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Introduction: public sector reform and the New
Public Management
The 'New Public Management' (NPM), closely associated with public
sector reform programmes currently in various stages of design and
implementation around the world, emerged as a 'conventional wisdom'
(Mackintosh 1997) in the early 1990s. Part of the appeal of the NPM for
modern-day reformers lies in its apparent coherence as a model for re-
organising public sectors. Drawing on the new institutional economics
or rational choice theories, the NPM advocates:

[the] disaggregation of public bureaucracies; competition in the
public sector (for example contracting out, quasi markets); and
discipline and parsimony in public spending. (Rhodes 1995)

This approach seems to offer solutions to the problem of developing
social service systems that can respond to growing populations and
changing demands without increasing the financial burden on the state.

Secondly, the NPM appears to provide a 'common-sense', 'no-
nonsense' approach to public management, deemed appropriate to
building probity and efficiency in large, poorly-funded government
bureaucracies (Mackintosh 1997). It draws on 'managerialism', a body of
thinking which extols certain supposed qualities of private-sector
management, namely:

...hands-on, professional management based on private sector
management experience which sets explicit standards and measures
of performance and emphasises output controls, (ibid.)
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But is the NPM up to the job? Does it, in fact, provide coherency and
an adequately grounded appreciation of 'public' sectors and 'public'
management to meet the challenges of shaping and managing viable and
responsive public sectors in the coming years? This article proposes that
three questions require more detailed consideration when talking about
public sector reform:

• management of what?
• management by whom?
• how to manage?

These questions are discussed with reference to the philosophy and practice
of Community Based Health Care (CBHC) in Tanzania. This discussion
highlights aspects of 'public' sector management to which prevailing
international and national Health Sector Reform debates and documents,
from their inception, have paid only cursory attention. Firstly, the fact that
'public' sectors are geographically and historically context-specific, being
constructed through processes of contestation and negotiation, including
(and excluding) a range of actors. Secondly, that the fact of multi-actor
involvement in public social services requires more than an output-
oriented, efficiency approach to public management. It requires manage-
ment of a wide array of relationships which cut across organisational and
sectoral boundaries. Therefore, the questions raised here are relevant to all
development managers — whether central government policy-makers,
NGO activists, civic leaders, local government planners, for-profit
entrepreneurs, or donor agency staff. For it is they collectively — at times
inadvertently, at times with intent — who are constantly shaping and mis-
shaping 'public' sectors and their management.

Management of what?

Community Based Health Care: what is it?

Originally developed by the African Medical and Research Foundation
(AMREF) in Kenya, CBHC is the complement to the more familiar
Institution Based Health Care (IBHC) approach to Primary Health Care
(PHC). It is now widely used in Tanzania and Uganda. The focus of CBHC
is on individuals and households within the community setting, and
beyond the formal health service delivery unit. CBHC seeks to address
the basic PHC problematic: that the majority of cases presented at rural
village health posts and dispensaries are 'home-preventable'. They are
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health problems which tell the tale of poverty — in income, environment
(sanitation, water sources, housing quality), education, power, and
organisation. The CBHC approach recognises that these are issues that no
health service facility can address alone, even where that facility is well-
resourced and has the capacity to deliver quality health education and
advice. Therefore CBHC seeks to develop people's health awareness and
healthful practice within a framework of empowerment and collective
action. The motivation behind this can be very simply expressed by the
notion that a recurrently sick child is a burden on a mother's time, which
is, in turn, an issue for the household. Recurrent and unresolved
problems for a household are an issue for the community. And ultimately,
what cannot be dealt with by the community is a concern for the nation.
Thus, CBHC makes a direct link between individual health problems and
public commitments, focusing on community members as key actors.
Individuals are important not simply as individual consumers of health
services, but as actors who take on their communal responsibilities and
who are in turn supported by a national health and development system.

Through a process of facilitated dialogues and learner-centred training,
CBHC trainers work within villages to build awareness and understanding
of health as inextricably linked with all aspects of people's lives; to explore
local needs, priorities and resources; and to develop confidence and
capacities to take action. In the Tanzanian context, a common example of
the use of such dialogue is with villages or wards which are organising for
the rehabilitation of their local, usually government-run, dispensary. De
facto responsibility for these physical facilities and ancilliary buildings
such as staff houses, lies predominantly with the village government.
Requests for additional support are usually processed through district
government channels, and via these, to NGOs and other actors. This request
provides an entry-point for questions and discussions with the villages
involved about whether the dispensary is the real, only, or most immediate
solution to the key health issues of the user community. Through these
discussions, the motivating concern behind the proposed project is often
revealed. For example, a high incidence of childhood morbidity or mortality
linked to a particular illness such as diarrhoea, malaria, or other
environmental health problems. Further dialogue about the cause and effect
of the disease can lead communities to review their plans, deciding perhaps
to tackle water supply and usage first, or to support the training of peer
educators to carry health-related messages to their neighbours, or to
reconstitute or revive the leadership of the village health committee so as to
ensure they are more active or representative.
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CBHC is about health education and awareness. It is also about
building organisational and management capacities more generally.
These capacities include consulting over the mobilisation and use of
village resources. In the interest of better management of these resources,
some CBHC interventions may also include start-up support for income
generating activities, payment-in-kind for community health workers
and services, and exploring schemes for managing community-based
payment for, and distribution of, drugs and other material supplies.

CBHC is also about the larger system within which communities are
located. For most proponents of CBHC that means the government health
and development service system. In order to manage and promote
improved health on an ongoing basis, villages have to be well linked to
other development actors, in particular government. Most CBHC
interventions seek to improve these linkages by working not simply with
villages, but also with government departments. The idea is that better
understanding on both sides will increase responsiveness and the
relevance of support, whether this is the loan of the district truck for
transporting building materials, allocation of new staff, or the inclusion
of a village project in the next year's district development budget.

CBHC and public sector management

Much of the international health sector reform debate focuses on the
formal health service delivery system, government programmes and
units, and central policy mechanisms. In all the talk of public/private
split, cost-recovery and 'basic essential health care' packages (World
Bank 1993), it is easy to forget the history of health debate. Yet deep
within this debate lies a fundamental question: what is the public sector
in health? Is it government regulation of a market-mediated,
professionally designed health care system, or a system which takes
health development and the politics of access and equity to heart?

The CBHC emphasis on community involvement in health serves as a
reminder of the PHC agenda articulated in the Alma Ata Declaration of
1978. That declaration, and ensuing programmes and publications,
captured an international conviction that community participation, inter-
sectoral collaboration and affordable technologies 'in the context of equity
and social justice' (Monekosso 1992) are key to building better health
services and better health in developing countries. With its emphasis on
diversity of need between and within communities, CBHC also indicates
that the 'public sector' encompasses an arena of action in which priorities,

156 Development and Management



resources, and activities are various and contested. By advocating, for
example, that health education needs to be based on local realities,
institutions, and problem analysis — not simply on externally designed
standard messages delivered from health facilities — CBHC identifies the
need for an appreciation that policy design and implementation cannot just
be the preserve of centralised technical experts. Policy design and
implementation is about prioritisation, and the allocation of scarce
resources. CBHC is one approach which seeks to give communities some
space and voice in this arena.

At the same time, there are many limitations on the implementation of
PHC. These provide a significant management challenge to those
governments, which like the Tanzanian Ministry of Health, maintain their
commitment to PHC as the basis for building a health system which will
be 'cost-effective, efficient and sustainable' (Ministry of Health 1994a).
The Ministry notes that PHC has tended to be misconceived at all levels.
This means that in practice it has been reduced to specific programmes
and interventions such as vaccination campaigns. In addition, the
cooperation between sectors and agencies for which comprehensive PHC
strives has been weak. These difficulties are neither uncommon nor
surprising given the revolution in professional thinking and practice that
comprehensive PHC requires, with its emphasis on 'the promotion of
health through a partnership between health and other professionals and
the community, as well as a system of treatments and curative care based
on meeting the health needs of the majority' (MacDonald 1992). As
MacDonald notes, however, there is a persistent tendency for health care
provision to focus mainly on the curative care provided by medical
professionals in formal service centres. This view of health care needs
dominates health policy, restricting efforts to open up the debate.

There is also a continual need to reconcile community involvement in
health with national frameworks and strategies. An overly macro-level
focus on the part of policy makers can limit appreciation of diversity, but so
too, a purely micro-level emphasis neglects the importance of potential
national public concerns, such as ensuring national service coverage and
equitable access. Currently, the proponents of the CBHC approach in
Tanzania can be criticised for not grappling as effectively with macro-policy
concerns as they could. But in its practice, CBHC is engaging with many of
the problems that the Ministry of Health has identified in existing PHC
policy and practice. This is because CBHC takes as its starting point a multi-
actor, bottom-up, system of action which is based on local needs, existing
resources, and improved lobbying for external support where necessary.
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Management by whom?

Implementation ofCBHC

The main actors involved in developing and implementing CBHC in
Tanzania have been NGOs. The approach varies with context, history, and
type of NGO. The local development office of a church may focus on
training peer educators or CBHC facilitators identified through their
parish system. Other NGOs work across groups of villages, describing
these as cluster or area programmes. These groups of villages tend to fall
within government administrative boundaries, and such programmes
commonly involve the training of trainers within the ward and/or district
government offices. These trainers may then be supported by the NGO in
their interaction with village-level health workers, committees, and CBHC
groups. Such an initiative may be part of an integrated development
programme which also works on education, water, agriculture, and
income issues. Alternatively, it may be health-specific, having emerged
from Mother and Child Health (MCH) and other health promotion
programmes. Some mission-run health service facilities have developed
CBHC programmes from PHC outreach projects operating in the vicinity
of their health centre or hospital. But if NGOs are the main implementors
of CBHC, how do they fit into public sector management?

NGOs as 'private' service providers

International health policy debate has begun to recognise the significance
of NGOs and other actors in the health sectoral) but there has been
inadequate attention paid to what their activities actually involve and
how these are developing. While in many countries of Sub-Saharan
Africa non-governmental health providers have consistently been
responsible for a major percentage of health services (De Jong 1991)
managed through fairly cooperative relationships with government (see
Sivalon, 1995, on the Catholic Church as a service provider in Tanzania),
Green and Matthias (1995) note a 'certain introspection' in health
ministries which has produced a tendency to overlook this fact. When
NGO activity in health is recognised, ministries tend to focus on
particular sub-sections, such as mission-run hospitals. This neglect of
NGOs arises in part from confusions about what NGOs actually are. Green
(1987) notes a tendency to lump NGOs with the 'private' sector, and this
is certainly the picture painted by the World Bank in its 1993 World
Development Report, Investing in Health (World Bank 1993).
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Yet the example of CBHC shows that while mission hospitals are active
in community-based approaches to PHC, they are far from being the main
actors in this area. Many other non-governmental agencies are not direct
health service providers, but are working to build CBHC into existing
government systems, with the intention of moving out of this activity in
the medium-term. So if NGOs working in CBHC are not adequately
described as private service providers, what are they?

NGOs as 'community activists'
Alternative views are provided by Gilson et al. (1994) who identify at
least four categories of NGO action in health, more than one of which may
be supported by a single organisation. These are: service provision; social
welfare; support to the health system through training, supplies and so
on; and, research and advocacy. The latter aspect can range from being
'community activists' — developing the PHC concept and training
Village Health Workers (VHWs) — to advocacy and lobbying at the
national and international level. Given its community-based activities,
CBHC implementation puts NGOs in the 'community activist' category.
Most CBHC facilitators would see themselves as change agents, not just
supporting shifts in people's awareness and understanding of health, but
ultimately working with communities to enable them to become more
effective managers of their local and collective actions.

NGOs as 'public' actors

However, CBHC activities also highlight another area of NGO work which
is rarely discussed. In the same way that NGOs should not be narrowly
denned as private service providers, they should also not be lumped
simplistically into 'civil society and all that'. A focus on community
development is central to the work of most NGOs, but a not uncommon
strategy in pursuing this goal is, for many agencies, to provide support to
governments. Although this support may be primarily related to the NGOs'
operational needs, they are not simply acting as implementors ('gap-fillers',
contractors and so on) in government-defined systems, but as change-
agents setting out to influence government policies and practices.

In terms of government practice, while NGOs may be the main
initiators and implementors of CBHC initially, they seek to build the
approach into existing systems, and this usually means local
government. For example, in 1988 AMREF began a CBHC programme in
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Rukwa Region, at the request of, and in collaboration with, the Ministry
of Health and district governments. The agency trained and supported
government CBHC teams, withdrawing its direct input during the mid-
1990s. A similar example is provided by the Community Based Health
Care Council (CBHCC). This council emerged from an earlier multi-
agency (NGO and government) PHC Coordinating Committee, registering
as an NGO in 1992. Initially supported by Oxfam GB, the Council's first
work-plan covered nine regions and involved the training of key
government staff within the hospital and regional or district structure.
This initiative has left CBHC-trained personnel within the government
structure, some of whom have successfully lobbied for support for
extending CBHC from other NGOs. In some cases this may involve
government staff informally liaising with an NGO, or being formally
seconded to the agency for a period.

Direct training and support of government staff in CBHC is only one
aspect of this NGO-government relationship. Many NGOs also link their
CBHC activities with other health support services they provide. For
example, NGOs which are involved in the delivery of government
vertical health programmes, such as family planning, HIV/AIDS, and
malaria control may integrate these with their CBHC programmes,
supporting community-based care for AIDS patients, and providing
communities with information and education prior to vaccination
programmes in addition to providing logistical support (drugs, transport,
and funds) for these campaigns.

A history of interaction between NGOs and local governments in these
areas has led to localised attempts to build cross-agency collaboration,
which range from informal networks that aim to share information,
training, and community development approaches, to formal committees
with some planning function.

In terms of government policy some NGOs have gone further with the
promotion of CBHC. The incorporation of CBHC into the Proposals for
Health Sector Reform (1994) is in no small way due to the relationship
between AMREF's CBHC unit and groups in the Ministry of Health.
Having worked with AMREF in Rukwa Region, the Ministry invited
AMREF to conduct a study of CBHC in 1993, and the agency subsequently
worked with the Ministry on the design of the National CBHC Guidelines
(1994b). This example highlights how NGOs can also act as innovators
beyond the local level, in some cases as active (though rarely
acknowledged) contributors to public policy.
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Reforming the system: the public action approach

The piloting, development and implementation of CBHC by NGOs
provides just one example of how public policy and public sector
management involves complex relationships between a variety of
agencies, many of which are not governmental. Yet, whilst most
development managers would acknowledge this reality, few are armed
with the tools for thinking about its implications for their work. For
example, while the Tanzanian Proposals for Health Sector Reform (1994)
note that CBHC offers an approach which will 'empower communities
to organise their health and health services within well defined
Government administrative structures' (Ministry of Health 1994a), the
health reform policy process itself has provided few opportunities for
effective inputs from groups and organisations outside central
government.

The example of CBHC highlights a need for a broader understanding
of 'public' if reforms are to reflect what is happening in practice, and if
they are to allow for more effective involvement by a range of key actors
and stakeholders. The notion of public policy as a process of public
action offers a way of thinking about the public arena which goes beyond
a narrow focus on government systems or on policy as a matter of
technical expertise.

Public action is ... not just a question of public service delivery
and state initiative. It is also ... a matter of participation by the
public in a process of social change (Dreze and Sen 1989, quoted
in Mackintosh 1992).

Taking this definition one step further, Mackintosh suggests that public
action also incorporates action on behalf of sectional interests, which
would include for-profit actors. So what you have in the idea of public
action is a recognition that the public arena is open to collective and
purposeful manipulation by a whole range of actors. Therefore, public
policy, and what is deemed at a point in time to constitute the public
interest and the public sector, are social constructions which emerge from
a dynamic political process. Having recognised this, what are the
implications for the actual task of public management?

The development management task and reform of 'public' social services 161



How to manage?

What does CBHC suggest about the task of public
management?

'I am not a manager... I am a facilitator, an animator' (personal
communication 1998).1

This government PHC/CBHC coordinator clearly does not see himself
as the 'hands-on professional' manager of the NPM (Rhodes 1995). His
perception of himself as a facilitator is resonant of the 'soft' aspects of
management, which have long taken commercial sector managers far
beyond a simplistic focus on goals, performance, and output, to the
process and people aspects of management.

In the implementation of CBHC there are at least three groups engaged
in the task of managing — communities, NGOs, and government. Not
everyone in these groups would call themselves a manager. Few of those
outside government employment will think of themselves as 'public'
managers. Yet in their practices they are engaged in managing an ongoing
process of defining public interests and taking public action. Their
activities include lobbying for resources for projects, awareness-raising
and discussion, formal meetings to allocate resources, training sessions
to build skills, and joint planning activities. The CBHC approach
recognises that this is not a set of activities which can be pre-defined and
controlled so much as a process of building understanding and
cooperation between parties which have diverse perceptions, needs,
priorities, relationships, resources, and capacities.

CBHC does not offer a panacea for more effective public management.
A study of its implementation simply highlights aspects of current
practice, some of which CBHC facilitators set out to change. Many of
these have a long history — lack of information-sharing, weak or non-
existent consultation mechanisms, poorly defined agendas, externally
defined priorities, limited resource control — which reflect limitations
in structures and capacities on all sides. Proponents of community
involvement in health stress the need for professionals in the health
system to adapt their approaches, emphasising their role in 'negotiation,
compromise, advocacy, teaching' (Hildebrandt 1994). These skills apply
equally to government, NGO, and civic managers.

Unfortunately, in much of the debate surrounding health sector reform,
limited attention has been paid to the implications of pluralism in
organisation, agendas and action, or to the shifts in philosophy and practice
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which are required to manage this. The efforts of the 1980s to operationalise
PHC by taking district health management as the logical focal point can be
criticised for their over-emphasis on the government system to the
exclusion of appreciating the role of, and relationships with, other health
actors. A limitation in the current health reform agenda is its excessive faith
in the power of policies to create an 'enabling' environment (Save the
Children Fund 1993). The 1993 World Development Report talks of
decentralisation without reference to the sophisticated debate about the
notorious political and practical difficulties of actually implementing this.
And despite a lot of current rhetoric about partnerships for health, there are
few who have considered and explicated the management implications of
privatisation, de-regulation, dis-aggregation and the like, either for
government managers or their counterparts in other organisations.

Developing the capacities: public management as
management of interdependence
There are significant problems in moving from a state-centred,
hierarchically managed view of public policy based on notions of control,
to a more decentralised and pluralistic system. In the current health
management system in Tanzania, the district government role has not been
conceived of as a policy role. There is little emphasis in practice on
information analysis, team work, or strategic thinking. The district has been
treated as the implementing arm of central government. Similarly, at no
level of government are other actors such as NGOs or community groups
explicitly thought of in any capacity other than implementation, despite
their impact, however localised, on health infrastructure, management, and
systems. Finally, non-governmental actors of all kinds often fail to think
through their own roles vis-a-vis government systems and policy. What is
commonly missing is an appreciation and analysis of interdependence.

Recognising that public managers are operating in a pluralistic world,
caught in an 'increasingly complex net of interdependence', Geoffrey
Vickers suggested that goal-setting approaches to public management
were insufficient to the task (Vickers 1983, cited in Rhodes 1995). He
advocated that public management should be understood as regulation,
or the task of:

... maintaining through time a complex pattern of relationships in
accordance with standards or within limits which have come
somehow to be set as governing relations. Its regulative function
consists partly in maintaining the actual course of affairs in line with
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these governing relations as they happen to be at the time and partly
in modifying these governing relations....

... the goals we seek are changes in out relations or in our
opportunities for relating: but the bulk of our activity consists in the
'relating' itself.

(Vickers 1968, quoted in Rhodes 1995, emphasis added)

For Vickers, public managers are engaged in a task of'appreciation' and
of making 'multi-valued choices' through this process of regulating
interdependence. All too often, proponents of the NPM gloss over these
more qualitative aspects of public management by adopting the language
of pragmatism, but as Rhodes (1995) points out:

...management in the public domain has distinctive tasks, purposes
and conditions. For example, it determines collective values out of
the mosaic of conflicting interests. NPM is confined to the values
enshrined in the '3 Es' of economy, efficiency and effectiveness, and
it does not encompass broader notions, such as the public interest
and public accountability.

Conclusion
The NPM would not be the first in a long line of management 'theories'
which say more about the way the world should be or is assumed to be, than
about what is. The promotion and implementation of CBHC reveal some
important aspects of what is happening. Firstly that the 'what' of the public
sector is not just a set of definable government functions which can simply
be privatised and dis-aggregated. It is constantly being redefined in an
arena of public action which is home to a range of non-governmental
agencies. These are continually initiating action in the name of improved
public health, defining new areas for government support, and of public
concern. This is the second point: the 'whom' of public sector management
includes non-governmental actors, from direct health service providers
working within the formal health system to broader development agencies
concerned with grassroots empowerment and community development.
These agencies are actively involved in relationships with various parts of
governments, in the interest not just of implementing CBHC, but of shaping
the nature and focus of public management. This fact has implications for
the 'how' of public management. These relationships are complex,
political, and often fragile. They require management, and of the kind
which goes beyond target setting and quantifiable outputs.
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The notions of public action and interdependence offer a way of
thinking which can be applied by all development managers to the
context within which they work. One of the key challenges for the
architects of public sector reform is to use these perspectives on public
management as a starting point for building the structures, incentives,
and capacities on all sides to manage the process of continual re-
negotiation of what is being managed, by whom, and in what ways.

Note
1 For example, the World Bank notes

that NGO spending on health in
developing countries was estimated to
be US$1 100 million in 1990 (US$830
million from NGOs' own sources, US$242
million from bilateral donors, US$21
million from the UN system, and US$7
million from foundations), at a time when
total external financial assistance to the
health sector from donor countries was
US$4,794 million (World Bank 1993).
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An endogenous empowerment
strategy: a case study of
Nigerian women

P. Kassey Garba

Introduction
Several studies have shown that women in private and public sector
organisations generally participate very minimally in decision-making
compared to their male counterparts (see, for example, Foner 1982; Muna
1991; and Odubogun 1995). Even when women do participate, their level
of participation is shown to be insufficient to exert significant influence
on the major decisions made by the bodies to which they belong. In a
highly patriarchal context such as Nigeria, where men have always
dominated the core decision-making organs of society, there is an obvious
and pressing need for the empowerment of women so that they can
meaningfully participate in processes whose outcomes will affect their
lives. This need is made more acute, since the interests of men and of
women are very likely to diverge. When conflict does occur, their
empowerment may be women's only protection against attempts to
subordinate their interests.

This article argues that the enhancement of women's capacity to
influence and participate in making decisions that directly or indirectly
affect their lives is a key issue in raising their standard of living and
protecting their rights to full participation in the processes of
development. In other words, empowering women is a means to an end;
the end being to improve their lives and protect their rights to participate
in decisions that affect them. Strategies for empowering women need to
be evaluated for at least three reasons. The most obvious is that strategies
are necessary to facilitate women's empowerment in order to improve
their economic, social, and political status. Secondly, the observation
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that most women do not participate as much as men in decision-making
processes, despite attempts to empower them to do so, implies that these
strategies need to be reviewed. And thirdly, the apparent failures of
previous empowerment strategies mean that we need to seek more
effective ones.

This article is in four parts. In the following section, we provide a
conceptual clarification of the term 'empowerment', both to show that the
way in which empowerment is conceptualised predetermines strategies
to achieve it, and to develop the argument for an endogenous
empowerment. Section three presents a critical review of empowerment
strategies that have been implemented in Nigeria, with the aim of
identifying the requirements for more effective ones. The structure of an
endogenous empowerment strategy is then developed, and this is
followed by a concluding section.

Basic issues in the empowerment process

Conceptual clarification

There are two dimensions of the empowerment concept with respect to
women: the static, and the dynamic. The former defines the empowerment
of women in terms of their capacities to participate in making decisions
that directly or indirectly affect their lives, and to influence those decisions.
This refers to the notion of women having an effective voice. Consequently,
women are assumed to be disempowered when they cannot influence
decisions that alter their lives (Odubogun 1995). This view may suggest
that an effective voice could be given to women who do not have one, or
that disempowered women could be exogenously empowered.

The dynamic concept regards empowerment as a process of
developing the capacity of individuals (in this case women) to participate
effectively in making and implementing decisions that directly or
indirectly affect them. Viewed as a process, empowerment is something
an individual or a group of individuals acquires over time. It is not
something you can give to people, although the conditions could be
created to increase their chances of acquiring it by themselves. Of course,
this also means that it is possible to create conditions that block people's
capacity to empower themselves.

The distinction between the static and dynamic concepts of
empowerment is significant because it is likely to lead to different
empowerment strategies. Specifically, the former may lead to exogenous
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empowerment strategies while the latter may lead to endogenous ones.
Exogenous strategies are those built on the premise that disempowered
groups can be empowered by external individuals or groups. By contrast,
endogenous strategies are those whose underlying premise is that
external groups can only facilitate empowerment by creating enabling
conditions for disempowered groups to empower themselves. The
exogenous empowerment strategy implies a top-down approach while
the endogenous strategy implies a bottom-up one.

Disempowerment is the consequence of some combination of social,
cultural, economic, political, and historical processes. For instance,
where individuals lack the capacity or competence to participate in
decision-making, their disempowerment may be explained by humanly
devised rules that foster inequalities and ordinate-subordinate
relationships among groups of people within a society. A woman would
be unable to contribute to the planning and design of development
projects in her community if the prevailing rules of human interactions
prevent her from being educated. Even an educated and highly skilled
woman cannot contribute to the planning and design of development
projects in her community if its culture and religion forbid women to sit
and talk with men. A woman in purdah and/or seclusiona is usually not
allowed to mix freely with the opposite sex even on a professional basis.2

In other societies, social standards of wealth, preconditions for
participation in professions, politics and government, and so on, are both
cause and effect of societal structures that make some people superior to
others in the same society, (Odubogun, ibid.). In Nigeria, as in many parts
of the world, women do not enjoy the same privileges, opportunities,
power, influence, and recognition, as men.

Empowerment is unlikely to be granted to the disempowered because
some individuals or groups benefit from the disempowerment of others and
are unlikely freely to give up the resulting 'privileges'. Consequently, a
quick-fix solution, which the static concept seems to suggest, is unlikely to
be feasible or effective. The dynamic concept is more likely to lead to
effective empowerment strategies because its perception of empowerment
and disempowerment as the consequences of social processes, is more
realistic. The endogenous notion of empowerment implies both that much
of the effort to achieve empowerment depends on the disempowered and
that exogenous forces can enable or accelerate the endogenous process,
particularly if these do not treat empowerment as a gift. Thus, the exogenous
enabling conditions for endogenous empowerment become the key point of
reference in evaluating empowerment strategies for Nigerian women.
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Exogenous enabling conditions for endogenous
empowerment
Karl (1995) offers a useful framework for identifying the exogenous
enabling conditions for endogenous empowerment, describing four
stages in the empowerment process with respect to women: awareness;
capacity-building and skills development; participation and greater
control in decision-making; and action for change. The basic proposition
is that the capacity for awareness and skills can be developed and will
tend to increase the capacity to participate in, and exert greater control
over, decision-making, while empowerment is realised by the use of the
awareness and skills acquired.

We extend Karl's four-stage process in two directions. Firstly, we add
two more stages in order to facilitate a more systematic analysis of the
empowerment process, one that is more applicable to the empowerment
of Nigerian women. Secondly, we explicitly recognise the significance of
institutions in disempowering women. This implies that a more effective
strategy would first target the capacity and motivation of women to break
institutional barriers to empowerment and then provide a framework for
changing those humanly devised rules that support women's
disempowerment. The differences in the humanly devised rules of
disempowerment can be significant and changing these would make
endogenous empowerment easier.

Figure 1 shows a six-stage empowerment process namely: awareness;
skills and capacity assessment; capacity-building and skills development;
participation and greater control in decision-making; action for change;
and evaluation. The capacity and skills assessment stage increases the
chance that the requisite capacity and skills will be developed. It also has
an important methodological implication, which is that a needs
assessment must be based on the objective conditions of a specific problem
of disempowerment. In other words, a general doctrine of empowerment
would not work in all cases; nor would exogenously deduced approaches
work. The sixth stage (evaluation) is a feedback mechanism.

Being aware of the current situation of disempowerment and of options
for empowerment is a necessary condition for achieving it. It is easy to
accept a situation if one is either not aware of it or of better options.
Consequently, building awareness about discriminatory practices against
women, about laws that undermine their interests, and cultural and
traditional norms that perpetuate women's subjugation and subordination,
are the necessary building-blocks of an endogenous empowerment strategy.
Awareness of the rules of disempowerment is potentially conflictual.
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Figure 1 A six-stage hierarchical empowerment process

Awareness building stage

Capacity and skills assessment stage

Capacity building and skills

development stage

Participation and greater control in

decision making stage

Action for change stage

Evaluation stage

Source: A modification of Karl (1995)

It is important to recognise this, and its implications for the empowerment
process. The history of feminism shows that winning the vote in Europe and
the USA after World War I was the result of a long struggle and sacrifice by
women during the war. So being informed of the costs of empowerment is
a key part of the process of awareness.

The second stage involves identifying the capacity and skills which
are needed for effective participation but which the individual or group
lacks. This assessment will realistically show what changes should take
place before the targeted person(s) can be expected to participate
effectively. A major disadvantage of not carrying out a needs assessment
is that inappropriate skills and capacities may be given to a person who
actually needs something else. For example, if a large number of women
are represented in the lower echelons of an organisation and are, as a
result, unable to influence major policies, a needs assessment may show
that education is a key to their empowerment. If, on the other hand, the
needs assessment shows that women are given low status jobs even when
they do have the relevant education to occupy management positions,
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educating women who are already educated is obviously a waste of
resources. An efficient assessment of needs may show that artificial
barriers, such as those created by the tradition and culture, are
responsible for the problems identified; and this would require a different
kind of capacity and skills development than giving formal education. In
general, a needs assessment will reveal the enabling conditions for
empowerment in any given case of disempowerment.

The third stage of the empowerment process involves taking deliberate
steps to build capacity and develop relevant skills as suggested by a needs
assessment. Programmes of enlightenment may require building capacity
for planning, organising, coordination, and resource and personnel
management. These and other relevant skills and capacities are frequently
needed in order to participate more meaningfully in decision-making.

The fourth stage calls for the use of the skills and capacities that have
been acquired to participate in actual decision-making and to exert a
greater control over what happens in the home, the workplace, and in the
larger society. Acquiring skills and developing capacities is meaningless
if these remain unused. On the contrary, such skills and capacities should
lead to more adroit decision-making as well as improving women's
bargaining power and deterring the potential agents of disempowerment.

The fifth stage consists of deliberate action on the part of the
empowered person(s) or group(s) to bring about change to redress the
problems highlighted earlier. The entire process is successful only if the
acquired skills and capacity built are used to bring about desired changes
in the lives of the individuals or groups concerned, and in the lives of
others in their communities.

The last stage, evaluation, is important to assessing the success or failure
of the entire process, the results of which can be used as feedback into the
next cycle of the empowerment process, hi other words, empowerment is
not seen as a 'once and for all' activity but one that is gained over time and
frequently updated. New information fed back into the awareness stage
often means building new and fresh capacities and skills in order to gain
more decision-making power for positive action. A woman is never fully
empowered but must continue to update the skills and capacities necessary
to be an effective participant in ongoing decisions that surround her. It
should also be emphasised that evaluation is a continuous process in a
dynamic scheme of enabling endogenous empowerment.

The scheme shows that empowerment assumes concrete forms in
stages four and five,3 and that stages one, two, three, and six are points of
exogenously enabling or accelerating empowerment.4
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Assessing the strategies used in empowering
Nigerian women
This section presents an historical review of the general problem of
empowerment in Nigerian society, and evaluates some empowerment
strategies that have been used.

Historical origins of disempowerment

Nigerian women had a long history of empowerment before colonial rule.
In fact, women were far more empowered (politically, socially, and
economically) before colonialism — the alien culture and beliefs brought
in by colonialism negated most of the rights and privileges hitherto
enjoyed by them. Alongside men's political association, in most parts of
Nigeria, women also had their own well-organised political groups
which were solely managed by women leaders in the various
communities. For instance in Yoruba land (one of the major ethnic groups
in Nigeria), an Iyalode, or woman leader, is appointed to the Ala'afin or
Ooni's (the king's) council of chiefs to represent women in the
community. In most southern Nigerian palaces, women, just as men, had
their own governing and chieftain councils headed by the Iyalode, which
administered the needs of women and made representation to the various
king's institutions. The Iyalode works to protect the interests of women
and to ensure that their dignity is maintained. Although this arrangement
still exists in Nigeria, the powers of the Iyalode have been substantially
reduced because of, and since, the colonial period. Although they still
function in their areas of the palaces, more of the women's problems for
which they were once responsible are now dealt with by the modern law
courts. It is debatable whether these have been as effective as the Iyalode
system in dealing with women's issues. Men did not consider the
arrangement a threat. Moreover, it minimised social conflicts and offered
protection to women and children.

The unique (centralised and totalitarian) administrative structures of
the colonial period destabilised the otherwise well-established culture
and structures. Not only did the colonial administrative structure result
in the politics of class and the identity of individuals taking on new
meaning, it also stripped women of most of their basic rights to
administer their own affairs and protect their own future. In other words,
the Nigerian people, and especially women, lost their autonomy and
most of their rights.5
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Alongside the traditional structures of governance and administration,
there is a long history of very active and effective and autonomous
women's organisations, particularly in the south. Ibo women, a dynamic
trading group in the south, have always had (before and after the colonial
period) appreciable political and economic influences through
established associations that are well managed and solely run by them.
Their power and influence goes beyond issues that affect their trade to
issues of governance at the state level. Despite the problems brought about
by the colonial administrators, Ibo women's movements and some others
in southern Nigeria, have struggled to maintain some respectable level of
power and influence in their communities.

Many of the pre-independence struggles of Mrs Fumilayo Ranson-Kuti
in Western Nigeria, of Margaret Ekpo and the Aba women riot of 1949 in
Eastern Nigeria, and Hajiya Gambo Sawaba, targeted the colonial assault
on women's rights. Historical documents reveal that women were
political leaders and led war campaigns of their people.6 Thus, there is
little doubt that colonialism did not improve the rights of Nigerian
women. This is hardly surprising, since colonialism could only thrive
under a regime of extreme and general violations of human rights and
divide and rule tactics; and considering that women in Britain were
themselves marginalised by their society at the time.7

Evaluation of dominant strategies for the empowerment of
women

The strategies fall into two groups. The first attempts to empower women
by improving their entrepreneurial capacity to become more self-reliant.
This is approach is common among development agencies and
government. The approach assumes the form of:

• economic interventions, i.e. improving women's economic status by
providing them with employment, improving their capacity to be
involved in income-generating activities, and improving their access
to credit facilities;

• integrated rural development which, in addition to improving the
entrepreneurial self-reliance of women, focuses on the satisfaction of
basic needs, education, literacy programmes, and reproductive health
issues (such as family planning programmes).

The latter approach targets individuals and their capacity to become
self-reliant. The Better Life for Rural Women programme (BLRW) of
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Mrs Maryam Babangida (Nigeria's first lady from 1985 to 93) which was
under the supervision of the National Commission for Women (NCW),
and the family support programme (FSP) of her successor, exemplifies
this approach.

Women's and non-governmental organisations mostly use the second
dominant approach. Empowering women is conceived as awareness-
building, particularly about gender inequities in their societies, building
capacities and developing skills necessary to ensure that women
effectively participate in present and future decision-making, and then
organising women into groups which take action to bring about desirable
changes, focusing on greater equality between men and women in all
decision-making. So, rather than targeting the capacity of an individual to
become more economically self-reliant, this approach actually attempts
to empower women to participate not only in policy implementation but
also in policy formulation, design, implementation, control, and
evaluation. Rather than being recipients of development policies, this
strategy enables the process of empowering women to participate in
shaping development policies.

The NCW was established to oversee the activities of all women's
groups in Nigeria, and was funded by the government during the Ibrahim
Babangida military administration. The NCW was, however, never
adequately funded, which raised doubts as to how genuine was the desire
to protect the interests of women. Even the real benefits of the BLRW, a
strategic area of the NCW, were never known. What were known were its
most advertised attributes: glamorous meetings that celebrated the elites
that made up the national, state, and local leadership. The real benefits
in terms of the empowerment of rural women, whom it was expected to
target, were never recorded in relation to the level of public funds used
to finance it.8 9 This may explain why the programme did not survive after
the Babangidas 'stepped aside'.

The Country Women's Association of Nigeria (COWAN) stands in
sharp contrast with the BLRW and the FSP, both of which were set up,
funded, and managed by the federal government. Though initiated by an
individual (Mrs Ogunleye) in 1982, COWAN approached the
empowerment of rural women using a 'bottom-up' approach. 'It is the
only organisation in the country where the Board of Directors are rural
women with Mrs Ogunleye as the secretary' (The Guardian, 28
September 1996). Its main goal, according to Mrs Ogunleye, is to
'empower rural women towards achieving self-sufficiency'. The success
of COWAN in empowering rural women tends to confirm the basic
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proposition that 'using a "bottom-up" approach, where the rural people
are allowed to say what they want and do the planning themselves, is a
more feasible and effective strategy of empowering women than top-
down programs which assume that rural women and men are too
ignorant that you have to teach them everything'.10

Several other women's organisations of different origins have been
engaged in engineering some kind of empowerment of women. These
include the Nigerian chapters of international women's organisations
and those originating in Nigeria. The latter could be classified into four
categories: (a) professional groups (e.g. NAWIB, NAWOJ, SWAN); (b)
activist women's groups (e.g. WIN); (c) research-driven groups (e.g.
WORDOC); and (d) women's religious groups. The Nigerian chapters of
international organisations concentrate mainly on philanthropic
activities and the basic philosophy underlying most of their activities is
that of'trickle-down'. The Nigerian office of Soroptimist International is
possibly one of the few attempting to extend its activities to the problem
of women's voice, but it is, unfortunately, as elitist as other 'Nigerian
chapters' of international women's groups. As a result, they are not
representative of a large percentage of the female population of Nigeria,
especially since their ways of working are fashioned around the
conventions of their parent organisations. As a result, though these
bodies do improve opportunities for some less privileged individuals
(children, women, and men), they are unlikely to be the tools for
empowering Nigerian women.

The focus of the various professional women's organisations is limited
to the struggle to empower women in their respective professions. Most
professional women use these groups to have a voice and to boost
women's capacity to influence decisions that affect their careers and their
professions. Any success is thus limited to the women in the respective
associations. This notwithstanding, the chances of success are higher
given that it is consistent with endogenous empowerment.

Formed in the early 1980s, Women in Nigeria (WIN) is an organisation
that has struggled for the total emancipation of Nigerian women and has
remained committed to the eradication of any form of class inequality
and oppression (Imam 1994). Through participation in public debates,
organising seminars, workshops, and conferences, and using all available
legal, political, and social processes, WIN appears to have a uni-
directional goal of struggling for the economic, social, and political
conditions for women's autonomy without placing limits on such
autonomy. However, its successes are limited to: prosecution of
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incidences of abuse of 'child-wives'; raising awareness about
discrimination against women, and about early marriages and its
negative consequences; and, rendering financial assistance to indigent
females wanting to be educated.

Other attempts at empowering Nigerian women have come from such
organisations as the Women's Research and Documentation Centre
(WORDOC) which is the coordinating body for most research and
documentation efforts of many women research groups in the country;
and from women's religious groups such as the Young Women's Christian
Association (YWCA) and the Federation of Muslim Women Association
of Nigeria (FOMWAN), both active in empowering women to understand
more about themselves, their roles as women, and how they can use their
position to influence decisions, especially in their families.

Overall, the empowerment of women is a complex and difficult
process. But while a single group or programme is unlikely to bring it into
being, the adoption of a bottom-up strategy is more likely to facilitate the
process. A programme that purports to empower women must begin by
listening to them and allowing them to determine what they want and
how they think it they would be empowered, because the 'empowerment
buck' stops on the crown of each disempowered woman. Of course,
widening the information content of a woman's choice (through
awareness programmes) and enhancing her capacity to make her own
choices (through skills and capacity assessment, capacity-building and
skills development programmes, and evaluation) would enable to her to
make better choices and to act on them.

Endogenous empowerment strategy for women's
effective participation within organisations
The basic tenets of this article are firstly that the effective participation of
women is necessary if they are to protect their interests within their
organisations, and, secondly, that empowerment buck stops at the desk
or on the head of each woman.

The first proposition justifies more effective participation of women
in organisational decision making while the second, which was deduced
from a dynamic conception of empowerment, suggests that the enabling
conditions for endogenous empowerment offers a reference point for any
external intervention. Consequently, the strategy outlined below focuses
on the enabling conditions previously discussed, where we stated that a
potentially effective intervention is one that seeks to enable endogenous
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empowerment by raising awareness, developing the skills and building
the capacity which a needs assessment reveal as constraints to
empowerment, and conducts regular evaluations. We also noted that that
organisational environments differ. Hence, the barriers to female
participation may also differ. Some of the barriers that may constrain the
full participation of women in organisations include: hostility of men,
family or domestic constraints; lack of access to information; cultural
constraints; lack of education and skills; established societal stereotypes;
and, lack of self confidence (Garba 1997). These barriers could be relaxed
by awareness building; skills acquisition and capacity-building; and,
socio-cultural changes.

Awareness building

Three types of problems call for an awareness programme, namely
inadequate information about the objectives of unions or other
organisations, male hostility, and domestic constraints.

Awareness programmes could be undertaken by the various women's
organisations, some of which have been discussed above, to enlighten
women through workshops and seminars designed to encourage
discussion, question and answer sessions, and case study analyses.
Issues arising could be thrashed out at the relevant fora. In general, the
focus of the awareness campaign would be determined by the problems
facing women in any given organisation.

Issues of men's hostility and domestic constraints are particularly
problematic in Nigeria because they have their roots in the rules of
disempowerment. Therefore, the basic awareness issue with respect to
male hostility is to make women appreciate that this is intended to
undermine their own interests and that it generates from insecurity
among the men who perpetrate it. In an awareness programme, the
benefits of asserting women's rights need to be explicitly balanced against
the costs of accepting male domination.

Skills acquisition and capacity-building

In general, a successful programme of skills development and capacity-
building must begin with a proper assessment of what skills and capacities
women already have, what they lack, and the relative importance of the
skills to be imparted. Needs assessments would ensure that only identified
gaps are filled. Failure to undertake these may result in duplication of
existing skills and capacities, or offering those not directly relevant to the
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case at hand. Usually, there is a dire need for training programmes that will
help increase the political and management skills of women in
organisations. Being politically skilful means, among other things, being
able to understand and assimilate diverse political opinions, participate
intelligently in political debates, express one's own views coherently and
effectively, and being able to use different viewpoints to analyse issues
and to make useful decisions. Obviously, a woman who lacks good
communication skills, the capacity to listen effectively, and to work well
in groups, cannot to be an effective participant in any political
organisation. It is not enough for women to attend meetings. If they are
thought to be deficient in some way, they should be trained to have the
self-confidence to participate effectively through active speaking and
listening. They should, like every other participant, rise above their
shyness and timidity so that they can, without trepidation, contribute to
debates and decision-making processes.

Changing discriminatory traditional and cultural norms

Most of the problems confronting women would not exist in the first
place but for the very conservative, traditional and cultural norms of most
societies, such as those of Nigeria. For instance, most societies are hostile
to women's involvement in political activities. Women are seen as weak,
fragile, and should not be involved in 'men's work'. Women who do
attempt to get involved are considered over-aggressive, which is not
tolerated in many societies. The hostility of men to the participation of
women in 'gender-neutral' organisations, and the imposition of a trade-
off between participation in such activities and domestic duties, are
rooted in the rules of disempowerment of the society. For instance, a male
participant at a workshop where an earlier draft of this paper was
presented, justified his resentment of women workers or managers and
their participation in economic activities, with the following words:

They have no business competing with men. In fact, I have allowed
my wife to work only reluctantly, and very soon she would want to
be an active member of a union in her company. I think women
should stay in the roles that God meant for them instead of
competing with their husbands and leaving their own domestic
duties unattended to.

Most of other men at the workshop shared his perceptions, essentially the
use of sex abuse as a means of domination. However, what was most
disturbing was the fact that women participants in the seminar seemed
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to have lost the will to fight against this form of mental abuse and the
demeaning analyses of what their presence in the world really is about.

This example of how some men view women justifies the need to focus
not only on women but also on men in raising awareness about
undesirable behaviour towards women, and the harm such behaviour has
on the proper development of both men and women in society. Gender
sensitivity training can assist people to differentiate between appropriate
and inappropriate social behaviours, and to show how appropriate
behaviour can lead to the development of individuals and groups. It can
also help to give suitable management skills for eradicating various forms
of undesirable behaviours, and promoting gender equality.

Most forms of domination against women in Nigeria will only be
eradicated through enforceable laws. All rules of disempowerment ought
to be changed. But changing these rules requires political action which
only a broad-based women's rights movement could bring about. Though
this is difficult under the general state of disempowerment that prevails
in Nigeria now, women must be active participants in the struggle for
constitutional rule, and then use their leverage to outlaw discriminatory
practices and to provide for its effective enforcement. Active
participation in the struggle for constitutional rule could be facilitated by
political education.

Unfortunately, even women frown at other women who attempt to
change the status quo, reflecting many years of 'brain washing' and
submission to the rules of disempowerment. A long-term solution to the
problem of women's poor participation in political activities rests in
awareness that the culture of disempowerment is unjust and unfair.
Further, that submission to this culture is to believe, erroneously, that one
human being is inferior to another because of gender, ethnic origin,
religion, and so on. Levelling the playing field and respecting the
humanity of women becomes the primary focus of struggles for
emancipation. This implies that changing the discriminatory culture of
treating women as inferiors, is necessary to their empowerment.

Conclusion
This article has sought to show the ineffectiveness of the exogenous
methods that are currently being used to empower women. Using Nigeria
as a case study, it argues instead for an endogenous strategy that sees
empowerment as a dynamic concept, and as a process of developing the
capacity of women to participate effectively in making and implementing
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decisions that directly or indirectly affect them. This, we have shown, is
more likely to generate an effective empowerment strategy. The dynamic
concept leads to a proposition that the empowerment buck stops at the
head of the disempowered woman herself. In other words, an external
agent cannot grant empowerment as a gift. However, the conditions
within which disempowered women could endogenously empower
themselves can be fostered. Even then, however, the content of any
enabling conditions must be determined by the objective realities of the
disempowerment in question. Thus, a bottom-up, rather than a top-
down, strategy is to be preferred.

To illustrate this, we modified Karl's four stages of empowerment to a
six stage process in order to pinpoint ways in which the empowerment
process could be enabled or accelerated, and explicitly recognising the
constraints posed by the rules of disempowerment that are entrenched in
societal norms and laws. One of our modifications of Karl's empowerment
model locks in programmes that are designed to develop capacity and
skills to needs revealed by a prior assessment. The strategy we suggest is
influenced by the actual problems that are revealed by earlier studies.
Thus, the strategy requires enabling conditions that would enhance the
capacity of women to overcome the barriers, as well as to participate more
effectively in removing them. Consequently, we recommend a three-
pronged strategy consisting of: interactive and family-oriented awareness
programmes; skills and capacity development programmes, especially in
the areas of communication and organisational and political management;
and, political action to change the rules of disempowerment that are the
underlying cause of most of the disempowerment of women in society.

N o t 6 S with them. This is so even when such
women are educated and highly skilled.

1 Women in purdah are usually 2 For instance, the Taliban-led
Muslim married women whose bodies, government of Afghanistan has decreed
except for the parts required to see (and against females being educated or
sometimes smell), are totally covered, working. In the short term, the decree dis-
This is usually done to prevent men empowers women, notwithstanding
apart from their husbands from looking their competence and potential
at and desiring them. Women in contributions to their families and to
seclusion are those who are usually their societies. In the long term, even
confined to parts of their husbands' when the decree is abrogated, women
homes where other persons, particularly will lack the competence to participate
men, apart form their husbands, are effectively in making decisions that affect
neither allowed to see nor communicate them and their societies.
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3 At both stages, the disempowered
group is the active agent. Unless the
group participates and induces desired
change, empowerment is not achieved.

4 External agents can facilitate
endogenous empowerment at these
stages by improving awareness and
facilitating the development and
acquisition of requisite capacity and
skills.

5 Prior to the colonial period, there
was a structure of collective decision-
making among representatives of all
groups (men, women, and children being
represented by their parents). People's
views were seen as crucial to all decision-
making processes in order to maintain
peace. No one individual or group
dominated others as there was no benefit
attached to — nor the incentive for —
dominating other people. However, the
colonial administration changed this.
With the appointment of Nigerian colonial
officers, who received incentives and
power to dominate other members of their
society, some individuals felt for the first
time superior to others. Power, once
experienced by a few, corrupted the laid-
down norms and rules of behaviour
which before had promoted reasonable
levels of equality, and assumed that every
person's views were important to
decisions affecting all. With the new
power structure, everyone who was too
weak to be appointed a colonial officer
was seen as inferior. Since the colonial
'masters' never felt that women were
important enough to be appointed
officers, women were automatically seen
as inferiors who had to be dominated by
the superior officers — men. Every man
had a chance of being made an officer, so
all men were, by extension, perceived as
superior to all women. Along the way,

not only did many traditional male
organisations lose their powers, but
women were almost totally dis-
empowered. Class and power struggles
began then, and have remained since.

6 For instance, Efunsetan, Madam
Tinubu and Moremi (Western Nigeria);
Queens Amina and Kambasa (Northern
Nigeria); Om. Owe (Eastern Nigeria) and
soon.

7 For instance, British feminists
convened for the first time in 1855; female
property rights were legalised in 1870;
and women won the right to vote after
World War I. The marginalisation of
women's rights in the colonies was thus
consistent with the practice in the centre.

8 The funding of the programme
was not reported in government budgets
or other such documents, nor was any
account rendered. This prompted Chief
Gani Fawehinmi to sue the government
and the First Lady for abuse of office and
misuse of public funds.

9 While a few rural people actually
had access to and enjoyed the benefits
accruing from BLRW resources, many
only got promises, which were never
fulfilled. In many cases, production
machines were purchased for small-
scale rural producers without training
given on how to use and maintain them
efficiently. Many faulty machines were
not repaired which, in most cases,
created additional burdens for the rural
dwellers (women and their husbands)
whom the programme was meant to
relieve. In fact, the various problems
faced by many rural dwellers as a result
of the programme led people to the
conclusion that the benefits accrued
more to the urban wealthy women who
were closer to the resources intended
for the programme activities.
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10 That the food we eat is produced
by these so-called, ignorant farmers
suggests that much of the ignorance lies,
ironically, with those who assumed them
to be ignorant. Consequently, factual
and logical fallacy underlies many of
the observed failures of 'top down'
programmes.
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Fundraising in Brazil: the major
implications for civil society
organisations and international
NGOs

Michael Bailey

Introduction
This paper looks at the opportunities for civil society organisations
(CSOs) in Brazil to increase and diversify income and considers some of
the attendant risks and challenges. The Brazilian experience is relevant
to middle-income countries in Latin America, where similar, though
more incipient, trends in local fundraising are evident, and it may also be
relevant to the more industrialised Asian and African countries where
the state manages significant resources and there is a substantial middle
class, as in India.

There are tens of thousands of CSOs in Brazil that assist the
disadvantaged. This paper focuses on those that, in addition to providing
services, represent or support the interests of the disadvantaged in the wider
society, In Brazil as elsewhere in Latin America, these organisations include
rural and urban unions, Amerindian groups, women's associations, the
social action institutions of the Catholic church, community-based
organisations (CBOs), and NGOs working in specific fields such as human
rights and the environment. Many were born out of the opposition to the
military dictatorship, which lasted from 1964 tol985, and were influenced
by progressive social thinking and liberation theology. Because of the size
and sophistication of the state in Latin America and its key role in poverty
reduction, the work of most of them has a public policy dimension, be it
municipal or national. They are the typical counterparts of international
NGOs (INGOs) in Europe and North America.

In Brazil, these CSOs, though numerous, dynamic and boasting a solid
record of social achievements, manage extremely small amounts of
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money in relation both to the scale of poverty and hardship in the country
and to the size of the economy and population. A key question for them
is simply how to increase income. A second, related, question is how to
reduce high levels of dependence on INGO funding, which may become
scarcer in future. The need for diversification was highlighted in 1994
when currency revaluation reduced the purchasing power of grants from
abroad and threw many social movements and NGOs into financial crisis.
However, tapping new sources has far-reaching implications for the
nature and ways of working of these CSOs.

The paper draws on recent experiences in Brazil to demonstrate the
range of potential new sources of funds, including the Brazilian public,
commercial activities, and government institutions. The role of volunteers
is also addressed. The pivotal institutional and cultural changes CSOs need
to undertake in order to mobilise these resources are highlighted, along
with associated risks, such as diversion away from their representational
and advocacy roles, loss of political independence, and bureaucratisation.
The paper then suggests specifically how aid agencies might fulfil their
responsibilities to help counterparts bolster income and raises the
possibility of more inter-institutional collaboration in what is increasingly
a global rather than national activity. Finally, some comments are offered
regarding the funding priorities of the INGOs, given the new income
opportunities facing CSOs; the main recommendation is to concentrate on
supporting advocacy work rather than service provision.

Though the focus of this paper is on financial sustainability, it is
important to register at the outset the crucial link for CSOs between
raising money and building public support for their concerns — these
are two sides of the same coin. Since many Brazilian CSOs working for
the disadvantaged aspire to influence government policies, they need
both credibility and political weight. The credibility may come from the
quality of their ideas but the weight comes from having a social base
capable of being mobilised around specific proposals. Fundraising from
the public enables an organisation to broaden its constituency, bring
attention to its causes, and stimulate political action. Raising money can
also be linked to the aim of changing society's attitudes. Brazilian NGOs
working on HIV and AIDS, for example, have poster campaigns that
bring in money and communicate positive images of people with
HIV/AIDS.

Discussion of financial sustainability raises broader issues, such as the
desirable relationship between civil society and the state, between the
voluntary sector and the private sector, the appropriate role of the
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voluntary sector in social service delivery, etc. There are complex and
controversial debates around these topics, which, sadly, cannot be
explored here.

Increasing and diversifying income
In 1995, a survey jointly made by Oxfam and ISER (Instituto de Estudos
da Religiao) of the major North American and European aid agencies and
foundations registered an annual flow of US$74 million for development
programmes and related public policy work. The dollar volume may have
dipped since then, and its value in local currency has fallen by about 25
per cent. Unless Brazil becomes highly unstable economically or
politically, flows will probably decline gradually and might reach
considerably lower levels within a decade — a worrying scenario for
Brazilian CSOs, especially development NGOs.

There are negligible data on CSO income, so quantification and analysis
of trends is difficult. However, over the last few years, it has been possible
to observe myriad incipient developments in funding which, over time,
will change the face of the whole sector. The principal innovations are:

• fundraising from supporters and the general public using a variety of
sophisticated techniques;

• growing corporate philanthropy;
• commercial activities;
• greater access to government resources;
• direct funding by official aid organisations.

Predictably, most of the new resources are being generated for welfare,
the environment or 'safe' development activities. Environment NGOs, for
example, now generate an impressive 80 per cent of their income
domestically. Organisations with a rights focus, or seeking to tackle the
roots of poverty and suffering find less favour with the economic and
political establishment. Nevertheless, the boundaries of what is 'safe' are
undoubtedly wider than a decade ago, and some controversial causes like
the movement of landless farmers [Movimento dos Sem Terra — MST)
succeed in appealing to a broad public.

It is also evident that there is an easier fundraising environment in the
more developed parts of the country, because of higher personal incomes
and favourable cultural propensities. However, this public could be
approached to support emergency and development programmes in poor
regions such the Northeast and Amazonia.
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Box 1 Anti-poverty campaign becomes a household name

The potential for mobilising the community around poverty issues was demonstrated
in the early 1990's when the anti-hunger campaign known as Acao da Cidadania contra
a Fome, a Miseira e pela Vida (Citizens' Action against Hunger, Misery and for Life)
became a national institution. It attracted massive media coverage and motivated
hundreds of thousands of individuals, unions, businesses, churches and civic
associations to donate food and clothing to the poor through a network of local groups.
The late Betinho de Souza, the charismatic founder of IBASE, a Rio-based NGO, led the
campaign. Stressing the responsibility of both the individual and the state to respond
to suffering, he called for charity with political action. This landmark movement shifted
the outlook of many Brazilians: the left revised its critical view of charity and welfare
work, which it had considered a diversion from the issues of structural change, and the
business and cultural elites were encouraged to take up social causes.

One factor affecting the willingness of individuals and companies to
give money for good causes is lack of confidence in the state as a provider
of health, education, and other services. The public believes the state is
inefficient and, especially in the case of the social security system,
corrupt. In addition, people are now more aware that government
spending is highly regressive. Evasion of personal and corporate taxation
is widespread. Better-off people who feel a responsibility towards the
underprivileged do not, therefore, see paying tax as a way of'doing their
bit', and may increasingly look to non-governmental alternatives. This is
rather a mixed blessing, since rebuilding the public sector and
redistributive taxation are key elements of any anti-poverty policy.

So what is the potential for fundraising? The answer is less generic if
the four main sources — individuals, companies, commercial activities,
and governmental institutions — are examined separately.

Individual supporters

In Brazil, as elsewhere in Latin America, many of the CSOs working for
the benefit of the disadvantaged are CBOs such as rural unions, urban
neighbourhood organisations, women's groups, etc. Partly because it has
been easier to negotiate grants from abroad, these have generally not
prioritised raising money from their constituencies. Arguably, there is
potential to do so, despite the fact that many members live in poverty and,
in some cases, in even greater poverty than 20 years ago. There would be
significant side benefits from tapping this potential, such as a heightened
feeling of ownership among the rank and file and greater downward
accountability of leaders.
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Members' contributions, frequently in the form of food, lending a room
or paying a bus fare, need to be stimulated by the organisation. Cash can be
mobilised through events, raffles, and die simple 'whip round'; and in some
organisations there could even be a regular subscription, especially now
that hyper-inflation has ended. The hardest problem, almost insuperable
except in the case of labour unions, is to get resources passed on to second
and third tiers of organisation, e.g. from a local farmers' association to the
regional association and on up to the national association. This is where
funding agencies have traditionally come in. Probably the best example of
'internal' fundraising is the MST, whose settlements contribute a
percentage of their production so that other groups can gain access to land,
reflecting their faith in the cause and trust in the leadership.

Because of the grossly unjust distribution of income in Brazil,
fundraising from the general public principally means targeting the
better-off. The middle classes are about the size of Britain's and, in the
case of the upper-middle and middle-middle ranges, have a higher
disposable income. And the rich are astoundingly rich. A significant
proportion of the middle classes, particularly the university-educated, is
progressive and concerned about social issues, making it a potential
source of finance for CSOs concerned with rights and poverty. At the
same time, though the lower income groups do not have much money to
spare, the culture of solidarity is stronger and they can be valuable
supporters of local causes. Given that the British public supports
innumerable civic and non-profit organisations with US$22 billion a
year, it is reasonable to think that within ten years several hundred
million dollars a year more could be raised in Brazil, even without the
benefit of the North European charitable tradition.

Understandably, well-off Brazilians are attracted most easily to
concerns which have some bearing on their own lives, though local
disasters also generate a response, as demonstrated in 1996 by the
support given to the victims of flooding in Rio de Janeiro. The causes with
the most appeal are probably the environment, AIDS, women's rights,
children's welfare, and law and order. According to a World Wildlife
Fund (WWF) survey, over the half the income of environmental groups
comes from their membership. Greenpeace's Brazilian chapter raised
US$150,000 in 1997, which is set to increase sharply following huge
investments in television and direct mail promotion during in 1998.
Stimulated in part by the ubiquitous presence of street kids and the
violence they suffer, there are thousands of local projects for children that
raise money from the community. It is very common to see collectors with

188 Development and Management



banners and tins at traffic lights. The largest fundraising operation for
children is UNICEF's television campaign, which finances about half its
US$25 million in-country spending, much of which benefits local NGOs.
NGOs working on social violence and law and order issues like penal
reform, drug abuse, reform of the police force, etc., have been less
adventurous in looking for money, but have great potential to mobilise
resources from a middle class which lives in daily fear of crime.

Catholic social action organisations such as the Pastoral Land
Commission and Indigenous Mission Council have a natural constituency
they can approach for resources, though currently this potential is little
exploited. The Catholic Bishops' Conference is developing fundraising via
its annual Lenten Fraternity Campaign, which seeks to raise public
awareness and promote solidarity around a social theme. There are more
advances in fundraising in the Spiritualist centres and evangelical
Protestant community, though this is largely for welfare provision. World
Vision now raises substantial amounts, much of it from the wealthy state of
Sao Paulo where it targets a small number of rich people for big donations.

Box 2 Volunteers

CSOs depend heavily on people who, with or without qualifications, give their time. In

organisations representing disadvantaged people, such as rural unions or favela

associations, this voluntary effort, whether focused around local self-help or national

political issues, has been the heart of the vitality demonstrated by CSOs in Brazil over

the last decades. Levels of participation are the product of a complex set of social,

economic, and political factors and are therefore hard to predict. One negative factor

has been the sharp increase in the hours of paid employment people need in order to

meet household needs, thereby reducing the time available for social militancy.

However, organisations can improve the ways they attract and sustain voluntary effort

— e.g. childcare provision, training, recognition, etc. 'Northern' experience in this may

be instructive.

These organisations and other non-profit bodies can take advantage of people who

are not 'interested parties', but have a sense of social responsibility. The pool includes

university students, often as volunteers or through job experience schemes, and the

retired. The latter constitute a quite exceptional resource in Brazil as many public

employees, including teachers, university professors, doctors, social workers and

administrators, retire on full pay in their forties and fifties. Companies and public sector

institutions could increasingly lend qualified staff. For example, the consultancy firm

McKinsey releases people for advice work with NGOs, while the Luis Freire Centre, an

NGO in Recife working on education and public security policies, has had up to six

professionals on long-term paid secondments from state and local government.
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Corporate philanthropy

The private sector is emerging as a significant donor for social and
environmental programmes, despite the lack of philanthropic tradition
in Brazil's business culture. Members of the Grupo de Instituigocs e
Fundagoes Empresariais, an association of some 40 philanthropic
organisations which includes multinationals like Xerox and Alcoa,
disburse US$300 million each year. The Bradesco Foundation alone,
linked to the bank of the same name, spends US$70 million a year, largely
on schools.

Growth in private sector giving has several motives: public relations
advantages; a genuine, albeit embryonic, recognition of the moral
responsibilities of corporate citizens; and, in common with the middle
classes, a fear of social explosion and distrust in the state's capacity to
administer defusing programmes. Nevertheless, much of what is called
corporate philanthropy is, in fact, investment that will generate direct
benefits for the donor. A company can offer literacy courses for its
employees and the neighbouring community and present this as
philanthropy, but essentially it is training its workforce. Another may
spend money on environmental improvements but be largely cleaning up
its own mess. At worst, philanthropy is thinly disguised tax evasion.
Foundations also receive government resources for their initiatives, a
factor which swells the figures.

Box 3: Toymakers come top of the class

The best example of creative philanthropy-cum-fundraising is the Abrinq Foundation,

established by the toy manufacturers' association, which supports children's rights.

In 1994 the Foundation received US$160,000 for its first major investment in

fundraising. Current annual income US$8 million, 94 percent raised inside Brazil and

three quarters from companies. The Foundation campaigns against the use of child

labour and is developing 'child friendly' product labelling. It not only seeks resources

for its own work but also acts as an intermediary between donors and third-party

projects, like many INGOs.

Corporate pro bono support is beginning to appear for CSOs. TV
Globo's free air time for Agao da Cidadania and the UNICEF appeals is
the most obvious case, but there are other initiatives such as American
Express helping IBASE raise US$90,000 by mailing its cardholders.
Affinity credit cards, through which a percentage of the consumer's
spending is passed to a non-profit organisation, are now offered by a
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number of commercial banks. The Women and Life Collective in Recife,
which works on gender violence and teenage prostitution, has obtained
free help from media companies to mount a campaign involving TV,
tele-marketing, poster sites, and direct mail; the telephone company
has also agreed for donations to be collected by addition to customers'
bills.

Commercial activities

Commercial activity by CSOs is in its infancy, but considering the
purchasing power of the middle and upper classes there is reason to
believe it has significant potential. The principal obstacles are the lack of
business skills in CSOs and the astronomical cost of borrowing, as well
as the rather volatile economy. Business activity can be loosely divided
into two types: conventional and 'solidarity'. An example of the former
is TV Viva in Recife, which successfully sells video services to corporate
clients, whose interest is getting a quality clip at a competitive price, and
not the social objectives of the supplier. Some Brazilian development
NGOs are also entering the consultancy market or tendering to run the
social components of government development projects. IBASE, for
example, has a major contract to evaluate the impact of the federal
government's special credit programme for family farmers.

Most businesses, however, will have a solidarity dimension, since the
client or consumer is motivated partly by the social objectives of the
supplier, as in the case of Abrinq's US$1.5 million income from cards and
wrapping-paper sales through the door-to-door saleswomen of a
cosmetics company. There are a growing number of smaller-scale
initiatives such as the Women and Life Collective in Recife setting up a
hotel for women and GAPA-Bahia selling T-shirts in boutiques. A
network of Amazonian grassroots groups and NGOs has held a trade fair
in Sao Paulo to promote regional products in the domestic market. There
is also potential for expanding Fair Trade exports, especially foodstuffs
and niche products like Amazonian babassu soap, and for social tourism
— though growth prospects depend on currency devaluation.

Brazilian state resources

Brazilian CSOs enjoy increasing access to governmental resources, be
they municipal, state, or federal, in line with the global trend. However,
the amounts involved are still insignificant from the state's perspective,
and no special budgets have been created. President Cardoso and the
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technocratic elite seem keen on CSO participation in social service
delivery but many politicians disagree, either because they wish to
conserve Brazil's sophisticated system of clientilismo, or because they
have a state-centred view of economic and social development. Many
civil servants in the powerful bureaucracy also believe the state should
provide all services. Another factor limiting the transfer of resources to
CSOs is the modest operational capacity of the CSOs themselves.
Despite these constraints, the outlook is for a gradual increase in
funding that will have a major impact on the voluntary sector as a
whole.

However, not all government monies finding their way to CSOs are
purely for service provision. Firstly, organisations can sometimes make
a legitimate margin on these services, which becomes 'unearmarked
income'. Farmers' unions, for example, can generate income by
supplying technical advice to groups receiving government credit.
Secondly, there are progressive municipal and state governments, and
the occasional federal institution, which are prepared to help CSOs with
their more political roles of representation, lobby and campaign, rather
as some local councils did in Britain in the early 1980s. The Josue de
Castro Centre, an NGO in Recife, received money from the City Hall to
give courses to community leaders on the new participatory budgeting
process, thus equipping the disadvantaged population to negotiate better
with it. Though funding for 'strengthening civil society' is not common,
it is coming under discussion and could well increase, especially at
municipal level.

Box 4 Legal and fiscal environment for CSOs

The creation of non-profit civil associations is easy, but subsequent control by the

authorities is negligible. A new legislative framework for CSOs is under negotiation;

this would include requirements regarding governance, audits and public disclosure of

information that would help increase the confidence of the donating public. However,

if the state went beyond the minimal level of regulation that facilitates public scrutiny,

there could be problems of political interference, bias, and inconsistency. Self-

regulation and voluntary codes of conduct could help foster credibility in NGOs, but

there is a long way to go before any standards become widely accepted. The fiscal

framework for CSOs, which includes some tax benefits as well as incentives for donors,

is under review. The worst abuses of this system have been curbed, but the weakness

of control mechanisms still impedes progress towards more generous and transparent

arrangements.
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Bilateral and multilateral development aid

Official aid monies have long been reaching CSOs via international
NGOs. However, there are growing opportunities for CSOs to deal
directly with official institutions, both bilateral and multilateral.
Increasing CSO sophistication combined with the decentralisation of
official aid management facilitates this trend.

The European Union has global budget lines open to CSOs, including
resources for disasters, which larger Brazilian NGOs are well placed to tap.
There are also special programmes for Brazil, such as the fund created for
projects with children at risk. Some of the UN bodies also finance CSOs
directly, though on a small scale. Many embassies, including the British
and Japanese, administer expanded funds for small CSO projects.

World Bank monies are increasingly finding their way to CSOs, either
directly through grants or loans, or indirectly through the government
projects it funds. The latter has become quite significant: as of April 1997
there were eight projects channelling some US$150 million to CSOs. The
bulk of this is for credit programmes, but there are significant amounts for
health and other social projects, as well as for contracting consultancy,
research, and training services from NGOs. There are also resources reaching
NGOs from the Global Environment Facility and the G-7 Programme for
Tropical Rainforests. Direct support to CSOs is, however, still on a tiny scale,
with the notable exception of US$19 million for ADDS programmes.

Much of the money reaching CSOs from the Inter-American
Development Bank (IDB) is also for credit programmes though, unlike the
World Bank, this can be accessed direct. There are also grant budgets to
which Latin American CSOs can apply, such as the Indigenous People's
Fund and the new Women's Leadership Fund. Most interestingly, the
Brazilian Association of NGOs has negotiated a US$150,000 grant to
study the feasibility of creating a foundation to raise money from within
Brazil and draw in matching funds from multilateral banks and official
aid. The foundation would provide grants of US$50-70,000 and capacity
building services to local NGOs.

Box 5 IDB loans

NGOs can apply for capital for loan programmes to the Small Enterprise Development

Facility of the IDB's Multilateral Investment Fund and to the Small Projects Programme.

Cearah-Periferia, an NGO in the Northeastern city of Fortaleza, is negotiating a

US$500,000 loan for housing credits and a US$250,000 grant for advice and training

to the beneficiary communities.
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The multilaterals also encourage Brazilian state institutions to see
CSOs as 'partners in poverty alleviation' and to incorporate them as
delivery agents in social programmes. This influence is exercised in the
design stage of specific projects, such as the World Bank-funded
Planafloro Natural Resource Management programme in the Western
Amazon, through technical assistance in drawing up sectoral policies,
and through seminars and publications on state/civil society
partnerships. The banks are also fostering private sector involvement in
poverty alleviation.

Organisational development
To understand the organisational challenges facing CSOs today, it is
necessary to understand their cultural, political, and institutional roots.
In the 1960s and 1970s, most social movements and NGOs concerned
with rights and poverty radically questioned the economic, social, and
political order, many from a Christian socialist perspective. Even
though some organisations expressed the concerns of moderate, pro-
democracy sections of the middle-class, they all operated outside the
establishment and their attitude to the state and to business was highly
critical. In order to survive, many depended on a low profile and
discretion about their funding and activities. The wave of new NGOs
and movements that emerged in the 1980s, including women's
organisations, were often led by people who had been political
activists, exiles, or prisoners. Organisations evolved in 1980s and 1990s
in the context of gradual democratic consolidation at home and the
collapse of communism abroad, and became more numerous, diverse,
pluralist, and institutionalised.

Though political violence and authoritarianism persist, especially in
rural areas, CSOs now operate in a more open society, with greater access
to the media. They are having to change internal cultures, ways of
working, skills and, crucially, their relationships with other actors —
notably the state, business, the general public and, not least, their own
membership. INGO donors have been one source of pressure for
organisational changes, having themselves discovered 'management' in
the 1980s, but most Brazilian CSOs perceive the need to evolve, thus
reducing both the friction with funders and, more importantly, the danger
of adopting inappropriate institutional paradigms.

Today, to survive and grow, a CSO needs to demonstrate that it is
effective and efficient with the time and money given by its members, the
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general public, or institutions. Achieving overall quality depends greatly
on improving the skills of staff and the management systems. Since the
results of CSO work are often by their nature difficult to evaluate, the
quality of internal organisation often serves as a proxy impact indicator
for donors and supporters. Institutional fundraising, particularly,
demands further development of the organisational disciplines of
planning, financial management, and reporting.

Transparency and accountability are other keys to successful
fundraising. At the moment, few CSOs publish annual accounts or
reports or have boards which properly steward funds donated for the
organisation's declared aims. However, many have external audits, and
accountability is now squarely on the CSO agenda, not least because
those that wish to call the state or corporate sector to account know they
have to put their own house in order. Building commitment and trust
among stakeholders also requires an effective communications policy, as
lights under bushels are invariably short-lived.

A trend already evident amongst Brazilian NGOs is specialisation,
partly to develop institutional competence, and partly to build public
support. An institution needs to have a clear identity and role — if the
profile is woolly, nobody will identify with it. Specialisation also
facilitates gaining the know-how to manage more complex projects that
will attract resources from government and official aid sources.

Organisations need to bring in more professional fundraising and
marketing skills, and some now seek to do this. Brazil has the advantage
of having a well-established advertising industry, including specialist
companies in telemarketing, direct mail and database management,
though costs are high and availability is limited in the less developed
parts of the country. Most CSOs cannot afford in-house fundraising
departments, but they do need people to oversee the function, which
should be closely tied to the rest of the organisation's work, especially
campaigning.

Applying the management manuals is of limited benefit, however, if
staff and members lose faith in the cause. The hardest task in
organisational development is building enthusiasm and consensus
around the many choices and changes being made, and managing the
permanent tensions in attempting to respond to both 'institutional and
development imperatives'. Moreover, it is hard to convince the public or
an institution to give money to an organisation if the people in it do not
firmly believe in what they are doing.
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Managing the trade-offs
So what are the risks for a CSO arising from the active pursuit of income?
In the worst scenario, the consequences are political neutering, diversion
away from its more strategic roles, loss of its institutional qualities, and
even its soul. These outcomes are certainly not ordained, but some trade-
offs are inevitable — their size and nature being a function of institutional
choices and the quality of management.

Governmental funding of CSOs brings the well-known danger of loss
of political independence and critical spirit, especially in Brazil where
the political culture does not (yet) consider 'biting the hand that feeds
you' to be acceptable behaviour. Even nibbling at the fingers can lead to
funding cuts. For example, IBASE lost a substantial contract from the
Ministry of Education when Betinho, its director and leader of Agao da
Cidadania, criticised government social policies. It is important,
therefore, that INGOs do not press counterparts too hard to take
government money on the mistaken presumption that the political
compromises and risks involved will be as modest as those in the USA or
UK. The same considerations apply to funding from business.

Some Latin American CSOs have felt that by taking money to deliver
basic social services, especially from 'social compensation funds', they
legitimise government and multilateral banks' macro-economic policies,
which they consider prejudice the disadvantaged. This has been less of
an issue in Brazil, where CSO fears are more about sanctioning the
transfer of services to the private sector. Brazilian CSOs, though,
increasingly argue for services to be managed by the community on a non-
profit basis, with the state acting as hinder and regulator. Espousing this
'non-state public sector', as Brazilians call it, allows greater scope for
involvement in service provision without endorsing privatisation.

In the long run, the greatest risk posed by governmental funding is the
gradual diversion of organisations away from their representational or
advocacy role. This is because, even though entering into partnership
with government might theoretically increase access and influence, so
much extra effort, especially by key staff, has to be invested in simply
managing the service. Clearly, if the funded activity fits well with other
strategic change objectives and the opportunity costs are minimised, the
net benefit is more likely to be positive.

Similarly, if CSOs prioritise doing what individual and corporate
donors want, they may find themselves in the politically more
comfortable corners of poverty alleviation, at a distance from sensitive
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issues and the broader agenda of social and economic reform. But, with
skill and conviction, public opinion can be lead to some degree.
Moreover, organisations can develop more sophisticated ways of
appealing to different constituencies simultaneously.

Box 6: Give them bread, or give them land? Or both?

The potential tension between fundraising and advocacy objectives was illustrated by

Agao da Cidadania in the third year of campaigning when it focused on the issue of

agrarian reform. While this certainly made some supporters more aware and helped

prepare the ground for the MST's later burst of popularity, it distanced and demobilised

others, who essentially wanted to help their neighbours. Agao da Cidadania could

perhaps have reduced the trade-offs by more actively safeguarding its appeal to the

good neighbours while not compromising its campaign.

Finally, the organisational and cultural changes required to be a
successful fundraising institution may lead to loss of the desirable NGO
characteristics of innovation, flexibility, and risk-taking. Even core values
are at risk if the welfare and future of the institution, or indeed of the staff,
becomes the paramount concern, or if the business side of the venture and
related culture of growth and competition take over.

Reviewing risks highlights the fact that the pursuit of money has to be
managed extremely carefully and that, even then, there will usually be
downsides for an organisation. Careful management includes:

• making informed and calculated choices about the costs and benefits
of a fundraising strategy, not just in financial terms but in development
and institutional terms;

• administering the inevitable tensions between different institutional
objectives;

• having a clear definition of the organisation's mission so that the
appropriateness of any action is more easily judged;

• having checks, including an effective external board, to keep the
organisation on the straight and narrow.

The role of INGO donors
The opportunity for Brazilian CSOs to diversify and increase income has
three principal implications for INGOs. Firstly, although US
foundations and a few European agencies such as Oxfam GB have been
making grants for fundraising and developing fundraising capacity,
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there is great need for further investment. Secondly, support could
increasingly be offered through formal partnerships, reflecting the now
globalised nature of the fundraising business. The relationship between
'Northern' organisations and larger Brazilian CSOs will change as the
latter participate as more equal partners in worldwide networks.
Thirdly, INGOs should concentrate investments in activities and regions
less easily funded from Brazilian sources, including some of the more
politically sensitive areas of social development such as campaigning
and lobby for the rights of the disadvantaged. These implications are
now looked at in more detail.

Box 7 Do INGOs ever abandon counterparts?

Although INGOs have a moral responsibility to assist local counterparts on the road to

greater independence, it is not uncommon in Latin America to see them withdrawing

from projects or entire countries on the grounds of 'new priorities' and 'thematic and

geographic concentration', without seriously trying to secure the future of the work

supported. Funders should have a franker dialogue with counterparts about their long-

term plans and, in cases of withdrawal, there should be long notice periods and active

support for income diversification.

Support for income growth and diversification

INGOs can provide grants or loans for the following activities by
counterparts:

• fundraising from the general public (events, concerts, media
campaigns, direct mail, membership drives, etc.);

• commercial initiatives, such as setting up businesses and marketing
professional services, including preparation of tenders;

• preparation of projects to be financed by government sources or official
aid;

• creation of endowment funds;
• acquisition of assets, such as premises, which reduce overheads;
• staff development, recruitment of qualified personnel, creation of

small specialised departments, and development of the use of
volunteers;

• research and publications on fundraising, training courses, and
exchanges 'North-South' and 'South-South';

• research and lobby on legal and fiscal frameworks for CSOs.
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These are necessarily long-term investments and some, especially
fundraising from the public and business ventures, can be risky — at a
minimum, failures will be more obvious than in the case of much social
development work. But this is no reason not to finance them; it simply
underlines the need to monitor experiences so that lessons are learnt.

Many INGOs possess vast experience of fundraising and related issues
such as tax regimes benefiting charities, codes of conduct, fundraising
ethics, fair trading etc. that could be shared with Latin American
organisations. There are also specialist advisory organisations that can be
contracted, such as Catalyst in London; and the British Charities Aid
Foundation, which has recently opened an office in India. It is necessary
to be careful when transferring 'Northern' institutional and fundraising
practices to places where the culture and challenges are different, but
there are many relevant principles, techniques, and lessons.

More modestly, INGOs can stimulate local fundraising throughout
their normal grants programmes. When talking to counterparts, they can
assess more carefully the 'local contribution' that appears in income
plans and discuss in detail proposals for longer-term financial viability.
Grant funding can be linked to advances in fundraising from local sources
— a policy common in the UK and USA. However, it is essential to avoid
situations where a counterpart loses a dollar of external subsidy for every
dollar raised locally — the immense effort needed to raise funds needs to
be rewarded, not penalised.

In much of Latin America, a more strategic policy option for INGOs is
to use their money and know-how to help develop the capacity of local
institutions to advise and train others. Services already established in
Brazil include a course in non-profit marketing at the Getulio Vargas
Foundation, a nationally-known Quango, and advice on social
programmes for companies, offered by Dialog, a Rio-based NGO. A
complementary policy is to promote the socialisation of successful local
experiences within the region. The Ford Foundation and Ashoka have an
annual competition for pioneering fundraising initiatives in Rio de
Janeiro and Sao Paulo that serves to disseminate new approaches. Oxfam
GB has contributed a grant in order to extend the competition to the
poorer, north-eastern states.

New forms of partnership

Fundraising is already a globalised activity, with the concomitant
emergence of new types of competition and collaboration. For some
INGOs, the long-term strategy will be to fundraise with Brazilian
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counterparts for specified programmes. This could mean applying in
consortium to official aid budgets or, more ambitiously, fundraising
together from the Brazilian public. In both cases, the 'Northern' partner
can contribute risk capital, fundraising know-how, and its 'name'. It can
also provide managerial or technical support to the programme itself and
help place a check on the influence of official donors. Fair Trade
partnerships are yet another opportunity for collaboration.

Joint efforts may well develop within broader frameworks of
international inter-institutional cooperation that cover emergency and
development programmes, related lobby and campaign work, learning,
and publications, etc. This cooperation will take different forms. Some
front-runners in fundraising in Brazil, such as Greenpeace and World
Vision, are local chapters of internationally-federated organisations with
'Northern' origins, several of which have developed a membership in
Brazil. Alternatively, established Brazilian NGOs may decide to apply to
join networks like Oxfam International or the International Save the
Children Alliance. Over time, these international associations may lose
their overwhelmingly 'Northern' character. There is also scope for greater
cooperation between Catholic social action organisations in Brazil,
which play an important role in development and strengthening civil
society, and the Catholic aid agencies.

Funding priorities

As Brazilian CSOs diversify and increase income, INGO funding will
become more complementary, seeking the parts other monies do not
reach. Firstly, as local fundraising will develop principally in regions
with propitious cultural and economic conditions, INGOs may further
concentrate spending in the poorer parts of the country, such as the north-
east. Secondly, they may reduce grants to the larger CSOs that fundraise
successfully and concentrate instead on seed-funding new, innovative
social entrepreneurs. Thirdly, since fundraising will be easier for some
issues than others, donors may focus on 'Cinderella' themes. NGOs
working on the environment or children's rights, for example, are clearly
more attractive to the general public than labour rights or leadership
training programmes run by rural unions. Fourthly, as more government
and official aid monies reach service-orientated programmes run by
CSOs, INGOs may cut back spending in these areas, though they may
continue to fund 'practical' development work where this underpins a
group's advocacy capacity and empowerment.
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Box 8 The Planafloro case

In the western Amazon state of Rondonia, the World Bank-financed Natural Resource

Management Programme (Planafloro) has allocated US$22 million for social and

economic programmes, to be channelled via grassroots organisations and NGOs.

Projects include innovative experiences which could later influence public policies —

the type of work many aid agencies fund in Brazil. The challenge for CSOs in Rondonia

is not to search for funds but how not to drown in them, even though there are generous

budgets for technical assistance. At the same time, they face another great challenge

— how to maintain their capacity to politically represent or advocate on behalf of small

farmers, the landless, rubber tappers, Amerindians, and rural women vis a vis local

government, the World Bank, and society at large.

Government and official aid monies will not generally be used to
strengthen the advocacy and representational capacity of disadvantaged
groups and their allies — indeed, it would probably not be conducive to
healthy civil society if they were. And building such capacity will not
appeal to most corporate and well-off donors, who may feel their interests
are threatened if the disadvantaged become protagonists in their own
causes. In the longer term, CSOs may be able to count on a significant
number of lower- and middle-income Brazilians to understand and
financially support this function, particularly if efforts are made now to
recruit that support. Until this happens, resources from NGOs abroad will
have a vital and distinctive back-up role to play. This is, arguably, the
most effective contribution they can make to poverty reduction in Brazil.
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Routes of funding, roots of
trust? Northern NGOs,
Southern NGOs, donors, and
the rise of direct funding

David Lewis and Babar Sobhan

Introduction

Debates about the roles and importance of NGOs in promoting social
change and development have grown more complex in recent years as the
diversity of organisational types and contexts has become apparent.
Contexts are changing rapidly. In many countries, Southern NGOs
(SNGOs) now receive funds and other forms of support from many
different sources including Northern NGO (NNGO) 'partners',
international foundations, and official bilateral and multilateral donors.
Donors may support SNGOs directly or indirectly through NNGOs. As
SNGO competence and capacity has increased through their own efforts
at professionalisation, through wider recognition and support from
government, and by the provision of 'capacity building' partnerships
with NNGOs, these Southern organisations have taken up positions
within the burgeoning 'third sectors' of aid-recipient countries alongside
the governmental and business sectors.

These changes, while proceeding at a very different pace in different
parts of the world, have profound implications for the relationships
between NNGOs, SNGOs, and donors. This paper sets out to address two
main themes in the context of Swedish aid to NGOs in Bangladesh.
Firstly, as bilateral donors provide an increasing proportion of their
resources to NGOs, how can sound and responsible funding relationships
be built between bilateral donors and NGOs? Secondly, how can NNGOs
work usefully in contexts where the number and capacity of local SNGOs
has expanded significantly?
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The growth of direct funding
The recent growth in direct funding of SNGOs by official donors (as
distinct from funding them through NNGO intermediaries or as
participants in wider bilateral multi-agency projects) has been noted
(Bebbington and Riddell 1995; Edwards 1996). For official donors such as
the Swedish International Development Authority (SIDA) there are two
main routes through which funds are transferred to SNGOs: the indirect
route in which resources are provided to Swedish NGOs which then work
with SNGO 'partners' in the country concerned; and the direct route in
which funds are given directly to SNGOs via the donor's country office.

However, there are risks associated with the rush by donors to fund
NGOs directly. For example, Bebbington and Riddell (1995) conclude
their discussion of the changing relationships between NNGOs, SNGOs,
and donors with three main issues for further consideration: (i) that donor
support to NNGOs has tended to rest on a view of NNGOs as effective aid
delivery mechanisms rather than as organisations capable of assisting
SNGOs in the wider strengthening of 'civil society'; (ii) that there may be
a danger in direct funding that SNGO agendas may be distorted to fit
donor objectives; and (iii) that while the trend towards increased direct
funding is sometimes perceived as a 'threat' to NNGOs, it may also be
viewed as an opportunity for creative thinking about enhancing the
effectiveness of donor, NNGO, and SNGO roles and relationships.

Following from the third point, Edwards (1996) has drawn attention to a
potential crisis of identity and legitimacy among NNGOs, as increasingly
effective SNGOs take over most of the activities previously carried out by
organisations from the North. In the case of Bangladesh in the late 1990s,
there may be very little a NNGO can bring to a third sector which is
increasingly dominated by a range of highly professional local organisations
and ideas. The changing environment in which NNGOs now operate
therefore raises a set of important questions about their possible future roles.

This paper discusses issues arising during a recent SIDA study in
Bangladesh, which attempted to compare direct and indirect funding
routes. The study was commissioned by SIDA in order to assess whether
its two forms of NGO support were complementary, and whether they were
effective in contributing to SIDA's development assistance goals. Although
the study was commissioned by a specific donor in relation to a particular
country, we suggest that the issues raised are of wider relevance to NNGOs
engaged in thinking strategically about their future roles, and to donors
seeking to develop sound and equitable funding relationships with NGOs.
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What criteria were used to assess the effectiveness of Swedish NGO
assistance in Bangladesh? The main themes considered were: (i) the
relevance of NGO activities to ongoing development efforts in
Bangladesh; (ii) the sustainability of NGO activities and the extent of the
'sense of ownership' being fostered among clients and 'beneficiaries'; (iii)
the feedback provided by NNGOs and the level of accountability to
Northern publics; and (iv) the implications of the Swedish experience in
Bangladesh for the future of NNGO development roles.

After some introductory comments on the respective histories of
Swedish and national NGOs in Bangladesh, these issues are discussed in
turn and illustrated with selected examples. In conclusion, the paper
briefly explores the importance of building trust in the changing
relationships between NNGOs, SNGOs, and donors.

NGOs in Bangladesh

Bangladeshi NGOs

Bangladesh is unusual in the scale and importance of its NGOs. The origins
of many of its NGOs can be found in the aftermath of the Liberation War of
1971, particularly in the processes of national reconstruction alongside the
international relief effort mobilised after the 1972 cyclone which
immediately followed independence. Gradually, these organisations grew
in size and in scope, and many began shifting from a relief to a development
focus. In particular, Bangladeshi NGOs worked with the growing numbers
of landless rural people, a target group whose needs were generally ignored
by government agencies (Lewis 1993).

The largest and best-known of the Bangladeshi NGOs, such as the
Bangladesh Rural Advancement Committee (BRAC), Proshika, and Gono
Shahajjo Sangstha (GSS) — and to some extent Grameen Bank, a private
non-profit bank which is often associated with NGO initiatives — have
pioneered development approaches which seek to work with rural and,
more recently urban, landless households through a combination of
consciousness-raising (for example, providing information about legal
rights), service provision (such as credit for income generation,
education, and health care) and group formation (for building solidarity
among disadvantaged households). Some NGOs have combined these
with wider lobbying and advocacy for legal and policy reforms.

The two military governments which came to power in post-
independence Bangladesh saw the growth of a local NGO sector as a
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threat to both their access to foreign funds and to their legitimacy,
especially as many NGOs began the shift from relief activities towards
longer-term development work which focused on the structural causes of
poverty. Much of this work was a direct response to the failure of
government agencies to deliver basic services and respond to essential
needs. Some of the NGO leaders were former student activists, who found
comparatively sheltered arenas to work for social change within the
precarious climate of authoritarian rule.

However, opposition political parties, including those on the left,
looked on with alarm as NGOs began to form links with their erstwhile
constituencies (the rural poor), and with suspicion as they received
increasing quantities of foreign funds from official donors and from
NNGOs. The availability of these foreign funds drew many NGO field
workers away the cadre ranks of political parties towards the NGOs. This
process was seen by some as undermining the potential for a genuine
mobilisation of the poor by focusing on the symptoms rather than the
causes of poverty.

While many Bangladeshi NGOs were initially funded by international
NGOs such as Svalorna (Swedish Swallows), Canadian University
Service Overseas (CUSO), and Oxfam GB, there were few questions asked
about their relationship with government at this time and the NGOs were
largely seen by the government as general welfare agencies. However, as
they grew in size, NGOs began to access funds directly from foreign
donors, many of whom viewed NGOs as dynamic alternatives or
complementary support to government-based assistance. By the late
1980s, a polarisation of views existed in Bangladesh about the role and
the status of the NGOs, supported with very little informed public debate.
Relations between NGOs and government, at least at the formal level,
became generally poor.

A reaction to these problems was the establishment of an NGO Affairs
Bureau by the government in 1989. The aim was to speed up processing
the growing flow of NGO project proposals which required approval by
government, while creating a new mechanism for the government to
monitor resource flows to the NGOs and to oversee NGO activities around
the country. The government felt that NGOs needed to be regulated as part
of civil society rather than simply standing apart from it. Despite NGOs'
misgivings about dealing with this new layer of bureaucracy, the new
policy contributed to the opening up by many NGOs to the possibilities
of working constructively with government. The World Bank (1996)
report on NGO-government relationships is the most explicit example of
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the donor view that NGOs and government can usefully complement
each others' efforts. However, relations between NGOs and government
may still remain highly dependent upon personalities.

Swedish NGOs

The history of Swedish NGOs in Bangladesh has firm roots in the
post-1971 relief efforts. In the case of church-based organisations, a
connection with Bangladesh can be traced back to missionary work
dating from the nineteenth century. Swedish NGOs were found in the
study to be driven by a range of domestic religious, political, and social
agendas and answered to different domestic constituencies, where their
roots were to be found in Swedish popular movements. For example, the
Swallows developed out of the humanitarian concerns of the Emmaeus
movement, which originally focused on homelessness in Europe during
the 1940s. Diakonia and the Swedish Free Mission (SFM) grew from
different sections of the Swedish Church. Other sections of Swedish
society reflected in Swedish NGOs working overseas were the trade
unions and the cooperative sector, as well as the international
humanitarian federations such as The Save the Children Fund, which
affiliated with Swedish counterpart agencies. Like many of the
Bangladeshi NGOs, Swedish NGOs which started with a relief and
welfare focus have, to varying degrees, begun moving towards a more
developmental approach.

There are 12 Swedish NGOs presently working, or funding projects, in
Bangladesh, a surprisingly high number given Sweden's size and the fact
that there are no special historical links between the two countries. Seven
Swedish NGOs came to Bangladesh immediately after independence and
began implementing their own projects. A continuing preoccupation
with implementation delayed links with the growing local NGO
movement. However, partnership with Bangladeshi NGOs gradually
developed, changing the role of some Swedish NGOs from direct
implementation towards partnership and funding roles. In some cases
Bangladeshi partner organisations quickly outgrew their donor NGOs
and went to SIDA for direct funding. This was true for Swallows in the
case of Proshika and for Diakonia with regard to BRAC and GSS.

The work of many Swedish NGOs remains influenced by this history.
For example, Lutherhjalpen is still committed to work only with the
Rangpur Dinajpur Rural Service (RDRS) in northern Bangladesh and the
Swedish Free Mission (SFM), mainly on Bhola island, working on
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initiatives established as far back as 1970. Radda Barnen still has its
Mirpur clinics and the Swallows work with Thanapara village — though
interestingly, both organisations have tried to end direct implementation
of these projects.

The Swedish NGOs and their partners too have a diverse set of roles in
Bangladesh. These broadly mirror the national and local NGOs' efforts,
though some have found themselves unable to move away from more
traditional service roles, such as running local clinics. The particular
opportunities for international NGOs to provide specialised support to
local NGOs (aside from mere funding), and their advantageous position
for internal networking and lobbying, are only beginning to be explored
by most Swedish NGOs.

SIDA support to NGOs in Bangladesh
In order to receive funds, NGOs must comply with SIDA's five
development assistance goals: these are (i) economic growth; (ii)
economic and social equality; (iii) economic and political independence;
(iv) democratic development; and (v) environmental quality. Aside from
these goals, SIDA support to NGOs is guided by several other factors,
although there is no formally-stated NGO policy. Swedish NGOs are
required to contribute a minimum of 20 per cent towards total project
costs and in order to qualify for SIDA funds NGOs must be non-profit
organisations, have a democratic structure, and be able to implement
planned projects. In addition, NGOs applying for Swedish funds must
ensure that their activities are sustainable, and must support the
strengthening of democratic processes (SIDA 1993: 34). Support to
Swedish NGOs is also designed to raise awareness in Sweden in that it:

... provides a way of stimulating people's interest in development
issues in Sweden. This should increase public awareness of
international development trends, of the role of development
cooperation, and of how worldwide changes may influence
Swedish society.

How do the two modes of funding work? The direct mode of support
provided by SIDA to Bangladeshi NGOs is illustrated by Figure 1 while
indirect support to Swedish NGOs is shown in Figure 2. There are
several types of direct funding, such as that provided through bilateral
projects, including the General Education Project (GEP), to which SIDA
contributes, and which has considerable NGO involvement. There is
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also a separate, though far smaller, democracy and human rights
funding channel, through which the electoral monitoring NGO,
Bangladesh Mukto Nirbachan Andolon (BAMNA), is supported, for
example. In the case of indirect funding, the Swedish NGOs may
implement their own projects or be working with local partners. Some
Swedish NGOs such as Swallows are also engaged in networking on an
international level.

SIDA regards these two principal modes of funding as being
essentially complementary forms of NGO support, with indirect funding
coordinated from the SIDA NGO Division in Stockholm, while the direct
funding is managed by the SIDA Development Cooperation Office (DCO)
in Dhaka. However, the two modes are each intended to serve different
purposes in Bangladesh within SIDA's overall aid programme. Through
indirect funding, Swedish popular organisations (as Swedish NGOs,
which are taken to include trade unions and cooperative societies) can be
supported in their work in Bangladesh, forming links between the non-
governmental sectors of both countries. Through direct funding,
innovative SNGOs can be supported by SIDA in their efforts to generate
experimental or pilot approaches, such as credit provision to the landless
or a progressive model of primary education, which may subsequently be
used within the public sector; and in activities, such as electoral
monitoring or social mobilisation, which can contribute to strengthening
the democratic process in Bangladesh (SIDA 1992).

In Stockholm, SIDA makes block grants to the larger Swedish NGOs or
to groups of smaller NGOs. In what has become known as the 80:20
funding ratio, SIDA supplies up to 80 per cent of the funds provided the
NGO contributes a minimum of 20 per cent of the project costs. In
1992-93 Swedish NGOs received a total of 21.4 million Swedish Krona
(approximately US$2.75 million) for work in Bangladesh. As we have
seen, these NGOs include Radda Barnen (Swedish Save the Children), a
range of church-based NGOs, the Swedish Red Cross, the Swedish
Organisation of the Handicapped (SHIA), the Swedish Swallows
volunteer organisation, and the LO/TCO Swedish trade union umbrella
organisation. Some of these operate their own projects but most work
with local partners. The Swedish NGOs are active in various sectors
including health, education, and rural development. SIDA's support to
these organisations is rooted in their origins within the Swedish non-
governmental sector, whose votes help to determine the Swedish
parliament's allocation of aid expenditure.
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Figure 1 Types of NGO assistance given by SIDA through the Development

Cooperation Office [DCO] (SIDA direct support)

Country frame
e.g. GEP

DCO

Direct support
e.g. Proshika

Human rights and
democracy e.g. BAMNA

Figure 2 Swedish NGO activities in Bangladesh (SIDA indirect support)

Implementation
through partners

e.g. O.M. Koinonia

Swedish NGOs

Direct implementation
e.g. Swedish Free

Mission

Networking e.g.
Swallows

Direct support to SNGOs is a more recent trend within the Swedish aid
programme as a whole, and this only takes place in three countries in
which SIDA is active — Bangladesh, India, and Sri Lanka, of which
Bangladesh is by far the largest recipient. The main reason for this has
been the development of an influential and innovative indigenous NGO
sector in the country which, among others, includes BRAC and Proshika,
two of the world's largest private development agencies, both of which
have received SIDA support. In 1992-93 this brought SIDA funds worth
28.8 million Swedish Krona to Bangladesh (US$3.7 million), or 21.4 per
cent of total disbursements.

How relevant is NGO assistance?
SIDA is concerned to ensure that its NGO assistance is relevant to its own
wider objectives and to local priorities. According to Lewin (1994), SIDA
uses the term 'relevance' in the sense of whether or not the proposed
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inputs have solved or contributed to the solution of a particular set of
problems. However, the expectations of SIDA and other donors has
contributed to two sets of problems for NGOs.

The first is that of conflicting pressures and expectations generated by
different donors and their consultants who may fund the same
organisation or programme. These pressures are illustrated by the case of
SIDA support to the Comprehensive Nutrition and Blindness Prevention
Programme of the Worldview International Foundation where different
donors have moved the organisation away from the initial intention of
carrying out a general mass campaign, towards a more specifically
poverty-focused campaign (a Norwegian agency), and group formation
and income generation activities (a Dutch agency). The task of managing
these different donor expectations, while widening an NGO's choices,
may add to the its administrative burden and potentially limit its
autonomy.

The second is the possibility that while support may be relevant in the
narrower sense of meeting donor expectations, it may be less relevant in
the wider context of Bangladesh. For example, pressure from Swedish
women's organisations to earmark funds specifically for women's groups
does not always fit with current SIDA policies for 'mainstreaming' gender
concerns within broader SIDA activities. To give another example, SIDA's
support for trade union education and training in Bangladesh has tended
to assume that the Bangladesh trade unions are similar kinds of
organisations with comparable roles to those found in Sweden, which in
many cases they are not. One visit which we made to a major Bangladeshi
trade union which was being supported in this way showed quite clearly
that it was primarily an organisation of the government party and not a
democratic trade union in the Swedish social democratic sense. It is also
difficult for Swedish NGOs to achieve relevance given the increasing
scale and effectiveness of Bangladesh's own non-governmental sector in
the form of organisations such as BRAC and the Grameen Bank (Lovell
1992; Holcombe 1995).

The study found that greater relevance was more likely to be achieved
by direct than by indirect funding because, true to the spirit of the
Swedish NGO tradition, Swedish NGOs receive no overall coordination
from SIDA in Bangladesh. They are left to situate themselves within the
local context as long as they keep within the broad terms of SIDA's
objectives. The SIDA office in Bangladesh on the other hand has been able
to identify more relevant local NGOs for direct support, which can be
coordinated within the overall country programme. In the case of gender
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issues it was found that the Bangladeshi NGO supported by SIDA worked
primarily with landless women and had developed local analyses of
gender-based development problems. By contrast at least one of the
Swedish church-based NGOs took a paternalistic view of Bangladeshi
women's needs, which rested more strongly on outsider preconceptions
than on local social and cultural realities.

Sometimes an ideal complementarity has been achieved between
direct and indirect support. SIDA support to the education sector
includes four complementary approaches: general support to NGOs
participating in the GEP through the SIDA country frame with a broad
impact in the education sector as a whole; direct funding of specialised
education NGOs such as GSS; support to the Campaign for Mass Popular
Education (CAMPE) network which seeks to bring government and NGOs
together; and support to BRAC, whose education programme aims
ultimately to strengthen the government system through training and
innovation. However there is no Swedish NGO involvement.

Which funding route is the more efficient method of disbursing
development assistance for SIDA? Within the direct route, the SIDA office
in Dhaka has opted for a small number of quality relationships with
NGOs, characterised by a trusting, 'hands off approach supported by
frequent contact and communication. Efficiency is perceived by NGOs
and by SIDA to have been increased by donor coordination among the so-
called Like-Minded Group of donors (an informal donor liaison group
which includes the Nordic donors, the Dutch, and the Canadians) and by
the formation of a donor consortium to coordinate the funding of larger
Bangladeshi NGOs such as BRAC.

Although it was not possible to quantify this during the present study,
it is likely that there are increased costs associated with the indirect
funding route through Swedish NGOs, which play the role of
intermediaries between SIDA and the SNGOs, thus adding an extra layer
of administrative costs. Some Swedish NGOs also take a directive
approach to their partners which was criticised by local NGO partners.
One example was the Swedish Free Church-based NGO Diakonia, which
insisted that all of its ten partner organisations seek to conform to a single
strategy and approach.

On the other hand, there may be value added to the relationship by the
link created by indirect funding between Bangladesh NGO partners and
the Swedish public, which supports the work of Swedish NGOs
internationally. The administrative burden on the SIDA office staff in
Bangladesh in the direct funding links can be heavy, and considerable
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local knowledge may be concentrated in personal relationships which
are easily lost when expatriate staff are transferred to other countries.
This has potentially negative implications for sustainability.

There are also examples of the 'hands off policy causing confusion,
such as when the Bangladeshi NGO Prodipon managed to access SIDA
funds through three different funding routes without the full knowledge
of the DCO staff — as a partner of Diakonia, through a legal aid
partnership with the volunteer organisation Swedish Swallows, and
through Radda Barnen for work in the slums. With three separate
Swedish NGOs funding the same NGO for different project components,
largely without coordination either among themselves or with the SIDA
office, programme cohesion and learning opportunities may be being
lost.

Is the support building sustainability?
The concept of sustainability has long preoccupied SIDA and other
donors, but there is a lack of clarity about its meaning. It has financial,
environmental, and institutional dimensions. The definition of
sustainability used by SIDA is drawn from its own evaluation manual
(Lewin 1994) which states that:

... a development programme is sustainable when it is able to deliver
an appropriate number of benefits for an extended period of time
after major financial, managerial and technical assistance from an
external donor is terminated.

However, this type of definition has led to sustainability being viewed by
many NGOs primarily in financial terms but less in other forms of
capacity. For example, the Swedish NGO Adventist Development and
Relief Agency (ADRA) has emphasised the micro-level financial
sustainability of its credit programme which manages to break even. The
Young Men's Christian Association (YMCA) is building a large rentable
office block in order to cover their operational costs. However, what
seemed to be missing from these strategies as the realisation that unless
the impact of the work of these NGOs is sustainable, then the fact that the
books may balance, while obviously desirable, may be of limited
relevance in development terms.

The Bangladesh Unemployed Rehabilitation Organisation (BURO
Tangail) is an NGO which has begun thinking in terms of two levels of
sustainability. The first level is the more familiar financial one, and
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involves charging an appropriate fee to users for credit delivery in order
to cover the NGO's costs. The second is that of local capacity-building at
the grassroots, through training and organisation building and
strengthening, in order to sustain new ideas and structures emerging from
current experience.

Another key to sustainability in Bangladesh lies in the ability of NGOs
to link their efforts with wider government policy in order to secure
lasting improvements in services. This has been taken up more
successfully by directly-funded NGOs such as BRAC and Proshika,
which are active in attempting to influence policy in the education and
the forestry sectors respectively, than by Swedish NGOs and their
partners who may hand over a project such as a clinic to the government
even when there are few public resources with which to keep it running.

The question of ownership refers to the relative strength of voice
between the NGO and the beneficiaries or target group. Here there were
no straightforward generalisations possible between the two funding
routes. Radda Barnen was engaged in moving out of its traditional
operational role, in which it implemented projects, towards a new niche
involving low-profile support to local NGO partners in combination with
an advocacy agenda in the area of child rights. While this work has
sometimes brought the NGO into politically sensitive and difficult areas
of activity, it was felt that the chances of playing a role in securing wider,
longer-term change was greatly increased. However, there is no
straightforward solution for the problem of handing over the Mirpur
clinic which the NGO has been operating for many years to a local
organisation or to the government, and there is presently much
discussion on this topic. Many other Swedish NGOs have remained
primarily operational and traditional (e.g. running clinics or schools) in
their approaches. These findings were also born out more widely in
SIDA's NGO assistance in a later evaluation across four countries in
which it was noted that overall Swedish NGOs have found it difficult to
built processes of resource-generation among the poor, or maintain
sustainable local service delivery which continues after the initial SIDA-
funded intervention (Riddell et al. 1994).

Questions of sustainability also remain difficult ones for Bangladeshi
NGOs funded through the direct route. There are as yet few real examples
from which to learn of NGOs withdrawing support from their beneficiary
groups and leaving behind sustainable structures to carry on
development activities. The case of RDRS is interesting in this regard
because it is currently engaged in the process of transforming itself from
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an international body into a national NGO, as well as from an
implementing agency into a sponsoring organisation. By creating an
advisory board consisting of appointed Bangladeshis drawn from abroad
representation from civil society, the first stage has been taken towards
the eventual aim of establishing an executive board with additional
representation from staff and beneficiaries.

Feedback and accountability to a Northern public
This section briefly considers how well SIDA and the NGOs are learning
from the experiences of funding NGO activities in Bangladesh. Perhaps
ironically, the SIDA office in Bangladesh appears to know far more about
the directly funded NGOs than it does about the indirectly funded ones.
In keeping with the spirit of Swedish aid and the autonomous Swedish
NGO sector, the Swedish NGOs are free to play autonomous roles and
need have no formal relationship with the SIDA office in Dhaka. In
contrast with the constant feedback of information which emerges from
directly-funded NGOs to the SIDA office, there is no systematic linkage
with the Swedish NGOs working in Bangladesh. This is largely an
outcome of SIDA's strategy of seeking to preserve the independence of the
Swedish NGOs.

All project information relating to SIDA block grant allocations (i.e.
those made by SIDA for indirect funding) is a matter between the NGO
Division of SIDA in Stockholm and the headquarters of the Swedish
NGOs. While the indirectly funded NGOs are required to keep the Dhaka
office informed of their activities, not all of them actually do in practice.
Few of the Swedish NGOs have felt the need to make external evaluations
of their work in Bangladesh, nor has SIDA requested that such
evaluations should take place. By contrast, detailed project applications
and reports are received under the direct NGO support arrangements. The
Bangladeshi NGOs which receive direct SIDA support are monitored by
SIDA locally. The formal or informal funding consortia in which SIDA
participates have initiated a number of external evaluations and a
considerableamount of knowledge has been broughtback to SIDA. There
are very few links constructed between the experiences drawn from SIDA
direct support in Bangladesh and the indirect support by the Swedish
NGOs. The information potential of the Swedish organisations may
therefore be under-utilised when it comes to their own project
involvement in Bangladesh, but it is totally untapped as regards SIDA's
direct NGO support.
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As a government agency, SIDA cannot reach out with information about
development to Swedish civil society with the same effectiveness as the
Swedish NGOs, because these are popular organisations with their roots in
Swedish public life. One of the important motivations for SIDA's funding of
Swedish organisations is the role they can play in promoting understanding
of Swedish development aid and improving SIDA's accountability to the
Swedish public. Swedish NGOs have, over the years, built up valuable
experience, which can be used for campaigning, development education,
advocacy, networking, and the promotion of North-South dialogue.

Swedish NGOs pool their information within Sweden for
development education and awareness-raising purposes through the
umbrella NGO BIFO based in Sweden. Bistandsinformation (BIFO),
which has 60 Swedish NGO members, works with NGOs to strengthen
Swedish public awareness of development issues. Information is also
sent back to SIDA about the directly-funded NGO work, and while there
is evidence of institutional learning, it would appear that the system
facilitates more specialisation than integration, where information is
sometimes lost between the NGO division, sectoral departments, and the
human rights and democracy office.

Does the transfer of knowledge between the Swedish NGOs and the
public actually take place? There have been a number of activities
undertaken successfully in the past, such as a Diakonia Bangladesh
exhibition which has been used in churches since the 1980s. Swedish
Swallows have made information work a major priority in recent years, and
they have campaigned in Bangladesh and Sweden over environmental
issues, such as the controversial Flood Action Plan. However, the
indications from discussions with Swedish NGOs and with SIDA are that,
in practice, very little new or challenging information about Bangladesh
presently reaches the Swedish public. This is partly because Bangladesh
is not usually considered newsworthy in Sweden unless there happens to
be a disaster, and also because many Swedish NGOs have larger operations
underway in other parts of the world which take precedence in their
publicity.

An added constraint is the poor 'fit' which often exists between the views
of NGO supporters in Sweden and other Northern countries, particularly
those with a more traditional welfarist outlook, and more radical NGO
initiatives in Bangladesh. Diakonia, in its recent efforts to develop a more
activist approach in Bangladesh, has run the risk of becoming isolated from
its traditional church-based support in Sweden. Whenever there is a
mismatch between the aims and assumptions of the constituency and the
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actual work carried out, the organisations's ability to communicate
experience with its constituency at home will be undermined.

In the need to secure funds from the public, it is tempting for some
Swedish NGOs to opt for over-simplified messages based on their work
(such as their success of building and maintaining an orphanage) rather
than genuine development education which shares complex, difficult, and
ambiguous realities (such as the problem of strengthening child rights).

This may be the most severe limitation of relying on primarily
operational organisations (such as the Swedish NGOs) to transmit
educational messages on development issues. Advocacy roles for the
Swedish NGOs working in Bangladesh might include the support of
human rights, among them women's rights, and the democratic process in
Bangladesh, and the need to change public perceptions of Bangladesh as
a passive victim of disasters. With the notable exceptions of Radda Barnen
(child rights) and Swallows (environment), most Swedish NGOs working
in Bangladesh did not see themselves taking advocacy role either in
relation to Sweden or Bangladesh. SIDA and BIFO cooperate in Sweden
on educational projects and public seminars, but this is not clearly linked
with Swedish NGO experiences drawn from the indirect funding route.

Conclusion: direct funding and changing NNGO
roles
Direct support has been a useful strategy for SIDA in Bangladesh.
Although Bebbington and Riddell (1995) draw attention to the dangers of
the distortion of SNGO agendas by direct donor funding, the present
study found little evidence for this in the SIDA case. For many of the
Swedish NGOs working in Bangladesh, the problem was more a lack of
imagination and adjustment to changing local conditions than a problem
of being 'instrumentalised' by the objectives of a donor.

By contrast, SIDA's direct support to a relatively small number of
generally important Bangladeshi NGOs has made good sense in terms of
SIDA's overall development assistance objectives and the objectives of
the SNGOs with which it is working. However, direct funding has tended
to benefit the large, well-established NGOs such as BRAC and Proshika,
where economies of scale, and English-language abilities among more
educated NGO leaders, make management of the funding links relatively
straightforward. Smaller, less formalised local NGOs may be less
equipped to access a donor directly. The direct funding approach clearly
does not supersede indirect funding in any simple sense.
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What are the wider implications of this study? The first is that it throws
light on what constitutes effective and responsible funding relationships
between bilateral donors and SNGOs. In a recent study of grant and
contract funding Mowjee (1997) lists the various key factors influencing
funding relationships as trust, communication, understanding, shared
assumptions and values, experience, and knowledge of desk officers and
the donor's institutional framework. This is a useful model for analysing
funding relationships, and from the case of SIDA in Bangladesh it is clear
that both local knowledge and personal trust are important ingredients
in the success of direct funding.

There is now considerable interest in the social sciences about the
importance of the level of trust in a society to its management of economic
affairs (Fukayama 1995). One of the reasons for SIDA's apparent success
with its policy of direct funding of NGOs in Bangladesh has been the
culture of trust which has been built into its relationships with NGOs.
This has been achieved through partnerships built by individual SIDA
staff in the Dhaka office with local NGO leaders. Underpinning this
relationship has been the fact that two SIDA country office staff had
worked previously in the Bangladesh NGO sector as volunteers or staff
members with progressive Swedish organisations.

This fact neatly underlines the potential future value of building
interdependent ties of trust between donors, NNGOs, and SNGOs.
Although relations of trust no doubt also exist between SIDA in Stockholm
and the headquarters of the Swedish NGOs, this is a more generalised
relationship which has not apparently improved the relevance of Swedish
NGO activities in Bangladesh. A level of trust based on good personal
relations and an understanding of each type of agency's objectives has,
therefore, in this case allowed high quality relationships to develop within
a coherent, locally rooted programme. Within this relationship, SIDA has
not considered its growing support to Bangladeshi NGOs as an all-purpose
solution to Bangladesh's development problems, but as a continuing
dialogue around the issues of sustainability, relevance, NGO relationships
with government, and the dangers of a possible duplication of efforts. This
trust-based model of partnership may have wider implications for other
donors reviewing their relationships with NGOs.

The second set of implications relates the changing role of NNGOs
working in aid-recipient countries. In particular, this comparison of
SIDA's two funding routes in Bangladesh raises a number of important
wider questions about the future roles of NNGOs in countries in which
indigenous NGO capacity is relatively strong:
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1 NNGOs need to strengthen their capacity to adjust to changing local
realities in many Southern countries. There may be little value in
continuing operational roles in countries with strong NGO sectors, but
NNGOs can support SNGOs with training, information, and
international coalition-building where appropriate.

2 Partnerships between Northern and Southern NGOs can be analysed
critically by both partners so that they diversify beyond funding into
more reflective, dynamic relationships in which the capacity of both
sides is strengthened.

3 NNGOs may have a comparative advantage, as well as a moral
obligation, to build stronger links between their own publics at home
and development issues, through development education,
networking, and lobbying their own governments.

4 NNGOs can raise the level of accountability of official development
assistance by making connections between issues which are important
in both Northern and Southern contexts (such as environmental
pollution, women's rights, deforestation, corruption, and the effects of
privatisation).

The growth of direct funding of SNGOs by donors therefore provides a
useful opportunity to rethink the form and style of funding relationships
along with NNGO approaches. There is a growing responsibility for
NGOs and donors to build a more genuine form of partnership, which
may or may not in future include financial resource transfers, around a
greater level of trust.
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Relevance in the twenty-first
century: the case for devolution
and global association of inter-
national NGOs

Alan Fowler

Introduction1

In 1992, Development in Practice published an article setting out the
decentralisation choices and trade-offs faced by Northern and Southern
non-governmental development organisations (NGDOs) (Fowler 1992).2

This paper reviews what can be learned since then and what might lie
ahead for Northern NGDOs (NNGDOs).

What does organisational decentralisation mean? What types of
decentralisation can NGDOs choose from, and what appears to be
occurring? Answers to these questions are set out in the next section,
which is followed by an analysis of the pressures and forces involved in
choosing between different forms of decentralisation. These point
towards devolution as a preferred option. The final section argues that
globalisation calls for a truly international response from NGDOs, namely
the formation of global associations. Together, 'downward' devolution
and 'upward' association are the strategic response that international
NGDOs must follow if they are to be relevant players in shaping the type
of 'globalisation' they want in the twenty-first century.

The discussion is complicated because decentralisation takes on
different features for different types of NNGDO. Specifically, important
differences emerge between those which are themselves operational,
such as CARE, ActionAid and World Vision, and those which fund but
do not themselves implement programmes in the South, such as NOVIB
and many US foundations. To distinguish the two, operational NNGDOs
will be referred to as transnational NGDOs (TNGDOs), and non-
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operational flinders as international NGDOs (INGDOs). Together they
form the Northern NGDOs referred to in this paper.

A word of warning is needed. There is little publicly available
documentation about what lives within NNGDOs as they strategise and
make their choices and moves towards decentralisation. Consequently,
this paper must be read with caution as, of necessity, much herein is
based on observation and conversation, not on freely available
documentary evidence.

Decentralisation for Northern NGDOs: concepts
and practices
What does decentralisation mean and why is it significant for NGDOs?
This section begins by answering these two questions. It continues with
observations on what is happening in terms of the options available and
the choices that NNGDOs have been making.

What is decentralisation in the context of NGDOs?

At its core, organisational decentralisation has to do with the
distribution of authority, i.e., power, over goals and decisions about how
resources are gathered and applied. Put another way, decentralisation is
about the degree to which power is held in a central place — usually the
top — or distributed downwards within, or outwards from, an
organisation. This is not the same as, but is often confused with, the
allocation of responsibilities for the tasks over which authority is
exercised. For example, a programme manager's task may be to create and
oversee a budget but not then to approve expenditures within it. In this
set-up, he or she has responsibility without authority.

There are basically three types of decentralisation:

• deconcentration: responsibilities and tasks are allocated downwards
in the organisation, but authority remains at the top or the centre;

• delegation: both responsibility and authority are assigned to lower
levels of the organisation, e.g. to regional or country representatives or
directors and, perhaps, to area or local managers and/or to field
workers;

• devolution: is far-reaching in that authority for achieving an
organisation's goals, mandate, and functions are allocated outwards to
— and hence shared with — (legally) autonomous organisations.
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There is always an element of NNGDO devolution in effective micro-
development. Why? Because best practice in working with communities
of poor and/or marginalised people (whether organised in community-
based organisations (CBOs) or in grassroots organisations (GROs))
requires the creation of empowering relationships with them. This calls
for authentic participation, which means negotiating key development
decisions with the people. To some degree, the sharing of authority with
CBOs or GROs always places decisions outside a manager's or staff
member's sole span of control. While a significant factor in the
effectiveness of an NGDO's development work, this paper does not look
at the critical aspect of 'devolution' to CBOs. Instead, our focus is on
delegation within, and devolution between, NGDOs.

What have been the trends and why?
It is ever more difficult to find examples of long-term deconcentration in
NNGDOs. Why? Because, for example, decentralising tasks to regional
offices, without giving these any substantive authority, adds a layer of
bureaucracy without significant gains. It can also introduce conflicting
advice and, for Southern partner organisations, confusion in
communication with the real decision-makers, especially in the North.
These were some of the reasons why, in 1992-3, NOVIB phased out its
regional offices, replacing them with local consultants.

Experience also suggests that to equate decentralisation with simply
replacing expatriates with indigenous staff — often as a cost saving
measure — creates a veneer of change that, for reasons of culture and
allegiance, is not readily matched by a continuity in trust with the new
incumbent. In reality, while power may appear to remain the same for
indigenous staff, often there is a subtle re-concentration of authority.
There have been enough problems and negative feedback from
indigenous staff within NNGDOs to show that this approach to
decentralisation is seldom viable in the long term.

Where deconcentration remains, it tends to be in the form of specialist
technical support functions (either staff or local consultants). These
human resources typically assist in writing proposals, capacity
building, and designing evaluations; and act as the eyes, ears (and
uncertain voice) of those far away. A cost-reducing variant is to locate
regional technical staff within country offices as a way of reducing
overheads and, on occasion, because of registration and work permit
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problems. Trends suggest that, overall, deconcentration seldom
generates significant organisational returns when set against the costs.
This paper, therefore, focuses on the other two types of decentralisation.

For reasons detailed below, internal delegation is becoming almost a
common approach to decentralisation among NNGDOs. Normally, this
involves allocating authority to regional and/or country staff, typically
bounded by a centrally approved strategic plan and annual reports.
However, we argue here that internal delegation will, in fact, need to be
seen as an interim step to eventual devolution and new forms of NGDO
organisation that are truly international.

Why (not) decentralise?
Under most conditions, decentralisation through internal delegation or
external devolution makes NNGDOs more effective because it helps
them better respond to the diverse, often unstable, settings in which
they work. In principle, allocating decision-making authority closer to
the point of action enables participation that is more meaningful and
greater potential for empowerment of local NGDOs and CBOs. Both are
essential factors for gaining local ownership, commitment, and
sustainability of impact (Craig and Mayo 1995). Common drawbacks to
decentralisation, however, are: a possible erosion of NNGDO identity;
more complex and hence weaker accountability; empire-building;
unhealthy dominance or interference of funders due to their physical
proximity; loss of quality control; and, enhanced potential for
fragmentation of effort, typified by incoherence in development
approaches and conflicting interpretation of policies. These factors
reflect both strategic and operational drawbacks that decentralisation
can produce.

The issue for NNGDOs is how to reinforce the benefits of
decentralisation while limiting the costs. This challenge is made more
complicated by the context of aid thinking and practice within which all
NGDOs must function in the next century. Specifically, Northern NGDOs
must approach decentralisation in a context where the service-delivery
and policy-influencing capacity of local institutions are seen to be
fundamental to success in sustained poverty reduction, as well as being
a prerequisite for the strong civic expression associated with good
governance.
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Forces pushing towards Northern devolution
Since the late 1980s, several factors have been pushing NNGDOs in the
direction of decentralisation in general and devolution in particular. At
least six forces are significant:

• pressure from Southern NGDOs;
• donor policies and preferences;
• direct, in-country donor funding;
• concerns about NGO performance;
• enhanced communication technologies;
• within globalisation, economic and political regionalisation.

Southern pressures

Although uneven across the world, Southern and Eastern NGDOs are
increasingly uncomfortable with their Northern counterparts doing
development for them. The arguments against an in-country operational
role for TNGDOs stem from many things. These include: nationalist
sentiments; disappointment with supposed partnership arrangements;
inconsistencies due to staff turnover; and, perhaps most importantly,
increasing support for the notion that the problem of development is less
to do with lack of resources to be made good by aid transfers and
expatriate expertise than with the local leadership, institutional
arrangements and capabilities, and the policies required to mobilise and
use existing resources well (Riddell 1996). This perspective diminishes
the justification for the presence of foreign agencies.3

It is beyond the scope of this paper to assess the evidence and merits
of this position. Nevertheless, they would appear to be firm enough to
adopt, as a working proposition, that the nature and measure of
development cooperation are shifting from issues of quantity to quality,
and to a diminishing contribution of aid in how countries eradicate
poverty and injustice. Consequently, the strength of indigenous NGDOs
in terms of their number, size, diversity of activities, economic
rootedness, and mutual and social relations, becomes a critical factor in
national development capacity. This points to devolution as a long-term
NNGDO strategy.

Many governments of the South and East are also becoming less happy
with NNGDO operations and presence. For example, Eritrea recently
asked a number of NNGDOs to leave the country. Why? One reason is that
NNGDOs are seen as an embarrassing signal of the failure of local
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institutions to do development themselves. Foreign-funded services and
agents may also provoke public questioning about the soundness or
legitimacy of the regime and government. In general, NGDOs are also
perceived to fragment service-delivery, while diverting resources from
public provision. In addition, foreign NGDOs are viewed with suspicion,
in part because of a coupling of the aid and foreign policies of Northern
governments on whose funds many NNGDO increasingly depend
(Bowden 1997). Further, NNGDOs adopt positions on national issues and
exert influence in the international arena and media, especially on donor
policies, without meaningful political accountability (Jordan and van
Tuijl 1997). In doing so, they further erode an already aid-threatened
sovereignty. This state of affairs is creating a G-24 backlash (Mohammed
1997), typified by more stringent registration and operational
requirements, restrictions on tax privileges, work permits and so on.
Pressures to leave or become local are on the increase. Again, devolution
is one solution.

Donor policy pressures

Often, using the arguments of capacity building and sustainability,
Northern donors are encouraging or requiring NNGDOs to work with and
through, or even to become, local NGDOs. For example, as a condition of
further financing, USAID required Family Health International at the
local level to incorporate the country structures it had established as part
of its AIDSCAP project. Generally speaking, and tied to the policy of
direct funding described below, donors are increasingly interested in
financing local organisations or tying their domestic NGDOs to this
strategy. The premise is that donors' capacity-building goals are served
by having more local NGDOs to work with; and transforming a foreign
project into a local NGDO is one way of achieving this. One usefully
documented example of a transition from a donor project to local NGDO
is PACT/PRIP in Bangladesh (Holloway 1997).

The connection that donors make between devolution and capacity
building seems clear cut. However, the link between devolution and
sustainability is fuzzy. What seems to be at play is the idea that a local
NGDO will be in a better position to raise alternative, local, or
complementary finance than a donor-funded project. Hence, there is
assumed to be a greater chance of continuity once the donor withdraws.
In other words, pushing for NNGDO devolution is, in fact, part of a donor
exit strategy.
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Direct funding

Recent years have seen a significant shift in the availability of resources
within countries of the South and East. Occasionally, this shift arises
from budget allocations made by national governments, as in India. More
often, however, the origin is bi- and multi-lateral aid that is increasingly
disbursed directly from agencies' local offices, or via governments from
development loans (Patel and Jorgensen 1998). Examples of the first are
to be found with British government funding in Bangladesh and Kenya.
An example of the second are the social development and adjustment
compensation loans made available by the World Bank, and which have
a strong NGDO implementation component (Heiser 1994).

Given this trend, it makes economic sense for NNGDOs to delegate
authority for in-country fund-raising, which are what many are doing.
For example, the country offices of CARE-US now raise some 60 per cent
of development (not relief) finance within the South and East. As Smillie
(1995) points out, in taking this step TNGDOs have advantages over their
local counterparts. Why? First, a transnational with a presence in donor
countries can lobby at both ends. Second, they can transfer (people with)
knowledge about donor quirks and practices across countries. Sharing
this capacity makes proposal writing, negotiation, and so on much easier.
Third, donors are still predisposed to 'tie' their aid to their domestic
NGDOs. They do this in part to maintain an aid lobby back home, in part
because communication in national languages is easier, and in part
because of a higher degree of trust and ability to sanction, using domestic
pressures, studies, procedures, and laws.

All of these factors place Southern and Eastern NGDOs at a significant
disadvantage. However, it appears that size and strength of the local
NGDO community can determine the extent to which NNGDOs can get
away with the lion's share of direct, in-country financing. This does not
happen in Brazil, India, Bangladesh, or the Philippines, though it does in
Cambodia and Ethiopia. Making good the weakness of a local NGDO
community by locally incorporating and then devolving foreign NGDOs
is one route. This strategy can respond to criticism of unfair advantage
and also bring with it a useful transfer of donor-oriented 'technology'.

NGDO performance

It would appear that NGDOs do not perform very consistently or well overall
when it comes to achieving their strategic goals and missions. A series of
(disconnected) donor-funded studies suggest that NGDOs are generally
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effective at producing outputs from development projects. However, they
are seldom as effective in achieving impact, if this is understood as the
sustained alleviation of poverty for really poor people or the communities
with which they work (ODI1996; Kruse et al 1997; Fowler 1998). A number
of reasons are attributed to this.4 One is the lack of authentic participation
due to the dis-empowerment of NGDO front-line staff who do not have
sufficient authority really to negotiate with communities. Hence, people's
'voice' does not become translated into shared power over decisions. This
failing has negative consequences for the local ownership that sustainability
requires. Consequently, to improve performance, pressure builds up to
empower from within by spreading authority downwards. The issue —
especially for TNGDOs in the short term—is not if, but how, to decentralise
in an integrated way, and to do so in a way that capacity limitations are not
shifted from one place to another, thus giving rise to additional problems.

Comm unication

Improved communication can also act as a force for or against
decentralisation. On the one hand, satellite telephones and e-mail make
it possible to keep managers in the North frequently informed about
problems and possibilities on the ground and ask for their decisions. In
other words, centralisation could work better. On the other hand, better
communication can act as a confidence-building measure for the centre
when authority is delegated or devolved. In other words, modern
communication can facilitate decentralisation. It does so by helping to
mitigate the fragmentation that can easily occur when reasonably
autonomous parts of an organisation do not know and share information
about what they are doing with each other, as well as with the centre. On
balance, it looks as if the availability of modern, mobile communication
is being used as a factor supporting the other pressures for decentralisation
described here, so adding to their weight.

Regionalisms

Globalisation has become the buzzword in today's NGDO strategic thinking.
Less talked about, but of equal significance, is the economic and political
regionalisation going on within global integration (e.g. the European Union,
the Southern Africa Development Community [SADEC], the Economic
Community of West African States [ECOWAS], the Association of South
East Asian Nations [ASEAN], the Mercado Comun del Cono Sur [Mercosur],
and the North American Free Trade Area [NAFTA]).5 Having a regional
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approach has long been part of NNGDO organisation, but their regions are
cobbled together without a firm developmental logic. The advent of regional
groupings, which are meaningful in economic, political and institutional
terms, calls for a similar approach from NGDOs. For example, the influence
of preferential trade areas (PTAs) on local producers needs to be seen from
a regional rather than a global perspective. Analysis of, and effective impact
on, regional institutions requires being there. This, in turn, acts as another
force for decentralisation.

NGDOs can also define regions in terms of their own insights. For
example, in East Africa, regionalisation chosen by Norwegian Church
Aid (NCA) derived from its analysis of, among others, human (seasonal)
migration, patterns of insecurity, flows of refugees and internally
displaced persons, informal cross-border trade, and ecological factors.6

Overall, devolution is emerging as the preferred response to both
internal and external pressures facing NNGDOs today. But devolution to
more national and local NGDOs must not lose the necessary perspectives,
linkages, and advantages of international relations, and the capacity to
act globally. This is where investment in global associations comes in.

Building upwards: forming global membership
associations
Crudely speaking, devolution is a case of letting go downwards from a
Northern centre to autonomous NGDOs with shared ideals. But this
investment in local capacity must also respond to the interdependent
poverty-inducing, marginalising forces being propagated by
globalisation and its instruments: the World Trade Organisation (WTO),
the Multilateral Agreement on Investment (MAI), the Bretton Woods
Institutions, and transnational corporations, to name but a few (Korten
1995; Malhotra 1997). Consequently, to increase their impact, NGDOs
within a given country need to link and ally upwards. In order to do so,
there are major associational variants from which NNGDOs could choose.

From the perspective of a global association between devolved,
autonomous entities, membership-based options seem most appropriate.
It is beyond the intention of this paper to detail the major alternatives and
differences between them. Relevant publications are included in the
references and more are sure to come because of the intense attention the
issue is receiving (Young et al. 1988; Edwards 1998). However, NNGDOs
such as the World Wildlife Fund and World Vision are already well along
the way to a fully international status, no longer rooted in, and governed
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by, one national history. Both comprise locally incorporated
organisations world-wide, with global governance made up of all
national bodies. This does not, yet, mean that all are on a democratic par
with each other, because the members providing funds can inevitably end
up as the first amongst equals. But the necessary foundations for a
democratic, truly international, NGDO have been laid.

Other NNGDOs have already started to invest in a variety of types of
global association. The Save the Children Alliance and Oxfam
International are emerging examples. Already, Southern NGDOs
operating under the Save the Children name are included in the Alliance,
though this is not yet the case with the Oxfam 'family'. Others, such as
CARE International and Plan, are governed solely by the funding
countries and do not have locally incorporated and governed entities in
countries of the South or East.

Experience shows that there is no one path to form global associations
of whatever type. It depends very much on who you are and where you
are starting from. But there are some important pre-conditions:

• A sufficiently strong, clear and shared vision of what the association
is to be.

• The vision must be allied to a strong enough set of shared ideals for
independent entities to be willing to forego part of their sovereignty
for the common good, and agree on sanctions and modes of
compliance when doing so.

• There must not be too severe an imbalance in terms of resources, size,
experience, and domestic constituency. If there is, the stronger
members must see it as an obligation, and in their interest, to invest in
the weaker members for the common good. Without this principled
acceptance, the first-among-equals syndrome will stand in the way of
developing a shared global identity and truly international — as
opposed to a 'many-nations' — reputation. The result will be a supra-
national shell that does not become more than the sum of its parts. Is
this outcome worth the investment?

• In associating globally, NNGDOs must face up to, and be prepared to
overcome, the psychological barriers of their relative dis-
empowerment, for this is a necessary condition for the empowerment
of the South and East — seated around the same table with the same
voice, votes, and rights. Few global associations emerging from
NNGDOs are yet close to this condition.
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In conclusion, the rule of thumb is not to embark on forming global NGDO
associations if the pre-conditions are not in place and cannot be created.

Conclusions: towards true democratic
internationalism — balancing devolution with
federation
Together, the forces described above are seriously challenging NNGDOs,
especially the TNGDOs, to transform themselves. The demand is to move
from being transnational in name to truly international in organisational
perspective, nature, and practice (Taylor 1997). To do so requires
balancing devolution with the evolution of truly international forms of
NGDO organisation and global systems of governance.

Upward federation brings with it international democracy, for
democracy is not solely an issue of the politics of governments and states;
it is a weakness for many, if not most, NGDOs. Organisational democracy
is a necessary condition if truly international NGDOs are to be able to
improve both internal and external accountability. It is also a necessary
condition if, as a part of civil society, international NGDOs are to push for
democratic reforms, global governance and corporations. In other words,
devolution and federation are a strategic contribution to a global citizens'
agenda of gaining 'civic compliance' both from those who regulate and
enforce, and from those who control production and distribution of the
goods and services that society values (Bendall 1998).

This paper argues for a long-term future, where devolution to local
entities will be a central feature in the decentralisation of NNGDOs. This
is likely to be a contested view, in part because of the radical implications
that this move implies. But, in fact, the argument for devolution is simply
a logical consequence of realising the goals in local capacity development
and policy advocacy that most NNGDOs already espouse (James 1994;
World Vision 1997). Achieving this future will, therefore, be a sign of
success, not failure. The challenge is to factor this desired outcome into
the long-term thinking, vision, and journey of self-development of
Northern NGDOs.
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Northern words,
Southern readings

Carmen Marcuello and Chaime Marcuello

Introduction1

This paper presents two sides of the same coin: certain words used in the
North, and a reading of their effects in the South. Firstly, we summarise the
recent evolution of Spanish non-governmental development organisations
(NGDOs), which have gained in social visibility and prestige as a response
to socio-political changes that have taken place in Spain. We then present a
reading of the work of these NGDOs from the perspective of various
Southern actors. We show instances of a kind of perverse inertia that
undermines precisely what it is they are seeking to do. Thus, in Central
America, recipients of foreign aid identify two extremes which we call living
by the wound and the project culture (also known as 'projectitis'). If NGDOs
want to meet their goals, they must guard against these unintended effects.

Northern words...

Spanish NGDOs

Like other social movements in Spain, the history of NGDOs is tied up
with the country's socio-political evolution. To understand the
backgrounds of these social movements, we must take into account the
almost 40 years of the Franco dictatorship (1939-1975) and subsequent
developments. The dictatorship conditioned the forms, models, and
history of social movements, within a highly authoritarian context.
Political and social action was thus defined as either conservative,
national-catholic, or anti-communist. Following Franco's death, the
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transition to democracy was marked by great ebullience. Trade unions
and clandestine organisations came out into the open, and new ones were
born. These became the protagonists and very core of citizen action. As
democracy was consolidated, social movements took on new missions
and explored previously prohibited possibilities. The predecessors of
today's NGDOs first had to survive the dictatorship, then pushed for
democratisation, and finally came to occupy second place in terms of
citizen action during the first decade of democracy.

We can discern two stages in their evolution. The first is characterised
by their social invisibility. Neither before nor during the 1980s were
NGDOs relevant to Spanish public opinion. Their activities were largely
associated with missionary fundraising campaigns. This image began to
change only very slowly. In 1982, the Socialist Party came to power. This
brought about qualitative changes in the government's development aid
policies. The term NGO came into being for the first time, though little
attention was paid to NGOs. The second stage is thus marked by the
achievement of social visibility. This was a gradual process. The '0.7%
platform' mobilised many citizens (Marcuello 1996a). At the same time,
there was more information about the desperate situations in the South.
Social invisibility was thus converted into social prestige.

NGDOs acquired this social recognition because of three factors:

First, free advertising in the mass media. Second, the coopting of
their language and successes by the politicians. Third, their growing
presence as sponsors of the campaigns of private and public
companies. These are three spaces conquered not by magic, nor by
altruism on the part of the newspapers, the politicians and the
companies: if they did not have 'social prestige' nobody would be
supporting a concert for Rwanda, for example. (Marcuello 1996b)

NGDOs want this fragile achievement to continue, because they know
that it has only just begun and that there is still much to be done within
Spain. They know that they have come to represent something within the
collective consciousness, and that there has been a qualititative change
in how NGDOs are perceived. But more remains to be done.

Thus, Spanish NGDOs now face a kind of adolescent crisis, a time time
of search, internal discussion, and social consolidation. The challenge is
more complex than ever, but Spanish NGDOs now have some experience.
Most of them, and certainly those which belong to the federation, want
to affirm their identity because they know that their greater social
visibility imposes greater precision on their work and activities.
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The collective discourse

The NGDO Committee was founded in 1986 and brings together about 90
organisations in Spain. It has become a major reference point for NGDOs,
public institutions, and society. Admittedly, the Committee represents
an unstable balance given the diversity of its members. Nonetheless, it is
acknowledged as the leader of 'joint action in cooperation with the
peoples of the Third World'. In the Committee's own words: 'our general
objective is to increase and to improve international development
cooperation and to accomplish common actions in response to the
interests of the peoples of the Third World'. Its objective is, 'to change the
unbalanced and unjust relationships of dependency of the South on the
North and to raise public awareness of the need for change'.2

Its members fight for a model of development that is sustainable,
endogenous, balanced, and global: Sustainable, that guarantees the
welfare of the present and future generations, based on the protection of
natural resources and of Human Rights. Endogenous, based on the direct
participation of the beneficiaries, and where foreign aid constitutes a
stimulus to the development, but never a new kind of dependency.
Balanced, based on questioning the social, economic, and political
conditions that produce inequality among the countries of the North and
the South and among the different sectors of the population. Global,
based on the need profoundly to transform Northern development
models, being the principal cause of the imbalances and the relationships
of dependency between North and South.

On paper, the general perspectives are very clear. It is a Northern
discourse, well formulated, well written. It represents years of NGDO
experience and summarises the conventional wisdom on overseas develop-
ment assistance. But how is this discourse seen by the Southern counter-
parts? How do they translate into practice? What reading do the beneficiaries
have of what is done in the name of these high-sounding words?

Southern effects...
In general, the answers to these questions are positive. But now we focus
on the 'perverse inertia' of this Northern discourse. For there are darker
sides to all NGDO actions — Spanish NGDOs included. Despite their short
experience in the international arena, they have adopted the rhythms and
procedures of other Northern NGDOs, repeating once again the same
development paradigms and rhetoric about North-South relations.
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Perverse inertias

Effects and tendencies that are the opposite of what was intended are
what we call 'perverse inertias'. In this case, these are the effects of
Northern-funded development cooperation projects, whether non-
governmental or official. We look at this in the light of our own work in
El Salvador, Nicaragua, and Guatemala, and on the basis of visits by aid
recipients from these countries. Their differences notwithstanding, these
three countries serve as a basic reference or model of how international
cooperation works.

Our research focused on both quantitative and qualitative issues and
was conducted during 1995-1997. Here, we present our partial
conclusions on some of the qualitative elements. Our methodology
included interviews, discussion groups, and participatory action-
research. These techniques allowed us to capture people's actual words.
We then analysed what they had said in order to get a sense of the central
elements within their worldviews. Here, we offer a selection of the most
significant readings of the Northern aid discourse, by some of its
recipients in the South.

Translating words into reality is difficult. Often, development projects
do not respond to the recipients' felt needs — endogenous development
— but to Northern NGDOs' own project repertoire. As the beneficiaries
said:

We need support, and as we want to ask these people for money, know
that we must request it for certain things. Since we're going to ask so-
and-so for money, we have to focus on women and ecology... that's the
fashion today. Perhaps we don't really need a cattle-raising project, but
we know that they will fund this or nothing. So we get hold of the 25
cows even though they are going to ruin much of our land.

This happens frequently. The North sets the agenda. The recipients know
that neither the rhythms of cooperation nor the cash intended for them
are in their hands:

For example, the European Community gives money for rural
development, but only for agro-forestry or forestry. So, either you
request a project for rubber-tapping or to collect plants for tea-
infusions — to give a silly example — in other words, a project
which does what they want of you, or you won't get anything.

But it is not only the macro-policies of government institutions that
define the scope and funding of international cooperation. Northern
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NGDOs are also responsible. These have the resources to work with their
Southern counterparts, but almost always do so according to their own
logic — the plans, standards, and models for action of the Northern
NGDOs themselves.

Look what happened to us. We were thinking about a reconciliation
project. We wanted to begin very gently. But a First World NGO came
to say that they, too, were interested in reconciliation, and in a series
of similar projects. Their ideas seemed very interesting... but then we
had to change everything to fit in with them. Although we did this
together and discussed everything,... the point is that they had
funding for projects that fitted in with their ideas, and unless we
went along with it, the money would not be forthcoming.

Development cooperation projects are meant to be endogenous and
focused on the 'beneficiaries', who are supposed to be, or become, the
central subjects of their own development; the protagonists. In theory,
donors should take second place. But the inertia of almost 50 years of
international aid shows us the opposite. It is rare to find cases where the
recipients play the leading role. In fact, Northern NGDOs are seen simply
as funders (to say nothing of the official aid agencies, which are more
distant still):

Who decides how the money for projects is to be spent? Basically,
the Northern NGDOs. Some may consult [with us] on the real needs
— if only because no-one is going to say they didn't do so. But in
reality, decisions about how the funds are to be spent are more often
made according to plans and budgets established in the North than
on the basis of reality in the South.

We must stress here that this inertia is known about and fought against.
The Spanish NGDOs know how easy it is to slip into it, which is why they
are resisting this trend. They have done good work in terms of
establishing priorities, and ensuring that their projects respond to real
needs by spending time in the recipient communities. Despite this,
however, another perverse inertia appears:

It is true that there are Northern NGO people who come and stay
with us, listen to us, examine the projects we are interested in, on the
basis of which they draw up projects to present to their governments.
They do a good job. But once done, the situation on the ground
changes — and our reality does change a lot — and the project on
paper no longer fits our needs. They cannot change it, however,
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because the funds are approved for fixed purposes. Who is going to
mess about with funds from the European Community? But if you
can't change it in the light of new circumstances, then it's immaterial
whether the project has been well-planned.

The bureaucratic, organised, and rigid rationales of most Northern
institutions cannot be readily adapted to suit realities that are less
structured — or, rather, which are organised in a different way. Most
Northern NGDOs replicate the procedures of the institutional donors,
which they are indeed concerned to follow. They know that they must
answer to external audits, even at the expense of imposing these
'westernising forms of rationalisation':

For example, when the refugees were returning, we planned for a
project that would start immediately, with a second phase three
years later. But as time went by, things changed. The reconstruction
work was no longer needed. The project was no longer viable. But
since not even a comma could be changed in the project document,
the project was ineffective ... so that the aid that was intended to
help a community to re-build had the effect of dividing it further. I'm
painting a very black picture, but this often happens.

The project protocols are pre-defined in ways that do not allow for
adjustments in response to changing circumstances. The need for
flexibility in the design, follow-up, execution, and evaluation of
development projects is one of the things that beneficiaries most demand.
They do need collaboration and help, but they need this not like some
kind of yoke around their necks, but as agile and effective cooperation.
Experience shows that bureaucratic pressure compromises the optimum
use of the resources invested.

The project culture

NGDO action has another kind of impact on the recipient population.
Whenever assistance comes from outside, whatever the source, people's
way of life is changed. Where aid policies are effected through the design
and execution of projects, this compels people to start thinking in terms
of projects and international aid:

You see, people see aid coming in from outside and realise that they
must organise themselves if they are to get anything. They see that
assistance is given not to individuals but only to groups. So they
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begin to organise — not only people such as returnees, who are used
to it, but also local villagers. In other words, they begin to feel that
what they have to do is to formulate projects for funding. They
assume that this is why the returnees are better off than they are, for
example. So the 'project culture' is generated — 'I have a need, so I
must come up with a project to resolve it'. And since neither the
state nor the local authorities are doing anything, we have to ask the
white foreigners who are the ones with the cash. The result is
'projectitis' — the project culture.

This project culture, which aims to resolve problems through projects
funded from abroad — either directly by Northern agencies or via their
local 'partners' — tends to demobilise local citizen action, firstly because
the State is relegated to second or even third place; and secondly, because
people's own efforts are put 'on hold' as their trust is placed instead on
the benevolence of the 'friends of international solidarity'.

And that's not all. After years of being involved in projects, other
effects emerge — as in the case of refugees and returnees. In extreme
cases, self-help is discouraged: as one respondent said: 'People see
everything apart from looking after the fields or the home — whether
building a house or sinking a well — as something that can only be done
via a project'. However, those who receive (or endure) development aid
are also aware, especially in El Salvador and Guatemala, that this is a
temporary thing, that it will only last for a couple of years, so they must
make the most of it. So they invent as many projects as they can — even
if they are not needed:

Let's give them poultry, a dozen hens each. Good. Twelve laying
hens that you have to look after, and then you'll get eggs. So the
poultry arrive. You have to make a proper chicken coop. But then
you have a setting to which the chicken are not accustomed. They
get up on the chairs, the tables, they get in the way. They're aren't
strong like the local variety, so some of them fall sick and die. But the
others are such a pest that the people end up killing and eating them.
When the agency representative arrives, the people tell him or her
that the tiger ate the chicken. The point is that this was not the right
project in the first place.

Projects can be useful. When the circumstances, the people, and the
resources are in synergy, and things work as they should: success. But it's
quite the opposite when 'perverse inertias' are operating. If the project is
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ready-made, or pretty well decided beforehand without asking people
what they really need, it is unlikely to engage them. Yes, consultation
does sometimes take place. But it is also true that the pre-formed plans
tend to carry more weight than the local realities. This means two things.
Firstly, in a descriptive sense, a popular education process is needed to
find out what people want and need: 'People say many things; perhaps
some don't make sense, but out of these we can draw up a list of needs
and then ask the community to prioritise...' Secondly, and prescriptively,
projects should be flexible and able to adapt to changing realities: 'What
happens isn't like this. It's obvious that there are some with the money,
and others without. There are no two ways about it. It's not that people
are stupid, rather they are grateful — and also know that if they are
grateful they may get more money. So the project culture is deepened.'

This projectitis both encourages a mechanical approach to formulating
projects: 'People develop the knack of coming up with projects — projects
for anything under the sun'. And it also habituates people to the idea that
money intended for projects actually gets diverted,

.. .for the war or whatever, or even for corruption ... Someone who
used to be honest gets to manage US$100,000 then disappears with
US$2,000. So, corruption is generated, along with power struggles,
not over how to serve the community, but over access to money.

Living by the wound
The project culture is intimately bound up with living by the wound. It
is both a parallel and a direct result:

People think that have suffered so much and that more will be given
to the one who suffered the most. Basically, this is not their fault.
They have seen that masses of people have come to hear about their
history, how they were slaughtered, how they were killed, and so
on...and they see that after these testimonies, projects arrive. This
has gone on since 1982... There comes a time when people feel very
poor after having returned from exile with nothing ... and they
automatically tell the first person who arrives how much they have
suffered because they believe this is what they have to do to get help.
This is what we call 'living by the wound'.

To live by the wound is to use one's personal narrative of suffering (or
that of a loved one) in order to leverage resources, especially money,
either via projects or gifts, whether as a means of survival or to meet a
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particular need. It is a vicious circle created by projectitis, and by the bad
(or perhaps good!) conscience of the outsiders who come into contact
with the reality of suffering.

If we ask what gives rise to that perverse inertia, the answer comes
from the people who have lived through it:

Who is responsible for projectitis and for living by the wound? They
the ones who do it, but they didn't start it. The guilty ones are the
international organisations, not only NGDOs, but also UNHCR, the
Catholic church and many big agencies that have supported; for
example, the Mexican government... They encourage that kind of
dependency, a dependency that has nothing to do with dignity.
'Here's some beans'. And although they are foul, you have to accept
them. How can you say you don't want something that has been given
to you? But people do recover their dignity at a certain point. 'I don't
want any more weevil-infested old beans ...'. 'Right, you obviously
aren't in need then, that's why you're turning them down', they say.

The challenge to NGDOs, as seen from this corner of the South, is to
change these inertias. Procedures need to be clarified, and more flexible
mechanisms adopted, so as to give the leading role to the beneficiaries
and see how they behave. Donors and beneficiaries alike must distinguish
between the various approaches to, and types of, cooperation. They need
to get rid of the confusion that generates the situations we have described,
and which also tends to undermine traditional community networks, and
to introduce a certain lack of solidarity as a precondition for entering into
the world of development projects:

Before it took no time at all to build a community structure with
everyone's input, and without any outside help. Now it is very hard
to find volunteers to do any unpaid work. NGOs and international
agencies pay for everything, including labour. So people say it is
impossible to build a community hall, without having a project and
without money: 'we have a lot to do; what will we eat? and so on'.
This kind of aid has generated a lack of solidarity where previously
people were willing to work for the common good, and were very
organised.

True, without NGDOs, many things would not have been possible. But
there comes a time when the NGDO reduces people's capacity to make
political demands, because everything gets turned into projects. In the
past, projects were used to support things like revolving funds. But today,
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the attitude is 'either you give it to me or I don't want it'. It is not that
NGDOs are solely responsible for this change in attitude, but it is,
neverthless, a natural consequence of the kind of aid they offer.

In emergency situations, such as those afflicting Central America
throughout the 1980s, this loss of values is less obvious. But the same
approach to aid continues in the name of development — but a
development that is seldom sustainable and often creates dependency:

These people... arrived without any project, but with a lot of external
help; enough to obtain land and things ... But after that, all the
community houses, cooperative centres, the shops, were all built on a
voluntary basis... even the runway, which meant bringing earth from
several kilometres away. All this without a single project. Now we
need to re-build, but no project means no reconstruction. Without a
project and wages for the labourers, the runway will not be repaired.
The very runway that is used by the tiny aeroplane that brings us
help. Things are out of sync. But people have become innured to it.

Conclusions
We have explored the dark side of the fine NGDO words. Spanish NGDOs,
like all the others, have adopted an impeccable rhetoric. But rhetoric and
theory are one thing, practical results are another. Spanish NGDOs repeat
the same internationally established development cliches. Development
is to be sustainable, beneficiary-led, endogenous, human, participatory
— all the best possible attributes. But the interpretation of these claims
in practice shows some perverse inertias that should be fought against.
The consequences of years of international development cooperation are
felt in the two pathological trends explored above; pathological for two
reasons. First, because they are an unintended effect of the prevailing
discourse. Second, because they embed the intended beneficiaries in a
situation that is both alienating and enslaving.

True, development projects have had mixed results. Some
beneficiaries will be grateful for generations. But we must recognise that
these examples have not helped to improve the living conditions of
humanity overall.

The great majority of our interlocutors, who have been on the receiving
end of development projects, feel the contradictions of their situation.
The clearest among them adopt a bitter-sweet tone: they value others'
efforts, their solidarity, but they also claim their dignity as intelligent
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human beings. Theirs is a fierce critique of the way in which their lives
and their expectations of development are taken over by others in the
name of international solidarity. They do not need a new set of parents or
experts to explain to them how they must develop. The true protagonist
is the 'beneficiary' and his or her community, not the intellectual
vanguards who seek short-cuts to the 'truth'.

We need to fight against these pathologies, which are both socially
demobilising and tend to blunt people's critical capacity — assuming,
that is, that NGDOs want to be true to their rhetoric. The staff of Spanish
NGDOs are largely aware of these perverse inertias. In trying to turn
things around, the question is to participate, cooperate, and help to
generate processes in which the recipients of development projects
become the subjects of their own history. NGDOs must resist just being
bureaucrats, and move towards where they say they want to go: 'To
participate as equals with the peoples of the world in the common cause
of development.'

Notes
1 The original Spanish verison of

the paper is available on request from the
Editor.

2 From the CONGD 1997
promotional leaflet 'Participate as Equals
with the Peoples of the World in the
Common Cause of Development'.
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Whose terms? Observations on
'development management' in
an English city

Richard Pinder

Contradictions
Are we witnessing in English cities the emergence of development
management that makes for—because it is premised on—'empowerment
and participation'? More critically, even if this is what we are indeed
witnessing, dare we hope that this will help shift the patterns of
domination and deprivation that define those cities?

The answer, to both those questions, has to be: Yes, and No. I make that
answer with reference to only one English city — Sheffield — though I
have no reason to believe that, in this context, it differs significantly from
any other such city. In Sheffield, certainly, it is the contradictory nature
of how development is being managed that is its most striking feature: on
the one hand, the explicit opening up of the process to a much wider set
of players than traditionally has been the case; on the other hand, the
continuing domination of a traditional top-down management style. We
have the explicit espousal of equality as a central value in the council's
vision for the city, and yet we see the continuing co-existence of wealth
alongside poverty, of private affluence alongside public squalor, and of
acceptance of this state of affairs.

I will look at the first of these contradictions, not least because I believe
the introduction of new players, with different and differing values, may
be precisely the stimulus required for a move against the inequality that is
my main concern. The two stories I will tell revolve around the same two
questions: on whose terms — a question of power — do those new players
come to share in the management of development? and in whose terms —
a question of language and culture — is their involvement framed?
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User 'involvement'
The concept of 'user involvement' has been gaining currency in the
increasingly linked fields of social and health care in the UK. The idea is
a disarmingly obvious, and obviously virtuous, one: users of care services
should be involved in the design, planning, delivery, and evaluation of
the services they receive, not least as a vital means of improving the
quality of those services.

In Sheffield, this idea's time seemed to have come in March 1996,
when £240,000 was allocated by the local and health authorities to a
three-year project to establish a Sheffield Users Network (SUN) that
would promote 'the involvement of service users in decision making
about care services'. The project would encourage the creation of groups
of users around issues of particular importance to them, and would allow
the statutory services to have better access to a broad and representative
range of their views. The Network would promote a more coherent and
powerful contribution on the part of users. The development of services
would take on a different, more open character, would no longer be the
exclusive preserve of statutory agencies. In September 1996, a
Management Committee for the project was created and the process of
recruiting workers began.

Eight months later, the SUN project was closed down, its Management
Committee accepting a 'suggestion' from the lead officer in the Council
that it 'consider the option of winding up in its current form'.

A complex of factors lay behind the closure: gender, 'race', ethnicity,
class, culture; all of these caught up in relationships of cooperation and
(increasingly) conflict between different groups of users, between users
and professionals, and between different professionals. This is a complex
that is difficult if not impossible to disentangle, and not immediately
relevant to my interests here. Rather, I want to look at the statutory
agencies' handling of the collapse, for this points to how fraught and
fragile is the process of shifting the terms on which professionals and
users meet, of shifting the balance of power between them.

The city council and health authority, through the Joint Consultative
Committee (JCC) (which links the two public bodies for planning
purposes), immediately commissioned a review into user-involvement in
community care in Sheffield. This review was to explore the setting up and
closing down of the SUN and 'make proposals for the development of user
involvement in health and social care services planning, management and
review'. Fieldwork took place between June and November 1997. A final,
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66-page report—it starts with a 'HEALTH WARNING: This is a long report'
— was presented to, and agreed by, the JCC in February 1998. Its
recommendations as regards future funding for 'user involvement' (re-
designating the SUN money) are now being implemented.

A number of aspects of the review suggest an attempt to take some of
the risk—for existing management—out of extending user involvement.
Three are of particular interest. The first has to do with the way in which
the report's account of the rise and fall of SUN softened history, in
particular by understating the element of conflict. Inter-personal politics,
underpinned by, but not accounted for simply in terms of, ideological
difference, had figured strongly. Yet the anger, venom, and bitterness that
had characterised some exchanges between various interested parties
were not reflected in the account.

This did more than simply reduce the dramatic intensity of the report.
In playing down the conflict, the authors lost an opportunity to explore
a wider political dimension. For all that they found particular, immediate
form in the SUN development, the key conflicts were part of a much
longer, local and national, history: years certainly, decades arguably. This
relates to the post-war conflict between statutory agencies and black
communities over equity and appropriateness in the provision of
statutory services. There is also the no less long-standing conflict
between statutory agencies and users of services over how needs are
defined and, more pointedly, over who defines them. SUN turned into an
arena in which both these conflicts were played out. This political
dimension is not written into the account. In consequence, the
conclusions drawn from the review focus more on the details of project
management than on the dynamics of political process. A political
problem becomes a technical one.

The second aspect is, again, about what is missing from the review. If
the report de-contextualised SUN in this historical sense, it also de-
contextualised it in an institutional sense. The authors had received
evidence from the Disability Consultative Committee, a committee of
disabled people set up to advise Council Departments on how they can
effectively consult with disabled people. This they had not incorporated
within their report, because the evidence referred to 'the wider
organisational and cultural context of disability', which, they argued, did
not come within their terms of reference. The Committee subsequently
went on to make a number of critical comments on the draft report. It did
not, they said, explain the social and political context of user
involvement; it did not set out models of user involvement; it ignored
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understandings of user involvement which extend beyond the provision
of welfare services, particularly those organised around challenges to
disparities in power and status; and it ignored the vastly unequal power
relations between users and service providers.

In referring to this in their final report, the authors acknowledged, 'that
there are many shortcomings to the review', but went on to say that,
'despite all the acknowledged shortcomings of the report, we think that
the evidence for our recommendations has been clearly presented by
users and others involved, and we have no hesitation in presenting them
to the Joint Consultative Committee'.

The third aspect relates to the recommendations themselves. I have
already referred to conclusions which were more about project
management than about political process. The recommendations that
followed from these conclusions were essentially to do with tighter
controls over the commissioning, management, and monitoring of user
involvement projects. The review went further, and specified those areas
where future investment in user involvement should be made. The most
notable feature of these recommendations was the shift away from any
large-scale, broad-based user-involvement movement and (back) towards
smaller-scale projects organised around particular welfare categories —
frail, elderly people with learning disabilities; people with physical
disabilities — or around the needs of people in black and minority ethnic
communities. As the Disability Consultative Committee observed, such
'recommendations may further compound the fragmentation of user
groups and increase the domination by the statutory bodies'.

Re-generation partnerships
Just as it has become common practice for public officials to seek user
involvement in the development of services, so it has become common
practice for those officials to encourage people in the voluntary and
community sectors to play a role in the city's social and economic re-
generation. In this case, the process is presented in terms of'partnership'.

'Partnerships' are being developed in a number of contexts. For some
years now, there has been a statutory obligation upon local authorities to
devolve a substantial amount of the provision of community care services
to voluntary (and private) sector agencies. In Sheffield this has taken
formal shape in the setting up of 'partnership contracts' between Social
Services (as purchasers) and some 30-40 voluntary organisations (as
providers).
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With respect to urban economic and social re-generation, voluntary
and community organisations are now being invited to join already
existing 'partnerships' involving public, quasi-public, and private
organisations. The major national and European funding regimes upon
which re-generation projects draw increasingly require evidence of
community involvement in projects before they will accept and approve
bids for funding. And Sheffield City Council, recognising the need for
allies in order to realise its vision for the city, has recently begun to
promote an ethos of working 'in partnership with the community' — this
after years in which the culture of the (locally) ruling Labour party was
such as to encourage patron-client relationships between Council and
community.

In all these contexts, there are ever-increasing opportunities for people
in the voluntary and community sectors to take up more explicit roles in
the management of re-generation in the city, and for the interests of their
organisations to be recognised in planning processes. Indeed, it is
commonly affirmed that no strategic working group, no project planning
group, no development forum, should be without voluntary or
community sector representation

For all this apparent openness to new players, it is clear that in many
respects the change taking place is a matter more of an old order
incorporating newcomers than of a new order being brought into being
with, and through, the arrival of newcomers. In particular:

• New management bodies have been, are being, created, with a wider
range of interests represented. However, these bodies function very
much in the style of local authority committees, leaving newcomers
either to learn this style, take on what may feel like an alien culture, or
be left on the margins. And these bodies, for all that they have in their
very composition the means of recognising and responding to the
complex and conflictual reality of the city, come to be preoccupied
with the management and allocation of their own resources.

• New strategies are formulated, with more of an inter-agency, inter-
disciplinary, approach. However, they are very much the same
'strategies as blueprints' that have hitherto been produced by single
agencies: these strategies are documents that pretend to map out the
future, the future to which all interests will be expected to sign up.
These are strategies, also, formulated by (and for) the few: short
(externally set, the argument goes) time-scales prevent wide
consultation; while length and language exclude scrutiny by the many.
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• Accountability is newly stressed. However this is accountability of the
many to the few, and of the people to the plan. This is accountability to
strategies, expressed through the monitoring form, which specifies
targets and milestones in boxes that necessarily distort and demean the
work being reported. Quality is subordinated to quantity. And the longer
the term under scrutiny, the more the 'evidence' becomes science-fiction.

• All is expressed in the language of new, wider and better, 'partnership'.
However, this partnership is the partnership of centralised, pre-
determined coordination, rather than of local emergent cooperation.
This is partnership whose main object is efficiency. This is partnership
which far from acknowledging diversity—the diversity which is at the
heart of city life — submerges, seeks to subvert, it in common purpose.
This common purpose, established by the few, is required of the many.

In all these ways, the potential added value of bringing new, diverse interests
into play in the regeneration of the city is lost. Instead of reality—including
the reality of inequality — being more faithfully reflected in the process of
management, newcomers, particularly those from local communities, are
expected to abandon their understanding of, and attachment to, local reality,
and enter into the imaginary cityscapes of the city strategists.

What I have here set out in abstract terms can be illustrated from
everyday experience. By way of example, at the time of writing (July
1998) our locality — along with two others — is being presented with a
'Development Framework' that is intended to set out a programme of
'sustainable development' stretching over the next 5-10 years. The
Framework emerged from a study commissioned by the local Single
Regeneration Budget Partnership Team, and undertaken by a private
consortium involving no local people. The extract below presents the
suggested 'Delivery Mechanism'.

The Development Framework is designed to provide the context for
concerted regeneration of the SRB area to the south of the city centre.
It aims to bring together a set of strategic objectives and translate
them into a range of integrated actions that will deliver sustainable
regeneration over a 5-10 year period.

The development framework and action plan relies [sic] on the effort
of a variety of agencies, landowners, residents, businesses and
funding bodies to enable it to move forward. Shared objectives
translate into shared responsibility and a requirement for everybody
to work together to achieve a set of shared goals. We would therefore
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recommend that a new umbrella organisation led by the City Council
be established to oversee the delivery of the framework and action
plan. It is particularly important to engage the local community and
business community in the delivery of the plan — they are integral
to the successful delivery of regeneration within the area.

Clearly there are already a number of different partnerships/forums
established in the area — and others are proposed. Without wishing
to disrupt established working groups there is a requirement for an
organisation acting as a driving force that can oversee integrated
regeneration throughout the area. In our suggested organisation
framework the City Council could fulfil this role.

There is also a requirement for dedicated groups to drive forward
projects/strategies under the umbrella. This will enable teams/groups
to remain focused on effective delivery and implementation. Our
recommendation is that the existing and emerging forums,
partnerships and development trusts, should become individual
bodies geared towards the implementation of this framework and
action plan.

Three points are remarkable, two evident from the extract, one not. The
first is the acknowledgement of the importance of the local community.
The second has to do with how local forums and so on — each an
(imperfect) representative of a particular local community — are treated
within this 'delivery mechanism' for the Development Framework. They
are required to become agencies 'geared towards the implementation of
this framework and action plan'. There is no sense of the legitimacy or
significance of local interests that might lie outside the Framework, no
recognition that the value of local bodies might lie as much as anything
in expressing those divergent and other interests, or indeed that there is
a city outside the Framework.

The third — all of a piece with the second — has to do with how local
forums were treated within the study process. For at least two (covering
two of the three localities involved) there was no consultation before,
during, or (until demanded) after the undertaking of the study and
writing of the report. And the onwards transmission of the Framework to
the Regional Office of Government — to become, no doubt, another
accepted representation of the imaginary city of Sheffield and its
imaginary future at that 'higher' level of development management —
was a reality local forums had to catch up with after the event.
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Unfinished stories
In each of the two stories told above, there is a sense of new possibilities
being opened up — and then being closed down: users of services having
incipient freedom to manoeuvre severely curtailed; people in local
community organisations, reflecting local interests, finding those interests
count for little in the face of dominant re-generation management
processes.

There is much in this to induce pessimism. The opening up of
development management to a wider range of players does not seem to
have changed the terms on which and in which development in Sheffield
is taking place. On this view, little hope can be held out that development
is likely to shift patterns of inequality.

It is, thus, more than usually important to say that in neither of the
above cases has the full story as yet unfolded.

Whose terms? Observations on 'development management' in an English city 251


	9780855984298-web-11.pdf
	9780855984298-web-12
	9780855984298-web-13
	9780855984298-web-14
	9780855984298-web-15
	9780855984298-web-16
	9780855984298-web-17

