adopt — itself a subject of lively debate (see for example Zetter, 1996;
Edwards and Hulme, 1995a, 1995b; Stewart, 1995; Bebbington and Riddell,
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1995; Bebbington and Mitlin, 1996). As NGO-state relations are re-aligned, it
is not only an NGO's programmes that are affected, but also its functioning,
organisational ethos, and relationship with its own constituency — donors as
well as 'clients' or contractors. For example, it is one thing for an NGO to
support health projects that complement an existing public health service
which defines policies and regulates standards. It is quite another to assume
formal responsibility for providing health care in lieu of the state — and to
depend on an uncertain mixture of user-fees, grants, and charitable dona-
tions in order to do so. To whom does accountability lie? To the donors? The
state? The other contracted service-providers? The health professionals? The
tax-payers? Or to the patients?

In a context of rapid change, an NGO must be all the more clear about its
own purpose and values and the role(s) it wishes to play. This is a complex
issue (for two excellent overviews, see Bebbington and Riddell, 1995;
Bebbington and Mitlin, 1996); but even if NGOs cannot do everything that
has been claimed of them, there are five critical issues they must address if
they are to retain their credibility as 'capacity-builders'.

First, if as Caroline Moser maintains, NGOs are 'identified as the institu-
tional solution for "alternative" development models' because of 'their
capacity to reach the "grass-roots" where the "real people" are',8 this capacity
may be undermined by the demands associated with channelling aid from
official donors. As Firoze Manji suggests in the opening quotation to this
Chapter, 'partnerships' that are mediated by money are characterised by
tension and inequality. When international or national NGOs become
channels for official assistance, tensions often arise about a range of issues:
rapid or poorly managed expansion, in response to the priorities of donors;
the need to become more 'professional', even at the expense of a voluntarist
ethos; the adoption of systems for planning, appraisal, and reporting that may
conflict with more flexible, informal, or participatory approaches; and an
emphasis on cost-effectiveness, efficiency, and measurable impact, which
reduces local consultation and involvement in shaping the programme. Such
tensions may occur at each link in the chain of dependency joining the donor,
the Northern NGO, and the Southern NGO or counterpart organisation. So-
called 'capacity-building' begins to look like an elaborate charade:

Some Northern agencies clearly include within capacity building the skills
that they require within Southern agencies, so that the agency staff can meet
the Northern agencies' requirements for reporting and accounting. More
fundamentally, there are also concerns that the types of issues and questions
raised with capacity building ... are all Northern perceptions of Southern

'(Bebbington and Mitlin, 1996:16).
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In fact, these researchers found that although Northern NGOs have taken
on the language of capacity-building, 'in many cases the focus of their work
appears to be more on capacity building as a means to securing on-going activi-
ties, rather than to secure more 'ends' oriented objectives' (ibid:18 my italics).

Second, it may actually be self-defeating to see capacity-building as a way
of equipping Southern NGOs to be 'better vehicles for the simple delivery of
programmes defined by donors', since doing so may erode their central
identity and sense of purpose:

By imposing an agenda and objectives, the donors can distort the links
between an NGO's value base, organisation and activities, and thus ultimately
weaken the NGO even at the same time as increasing its financial, technical
and human resources in the short term (Bebbington and Mitlin, 1996:16).

This problem was identified by NGOs in Bolivia and Peru who became
involved in handling the Emergency Social Funds, the so-called 'safety-nets'
designed to accompany World Bank and IMF economic structural adjustment
programmes. In addition to the bureaucratic impositions already mentioned,
some of them found that the 'contract culture', whereby they were contracted
to undertake specific time-bound projects for 'client' groups, often fitted
uneasily with their existing relationship with their constituencies in poor
communities (Whitehead, 1995).

Third, it is unwise to take it on trust that NGOs are accountable to or can
represent the social sectors or organisations whose interests they serve.
Indeed, there is evidence that some NGOs (Northern and Southern) have
improved their own capacity to survive in a changing environment, while the
organisations that originally gave them legitimacy are either marginalised, or
just as dependent and insecure as before. Whatever the donors' intentions,
the overall effect of building the capacity of certain NGOs has sometimes
been the further disempowerment and exclusion of the poorer and weaker
members of civil society with whom they work:

Chile is the classic case, but not the only one. Here, the return to civilian ride...
has been accompanied by the disempowerment of the social movements of the
1980s. The Chilean NGO world is split between those who opted to engage with
the centre-left government programme — and so have succeeded in institution-
alising themselves in the new circumstances— and those who remain critical
of the failure of the government to meet the needs of the poorest sectors. The
latter remain small, under-resourced, fragmented, and politically marginalised.
And, as the larger NGOs have come closer to the national and formal
'political' world, their links with the social world have become very weak
(Pearce, 1993:223-4).
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Jenny Pearce recommends that donors analyse the mechanisms of 'down-
ward accountability' before concentrating resources within a particular NGO
or CBO. They should also be aware of the cumulative impact of their support.
There are many examples of local organisations being flooded with grants
from various international donors, none of whom takes responsibility when
their counterpart collapses under the weight of over-funding.

Fourth, it is dangerous to base capacity-building strategies on the assump-
tion that die state and 'civil society' are monolithic, and dichotomously opposed,
with the former seen as intrinsically 'bad' or oppressive, and the latter as
inherently 'good' or consensual. 'Civil society' may be an arena for conflict
and the abuse of power, while the state may provide a regulatory framework
for mediating conflict and penalising abuse. The existence of, a Commission
for Racial Equality, an Equal Opportunities Commission, or a European Court
of Human Rights, demonstrates this. More bluntly, in the words of Susan
George, 'Who will make sure the good guys win, in so far as business
interests, gun-lovers and the Ku Klux Klan also figure in civil society?'9

Further, an active and 'enabling' state is seen by many as a precondition for
a vibrant civil society. Jenny Pearce argues that the emergence of 'social
movements' in Chile under the Pinochet regime 'emphasised the weaknessoi
"civil society", not its arrival on the scene. People had taken to the streets,
precisely because the appropriate channels for political participation did not
exist for them' (Pearce, ibid:225). Researchers in Brazil found that the high
performance of government health workers was partially due to the trust and
respect in which they were held by local people, as well as to the relative
autonomy with which they could respond to local needs. These experiences
challenge the prevalent assumption that the state is an obstacle to partici-
patory development, or that the public sector is necessarily opaque and
unaccountable (Tendlerand Freedheim, 1994).

In terms of how NGOs engage with the state, thinking and practice have
moved beyond the alternatives of confrontation or constructive engagement,
towards a range of inter-weaving opportunities. A single NGO may simul-
taneously have a variety of relationships with the state, each of which may be
re-negotiated or evolve over time (Farrington and Bebbington, 1993). But for
international NGOs the fundamental question remains whether the
promotion of non-governmental institutions that replace public provision of
basic services (or draw public employees into a better-paid NGO sector) will
ultimately weaken or strengthen civil society.

Given that Northern NGOs, Southern NGOs, and governments in the
South are today competing for the same aid resources, an approach that
encourages co-operation between them may be the sounder and more
sustainable option. If NGOs are in competition with a diminished state—and
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at the same time depend on funding from the North — this will not only fuel
resentment, but may ultimately create major difficulties for the NGOs and
their sponsors. The real losers will be those who most need support, and
whose voice is least likely to be heard:

It is not only projects which enhance local NGOs which can claim to be
strengthening civil society. Those which also strengthen the provision of
welfare services by the state also enable a degree of contact between state and
citizen which may enhance theprospectsforcivilsociety(Whaites, 1996:243).

Fifth, if capacity-building aims to create sustainable Southern institutions,
then the withdrawal of the state from areas such as education, training,
research, health, housing, transport, or existing subsidy or benefit systems,
compromises any related services that are provided through NGOs —
especially if these are for low-income populations. Like the commercial
private sector, NGOs themselves depend on the public sector in a host of
ways. It is therefore illogical for donors to focus on building the capacity of
the non-governmental sector, as though it could function autonomously,
while promoting macro-economic policies that undermine the government's
existing capacity to provide effective social welfare services. Doing so may
not only create hardship, but also focus public discontent on the government:

Zimbabwe is widely cited by the World Bank as an example of its new, poverty-
focused approach to structural adjustment. Under its 1990 structural adjustment
programme, the Government of Zimbabwe committed itself to reducing the
national budget deficit from 10 per cent to 5 per cent of national income by
1995. There was an agreement with the World Bank that it ivould do so in a
way which would not only protect public expenditure in health and
education, but restore cuts made since 1988, when per capita spending in
both areas began to decline... In practice, hoivever, budgets for health and
education declined dramatically in real terms during the first three years of
the structural adjustment programme ... These expenditure patterns have
threatened the impressive social welfare improvements made in Zimbabwe
since Independence. Their effects have been deeply felt by many ofOxfam s
project partners, who have seen their opportunities for education and health
care diminish. There is widespread and justifiable anger at the failure of the
World Bank and the Zimbabwean government to consider more equitable
ways of reducing the budget deficit QWdikms, 1995:80-81).

In conclusion, what each of these paradoxes demonstrates is the danger of
looking at capacity-building in isolation from the wider social, economic,
cultural, and political fabric of which it must form a part. Capacity-building
does not begin and end with NGOs, or with donors. Nor is 'civil society'
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independent of, much less an alternative to, the state. Rather, capacity-building
involves the whole network of relationships in society: within, between, and
among households, neighbourhoods, grassroots or community-based organi-
sations, unions, religious confessions, training institutions, research bodies,
government ministries, the private sector, NGOs, and donor agencies —
whether official or non-governmental, Northern or Southern. Capacity-building
is also concerned with creating new relationships of mutuality and reciprocity
within a given society and beyond, at a time when the advances in communi-
cation technology are increasing the potential for global alliances (a subject
we explore more fully in Chapter 7).

In terms of outside agencies, it is important to remember that capacity-
building is a multi-directional, multi-dimensional process and not, as one
Oxfam colleague puts it, 'a one-way street'. This means that external agents
need to focus on enhancing the quality of existing and potential relationships
within civil society, not just increasing the number of local organisations or
implementing 'partners'. Essentially, agencies must recognise their own
capacities and limitations before deciding how best to build the capacities of
others, a point to which we shall return at the end of this book.
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Strengtheningpeople 's capacity to determine their own values and
priorities, and to organise themselves to act on these, is the basis of
development (Eade and Williams, 1995:9).

Introduction
Given the all-embracing scope often attached to the ubiquitous references to
'capacity-building' in many development agency documents, it is common to
open a discussion on what it means by reeling off a set of competing defini-
tions. In this way, readers can pick and choose, or even assemble their own.
Alternatively, they simply become so bewildered that they are happy to let
the author do this for them.

Here, we shall take a different approach, not providing a rigid definition of
capacity-building, but rather certain principles and beliefs about the world,
and about the role of NGOs. Oxfam's 'vision', 'mission', or 'organisational
mandate' has evolved over its 55-year history, but its day-to-day interpretation
of how best to work for 'the relief of poverty, distress and suffering' will vary
from one setting to another. Oxfam's thinking on capacity-building as on any
other topic, is shaped by the dynamic relationship between its formal
purpose and its efforts to reflect on its own experience as a poverty-focused
NGO. Like development itself, capacity-building is concerned with social and
political relationships. It cannot, therefore, be viewed in isolation from the
wider social, economic, and political environment — governments, markets,
and the private sector as well as CBOs, NGOs and other institutions, right
down to the community, household, and personal level.

It is critical to understand the context in order to know how change can
best be stimulated. This will depend on a whole range of circumstances. For
instance, a review of Oxfam's work over 20 years or more years in South India
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found that in some cases support for women's existing economic activities
had given them the confidence to become involved in the social and political
arena. In others, efforts by Dalits to pursue leadership training and organisa-
tional work had actually resulted in violent reprisals against them. (Parasuraman
and Vimalanathan, 1997). Having the skills and sensitivity to assess such risks,
and the flexibility to change direction if things are going wrong, is vital, and
will be a recurrent theme of this Guideline.

This Chapter will firstly describe what Oxfam believes to be the essential
principles that underpin capacity-building for development: what Allan Kaplan
calls its 'working understanding of the world'. Given the many meanings in
common usage, it will also clarify what Oxfam does not mean by capacity-
building.

The Chapter then summarises some of the dilemmas arising from differing
approaches to capacity-building. Much of the confusion about what capacity-
building means is the result of donors and NGOs being woolly-minded about
their own agendas or unrealistic about their own capacities. A schematic charac-
terisation of contrasting approaches in Oxfam's own current programmes and
interventions is given, to show that while there are no context-free recipes for
capacity-building, a conscious framework for intervention can help in under-
standing diverse needs and opportunities, and in forming longer-term strategies.

Capacity-building: an approach to development
A capacity-building approach to development involves identifying the con-
straints that women and men experience in realising their basic rights, and
finding appropriate vehicles through which to strengthen their ability to
overcome the causes of their exclusion and suffering.

Development is about women and men becoming empowered to bring about
positive changes in their lives; about personal growth together with public
action; about both the process and the outcome of challenging poverty,
oppression, and discrimination; and about the realisation of human potential
through social and economic justice. Above all, it is about the process of
transforming lives, and transforming societies (Bade and Williams, 1995:9).

Thus capacity-building is an approach to development not something
separate from it. It is a response to the multi-dimensional processes of
change, not a set of discrete or pre-packaged technical interventions intend-
ed to bring about a pre-defined outcome. In supporting organisations work-
ing for social justice, it is also necessary to support the various capacities they
require to do this: intellectual, organisational, social, political, cultural,
material, practical, or financial.
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The most appropriate intervention will reflect the diversity of the groups
and organisations within a given setting. For Oxfam, a single country pro-
gramme may include contacts with government agencies as well as with
organisations that are independent or even critical of government; with
religious or cultural societies, fanners' cooperatives, labourunions, committees of
refugees or displaced persons, human rights organisations, feminist research
groups, training institutions, publishers, radio stations, neighbourhood or
village committees, local or national NGOs. It may also include support for
nationwide or international alliances among all or some of these.

The tasks of an intermediary NGO or donor agency are first, to assess what
kind and level of support is most likely to promote a more inclusive and
equitable society; and second, to monitor and modify any negative outcomes
of that support. An agency's responsibility for its interventions does not stop
with its final grant cheque, although the project-based mentality encourages
this way of thinking.1 For example, Oxfam funded dozens of Guatemalan
producer and consumer cooperatives throughout the 1970s. These people
and their communities were among the earliest targets of growing political
violence. Survivors fled either to become fugitives in the forests and
mountains of Guatemala, to its towns as internally displaced, or as refugees to
Mexico or the USA. These people were persecuted largely because of their
newly-acquired capacities: to organise, to communicate, to strategise, and to
question. How can any agency that has been directly or indirectly involved in
such a capacity-building process then ignore a moral claim on its continued
solidarity? And can it justify withholding such support because its 'partners'
now need material assistance in order to survive, rather than funding for
training as cooperativists? These are rhetorical questions, but they illustrate
that if projects have any meaning, it is as part of a wider and deeper process of
change. Success in the short-term may not always be maintained in the longer
term. Hard-won gains can be lost, or can give rise to many unforeseen
problems as a situation evolves.

Capacities will not just 'trickle down'
No group is entirely homogeneous: within a household or family group, the
situation of men may differ sharply from that of women; within a community,
lone mothers are likely to have different concerns (and constraints) than do
people with no dependents. These 'personal' dynamics need to be contin-
ually assessed to see how they fit into a wider pattern. For instance, if women
are reluctant or unable to participate openly in public or 'community'
decision-making processes, then it may be harmful to strengthen the
organisational staicture in question without first exploring these inequalities.
Capacities will not 'trickle down' through a power structure unless active
steps are taken to ensure that they do.
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As with any other resources, if activities intended to build capacities are
introduced into a skewed environment of access to skills or opportunities,
they may defacto reinforce existing forms of power and exclusion (Stewart
and Taylor, 1995). To bring about sustainable change may mean having to
take several steps back before moving ahead — spending time to work
through the problem areas rather than throwing money at them in the hope
that this will somehow resolve them. This kind of 'critical accompaniment'
can be hard for agencies to provide when they are required to spend their
budgets and show results. But the failure to do so can be damaging.

The growing literature on gender in institutions — much of it focused on
development agencies — shows how these 'do not just passively mirror
gender differences in social organisation, but... also produce gender differ-
ences through their structures and everyday practices' (Goetz, 1996:3). The
latter include everything from 'the gendering of authority symbols' to the lack
of 'a strategic presence to: women representing women's interests in policy-
making processes' (ibid., p8). (See also Chapters 4 and 6).

It is doubtful whether an organisation that itself maintains oppressive
social structures can be a reliable vehicle for transforming these in a liberating
way, whatever its rhetoric. And this is equally true for donors and NGOs:

We all know the classic development cliche... 'Give a man a fish, feed him for a
day; teach him how to fish, feed him for a lifetime'. This is a laudable senti-
ment, hut it becomes more complex on two counts. Thefirst we have known for
some time— it does not help to teach people to fish when they are denied equal
access to the resource base... But the second complexity is more intractable.
What if those of us who claim to do the teaching do not know how to fish? This
is not at all far-fetched. Can we — as NGOs, as donors, as governmental
extension services— honestly claim to have achieved that much capacity in
our own organisations, we who strive to teach others? Have we really mastered
what we teach, have we been ahle to organise ourselves sufficiently to achieve
meaningfulimpact?Clearlywehavenot (CDRA, 1995:2).

Finally, there is no guarantee that individuals or groups will use their
strengthened or new capacities for the benefit of the whole; and experience
shows that it is unwise to assume that they necessarily will.

Peeling off the labels
Because of the uniqueness of an organisation and its history, and its part in a
wider context, decisions about what and when to support must be made on
the basis of analysis rather than assumptions or labels. In deciding on the
allocation of resources, it would be just as wrong to assume, for instance, that
CBOs or intermediary NGOs are uniquely equipped to 'deliver development'
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or to guarantee 'civil society', as to assume that co-operatives are inherently
superior to small businesses, that governments are always 'inefficient', while
landlords and money-lenders are 'wicked', families are 'good', men are 'wife-
beaters', and women-maintained households are invariably 'poor'. Categories
and labels may be useful as descriptive shorthand, but they do not accurately
define the people or organisations to which they are attached. The key
questions are: Who are poor and oppressed in this society, why, and in what
ways? How will supporting structure X or activity Yhelp to change the overall
balance in favour of those who lack access topoiverand resources?

A cautionary tale from Tanzania

Bwana Ngo'a discovered very soon after his arrival at Kilimani that one
of the most pitiable things which demonstrated women's oppression by
men was the fact that they were still grinding millet and sorghum on
stones and pounding millet in mortars. He felt that if women were to
even begin talking about their rights, this Stone Age situation had to
be remedied at once. That is what he set himself to do.

To effect the necessary change, he talked with the chairman and asked him
to convene a women's baraza council, so that he could discuss their plight
with them. The chairman dutifully complied, but secretly told the women
that they should impress upon Bwana Ngo'a that their priority need was
a diesel-powered grinding mill. This, he argued with the women, would
not only help them with grinding, but also provide them with an income.

Ngo'a, as a sensible development agent, thought otherwise. He was
convinced that what the women needed most was something which
would bring them together and build their solidarity, so that they could
challenge the men's oppression, which forced them to do the hard labour
of grinding. Hence his suggestion to the women was to form themselves
into cell groups of up to ten. Each cell would be given a manually
powered grinding mill to ease their work-load, and so provide them
with a meeting point to begin discussing development issues...

Bwana Ngo'a had his meeting and sold his idea, which seemed to be
universally accepted. He therefore went ahead and proposed that the women
collect token funds at least to pay for the transportation of the hand mills
to the village. The women accepted this readily, and the mills were duly
imported and distributed to the cells. But to date none has been paid for,
let alone fixed. In fact, they have had to be removed from the village,
because nobody now seems to want to use them. Ngo'a cannot
understand why the women deceived him...
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Had Ngo'a taken time to understand the cultural dynamics of the
Kilimani community, the grinding-mill project may have gained the
consent of both men and women. As it was, by being gender-exclusive,
the project alienated the men and provided no support to the women
whom it had been intended to help (Anacleti, 1995:236-238).

Making the links
The same questions apply when looking at which capacities are needed, by
whom, to do what. There are no standard ingredients or recipes (find some
landless farmers or women refugees, start with income-generation, then stir
in some literacy classes followed by a drop of social organisation, a pinch of
conscientisation, and finally a sprinkling of management training). Human
rights education, for example, may be something that urban NGO profession-
als need so that they can lobby for the rights of landless farmers, but does this
mean that the farmers themselves do not need it? Clearly not. For, if people
are subjected to human rights abuses, the question is how best to enable them
to deal with it.

Sometimes a composite response may be required: training for the NGO
staff, a legal aid office attached to a rural labour union, and human rights
education work at the grassroots. In Honduras, for example, Oxfam supported
education in human rights at several levels during the 1980s, both with
training for the leadership of rural and industrial workers' unions as well as
local NGO staff, and by funding a series of workshops for parish committee
members who were involved in social promotion work. These church
activists had been impeded from holding meetings, or even walking the long
distances from one hamlet to another, by the heavy military presence in the
area. Some had been detained and tortured in the course of doing things such
as encouraging villagers to attend a class on dental hygiene, or new tech-
niques in tile-making. Oxfam's multi-track approach sought to provide those
who needed it most urgently with access to basic information about their
rights. However, it also helped the middle-class professionals who were
providing the training to broaden their awareness of the problems facing
people in the remote airal areas, to develop better communication skills, and
in so doing to consolidate support for human rights work across a wider
social spectaim. Over the years, Hondurans were also able to share their
experience in popular education with other human rights workers in Central
America. Thus, capacity-building focused not on a particular organisation,
but rather on the capacities needed by a range of different people working in
the same environment, and addressing a common concern.
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A range of inputs
Over time, a single organisation may require a range of interventions from
several sources, as needs and contexts change. A local NGO may be working
with small farmers in a marginalised region that suddenly becomes home to
thousands of refugees. UN agencies, foreign experts, TV crews, and inter-
national NGOs then rush into a context of which they may have only a
superficial knowledge. The local NGO naturally wishes to become involved
in shaping their various interventions. The refugees are from the same ethnic
groups and social background as the population with whom the NGO works,
and may even have attended some of the NGO's training courses over the
years. The NGO staff also know the area well and have a good level of trust
with the local population. The NGO will rapidly need to assess how it can
best help. If it is to channel goods and services, it may need training in
warehouse administration and food distribution, money to pay salaries for
extra staff, or political back-up to protect it against security problems. On the
other hand, its input may best be at a policy level — such as convening inter-
agency discussions on the problems faced by humanitarian aid workers, or
producing a newsletter or a radio slot to disseminate reliable information to
the refugees and local community. What commonly happens, however, is
either that the NGO is assigned a role as a local implementing agency (for
which large amounts of money will be forthcoming, which will distract it from
its normal activities for months to come, only to dry up once the 'emergency'
is over); or it is assumed to be irrelevant. After all, its expertise is in managing
a revolving loan fund for peasant farmers, not with refugees in transit camps.

This is an extreme (though real-life) example to illustrate that a capacity-
building approach does not automatically privilege one kind of activity over
another. 'There are no watertight formulae, and no straight line between
cause and effect. Capacity building is an art, not a science' (CDRA, 1995). The
stress may at times be more on delivery than on transformation, or more on
funding for core items (such as administration and capital expenses) than on
training. There are many ways to enable women and men to improve their
quality of life, and exercise their 'right to effective participation in all aspects
of development and at all stages of the decision-making process' (United
Nations, The Realisation of the Right to Development, 1991). Of course, a
sustained shift in the overall balance of its work will affect the organisation's
basic direction. Thinking moves on, and old methods of working may
become inappropriate. What is important is that the organisation (all those
concerned with its work, not only its staff and funders) should be conscious
of such shifts — being flexible does not mean drifting or improvising.

To be sustainable, capacity-building needs to be patient and flexible. It is
not a short-cut to development, or a quick-fix way to make an organisation
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'sustainable'. Behind every apparent problem lies a deeper one. Taking a
capacity-building approach may mean starting several steps behind the
'obvious' point of entry in order to avoid generating resistance. For instance,
starting up a female literacy class without first understanding why so many
more women than men are illiterate, may even be counter-productive.
Taking time to find this out, and to talk with the men of the community so that
they will respect and support this work with women, is more likely to pay off
in the long term.

Hence, this Guideline resists offering hard-and-fast ailes about what to do
and when to do it. While there may be major opportunity costs and trade-offs
between one course of action versus another, these can only be assessed on a
case-by-case basis according to the agency's own reading of the context, and
its organisational strengths and priorities. However, experience suggests both
that some organisational purpose and capacity need to exist before investing
in training, or the establishment of particular structural forms (eg co-operatives);
and that these need to be reinforced alongside such specific inputs.

For instance, a comparative analysis of efforts to encourage women's 'empow-
erment' in Honduras found that a programme that hoped that women who
received training in community health would thereby be equipped to take on
wider public roles, failed even after several years to move beyond a fairly
aidimentary level of technical input. By contrast, an education programme
that invested in developing rural women's intangible capacities in social
organisation and analysis before moving any further had thus laid down the
foundations on which to manage highly ambitious economic projects
(Rowlands, 1997). Community leaders in post-war Central America are also
clear about which comes first, as they complain that aid agency priorities
have switched abruptly from organisational work to economic production:

If we don't have any organisational structure, then we might just as well go it
alone. We don't need to work on projects with each other— what we need is to
unite together in order to seek alternatives XN\CArdgum community leader).

Now [thefunding agencies] say they can no longer support much in the way of
organisation. So what do we want the money for? If the idea is that we go it
alone, we might be better off to do just that and see how we get on. (Leader of a
Guatemalan popular organisation) (both quoted in Ardon, 1997; my translation).

As two NGO researchers from Bangladesh put it:

individual economic gains are fewer on the whole for groups linked with
social mobilisation NGOs. But the focus of social mohilisation efforts is to
change the rules of the game and to make existing systems accountable to the
/>oor(Rao and Hashemi, 1995).
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Further, capacity-building is continual. There are no magic wands: a one-
off workshop session for staff on race-awareness, for example, will not on its
own eliminate racist attitudes or behaviour within an organisation:

It does not help to train individuals when organisational vision is unclear,
organisational culture is unhelpful and structure is confusing or obtuse. It
does not help to secure resources when the organisation is not equipped to
carry out its tasks. It does not help to develop information management
systems when the basic organisational attitude is one which rejects learning
through monitoring and evaluation infavourq)franticactivity'(CDRA, 1995:9).

Organisational (and individual) self-appraisal and self-monitoring are
critical. Within a systematic commitment to address racism, for example, an
awareness-training programme may indeed contribute to an organisational
environment in which racism becomes unacceptable. And these new insights
may, in turn, lead the organisation to confront other issues (such as sexuality
or disability), or to re-focus its work altogether.

This represents a challenge for donors and development agencies, par-
ticularly those seeking concrete outcomes within pre-determined timespans.
It may take years to reach a point where poor women and men can success-
fully make use of capacities they have been acquiring over this time, even
assuming that the external environment is favourable. How long should it
take for action to follow on awareness? How long does an organisation take
to internalise its stated commitment to gender equity? One answer is 'for
ever': growth and learning are intrinsic to healthy development. There is no
inherent or ideal limit to our capacity for empowerment or participation —
for these are processes as well as goals. How, then, can we measure them?
How much participation is 'enough', and who has the right to say?

We can make comparisons over time, or in relation to other indicators, but
not in absolute terms. For instance, villagers may now feel more confident
than before in challenging the municipal authorities; war-widows may have
started out as a mutual support group, but may go on to campaign for the
perpetrators of human rights abuses to be brought to justice. These people
have become sufficiently confident and equipped to do things that they could
not have done before; but that does not mean that they could not become
even more 'empowered' or 'capacitated' (Rowlands, 1997). Nor does it mean
that people's sense of empowerment is diminished if they are unable to
achieve their goals. The Mothers of May Square in Argentina may not
have succeeded in forcing the military to return the bodies of their sons
and daughters, but they continue to draw strength and confidence from
each other — and to inspire others in their refusal to abandon their
struggle for justice.
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However, powers and capacities that are not used are likely to atrophy.
Many children leave school knowing how to read and write, but become
functionally illiterate as adults. Similarly, people who are told that their
opinions are of no value (because they are women, or dark-skinned, or immi-
grants, or old, or illiterate, or simply because they are poor) internalise this,
and may 'have no opinions'. Capacity-building for development, therefore,
not only meets concrete needs for skills or resources, but responds to the
feelings that come from people's experience of poverty or oppression. It is
necessarily concerned with a long-term investment in people.

What capacity-building is not: four caveats
It may be helpful at this point to illustrate the nature of capacity-building, by
means of four negative examples:

Capacity-building should not create dependency: Increasing dependency
and vulnerability are the very opposite of capacity-building. Yet much
development aid has resulted in institutions and activities which are
dependent on continued grant-funding, partly because development co-
operation is perceived largely as the one-way transfer of resources, rather
than a process of 'critical accompaniment'.

Capacity-building cannot mean the creation of institutional structures that
are grafted onto the local context, with no shared commitment to their
survival. Such structures may serve a short-term interest, such as channelling
relief resources. And some individuals may learn new skills or increase their
earning capacity as a result. But where the central purpose of the exercise is
determined by the donor's need to find the most expedient and efficient way
to achieve a particular goal, these are essentially by-products (see Zetter,
1996).

Capacity-building does not mean weakening the state: Nor is capacity-
building supporting CBOs or intermediary NGOs in ways that weaken the
capacity of the state, or citizens' claims on it. 'Good governance' and 'demo-
cratisation' are not well served when governments abdicate their respons-
ibilities to their citizens, or transfer these duties piece-meal to institutions
that are not themselves accountable to those who use their services.

Capacity-building is not a separate activity: Capacity-building is not something
to be done instead of supporting or undertaking health or education
programmes. It is as wrong to see capacity-building as an independent or
self-contained activity as to assume that it must always take certain forms.
There are times when ensuring physical survival must take precedence over
more consultative processes, just as there are times when people may be
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more motivated to analyse their situation than simply to achieve material
gains. Development depends as much on how we do things as what we do.

Capacity-building is not solely concerned with financial sustainability:
Although capacity-building should enhance sustainability, this is not synony-
mous with financial self-reliance. Reducing dependence on grant-funding
is critical for any organisation that is working towards future independ-
ence, but not all activities can become entirely self-funding — health and
education provision being the most obvious.

More important for capacity-building are the less tangible areas of social,
political, organisational, and managerial sustainability. An organisation is just
as likely to collapse for lack of a shared and coherent vision among its members,
or a loss of confidence and commitment among its 'stakeholders', as because
next year's grant is cut. Growing too fast, or over-diversifying in an attempt to
'scale-up' can be equally damaging. Getting the right fit between the organisation's
size, scope, and structure are critical to managing changes in scale. This
investment cannot be achieved with money alone: for 'experience has shown that
it is easier to build capacity than to maintain and use it' (Maselli and Sottas, 1996).

Capacity-building: differences and dilemmas
Capacity-building is an approach that necessarily reflects an agency's philosophy
of development, as well as how it interprets its own role(s). It requires an agency
to work with its existing and potential counterparts in a way that responds
coherently to a shared reading of the context, compatible criteria for evaluating
results, and a mutual understanding of their respective mission and goals.
There are many ways of developing this basic 'match'. However, a relation-
ship of trust, or 'critical accompaniment' (what the US NGO World Neighbors
calls 'a co-learning relationship'), is the only basis upon which to develop
relationships and strategies that can both respond to and manage change.
The various formal mechanisms for financial accountability make sense
within the context of such mutual trust: without it, they may be little more
than an unwelcome intaision.

...developmentpractitioners andfunders need to pay close attention to the
process and understand what they are seeing. If capacity building occurs
through the development of long-term relationships which are marked by
shifts in strategy and attitudes, those wishing to build capacity need to
continually be observing, reflecting on, changing and improving those
relationships(CDRA, 1995:15).

Unfortunately, agencies often miss out some of these critical steps, going
straight into activities falling under their own general aibric of capacity-building.
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This is as true of Southern NGOs as of Northern funding agencies, whether
these are operational, or providing funds of their own or on behalf of other
donors. At best, this is likely to lead to a confused or uneven programme
whose potential is thus dissipated. At worst, it may fuel conflict, or undermine
those it was intended to help.

On behalf of the former British Overseas Development Administration
(ODA), Anthony Bebbington and Diana Mitlin reviewed nine NGO-related
research studies into NGO capacity and effectiveness that had received
funding from its Economic and Social Council for Overseas Research (ESCOR)
(Bebbington and Mitlin, 1995). The survey aimed to draw out common
themes and dilemmas rather than to reach firm conclusions. In doing so, it
identified various issues that are often ignored, some of which are:

• Capacity-building is often used simply to mean enabling institutions be
more effective in implementing development projects. Institutions are thus
the instrument by which certain goals can be reached, and may be govern-
mental or non-governmental.

• Capacity-building may also refer to support for organisations whose
activities are geared towards catalysing political dialogue and/or contributing
to development alternatives. This view stresses the democratising role in 'civil
society' of NGOs and CBOs.

• If capacity-building is a means to an end, then the intended end of the
intervening agencies, ie the chosen development path or model, must be
explicit in order to compare options or evaluate progress. The focus is likely
to be on improving the links between the staicture, processes, and activities
of the organisation that is receiving support, and the quality and quantity of its
outputs and outcomes. Criteria for effectiveness will therefore concentrate on
impact(s) at the local level.

• If capacity-building is an end in itself (eg strengthening the quality of
representation and decision-making within civil society organisations, and
their involvement in socio-political processes), such political choices demand a
clear purpose and contextual analysis on the part of the intervening agency.
The focus is likely to be on the counterpart's organisational mission, and the
mesh between this, its analysis of the external world, and its structure and
activities. Criteria for effectiveness will therefore relate to the extent to which
the mission is perceived to be appropriate, coherent, and fulfilled.

• If capacity-building is a process of adaptation to change 'and of internal
reaffirmation, that gives an organisation both the resources to deal with
challenges as they arise, and the will to continue acting', it is questionable
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whether this is truly compatible with a conventional project-funding
approach. The focus is likely to be on assisting the counterpart to become a
more self-reliant and autonomous actor within a long-term alliance or 'critical
accompaniment' with the donor and other relevant agencies. Criteria for
effectiveness will therefore be developed jointly and will evolve over time.
They will concentrate on the quality of the alliance, and on mutual learning as
well as on the appropriateness of specific inputs.

These issues are summarised in matrix form below (op cit, pi 1).

Capacity
building in
theNGO

Capacity
building in
civil society

Capacity
building
as means

Strengthen organisation
to perform specified
activities (one of which
may be to build capacity
among primary
stakeholders

Strengthen capacity of
primary stakeholders
to implement
defined activities

Capacity
building
as process

Process of reflection,
leadership, inspiration,
adaptation and search
for greater coherence
between NGO mission,
structure and activities

Fostering
communication:
processes of debate,
relationship building,
conflict resolution
and improved ability
ofsocietytodeal
with its differences

Capacity
building
as ends

Strengthen NGO to
survive and fulfil
its mission, as
defined by the
organisation

Strengthen capacity
of primary
stakeholders to
participate in
political and socio-
economic arena
according to
objectives defined
by them

In reality, the differences between these points on the matrix are often a
question of emphasis or degree rather than of kind. Funding agencies and
their local counterparts will pursue more than one purpose simultaneously,
seeing these as inter-related rather than distinct. For example, in any one
country, Oxfam is likely to support organisations and activities across this
matrix, some focused on improving people's material security, others geared
more to long-term social change. Indeed, a given organisations may work on
several planes or levels, the balance between these shifting over time.

The matrix is not a way to pigeon-hole organisations or activities; But it is a
useful tool for disentangling the central objectives from the secondary aims
within a capacity-building programme; if these are muddled, it is impossible
to form a coherent strategy or to agree criteria for effectiveness.
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Models of capacity-building 2

An NGO's programmes in any given country or region depends, among other
things, on its analysis of how the following factors are affecting people who
are poor or marginalised:

• macro-policy environment (structural adjustment programmes, debt-
servicing and balance of payments, main export sector)

• nature of the state (powerful/effective, weak/ineffectual; all-encompassing,
patchy, non-existent)

• economic and production systems (industrial, service; airal [nomadic or
settled]; public, private, informal)

• role and nature of domestic market relations (monetary and informal or
reciprocal); participation in regional markets such as MERCOSUR,
NAFTA, EU, EFTA

• strength and cohesiveness of civil society (range of organisations, freedom
of expression and association, extent of popular participation through
organised forms)

• social relations (class, gender, culture/religion, ethnic, age differences),
including intra-household relations.

The following seven archetypes or idealised models, within which Oxfam's
programmes generally fit, each provide a framework for seeing a programme
as a system (and not merely a cluster of self-contained projects), and being aware
of the connections within it. The models were set out in an internal discussion
paper by Chris Roche, of Oxfam's Gender and Learning Team. Seeing things
in this way takes us away from thinking about capacity-building in terms of
categories, compartments, and mechanistic progression.

To bring about change in favour of the poorest sectors of society requires a
combination of interventions at several complementary levels (nationally
and internationally). A shift in one part of the system will have an impact (not
always positive or uncontested) on other parts of it.

Model 1: Working through intermediaries
Working through intemiediary organisations, often in the form of local NGOs or
CBOs, and sometimes international NGOs such as ACORD in Africa or ICD (the
operational wing of CIIR) in Latin America and the Caribbean, is a standard
way of working for international agencies such as Oxfam. There is little or no direct
linkage between NGO and state. The relationship between an NGO and its
counterparts here is often mediated via the provision of grant-funding for specified
purposes, but may also involve other forms of support (such as advice, information,
or contacts).
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The lines between the organisational types in the following six
diagrams reflect different types of relationships:

Key to types of relationship

campaigning

lobbying

funding

networking

^
representation
and lobbying

advice

*•
material aid / support

funding and
non-funding support

Working through intermediaries

funding and
I \ non-funding suppor t

material
support

I I I I I INDIVIDUALS I I I I I
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Oxfam has actively encouraged linking and networking between and
among its counterpart organisations in-country and beyond. A good example
of this way of working is the Campesino a Campesino initiative in Central
America. This began life in the 1970s as a project by the Mexican NGO
SEDEPAC to foster 'horizontal learning' among peasant farmers from the State
of Tlaxcala and from Guatemala. In the mid-1980s, with support from Oxfam,
SEDEPAC established links with the Nicaraguan farmers' union, UNAG. In
addition to knowledge-sharing across national boundaries, this gave rise to
UNAG's extensive soil-conservation programme in Nicaragua.

When Oxfam launched its South-South Environmental Linking Program-
me in 1991, UNAG became its Central American regional counterpart. The
South-South programme drew on the existing capacity of UNAG, SEDEPAC,
and other organisations throughout the region, and supported various
Campesino a Campesino regional exchanges and training programmes. The
South-South structure served 'as an umbrella organisation to scale up and
regionalise Campesino a Campesino activities' (Nelson, 1995:13). In this case,
even after the South-South Environmental Linking Programme had been
wound up, there was still 'an active, dynamic network' in the region that was

having an impact in terms of improving livelihoods and encouraging farmer
experimentation, building the capacity ofNGOs and CBOs, and raising the
profile of environmental issues on their agendas, and [whose] lobbying and
advocacyactivities areinfluencing governmentalpolicies (Nelson, 1995:1).

Model 2: Generating synergies
A more focused variation is the synergy model, in which an NGO works with a
specific combination of counterparts in order to generate changes at several
levels. In its work with the artisanal fishing sector in the Philippines, for example,
Oxfam supports grassroots CBOs in coastal resource management (CRM) activities,
such as replanting mangroves and developing artificial reefs. At the same time, Oxfam
assists national fishery organisatioas which provide support to CBOs and represent
their interests. Oxfam encourages links between them and more specialist lobby-
ing organisations in order to change national legislation. Enlarging the zone of muni-
cipal waters from which commercial trawlers are excluded is an example of
change at a national level having a significant impact on local livelihoods.

The external evaluation of this aspect of Oxfam's work in the Philippines
identified some of the ingredients that have helped to make this approach
relatively successful:

[Uhe collective impact.., was found to he positive not only because it was used to
support several projects but, more importantly, because these projects fell into
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Generating synergies

funding & I
non-fundingsuppor t

IN1ERNT10NAL
NGOs networking

INDIVIDUALS

areas of work that had been identified as strategic aspects in the Community-
based CRM movement. The existence of a comprehensive and coherent pro-
gramme framework on the part ofOxfam enabled the ... integration of these
areas of work and specific projects. Critical interventions in project design,
objectives, and implementation were made ... with a clear purpose in mind.
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This... made it possible for Oxfam to be responsive to emergent or innovative
project concepts ...as well as to the complexities in the institutional environ-
ment. All of these assured a higher degree of overall impact within the realm of
NGO-People's Organisation relations and their continuing role in the
advancement of the Community-based CRM movement in the country
(Francisco, 1996:59 etseq).

Significantly, the evaluator also commented that since its funding capacity is
relatively limited, this is 'one major incentive' for Oxfam to 'know exactly what it
wants' so as to utilise its modest resources in an optimal and strategic way:

Creating an impact and becoming a strategic player is dependent more on
informed planning and flexibility, than on having an enormous amount of
resources. The strategic relationship with a selected group of partners must,
however, be managed within a defined operational framework that clearly
states when a partnership would be term inated or sustained in a different way
(ibid. piii).

Model 3: Promoting representative organisations
A common model for both operational and non-operational programmes is
one based on facilitating the emergence of federated CBOs into, for instance,
farmers' unions, or NGO alliances, or trades union federations. It is hoped
that as these structures gain in strength they will be better able to demand
adequate public services as well as develop their own funding and non-
funding relationships with other bodies. Support for capacity-building
processes and organisational development are often the foundations of such
programmes, alongside technical assistance in appropriate areas (credit,
paravets, legal training).

An example of this kind of approach is that of the Rural Literacy and Health
Programme (RLHP), which focuses on people living in slum areas of the
District of Mysore, India. A major element of its methodology is to encourage
slum-dwellers to form sanghas (local associations) and eventually federa-
tions, whose purpose is to seek better housing and educational facilities,
higher wages, an improvement in the status of women, and greater participa-
tion in local bodies. Looking back on its work since 1984, RLHP staff say that

Slum-dwellers were earlier divided across region, caste, language, and political
lines which made it impossible to work with them as a group. Concerted efforts
towards social and class solidarity, and intensive awareness programmes,
have made them overcome these obstacles to a large extent. RLHP has been
able to organise people into sanghas. Federations have been formed to address
common issues for mass action involving many slums. ... Earlier, all
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Capacity-Building: An Approach to People-Centred Development

government schemes for slum development were going to non-slum-dwellers.
Now, people are confident to demand these from government officials.

Political participation of slum-dwellers in local bodies has increased in the
last elections. Eleven sangha members stood for election, and of these four got
elected. Of course, splits and factions continue as political parties are very
unhappy about the developments. Earlier, the slum people were dependent on
only one category of jobs, namely sweepers. Now they are looking for and
demanding entry into occupations other than sweeping... [Before] women
were not allowed to come to sangha meetings [which has] been addressed by
women sanghas. Now women come for meetings and invite RHLP staff.
Women's participation in /ocw/panchayats has improved.
(Parasuraman and Vimalanathan, 1997:91).

Model 4: Generating independent organisations
Occasionally, projects originally funded by an NGO themselves become
independent organisations. This may happen at the local level, as in the case
of Kebkabiya in Sudan, where community members and Oxfam staff created
an organisation, the Kebkabiya Smallholders' Charitable Society (KSCS),
which would eventually take over responsibility for an operational develop-
ment project:

From the start, Oxfam's approach had been to involve the community. People
were consulted, were involved in implementation, were expected to manage
aspects of the project. In this way, a sense of ownership was fostered from the
outset.... village committees created a new model of democratic community
representation. Through them a sense of community responsibility could be
fostered and managerial capacity developed.

A major consideration for Oxfam was how it could relinquish control
without sacrificing the social gains... especially in the field of gender relations.
When the KSCS was formed... in preparation for the future handover of the
project, the constitution drawn up for the new organisation enshrined the
basic principles of democracy and gender equity which were the cornerstones
oj'Oxfam's approach (Strddvdn, 1997).

Another example of the evolution of an independent organisation is the
Arid Lands Information Network (ALIN) based in Senegal, which started life
as an Oxford-based Oxfam networking project but is now an independent
organisation. Such organisations may continue to receive funding after
'independence', but usually for a limited period only.3
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Model 5: Government and non-governmental structures in parallel

On occasion, it may be appropriate to work predominantly through the state,
usually through sectors such as the Ministry of Health or the Ministry of
Agriculture. Other CBOs or NGOs may be supported to provide training to
individuals in both the public and non-governmental sectors. This was, for
example, how Oxfam worked in Nicaragua throughout the 1980s; combining
support for the popular education programmes am by the regional offices of
the Ministry of Health, with funding for complementary health education
activities run by Nicaraguan NGOs. Funding of government-run programmes
may also be linked with influencing government policy through provision for
training and exchange visits.
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In 1990, Oxfam in Namibia embarked on what was then the fourth large-
scale Primary Health Care (PHC) programme it had supported in the Southern
African region within a decade (the others were in Zambia, Malawi, and
Zimbabwe). The rationale was to support the integration of the existing
People's Clinics (which Oxfam had funded) into a new national health
system; one which would reflect SWAPO's commitment to orientation and
training. Eventually, the programme was totally financed by the then ODA of
the British government, with the Namibia Office administering the funds.

The relative merits of'working within' or 'alongside' were debated, though
in rather technical terms: the post hoc internal evaluation laments that for
internal reasons 'the "new wave" development debates — good governance,
extension of civil society, capacity-building etc — lost the opportunity of
being grounded in reality in this newly-emerging state' (Lang, 1996:1). However,
the evaluation identified some useful lessons for such an approach, which are
summarised below:

• Total financial dependence on official aid can work — if ground-rules are
agreed.

• Working with government can work — if there is a relationship of mutual
trust; an accepted structure through which to ensure open discussion; a
critical mass of stakeholders within the relevant Ministry with the commit-
ment and skills to work for change; and appropriately skilled project staff.

• Community-based activities through a Ministry can take root — if there is a
management staicture in place that recognises the importance and role of
such activities.

• Training can be an entry-point for capacity-building — if the trainers are
skilled in facilitation and adult-learning (ibid, ppi-ii).

Model 6: Non-operational emergency programmes
Where local organisations are strong, an international NGO such as Oxfam
will usually seek to implement its emergency response through these. This
may take the form of supporting the humanitarian wings of rebel armies as in
Tigray or Eritrea, or local NGOs such as ADRA in Angola or FASTRAS in El
Salvador, or through federations of CBOs as in Burkina Faso. In some circum-
stances, fostering networking and information-sharing between organisations
may help them to develop common strategies and lobby governments or the
international community.

This way of working in emergencies is most common in areas where the
NGO already has a programme in place, and where its local counterparts may
expand their work to cover wider geographical areas, new activities, or
greater numbers of people (see, for example, Ardon,1997; and Chapter 8).
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Model 7: Operational emergency relief programmes
Where local organisations and intermediary NGOs are weak, an international
NGO like Oxfam may implement an operational programme to provide emergency
relief. The overall aid programme may be coordinated by an international
body, such as UNHCR. Oxfam may collaborate with or fund other international
NGOs to deliver vital services, or take on an operational role in its own right. For
iastance, in the Rwandan refugee camps in Goma, Oxfam provided water and
sanitation facilities to over one million people. Advocacy work is an important
element of an emergency response. The focus may be on governments, official
donor agencies, or UN bodies. Oxfam may, for example, press host or sending-
country governments, as well as the international community, to provide assistance
or to protect refugees or displaced persons from further human rights abuses.

An overall aim, even in operational programmes, is to encourage the formation
of structures to assist with service-delivery, and to represent the affected
population. For instance, in its work with Sudanese refugees in the Ikafe area
of Uganda, Oxfam tried to foster community management structures through
which to ensure the participation of refugees in decision-making, and to
facilitate their integration into Uganda. In practice, however, this has been
thwarted by several factors. Firstly, poor communication among the various
agencies (including UNHCR and the Ugandan Government) and the Aringa
host community meant that 'refugees [were] not informed of Aringa cultural
practices and ... violated tradition by using water from sacred water sources'
(Neefjes and David, 1996:35). Further, although key technical staff (eg land
surveyors) were 'the interface between Oxfam and the refugee and national
communities', they proved insensitive. Finally, efforts to mesh the Refugee
Council structure promoted by Oxfam, and Ugandan representative systems
were frustrated: the former had no legal status, and no right to vote in local
Council meetings. So although Oxfam had hoped to hand over 'the manage-
ment of water points, schools, clinics, grinding mills etc to joint committees,
there [was little] dialogue between these two parallel council systems' (ibid. p36).

In a candid participatory review, the Refugee Councils complained that 'the
Oxfam strucaire' was just 'window-dressing', and that without regular meetings
they could not participate in decision-making. Oxfam's local representative ack-
nowledged, with hindsight, that it might have been better to have first strengthened
the existing Sudanese structures, adding that 'strategies seem to have been decided
before we knew more of the culture and social life of the refugees' (ibid. p55).

What this illustrates is the real difficulty in trying to dovetail an operational
programme with local representation, particularly in the politicised, fast-
moving, and dangerous setting of an emergency. However, the fact that
refugees and local people were able to discuss the problems may open the
door to more appropriate ways of dealing with these in the future.
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A word about partnership
While Northern NGOs tend to describe their relationships with the Southern
organisations whose work they fund as one of 'partnership', the reality is
often less clear. Few Southern NGOs spontaneously describe their Northern
funders as 'partners'. A true partnership is based on equality, mutuality, and
trust. Yet Firoze Manji (Manji, 1997) argues that the relationship between
Northern funders and Southern recipients is characterised by inequality and
hence by a degree of mistrust: the Southern 'partner' reports to its funder,
adapts to its needs, and seeks its approval as the basis for further support. Its
survival may depend on doing so. As Mike Edwards observes, 'cooperation is
difficult between unequals, and partnership impossible' (Edwards, 1997:7).
Northern donors certainly need Southern counterparts — for what World
Neighbors describes as 'access to networks, indigenous knowledge, lang-
uage skills for broader networking, and on the ground opinions about the
context within which World Neighbors operates' (CARE, 1994:31 quoted in
Hudock, 1996:17). However, it is rare to find Northern agencies placing such
importance on mutuality. For the most part, Northern agencies insist on having
the luxury to choose their Southern partners—even if they move on next year.

This asymmetry means that 'it is not uncommon to see Northern NGOs
"projecting" or forcing on to the partner the image that the Northern NGO
wants to see' (Fowler, 1991:13). The ways in which this happens are varied:
explicit and up-front demands for particular reporting and monitoring
systems, or conditions on the use to which the funds may be put; or implicitly
pushing for certain forms of management or particular agendas. As the
leaders of some Salvadoran popular organisations complained, after the end
of the 12-year civil war, the sudden obsession among Northern NGOs for
'strategic planning' imposed an unwelcome dynamic which:

.... in a way decapitalised the social organisations, who were thus distracted
from attending to our own grassroots membership. But we felt that future
assistance to us was implicitly conditional upon our going along with it
(Ardon, 1997; my translation).

Of course, some of the demands of Northern NGOs on the organisations it
funds are quite legitimate. It is unrealistic to expect a large international
agency to accommodate the bureaucratic idiosyncracies of all the hundreds
of organisations it supports; some standardised systems and procedures are
necessary both to ensure smooth functioning and public accountability. But
the meshing of administrative systems is not the nub of the problem. The real
issue is that if the nature of the relationship between two 'partners' is fudged,
then the basis for honest negotiation between them is compromised. Since a
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capacity-building approach is intended to enhance the quality of people's
relationships within their societies, and beyond, NGOs can contribute
positively only if their own relationships are based on mutual trust and two-
way learning, not merely the transfer of money. As one observer says:

There is a reality checkfor the (funding} agencies, a question simply posed but
less easily answered: what would remain of the 'partnership' if one took away
the money, that is, took away the aid relationship? (Saxby, J in Sogge et al
(eds), 1996:49).

A good start would be to turn the appraisal and monitoring processes on
their head. Southern organisations need to have a strong identity of their own
'as a foundation for their negotiating position' (Fowler, ibid, p.14), and need
to know as much about their potential donors as the donors insist on knowing
about them. And Northern NGOs need to be realistic about who they are, and
what they can really offer. Specifically, if a 'partnership' is time-bound, both
partners need to know that. If it has to come to an end, the wealthier partner
has a duty to ensure a decent 'divorce settlement'."1 These issues are elabo-
rated in Chapter 6. But here, the last word goes to the development and
organisational management expert quoted earlier:

Any Southern NGO contemplating accepting assistance from a Northern
NGO, whether there is the prospect of a partnership or not, is advised to draw
up an organisational profile of its counterpart. This means ascertaining two
things: first, the origins, history and constituency of the Northern NGO [eg its
political affiliations, social cultural and religious structures, concern to
promote (national) values, ideological identification, issue-focus, purpose,
method, and relationship with the market]; secondly, the Southern NGO must
determine exactly where the Northern NGO's resources come from and under
what conditions. These are a prerequisite for any move towards negotiating a
partnersbip(Fowler, ibid. plO).
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Our keypoint is that we try to integrate sex, race and class. ..Aswomen,
we've become aware that our work is necessary. We can't isolate ourselves
or allow problems to isolate us. We want tofindbettersolutions... We
believe we have to search for our own space. Our group is self-financed
and many of us are living in poverty. But we 're making this project
happen. And our group comes out of our own experiences, our own
limitations. Interview with Tierra Viva in Smith-Ayala (199D

Introduction
In all societies and in every social context, men, women, and children experi-
ence poverty and exclusion in different, but inter-related, ways. The exercise
of power and privilege differ according to gender, cultural, and class identity.
Social identities are also shaped by access to resources, including 'power
over' others, 'power to' take certain actions, or the 'power within' that gives
the inner confidence needed to overcome oppression (Rowlands, 1997). Social
identities take on different meanings at different times; they can be a force for
cohesion, or for exclusion; they can provide a focal point around which people
can mobilise together, or they can be a source of divisive dissent and factionalism.

All societies differentiate between the roles and identities of men and
women, boys and girls. People's capacities, needs, and perspectives are also
differentiated by age and disability. Cultural, ethnic, and gender identities may
caicially affect the rights that are enjoyed by some, and denied to others.
Capacity-building is concerned with enabling people to tackle the injustices
that derive from discrimination, so that they can realise their full potential, in
a society that respects rights and values diversity.

This Chapter introduces those aspects of people's social identities that
relate most intimately to their experience of poverty and oppression, and so
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must underpin any efforts to strengthen their capacity to overcome these
constraints and to promote a society that balances its respect for rights and for
diversity. This does not imply that the way to address people's particular
needs is to focus only on one aspect of their lives. For instance, few people
with disabilities define themselves only in relation to these, and it would be
wrong to expect them to mobilise around disability rather than any other
social or political issue.

The supposed distinction between the practical and strategic interests of
such people is also misleading: capacity-building is itself a strategic approach
to enhancing the autonomy of those who are excluded, and which Ls expressed in
many practical ways. Social identities profoundly shape people's capacities
and their scope for action to change their lives and societies. Their social
conditions make them vulnerable in ways that are often overlooked and
which may limit what they gain from interventions: development program-
mes are often designed as though societies were made up mainly of able-
bodied men between the ages of 18 and 60 years! But awareness of diversity
also means recognising and appreciating difference as enriching analysis and
action. An approach to development that does not take into account the
diversity of people's experiences also risks failing to build on their many
varied capacities. The first part of this Chapter presents ways in which aspects
of their social identity may undermine people's capacities. The second part
suggests ways in which agencies can ensure that they do not rest with simply
recognising diversity, but actually help people to overcome the constraints
deriving from it (Goetz, 1995,7).

Discrimination is not only 'out there'; the structures and behaviour even of
'progressive' CBOs and NGOs often reflect and reproduce the inequalities
existing in the societies of which they are a part — even when they
consciously aim to eradicate these.1 Development workers should be aware
of their own identities and assumptions about, for instance, gender and age
roles. Development agencies should likewise look critically at their own
structures and institutional cultures, and tackle the inequalities that may be
implicit in these.

Social diversity: discriminating capacities
The values ascribed by a society to gender, class, age, ethnicity, culture, or
disability affect people's lives and opportunities. This section sketches out
some of the ways in which aspects of social diversity may confer power and
privilege on some while denying the rights and access to resources of others.
The capacities and vulnerabilities that derive from people's social identities
often provide a potent catalyst for change.2
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Gender
The experiences and life chances of women and men involve inequity.
Development interventions that ignore gender power relations often worsen
the situation of women and girls. However, tackling such discrimination meets
with opposition and fear in all societies, because gender power relations lie at
the heart of all social behaviour, and to make them more equitable would call
into question all other relations of dominance and subordination.

Gender-aware development work is often thought to be concerned only
with women's interests, and equated with supporting 'women's projects'.
However, women are not a homogenous group any more than men are.
Understanding how far women are disadvantaged in relation to men
inevitably leads to highlighting their situation. But it does so not by isolating
women as a group, but by looking at them in relation to men in society.
Women need empowerment in relation to men. But men also need to
recognise and understand the need for change, and be prepared to do so.

Gathering information on gender discrimination
An analysis of the roles, attitudes, and control over resources of men and
women is vital, at both the 'macro' (country, region and international) and the
'micro' (rural or urban community or project area) level. Categories such as
'family', 'household', and 'community' may well conceal aspects of gender
discrimination, while sex-disaggregated data may reveal differences in the
status of women and men. For example, sex-disaggregated literacy figures
will show any distinction between the educational chances of girls and boys;
while health statistics commonly show that boys are better looked after than
girls. National statistics may need to be supplemented from other sources,
such as women's organisations, or social research institutions.

Although men may claim to speak on behalf of women (and children), if
women are not consulted, their interests may be misrepresented, their work-
loads increased, and their quality of life and social status undermined.
Consultation with women should ideally be done by other women and with-
out men present, and information from other sources cross-checked with
them. Critical areas on which information should be sought separately for
women and men are:

• legal status with regard to inheritance, land, reproduction and children, labour;
• cultural, religious and ethnic factors;
• access to and control over the use of natural and social resources

(including support from NGOs);
• workloads and timetables;
• roles in organisations such as village councils, production and marketing

cooperatives, trade unions;
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• status and role in the family and household;
• participation in single- and mixed-sex organisations;
• major issues such as violence, lack of employment, rights to land.

Socio-economic conditions
According to UNDP's 1995 Human Development Report, 70 per cent of the
world's 1.3 billion people living in poverty are women. Illiterate women out-
number men by two to one, and 60 per cent of the 130 million children not
receiving primary education are girls. Women work longer hours than men,
but roughly two-thirds of their work is unpaid (compared with one-third of
men's working time): women's under- or unpaid labour, claims UNDP, repre-
sents some US$11 trillion each year. Women generally lack resources of their
own, as well as access to credit. They are also under-represented in public
life, since men hold 90 per cent of parliamentary seats worldwide, and 94 per
cent of cabinet positions.

Reproductive health rights
Unless women can regulate their own fertility and sexuality, they may have
frequent or unwanted pregnancies or resort to unsafe and illegal abortions.
Where infant and child mortality are high, and in societies with a strong son-
preference, women may be pregnant or breast-feeding for most of their
reproductive years, with serious consequences for their health.

Women's bodies are widely considered a commodity for the sexual use
and profit of men. Commercial sex workers in particular are exposed to
sexually transmitted diseases (including HIV/AIDS), to physical and psycho-
logical abuse, and to unwanted pregnancies.

The sexual division of labour
Every society assigns different tasks to men and women, and these tasks are accord-
ed different status. Women carry out most household tasks and are respons-
ible for most of society's caring work, much of which is unpaid or poorly paid.
For comparative purposes, it can be useful to categorise people's work as follows:

• Reproductive: work for the household, such as caring for children and
other family members, and the preparation of food.

• Productive: work which is remunerated or has exchange or reciprocal value.
• Social: comprising both management and political roles in the wider

community or society, usually on a voluntary basis.

Breaking down what women and men actually do (including seasonal
fluctuations) reveals their distinct workloads, capacities, needs, and scope for
action. This makes it possible to plan training activities for times and seasons
convenient to both sexes, while help with domestic tasks and child care may
enable more women to participate.
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Violence against women
Violence may be physical, or emotional and psychological, such as sexual
harassment and the undermining of women's intellectual and spiritual capacities.
Violence and the fear of violence from men are profoundly disabling to
women, inhibiting or preventing their full participation in social, cultural, and
political life. The UN claims that more than half the world's women routinely
experience violence from their husbands and partners in every culture, irrespec-
tive of social class, economic status, or occupation. Physical violence and the
restrictions placed upon women because of the threat of violence, affect
every aspect of their lives.

Most domestic abuse goes unreported because of women's well-grounded
fear of further violence, their lack of realistic alternatives, and their lack of
confidence in the law to protect them. There are many forms of socially
sanctioned violence against women: for example, sati, the stoning of women
accused of adultery, and female genital mutilation (FGM). The subjugation of
women is enshrined in law and custom the world over, and some legal
systems overtly discriminate against women.

Rape is often used as a systematic instrument of ethnic oppression. Women
are considered as part of the bounty of war, and rape as part of men's reward
for overcoming the enemy. The UN Special Rapporteur on Violence Against
Women supplements the International Convention on the Elimination of All
Forms of Discrimination Against Women (CEDAW), adopted by the UN
General Assembly in 1979. Ways to address violence against women, and to
challenge the incapacity of social and political institutions to deal with it
adequately include:

• legal aid to women who are victims of violence;
• training of para-legal workers to address the issue of violence against

women;
• legal education and confidence-building for women who suffer abuse;
• education work to inform health workers, lawyers, the police, the

judiciary, government officials, and the wider public through the press, to
raise awareness;

• national and international advocacy and networking.

Violence in some form is experienced by some women in every organisa-
tional setting and context, including development agencies, NGOs, and
CBOs. Taking a capacity-building approach to development necessarily
entails efforts to enable women to address this profoundly damaging aspect
of their lives.
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Addressing gender discrimination

Criteria for measuring women's development have been drawn up by the
Zambia Association for Research and Development (ZARD) which can help
to measure the impact of efforts to improve women's social, political, and
organisational capacities as well as their material status. Any capacity-
building approach to development will seek to make progress across several
of these indicators.

ZARD women's status criteria

Basic needs: better provision for women of such basic needs as food,
water, fuel, housing and health care; proportional distribution of basic
needs between men and women.
Leadership roles: proportion of women to men in leadership roles in
the community; involvement of women as women's leaders on women's
issues.
Consciousness: awareness among women of women's needs and
women's issues; awareness of discrimination against women; ability to
analyse issues in terms of women's interests and women's rights.
Needs assessment: involvement of women in identifying the priority
needs of the community, and in identifying the special needs of women.
Planning: involvement of women in project design, implementation
and evaluation.
Sexual division of labour: level of involvement of women in tasks
traditionally performed by men; level of involvement of men in tasks
traditionally performed by women; number of hours per day worked by
the average working woman, in comparison to the number worked by
the average working man.
Control over the factors of production: the level of women's access
to, and control over land, credit, distribution of income and
accumulation of capital.
(Quoted in Eade and Williams, 1995, p.212

Ethnic and cultural identity
Ethnic identity is fluid; it can be dormant or suppressed in some circum-
stances, and revived in others. It may bring certain entitlements, as in the case
of native American Indians claiming ancestral land rights. It can be reasserted
in times of competition and conflict, and may be the most fundamental
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source of identity when other forms of social, cultural, and economic cohe-
sion break down. Since ethnicity is used to define people and groups in
relation to others, it can become a focus for discrimination, oppression, and
sometimes violence on a massive scale. Though based on long disproven
theories of racial distinctions, racism remains a persistent and powerful set of
prejudices, which fuels human rights abuses and has profound implications
for human development.

Ethnic identity may be experienced differently by women and men, and by
old and young, rich and poor. The children of immigrants, for example, may
view their cultural background as an obstacle to social acceptance. Women
may be regarded as the guardians or symbols of tradition, while men adapt to
the dominant culture.

Ethnic difference can be manipulated for political ends: the word 'tribe' was
used by colonial ailers in Africa to describe what they imagined to be political
entities with a dearly-defined territory, language, and culture; one 'tribe' could
then be played off against another. In fact, African people belonged to several
social groups, such as the nuclear and extended family, clan, or lineage; and
often defined their identity in geographical terms, such as 'people of the
valley' or 'people of the mountains'. One legacy of the colonial strategy is the
emphasis on 'tribal' identity in the struggle for political and economic power.

In Asia, caste is a 'closed' system, with a set number and hierarchy of castes
into which one is born. There are some 40,000 castes and 'sub-castes' ( Varna
and Jati) in India, representing both a complex division of labour and a
hierarchy built around the concepts of purity and impurity. Many 'polluting'
or 'impure' occupations, particularly those dealing with refuse and death, are
relegated to the lowest or the below-caste people, the ex-Untouchables.
Many see the abolition of caste as the only way to emancipate Untouchables
(or Harijans), and have replaced the terms with 'Dalit', meaning 'the
oppressed'. Special provision for education and public sector employment
has resulted in limited economic mobility for Dalits, but has also caused
resentment which has sometimes led to violent protests.

Discrimination and human rights
Race and ethnic relations invariably raise human rights issues. International
human rights law provides an arena in which to expose forms of discrimination,
including denial of the right to citizenship, to land and resources, to freedom
of movement, and to self-determination; and a procedure for holding governments
accountable. The legal instalments which deal with ethnic and racial
discrimination include:

• The International Convention on the Elimination of All Forms of Racial
Discrimination 1966;
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• The Convention on the Prevention and Punishment of the Crime of
Genocide 1948;

• Declaration on the Elimination of all forms of Intolerance and of
Discrimination based on Religion or Belief: UN General Assembly 1981;

• The Indigenous and Tribal Peoples Convention No. 169: ILO 1989.
The following practical criteria may help to balance a commitment to
universal human rights with respect for cultural difference:

• No development or relief intervention should strengthen the basis of unequal
relationships, whether based on gender, class, ethnicity, religion, or race.

• Development and relief interventions must identify and respect those
cultural traditions which protect the enjoyment of basic rights by all
members of the collectivity.

• Collective rights to territory and to freedom from oppression should not
involve the violation of the rights of individuals within the collectivity.

• Social sectors that are resisting culturally-defined areas of inequality or
exploitation may be legitimate and important vehicles for extending the
enjoyment of rights and freedoms to all members of the collectivity or wider
group, for example organisations such as Women Under Muslim Laws.

Ethnicity and conflict
Ethnicity and race often provide the basis for nationalism and nationalist
staiggles and conflicts. The term 'ethnic cleansing' describes the systematic
persecution and exclusion of certain groups of people in order to establish
ethnically-homogenous territories. Disentangling the origins of conflicts
where warring parties identify themselves principally according to ethnic,
race, or caste identity is complicated and context-specific. Ethnicity and conflict
can reinforce each other, and positions harden where they were previously
more fluid. The past may be reinterpreted, and new myths, based on prejudice
and racial stereotyping, arise to justify the violence meted out by each side.

There is no simple correlation between culture and ethnicity. For example,
many indigenous people in Brazil share cultural characteristics, with only
small variations of the same language, myths, rituals, and forms of social
organisation; yet they distinguish themselves as separate ethnic groups. They
emphasise their cultural difference in relation to each other, but their simil-
arities in relation to non-Indian Brazilians and the state. Religion may be a
defining attribute; however, different ethnic groups may also share one
religion while members of the same ethnic group may have different faiths.

All modern states are culturally plural, and religious or ethnic identity may
be the focus of discrimination and conflict in many of them. Ethnic and
religious minorities have often been (and continue to be) dispossessed,
exploited, oppressed, or subjected to violence. If they are protected, they
may also be marginalised from national life; or assimilated through losing
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aspects of their identity (such as language or dress). Migrants, displaced persons
and refugees become minorities, often with little or no right to employment,
land, homes, or decent education; cultural differences from the local population
often become the focus of intimidation and aggression. There is a strong corre-
lation between low social class, economic insecurity, and ethnic minority status.

Understanding ethnic diversity
To gather information about a given culture or ethnic group, a combination of
sources should be consulted, from government statistics and land-use
surveys to religious records and archives. Academic or social research may in
itself be an important way to strengthen people's cultural identity. In trying to
understand people's social and cultural institutions, it is important to be
aware of the dangers of using interpreters from a different race, class or sex
from the respondents.

Constructing a socio-cultural profile

A socio-cultural 'map' of the region, country or local area would be
made up of demographic data, differentiated according to social and
cultural variables, as well as gender and age, such as:
• the way people in the region, country or area define themselves

in relation to others, and whether this has changed over time;
• whether there is distinct ethnic/race/caste/class classification,

and whether people are ranked in social groups accordingly;
• discernible links between ethnic or race identity and political and

economic status;
• languages spoken and by whom, and the status of the languages

(official, tolerated but not written, forbidden, secret);
• the main religions, who belongs to them, and the status of the

religions (as above for languages);
• specific territorial claims by particular groups, the circumstances

surrounding these claims, and their history;
• historical conflicts in the area, and how the conflicting groups identify

themselves and their opponents.

The political relationships involving ethnic groups and minorities
within the region and country:
• the relationship between the state and any ethnic group;
• the activities of NGOs in relation to ethnic groups;
• the political aspirations of the various ethnically-defined sectors of the

population;
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• whether political control lies with one specific ethnic group and how
this came about;

• representative organisations of ethnic groups, and how they relate to
each other and the state.

The economic relationships, land use, resource use, and development
plans existing in the region or country:
• national policies in relation to land and resources and how these affect

minority and indigenous groups;
• national development plans and priorities and how these take the

interests of minorities and indigenous groups into account;
• the agents of development and how they relate to minorities and

indigenous groups;
• the economic status of different ethnic groups.
(From Eade and Williams, 1995, pp253-254.)

Being aware of false assumptions
Development and relief workers must be aware of their own assumptions
and avoid projecting these onto other societies and cultures. Some basic-
questions are outlined below

Understanding the culture

• What is the division of labour among the people in the area? This
should be identified by gender, age, ethnic identity, class, caste
(if relevant), race, and other relevant cultural factors.

• What is the kinship structure of the people concerned? Is it matrilineal
or patrilineal? Are there clans and lineages? Are there other institutions,
and how are they constituted? How do such structures relate to each
other? (This will often determine the decision-making structures in a
group, the work allocation, access to resources, distribution of benefits.)

• What is the form of the (extended) family or household? Who makes what
decisions within the household? What obligations and exchanges exist
within the household and between households, and who manages these?

• What are people's religious affiliations and beliefs? Do these conflict?
• If the language is different from the official national language, who

speaks it exclusively, and who in the group is conversant in the
national language? Who is literate and who is not, and in what
language(s) (differentiated by gender, age and status)?

59



Capacity-Building: An Approach to People-Centred Development

• What is the level of education, and how is it differentiated according
to gender, class, caste, race, age, etc.?

• What are the illnesses identified as most detrimental by women and
men themselves? How do they treat them? Who are the traditional
healers and what is their status? What is the belief system concerning
the origins and treatment of illness?

• What are the traditional crops and foods consumed and how are these
cultivated? What is the full range of peoples' diet, in different seasons?

• How does this particular group of people distinguish itself from others?
What are the criteria? Who are classified as allies, who as opponents or
enemies?

• What is the relationship of the people to external agents such as the
religious authorities, local government, international agencies and so on?

(From Eade and Williams, 1995, pp 256-257.)

Children and older people
Children and elderly people are often ignored in development processes and
interventions. Excluding any population group is not only inhumane, but
ultimately corrodes society itself. Older people offer the kind of continuity
that can sustain rapid social change, while to build for children's future also
means enhancing their capacities and life-chances today.

Children comprise about 50 per cent of the world's population, and a
higher proportion of refugees and displaced persons. Every week, a quarter
of a million children die from preventable diseases such as measles, diarrhoea,
pneumonia, polio and tetanus; while many more face a life of chronic
malnutrition and ill-health. Babies and young children rely on the protection
of adults, but may also need to be protected from adults who may abuse,
exploit, or neglect them.

The Declaration of the Rights of the Child was adopted in 1959 by the UN
General Assembly, and recognised within legislation covering human rights
and International Covenants concerning civil and political rights; and economic,
social and cultural rights. The Convention on the Rights of the Child, unani-
mously adopted in 1989, makes comprehensive and detailed provision for
children (defined as all persons under 18 years, unless majority is attained at
an earlier age).

Discrepancies between bio-medical and legal or customary definitions of
childhood and adolescence may create problems. For example, if there is a
difference between the age until which education is compulsory and the
minimum age for admission to employment, children falling between the two
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are vulnerable to exploitation as illegal workers. Adolescents may be sexually
active, but denied access to information or facilities to help them to avoid
pregnancy or infection until they reach the legal age of consent, or are married.

Children are taught to reproduce their culture, including gender roles.
Caring for children is predominantly women's work. Parenting is under-
valued, and professional caring is often poorly paid. Men are seldom
encouraged to share parenting responsibilities equally with women. The lack
of priority given to public childcare provision assumes (and reinforces) this
gender bias. Furthermore, child-focused interventions tend to set children
apart from their social environment, while most development work with
adults is designed as though children did not exist.

Abuse of children

Children may be abused by a range of adults (usually men) whom children
trust: parents or relatives, employers, religious authorities, teachers, health
workers, security forces, or institutional carers. Incest and child sexual abuse
are more prevalent than is generally acknowledged. The abuser relies on
his victim's being too frightened to denounce him, not being believed, or
not knowing where to go. Child abuse may be an extreme form of social
prejudice. For example, the torture and murder by the police of street
children, the use of their organs for transplants, or the kidnapping of
babies for adoption, is widely condoned by elites in Latin America. The
victims are usually poor, and often belong to an ethnic minority group.

Working children

Work may form a positive part of a child's development, or may be harmful
either because it interferes with other essential activities (such as play, school,
or sleep), or because it is undertaken in exploitative or dangerous condi-
tions (such as sex work, working with hazardous chemicals or industrial
machinery, or military activities). It is difficult to enforce legislation on child
labour: children working in the informal sector or at home are excluded;
and the semi-industrial enterprises in which children work are themselves
often illegal. However, attempts to abolish child labour, without changing
the social and economic environment, can only be short-lived.

Street children

Many children live on the streets of big cities. They may have become
separated from their parents or left their families for a variety of reasons.
Selling newspapers, handcrafts, flowers or chewing gum, shining shoes,
washing or guarding cars, or sorting aibbish, are the usual ways in which
street children earn money. They may also survive through begging, stealing,
scavenging, sex work, or drug dealing. However resiliant and resourceful,
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street children are also among the most defenceless and vulnerable members
of society. They may be injured or robbed, and in some cities, they are raped,
tortured, and killed with impunity in so-called 'clean up' operations by police
or security forces. Glue-sniffing, daig-taking, and alcoholism are common,
along with the usual diseases of poverty.

Children in armed conflict

War is increasingly waged agaiast civilians and social targets, such as health
centres and schools. Children often have to assume responsibility for their
own survival, and that of other family members. The illegal recruitment of
child soldiers (under-15 years of age, particularly boys) in armed conflicts is
commonplace. Even if they do not carry arms, small children are used as
decoys or couriers, or to detect landmines. Older children have been trained
to rape, attack, and kill.

Anti-personnel mines (APMs), used indiscriminately in many recent wars,
pose particular threats to children. Their natural curiosity may lead them to
pick up an unusual object; they may be unaware of the danger of stepping off
a road or footpath; they are often in sole charge of flocks of animals grazing in
isolated areas, and may die from their injuries after stepping on mines, before
help can reach them. In recent years, many adolescents and young children
have been killed or maimed for life by APMs.

The process of ageing

People's experience of ageing depends greatly on their socio-economic and
cultural context, both past and present. A well-off healthy man in an indus-
trialised country can expect to outlive his poorer Southern counterpart by 35
years. However, in 1993 some 56 per cent of the world's over-65s (WHO'S
definition of 'elderly') were living in the South, where they made up 4.6 per
cent of the population. Even where life-expectancy at birth is low, as in South
Asia, once a person reaches 65 years of age, she or he may well live to be 80,
and most very elderly people are women. By 2025, countries with the largest
numbers of elderly people will include China, India, Brazil, Indonesia,
Pakistan, Mexico, and Bangladesh. But the increase in life expectancy is a
hollow gain if people's quality of life remains low. Ageing has become a
development issue.

Old age may entail physical or mental decline, such as diminished hearing,
memory loss, and impaired sight; or chronic ill-health, such as arthritis,
hypertension, diabetes, osteoporosis or depression. Some conditions which
appear in old age are the result of occupational injury or long-term exposure
to hazards. For example, women who spend many years of their lives
cooking food on open stoves in enclosed spaces often develop respiratory
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malfunctions or eyesight problems in later years. Diseases and infections
acquired in youth may become debilitating in later life. Physical disabilities
easily result in people becoming more dependent than necessary, especially
if these are thought to be inevitable and so are ignored.

Older people may face particular problems as a consequences of stress or
rapid changes in social and family structures. For example, over the last ten years
many rural Africans have had to care for sons and daughters who are dying of
AIDS, as well as for their orphaned grandchildren. Old age may bring additi-
onal economic hardship or enforced dependence, especially where people
are too frail to fend for themselves. Pensions are only available for those who
have been in formal employment, and these are often inadequate to meet
needs. Older women are far less likely than to be economically self-reliant
than old men, and may have to rely on family support. Widowhood may some-
times confer status or greater social freedom. However, widows may have to
hand over any jointly-owned land and other assets to male family members.

Prevalent beliefs about the roles played by older people — whether within
the family or broader society — do not always reflect their taie situation or
needs. Public provision for older people is commonly based on the
assumption that their health, economic, and social needs will either be met
privately, or within the household or community. Development interven-
tions generally proceed as though older people did not exist. Elderly people
form a high percentage of the adults among refugee or displaced populations,
but relief programmes frequently adopt patronising and one-dimensional
stereotypes about them.

Disability
Disability, poverty, and discrimination are mutually reinforcing. Economic
and cultural factors, including social attitudes of prejudice towards disabled
people, and public policies on disability, affect how far a specific impairment
becomes a constraint on a person's economic capacity and well-being.
Assumptions about 'community care' or 'community-based rehabilitation'
mask the fact that 80 per cent of home carers for disabled people are women,
who take this task on in addition to their existing responsibilities.

Disability is both a development and a human rights issue. The rights and
needs of people with disabilities and their carers are seldom explicitly
addressed by non-specialist development and relief agencies. WHO makes
the following distinctions between impairment, disability and handicap:

Impairment: 'any loss or abnormality of psychological, physiological or
anatomical staicture or function', for example a wasted limb as a result of
polio, the loss of both legs in a landmine explosion.
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Disability: 'restriction or lack (resulting from an impairment) of ability to
perform an activity in the manner or within the range considered normal for a
human being', for example the inability to walk or to see without assistance.

Handicap: 'a function of the relationship between disabled persons and their
environment' which occurs when disabled people 'encounter cultural,
physical or social barriers which prevent their access to the various systems of
society that are available to other citizens', as for example, a man being
rejected for a sedentary office job because he cannot walk.-1

Disability covers a range of physical, mental, sensory and emotional or
learning difficulties, the degrees of which vary enormously. This is why
aggregated figures — such as the 'one in ten' figure that is still widely quoted
— are misleading and now discredited. A disability may be constant or
intermittent; visible or hidden; present from early infancy or acquired during
a person's life; caused by a chronic condition or brought about by trauma or
accident. It may be the result of poverty, or may force people into poverty: an
entire household may become impoverished if a person who would
otherwise have been the main breadwinner becomes disabled. A disability
may affect whole populations as, for example, in the cases of the Bhopal or
Chernobyl disasters. In rural communities in landmine-infested areas the
proportion of disabled people may be abnormally high. Those whose dis-
abilities are not apparent — such as people with poor hearing — may suffer
less overt discrimination than someone whose disability is highly visible, but
their needs may also go unnoticed. Such factors all influence how individuals
experience disability as well as how society relates to them.

The political, economic and cultural environment is a powerful determin-
ant of how a disability affects an individual. For example, boys enjoy better
educational opportunities than girls, as do children of wealthy parents. In a
context which also discriminates against disability, the interaction of these
biases will further limit the opportunities of a disabled girl from a poor family.
Disabled women are vulnerable to sexual violence, but also to efforts to
control or deny their sexuality, with more restrictions on their chance to form
voluntary sexual relationships than are placed on men. An unmarried disabled
woman may face real economic hardship since she is likely (because of
prejudice or lack of skills) to be pushed into low-paid jobs.

Women's organisations may share the prevailing social attitudes towards
disability, as may other CBOs and NGOs, and so not provide an empowering
environment for disabled women. Similarly, institutions for and organisations
of people with disabilities are likely to share society's discriminatory attitudes
towards women and ethnic minorities.
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Capacity-building and diversity: making the links
A capacity-building approach to development concentrates on enabling
people to overcome discriminatory practices that limit their life-chances. The
following sections detail some of the ways in which this might be done.

Supporting gender equity
Each organisation or group involved in development activities, from large
NGOs to small CBOs or international networks, will have its own under-
standings of gender roles and power relations. Before supporting an
organisation's work, it is essential to assess the extent to which it promotes
gender equity, and to discuss any concerns openly.

Health and education projects are often assumed to provide an 'entry
point' for improving women's position in society (though the women them-
selves may be unaware of this goal). Rather than forcing an agenda, capacity-
building approach encourages deeper analysis. Many people feel threatened
by gender analysis and may ignore inequalities, or rationalise their inaction as
a wish not to 'interfere with culture'. However, culture has negative as well as
positive aspects. Cultural practices which are damaging to women are almost
always challenged by some women (and sometimes men) within the culture,
though they may be upheld by others. Women must tread very carefully in
questioning any aspect of a strongly conservative and patriarchal culture. It is
important to respect their own pace, and not to push them into roles which
they do not wish to play.

An organisation that is open to examining gender-based discrimination in
its work and structures may want to form mixed-sex working groups. Often,
however, it is better to work with women separately, especially where is a high
degree of social and cultural segregation, or where women are facing acute
problems arising from their relationships with men. Just as men do, women
need an opportunity to identify their own interests and needs, acquire self-confi-
dence, and work on strategies for change. Genuine empowerment is generated
by people's own efforts to increase their capacities, their confidence, and
their autonomy. The Southern feminist network, DAWN, puts it like this:

Empowerment of organisations, individuals and movements has certain
requisites. These include resources (finance, knowledge, technology), skills
training, and leadership formation ... and democratic processes, dialogue,
participation in policy and decision-making, and techniques for conflict
resolution...

Flexibility of membership requirements can also be helpful, especially to
poor working women whose time commitments and work burdens are
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already severe. Within organisations, open and democratic processes are
essential in empowering women to withstand the social and family pressures
that result from their participation. Thus the long-term viability of the
organisation, and the growing autonomy and control by poor women over
their lives, are linked through the organisation's own internal processes of
shared responsibility and decision making?

Women's organisations
When mixed organisations do not serve their interests, women may organise
around economic activities, campaign for health or community services,
work together on issues affecting them, and provide support networks.
Women organise in every social context, whether around an aspect of their
identity, their occupation, or their interests. Some women's organisations
describe themselves as feminist (though there are huge variations in how
feminism is interpreted around the world), many do not.

Women's organisations of all kinds often face opposition and hostility,
usually from men.5 Women may be accused of'dividing the poor', on the one
hand, or find that men seek to control their organisations and resources, on
the other. As we shall see in Chapter 5, gender power relations are frequently
said to underlie the poor success of women's income-generating projects
(IGPs). (See also Khan, 1995; Johnson and Rogaly, 1997.)6 However, it is also
true that women's organisations are set up in parallel to men's, with the prime
aim of attracting external funding and support. The following criteria may
help to distinguish between authentic organisations that represent and will
help women, and those that are largely window-dressing.

Supporting women's organisations

• Women should always be consulted directly and encouraged
to make their own proposals, and any assets or products generated
by the group must be unambiguously controlled by the women
themselves.

• Initial inputs required by women's groups are likely to be high,
reflecting women's unequal entitlements to resources and benefits.
Hence, financial management must be addressed, and relevant
training given. Because women are disadvantaged in terms of
education, training in literacy, numeracy, accountancy, and project
management skills, is a priority even for small-scale enterprises;
failure to provide this kind of support can lead to failure, and
undermine women (Leach, 1996, DiP).
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• Women's organisations may face hostility and harassment from men.
NGOs should always be aware of this, and be prepared to provide
appropriate support, such as working with men on gender awareness.

• While all poor people struggle with the lack of confidence which
comes with poverty and exploitation, women contend with the added
dimension of internalised gender oppression. Skills and leadership
training for women should be backed up with confidence- and self-
awareness building.

• In order to participate effectively, women need support for
their domestic work, such as caring for children, and household
maintenance tasks. If the organisation is unable to lighten women's
productive work, then it must take account of the many demands
on women's time.

(From Eade and Williams, 1995, pp 219-220)

Knowledge and networks
Information is vital to participation and empowerment, and hence to capacity-
building. Women's access to information, whether through formal education
and professional and technical skills or via public meetings or the media, is
limited by the many forms of gender discrimination discussed above. Further,
many sources of information (including school textbooks) are gender-blind,
or depict negative stereotypes of women and girls. The low representation of
women in public life adds to women's 'invisibility'. Only recently is gender-
specific data being published even by the inter-governmental agencies (for
example, UNDP's Gender-related Development Index).

The UN Decade for Women (1975-85) stimulated much research into the
lives and condition of women, but much remains to be done. Research and
information-sharing networks on issues affecting women have not only
promoted international solidarity, but also contributed to policy-related
publishing or lobbying work. DAWN, for example, is a Southern network of
feminist activists and researchers. Founded in 1984, DAWN now has links
with thousands of women and organisations worldwide, demonstrating the
growth of women's movements in Asia, Africa, and Latin America and the
Caribbean. DAWN publishes material illustrating the variety of Southern
women's views on matters such as the debt crisis, population policies, and
development ethics.

More modest efforts include the many community radio stations and
audio-visual materials that help to bring to the fore the interests of local
women and girls.
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Supporting the capacities of ethnic and cultural minorities
Ethnic and cultural identity can be a source of solidarity and strength and give
people the confidence to resist oppression, and to campaign for their rights to
be fully respected. A healthy social fabric can help people to recover from
crisis or loss.Where people's basic rights are infringed because of their
ethnicity, race, caste, or culture, efforts to tackle this must be based on an
understanding of the culture(s) concerned.

Support for human rights work
There are many ways in which human rights work can address the discrimin-
ation and deprivation which people face on account of their social and
cultural identity. People may be unaware of their rights; much work in this
field thus focuses on education, training and awareness-raising. Supporting
legal advice and legal aid centres is a practical way to counter discriminatory
legal systems. Claims to land rights can be supported through national or
international campaigns, and at the local level. Without the right to land,
assistance for agricultural production may represent wasted effort — though
more productive use of land may strengthen a group's claims to secure
tenure.

National or regional organisations, including churches, may take up cases
of human rights abuse. Tribal and indigenous peoples' organisations have
also formed international networks and coalitions to take human rights issues
to the UN system (eg the World Council for Indigenous People), with the
support of specialised human rights agencies.

The strengthening of advocacy and campaigning work in the South, to
raise awareness and so influence the opinions of policy-makers, competent
institutions, and the general public is critical, and can give legitimacy and a
strong foundation to 'solidarity' movements in the North.

Health and education
When people lack access to health and education services because of their
cultural identity, NGOs may support alternative services to complement state
provision, and efforts to lobby for increased state funding. Such interventions
should build upon a thorough understanding of traditional health practices
and popular culture. The introduction of educational programmes or health-
care practices should aim to strengthen, not undermine, the positive aspects
of people's traditions. Where traditional practices or beliefs are harmful, these
must be tackled with sensitivity.

Reaffirming cultural identity
The discrimination faced by ethnic minorities and indigenous people may
erode their confidence and cultural identity. Educational programmes, work
with the media, cultural festivals, revival of the language, and setting up
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resource and documentation centres to record the group's history, are activities
which can support the efforts of people to affirm their cultural identity.

Indigenous peoples' organisations may find it helpful to share experience
and ideas, in reclaiming cultural identity. For example, in the north-east of
Brazil, an Indian group who had lost their own language and rituals visited a
neighbouring related group of Indians over a period of time in order to learn
theirs. This enabled them to show they were 'real' Indians, in order to support
their claims to the land they had occupied for many generations, which had
been invaded by other Brazilians.

Peace education and conflict mediation
The ethnic dimension to many civil conflicts has led to a growing interest in
conflict mediation or peace education. Its deep-rooted cultural and historical
origins, and psycho-social aspects, make ethnic conflict extremely difficult to
resolve. Early-warning of impending conflict, efforts at power-sharing, and
peace education for groups among whom conflict may erupt, are strategies
which are increasingly being used.

Children

All development and relief programmes have an impact on children. This
impact may be explicit and deliberate; or indirect, through building the
capacities of adults. To focus on children in a social vacuum will achieve little:
child-focused programmes and institutions have often been based on a
partial understanding of the social and economic context, or on treating the
children as deviants or victims. Children might be better helped through pro-
grammes to support their parents; and through efforts to bring about far-
reaching social change. It is essential to understand and support what people
are already doing to care for and improve the life-chances of their children.

Improving physical and social well-being

The health and socio-economic status of mothers affects the welfare of
their children. While the empowerment of women is a legitimate object-
ive in itself, UNICEF argues that it is also the single most effective means
of promoting the healthy development of children.

The need to care for their children is frequently cited as a reason for
women's non-participation in development activities, or for their choosing to
work in part-time jobs. Since capacity-building concerns the transformation
of inequitable social relations, then the question of how society nurtures its
children is a mainstream development issue, to be seen from the perspectives
of women, men and children. In the immediate term, practical assistance for
women with children include arranging timetables to suit working mothers,
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setting up creches or lobbying for public day-care facilities, and insisting that
children and their care are central to development.

Children are extremely vulnerable to physical and sexual abuse by adults.
They many not disclose what is happening to them because they are
frightened, ashamed, or will not be believed. Health education programmes
may offer a forum to discuss reproductive health and sexual abuse. Women's
groups may tackle human sexuality from a broader political and social
perspective, or run workshops for children and adolescents.

Education

Universal primary education is formally the responsibility of the State and
should be compulsory. However, attendance may depend on the eco-
nomic security and social status of a child's parents..

The reasons for non-attendance include distant or poor schools, lack of
money to pay for uniforms or equipment, male preference, or ethnic
discrimination. A women's group in India ran pre-school and non-formal
education centres for scheduled caste children in order to encourage interest
among them and their parents in attending school. Schemes to provide
uniforms, books, and stationery where these are beyond the means of low-
income households can enable children to attend school. Other effective
support for children's education could include provision of special equip-
ment for children with disabilities; funding for a teacher or translator for
pupils from ethnic or linguistic minorities; provision of a salary for a female
teacher to make it possible for girls in seclusion to go to school; or building a
community classroom so that people can demand a salaried teacher.

Non-formal education may provide classes in local languages; night-
school for working children; classes for girls where they may not attend
mixed schools; environment-awareness programmes; sex education for
teenagers; and vocational training. Working children in particular may enjoy
structured opportunities for recreation, dance, and creative expression, all
vital for their development; an Indian street-girl commented that her greatest
pleasure from non-formal literacy classes had been the chance to read poetry.

A host government may be unable or unwilling to provide education
services for refugee or displaced children. Teachers from the refugee com-
munity can be recruited and trained so that the skills remain with them.
Alternatively, responsibilities may be divided between the host government
and an NGO or the refugees. For example, Guatemalan refugees in Mexico
received their formal education from teachers provided by the Mexican state,
and organised their own classes in Guatemalan history and culture with NGO
funding.
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Social organisation

Children can articulate their needs and anxieties if they are properly encour-
aged. Effective social organisation of and for children requires some adult
involvement, which must imply an asymmetrical relationship between the
child and the grown-up. This relationship needs to be kept in balance.
Children need a reasonable say in the design and implementation of
projects affecting them, but participation is damaging and hollow if adults
manipulate the children, or insist that children take more responsibility
than they can handle.

Specific forms of organisation range from youth or sports clubs, to
congresses to discuss issues such as drug abuse. Legal work to support
children's rights, address abuses, or lobby for changes in legal provision, may
also be undertaken by human rights organisations, women's groups, or by
NGOs that specialise in working with children.

Supporting street children

Street children are an unstable and often mobile group; work with them
is generally intended to provide them with alternatives to their situation
or to enable them to function better within it.

Allowing for the inevitable setbacks means working to a very long time-
scale, with 'results' distant and extremely modest. It is important to ensure
that interventions are based on a realistic assessment of why the children are
living on the streets, and what their own aspirations are. For example, in the
wake of laws banning roadside trading, an Indonesian NGO began offering
training in various skills (basic accountancy, sales management, and organ-
isational principles) to young male street vendors, enabling them to upgrade
and set up collective sales kiosks in designated areas. Now they can buy in
bulk, and they have also established a welfare fund for those who fall ill.

Supporting children in domestic service

Child domestic workers are isolated and shut away from the outside world,
and often work in abusive conditions. Existing organisations or unions
may be encouraged to extend their network to include children. Other
work which can be done includes: raising public awareness about the
situation of domestic servants; lobbying to reform the law and its applica-
tion; establishing refuges or reception centres with legal and counselling
services; confidential telephone lines; and recreational facilities.

Supporting the capacities of older people
Development workers seldom have much experience of working with older
people, and development projects are rarely designed with them in mind.
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Elderly people may also find it difficult to trust young adults from outside their
own cultural environment; as a result, their concerns and insights can all too
often be ignored.

To promote positive social change means going beyond assumptions, and
finding out what women, men and children actually do and think; and how
they relate to, and depend on, each other. Research should reveal the roles of
elderly people within the household, the community, and society, and how
these are changing.

Learning from older people

As people grow older, their security and well-being may depend more on
being integrated into a set of social, economic and cultural relationships
which provide both meaning and support. Building on their experiences
and abilities in the context of social change can provide a sense of pur-
pose and continuity. For example, the Salvadoran refugees in Honduras
employed traditional artisans as instructors in skills such as including car-
pentry, tinsmithing, weaving, and tailoring. Older people were thus fully
integrated in the day-to-day functioning of the camps. In Nicaragua,
booklets and radio programmes based on information gathered mainly
from elderly campesinas about medicinal herbs and remedial practices,
formed an important part of a national effort to discourage a dependence
on imported Pharmaceuticals.

Many of the world's most experienced midwives and health workers are
older women who have no formal training. They represent a major resource,
yet health programmes may disregard them and establish parallel systems;
specify skills (such as literacy) that will disqualify the most experienced
health workers; or dismiss the beliefs of elderly women as out of date or
incorrect. Although some traditional practices are harmful (such as FGM),
health programmes should take care not to undermine the positive aspects of
traditional healing and systems of health care. In Ghana, a conventional
mission hospital works in collaboration with spiritual healers in treating
people with HIV/AIDS.6 Community Health Workers need to be sensitive to
the health problems faced by elderly people, and know how to detect and
address these.

Organising for change

As populations are ageing, elderly people have begun to form mutual sup-
port or pressure groups to lobby for age-related demands and social
policies, such as adequate and affordable housing and heating, pensions,
health services, and public transport. All these are essential to ensuring that
old age should not be synonymous with immobility, dependency, and
poverty. These groups and networks can provide support and insights to
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local organisations, as well as to development agencies attempting to be
more age-aware in their work.

Housing and care

People tend to stay in their own homes and familiar surroundings unless
there are pressing needs to move. Elderly people are no exception; and there
are many simple and practical ways in which their homes can be adapted to suit
their changing needs. OrganLsatioas that work with disabled people can be useful
sources of ideas, equipment, and social networks. Helping the carers of elderly
people can also improve the quality of life of the entire household. To avoid
the risk of defining people more by their limitations than by their strengths,
the overall approach should be to support the capacity of elderly people, their
families, and community structures to provide more sustainable forms of care.

Day-care centres provide a social focus as well as a service to monitor
people's general well-being or offer out-patient medical treatment. For example,
in Zimbabwe, Oxfam funded a community survey to assess the feasibility of
giving specialist assistance to the carers of elderly people, in addition to the
residential and day-care facilities offered. As a result, a number of health
workers began to do outreach work, thus enhancing the impact of the pro-
gramme in a cost-efficient way.

Residential care may be useful when other caring mechanisms have broken
down, or to provide respite for carers; particular kinds of medical treatment or
rehabilitation may be provided. All residential institutions tend to restrict
certain freedoms, but they should not be run in an authoritarian way, which
denies people's basic rights and dignity.

Emergency relief programmes

Older people, alone or accompanied, may fomi a high percentage of the adults
within a displaced or refugee population. Where older people would nor-
mally play a role in negotiating with outsiders, their enforced dependency
serves to underline their loss of social standing and confidence.

Relief programmes should to take this into account, and avoid treating
older people in ways that are degrading or patronising, for example, by
selecting literate young men as community health workers because this is
simpler than dealing with traditional healers. If refugees are provided with
materials to build their own shelters, elderly people may need assistance to
do so. Income-earning opportunities may be available to young men, while
elderly people (like children) remain dependent on food hand-outs: old
people may become malnourished, especially if the food requires extra pro-
cessing to make it palatable and digestible. Health clinics may be inaccessible
to people with limited mobility; and health workers' attention focused on sick
children and their mothers rather than elderly or disabled people.
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Supporting the capacities of disabled people
A growing disability lobby now exists, particularly in the industrialised North,
and in parts of Africa and the Middle East. In Lebanon, for example, a
disability coalition worked not only for disability-related rights but also
participated in mainstream peace and civil rights movements. But while one
person's disability may seem like a defining characteristic to another, most
people do not opt to organise around any disabilities they may have. What is
important is that disabled people are able to act on their own concerns and
priorities without assumptions being made about them.

Three main approaches to disability have been identified:

• The traditional model regards disabled people as blemished or flawed, in
need of charity or protection. People are defined by their impairment, rather
than in terms of themselves or their environment. While much caring work is
done within this framework, it has also been associated with patronising and
ultimately disabling attitudes.

• The medical model is predominant in industrialised countries, in part
because of the technical ability and economic resources to correct or treat
certain physical impairments.The focus is on individual patients rather than
on the wider social issues.

• The social or political model, usually adopted by disabled people's organ-
isations, emphasises removing attitudinal and practical barriers to integration
at all levels. Without denying the importance of support, it advocates changes
in attitudes towards disability, both within society and among health
professionals.

Community-based rehabilitation

Community-based rehabilitation (CBR) has often been described as a
capacity-building approach to disability. It is based on the assumptions
that the greatest resource for helping a disabled person is the immediate
family; and that the community around that family can be mobilised in its
support. It gives priority to the social integration of disabled people. CBR
has been favoured by NGOs, who see it as a cost-effective way of incorp-
orating disability into development; and by health professionals, for
whom it is a low-cost mechanism for delivering outreach services.

However, there is mounting criticism that CBR re-affirms the medical
model and keeps disability hidden at home. Concerns focus on the limitations
of CBR in dealing with fundamental issues: prevention; removal of discrimin-
atory practices; educational and economic integration; and awareness-
raising, networking and lobbying. There are also questions about whether
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CBR actually works, since without active coordination in policy and practice
between the social agencies in health, education and social welfare, neither
the CBR worker, the family nor the community can fill the policy vacuum.
Further, the term 'community-based' obscures the fact that the burden of
caring for disabled people falls principally on women; and that work which
addresses the needs of disabled people at the expense of their mothers,
wives, and sisters is both unsustainable and self-defeating in terms of
empowerment and social justice.

Education, training, and skills development

A disproportionate percentage of disabled people are under- or unem-
ployed, and many NGO programmes have sought to provide opportuni-
ties for them to acquire skills or earn an income. Where training is intended
to establish or improve earning capacity, whether through providing mar-
ketable skills or through a productive activity, realistic economic criteria
must be used to assess its long-term feasibility; and steps taken to ensure
that the intended participants have the necessary financial, managerial,
and administrative capacity to establish independent enterprises.

It is important to distinguish between economic and welfare priorities. In
the case of sheltered workshops, such distinctions are often ignored or
misunderstood, and participants are misled into thinking that essentially
unviable enterprises might become self-financing. It is caiel and self-
defeating to encourage people to make products that are neither useful nor
marketable: the results will not only be unsuccessful but also reinforce low
self-esteem and may also fuel social prejudice.

Lobbying and campaigning work

Supporting the rights of disabled people and pressing for an improve-
ment in their quality of life is a responsibility shared by everyone. Existing
anti-discrimination legislation may be a framework within which groups
and individuals can challenge customary practice, for example, by raising
issues in the workplace with employers and through trades unions. In
other cases, the crucial issue might be the need for improved services,
such as support for home-carers, or adequate public transport.
Internationally, a major disability-related campaign has been spear-
headed by ICRC to ban the production, use, sale and export of APMs. In
any lobbying work, priorities and strategies for action are most credibly
established by those with direct experience of disability.

Networking

National and international networks may develop in the context of
practical or lobbying work. For example, the Lebanese Friends of the
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Handicapped (FOH) is made up of people with and without disabilities
who, seeing lack of transport as fundamental in restricting the mobility of
disabled people, set up a taxi service. This met an immediate need, was
commercially viable, and also raised awareness about disability.

International networks such as Disabled People International (DPI) are
important not only for their lobbying capacity but also because of the
information and moral support they provide. The Independent Living
Movement or Disability Rights Movement works against discrimination and
for more personal and political power for people with disabilities. It
concentrates on the practical and political problems relating to self-
determination for disabled people; these range from housing and transport to
peer-counselling and training for employment.
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