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Preface

Deborah Bade, Tom Hewitt, Hazel Johnson

The articles in this Readeraie taken from a special issue of Development
in Practice (Volume 9, numbers 1&2) that was commissioned and
assembled by guest-editors Tom Hewitt and Hazel Johnson of The Open
University (OU). Drawing largely on the content of two of the core
courses in the OU's programme for the degree of MSc in Development
Management, the volume brings together an unusual collection of essays
on and insights into the ethical dilemmas and real conflicts posed by
doing 'development management in practice'.

The Reader reflects the view that 'development' is not exclusive to
developing countries, and that 'management' refers to far more than merely
operational or bureaucratic matters. Thus, development management
encompasses 'the management of intervention aimed at external social
goalsin a context of value-based conflict'(Thomas 1996:106). 'Intervention'
in this sense means influencing social processes, rather than using resources
to meet goals directly. 'External social goals' are achieved by actions in the
public sphere, directed outside a given organisation rather than internal to
it. Social goals are of course often contested: opinions differ about what they
are, as well as how to achieve them. Since individual social actors seldom
have more than partial control over a given development process, value-
based conflict is an intrinsic part of development management.

The definition of development policy and its subsequent translation
into practice constitutes a set of processes — not just tangible inputs and
outputs — that are themselves shaped by the relations and dynamics
between a multiplicity of interests, which are in turn represented by state
and non-state organisations and associations. Policies and strategies are
the products of inter-related pressures and processes: political action
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(arising from movements and ideas); state action (influenced by the
former); non-state political action; and private responses. These
pressures and processes are all played out within institutions (norms,
values, and practices) that filter and mediate their outcomes. It is
therefore only in retrospect that we can know what strategy(ies) emerged.

Negotiation over policy is at the heart of public action for
development. Thus development managers and their organisations are as
much a conscious and central part of public action as other players are;
they do not simply act on development from the outside. And although
the uncertain nature of public action and its outcomes means that one
cannot predict exactly what kind of expertise will be called for,
development managers do need distinctive skills and understanding, in
order to cope with and respond to 'tension, conflict and [re]negotiation'
(Wuyts 1992:280). The question of management for development as
opposed to management of development, and whether indeed there is
anything distinctive about 'development management' is explored by
Alan Thomas, in a paper that acts as a springboard for some of the central
ideas and practices featured in this Reader, namely the following:

• The management of specific tasks in development interventions. This
may include the conceptualisation of such tasks and the ways in
which tools and techniques can be used in a process-based way (see
both Simon Bell and David Wield); or it may involve approaches
towards building institutional sustainability through stakeholders
negotiating agendas for action in development programmes (see Hazel
Johnson and Gordon Wilson). In a complementary fashion, the
composite paper 'Day in the life of a development manager' charts
some of the routine and non-routine concerns in managing
development tasks, while papers by John P Grierson and Ato Brown
and by Marielle Snel consider such negotiations in the context of
public-service provision.

• Management oriented towards development ideals. Chapters on a
range of themes and practices, all based on experience from various
parts of the world, describe the tensions between development ideals
and the realities of practice. Ramya Subrahmanian analyses some of
the contradictions inherent in attempts to decentralise the delivery of
primary education in India, asking 'what if local preferences run
counter to policy interests?', while Dorcas Robinson explores the
policy arena of health-care delivery in Tanzania and asks whether
different agendas and actors can in fact join together in an effective
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programme of action. Jo Chataway and Tom Hewitt cross the North—
South divide by comparing the experiences of Poland and Tanzania in
their respective attempts to develop non-linear and learning-centred
approaches to technological change. Shorter pieces about difficulties
and achievements in seeking to orient management towards
development ideals include the papers by Richard Pinder, Norma
Burnett, Puma Sen, and Lina Payne and Ines Smyth.

• Management in a development context. The management of
development organisations that try to achieve external social goals,
and perhaps to represent or lay claim to certain values, is the focus of
another set of case studies. With reference to Bangladesh, David Lewis
and Babar Sobhan focus on whether trust can be built between
bilateral donors and the Southern NGO recipients of their aid, and on
challenges to Northern NGOs arising from the expansion of direct
official aid to those in the South. Michael Bailey addresses the
problems of local fund-raising among civil-society organisations in
Brazil. How can they increase and diversify their incomes, and what
are the compromises they may have to make in doing so? What role can
foreign donors and aid agencies play in fostering financial autonomy
among Southern organisations?

The latter set of papers in particular reminds us that the question of
resources, especially money — where it comes from, the conditions
attached to it, how much there is, to whom it is (to be) given, for what
purposes, and for how long — is never divorced from the business of
development and, therefore, of development management. For
organisations that depend on external resources, this may amount to the
management of scarcity: how to retain one's integrity and core values
when these are being eroded by lack of funds, or tangled up in the strings
attached by the donors; and how to be most effective when resources are
inadequate and sustainability is far from certain. For those responsible
for deciding how to allocate resources and/or manage grants budgets, the
question is how to manage the power that derives from relative wealth:
how to define core values and honour ideals in making choices between
competing demands — critical decisions that will affect another
organisation's whole future; and how to be effective when power
relations obscure an understanding of what is at stake for the beneficiary
organisations whose survival and direction are under threat. Although
these dynamics are present in any relationship between someone who
gives and someone who receives, they are particularly marked in the
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context of what is today often called the 'development industry'. While
this industry involves a vast range of actors — from governments to
grassroots organisations, from multinationals to home-based enterprises,
from academic think-tanks to groups proposing radical change —
(international) NGOs are distinguished by their attempts to bridge the gap
between the North and the South and in some sense to interpret the
tensions inherent in seeking to do so. (Here, 'North' and 'South' serve as
proxy terms for those institutions that are in a position of power and those
that depend in some way upon them, and not just as synonyms for
industrialised and developing countries. It is important to recall that
there are many thousands of voluntary-sector agencies all over the world
that channel government grants or public donations to deprived or
marginalised sectors in their own societies, while at the same time
seeking to influence public policy and sensitise public opinion.) Within
the particular context of aid, however, international NGOs can choose
simply to transmit the norms, values, and culture of the North to the
South. But as civil-society organisations in their own right, such NGOs
and their counterparts may also be in a position to hold up a critical
mirror to the North, from the perspective of those who are marginalised.

Within the broad arena of development, international NGOs almost by
definition cut across the three main areas of development management
with which this Readeris concerned: namely, the management of specific
tasks in development interventions (for instance, service-provision),
management that is oriented towards specific ideals (as expressed in NGO
'mission statements' and policies), and management in a development
context. Because of what NGOs can show us about how these various
aspects of development management both influence and are influenced by
the aid chain, Tina Wallace opens with some sobering reflections on the
changing ways in which these various roles and the tensions they generate
are themselves managed. Back in the 1960s and 1970s, when the
development NGO sector was smaller, less competitive, and more
voluntarist in nature, 'management' was often seen as a perjorative term;
at best irrelevant, at worst incompatible with commitment — not
something for which the average supporter collected funds, went on
sponsored walks, or responded to appeals and adverts.1 However, with the
increased competition for public donations, and the rise in official
assistance being channelled through them from the mid-1980s onwards,
the NGO sector urgently felt the need to professionalise itself.2 This
coincided with a period when the certainties that had guided much post-
war thinking about development began to crumble along with the Berlin

14 Development and Management



Wall, and then to capsize in the tidal wave of economic globalisation, the
rolling-back of the state, and advances in information technology.That the
roles of government and the private sector were changing so rapidly, and
so profoundly, compelled all development agencies — NGOs included —
also to rethink their own raison d'etre and direction. Corporatism,
strategic planning, and formal accountability became the order of the day;
a way to contain if not to understand the complex environments in which
development and humanitarian programmes now had to function. Having
discovered a particular brand of corporate management, however, many
Northern NGOs and official development agencies began to seek spiritual
and practical guidance not from within their own unique and
multicultural experience, but from the orthodoxies of the for-profit sector
(Powell and Seddon 1997; Lewis 1998). Ironically, many observers and
insiders fear that in nailing themselves so firmly to the mast of strategic
planning and market-led approaches, NGOs risk casting their central
values and accumulated wisdom — their distinctiveness — overboard.

The recognition by development agencies that, in order to be effective,
people and resources must be managed makes a welcome change from the
'muddling through' of an earlier era. Development management is about
making choices, and this is possible only if decision makers' roles are clear
and if the organisational culture (and structures) encourage accountability
and transparency. Assumptions and values do need to be challenged:
complacency is not an option for NGOs, any more than it is for businesses
that must compete in the market place, or for governments that are
accountable to the electorate. But as Tina Wallace (1997) has suggested,
the turbulent environment to which their conversion to a particular brand
of professionalisation was a response has been surpassed by the welter of
cultural and structural changes, strategic reviews, and often losses of staff
that so many international NGOs continue to inflict upon themselves.

The question is one of balance as well as overall direction. No healthy
institution can allow its professed values to be a smokescreen for
unprofessional and poor performance. Nor, however, should development
agencies, governmental or non-governmental, concentrate so much on
their own management that they lose sight of where they really stand in the
overall picture. Reputations cannot be taken for granted in an increasingly
competitive environment, and development agencies now have to
cultivate a high public profile as well as seeking to achieve excellence.
Thus even household-name UN agencies and multilaterals invest huge
resources in producing annual flagship reports, fearful that, as Michael
Bailey puts it, lights under bushels are invariably short-lived'.
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But when does publicity-seeking become an end in itself? How far do
NGOs and other development agencies still believe that they should be
working for their own extinction, or be actively seeking to transform their
relationships with their local counterparts into genuine partnerships?
Without strong values to inform them, planning and evaluation quickly
become bureaucratic ends in themselves. Processes then lose their
dynamism, documents are viewed as reality, and aid is thought to be
synonymous with 'development'. All too easily, management gets
reduced to managerialism. Addressing these tensions, Tina Wallace asks
how far the methods brought in from the business sector are suitable for,
or even compatible with, the values of empowerment and commitment
to social justice that NGOs as well as other social actors would claim.
Perhaps only history will reveal why development agencies in general,
and the NGO sector in particular, have at the close of the twentieth
century shown such a collective lack of confidence in their uniqueness;
and so little capacity to look to their own experience, their own ideals and
values, as a basis for generating development- management tools that
might enable them to deepen and broaden their impact, and to become
genuinely accountable for it.

Though it is caricatured as being top-down and bureaucratic,
management is basically a process of getting things done by the best
means available. However, this Reader shows that development
management is more about dealing with the messiness of intervening for
change, with the importance of feelings and intuitions, with uncertainty
and risk-taking, with handling conflict and diversity, with mutual
respect, with what is not said or is not visible than it is about establishing
concrete facts and objectively verifiable indicators, quantifying
achievements, or seeking to put reality into neat packages labelled
'projects'. Development management is, then, concerned not with
exercising control or counting beans, but with seeking to act on an
understanding of how change processes intersect with power, and of how
best to shape these processes in favour of those who are excluded from
resources and decision making.
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Notes
1 A notable exception is the NGO

Management Network, which began in
the 1980s, well before most development
agencies thought they had anything to
learn in this field.

2 In the UK, and partly because of
historical assumptions about the
voluntary nature of charitable work,
NGOs imply in their publicity that they
can deliver development more cheaply
than can governments or official agencies.
Thus, they compete to keep down their
declared overheads, as though spending
on management were synonymous with
inefficiency. Low overheads are thus still
a criterion against which public opinion
measures an NGO's effectiveness.
However, the professionalisation of the
sector has involved a shift towards paid
staff and away from the appearance of
'do-goodery'. Since such spending has
always been embedded in other budget
lines, accurate figures do not exist.
Ho wever, it is probably true to say that no
major NGO today spends less on itself
than it did ten years ago. This would not
be problematic if the donating public

regarded NGO spending on competitive
salaries, modern communications, and
international travel as the best way to
achieve the goals for which they gave
their support.
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Introductory essay
Development management and
the aid chain: the case of NGOs

Tina Wallace

NGOs have become key in disbursing aid money to organisations and
individuals in the South: how they conceptualise and manage such funds
has a profound effect on the nature of the development they can promote.
Recipients of their aid may find that the terms and conditions for
accepting it have changed, and not always in ways which promote the
values NGOs are best known for, including transparency, participation,
and partnership.

It has long been agreed that NGOs form part of civil society, and that
civil society is distinct from government (the state) and business (the
market). While we lack precise definitions, NGOs are usually seen as an
integral and institutional form of civil society. NGOs are bearers of
values which they openly promote through their literature and fund-
raising, and they define themselves as very different from the other two
sectors. The three sectors are often delineated in terms of triangles or
circles; analysts scrutinise where their function and roles in
development are distinct and where they overlap. While this
representation helps to clarify the separateness of the three types of
institutions, it is blind to the values, dynamics, and politics between and
within the circles:

... as a matter of fact, a distinctive feature of this perspective is its
preoccupation with dilettante methods — ahistorical models and
magical geometric shapes, of triangles, circles and arrows in lieu of
the analysis of historical relations. Thus it is not surprising that
instead of political economy... the services of management science
are summoned to define and explain 'civil society'. (Acharya 1999:4)
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While 'development management' as presented in this volume seeks
to accommodate the idea of complex negotiation between a range of
social actors, many NGOs have bought into a narrow concept of
managerialism. Drawing, often uncritically, from the experience of the
other sectors, especially business, they have taken on outmoded thinking
and ignored the original purposes and context of these models. I shall
argue that there are inherent dangers for NGOs in taking on apolitical
'managerial' — and at times discredited — approaches to the way they
define themselves, organise their procedures, and conduct their work.
Behind the adoption of language and methods borrowed largely from the
business sector, changes may be taking place which, rather than
enhancing the work of NGOs, may be pushing them into roles which
contradict their stated values, mission, and vision. As they receive
increasing funding from donors who support them precisely because of
their claimed flexibility, responsiveness, and closeness to the ground, the
procedures and approaches they have accepted in disbursing this money
have often become a threat to these positive characteristics.

Focusing on NGOs is important when looking at issues of
development management for a number of reasons: NGOs are now key
players in the development process, and it is important that the ways in
which they work should be scrutinised in a professional way. They are
very vocal players, voicing critiques of the work of others and promoting
their own views on good development practice. It is therefore critical to
explore the extent to which the values and practices they espouse in
development are reflected in their own organisational structures and to
see how this in turn affects their development practice. It is clear that
other kinds of institutions that promote democracy or participation are
often themselves undemocratic and suffer a participation deficit (for
instance, the European Commission or the UN). Third, NGOs have a duty
to stand back and be self-critical both to examine how far their own
practice promotes the values they espouse, and to look at whether the
way in which they operate does or does not enable them to engage
positively with the lives of poor people.

Defining NGOs
There are now literally hundreds, even thousands, of NGOs in most
countries around the world. They have exploded in number, and some
have grown greatly in size; many British NGOs, for instance, now have
annual incomes of more than £80-100 million. They differ in size, in
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sectoral focus, in ways of working, and in religious affiliation. They are
so diverse that whatever is said of one kind of NGO can be contradicted
by looking at another one elsewhere. To avoid becoming entangled in
discussions of typology, this paper will focus entirely on UK-based
NGOs, and on the most prominent and larger ones among them. However,
much of what is said applies more generally across the NGO sector in both
the North and the South; and there is clear evidence of growing
convergence among many NGOs and between the NGO sector and other
development actors, especially donors.

The role of institutional donors
The role of institutional donors (for example, bilateral government donors
and multilaterals such as the European Commission, the UN, or the World
Bank) has grown significantly in relation to British NGOs. Today, donors
are not only the source of money but increasingly of ideas and conditions
which directly affect the NGO sector — initially primarily NGOs in the
North, but now also large NGOs in the South. Down the funnels through
which the money is channelled come a range of procedures, under-
standings, and the latest 'development thinking', all of which have a major
influence on NGO policy and practice; some funding is completely tied,
and the NGOs become straightforward implementers of bi- and multilateral
aid programmes, rather than independent development actors. Some aid
is less 'tied', but still carries with it certain conditions.

Over the years, the theoretical underpinning of official aid has shifted
considerably, and understandings of what development is and how to
promote it have changed radically. In the early days of post-independence,
the focus was entirely on the role of the state in promoting agricultural and
industrial change, and on training public officials to behave in ways
appropriate to developing modern, economically flourishing states. This
focus on the state and agents of the state was gradually eroded by the poor
economic performance of many countries and replaced by the belief in
markets as the mechanism for delivering efficient and effective
development. Structural adjustment programmes (SAPs) brought with
them a wave of liberalisation requirements, including the 'rolling back' of
the state, trade liberalisation, devaluation, cuts in public spending, and the
privatisation of key state functions in line with the macroeconomic
analysis promoted by the IMF and the World Bank. NGOs began to attract
the attention of the donors in two ways: because they were criticising the
effects of structural adjustment on the poor (though not necessarily
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analysing or opposing the basis on which SAPs were built); and because
they were seen as an alternative conduit for aid which would allow for
development funds to be channelled to certain countries without offering
financial support to the state. The state by this time was seen as inefficient,
corrupt, and over-staffed.

While NGOs were raising important issues about the impact of SAPs
on people living in poverty during this period, it should be noted that
since the collapse of the Berlin Wall the NGO sector has offered no serious
challenge to, or rejection of, the neoliberal model of economics. The
debates have been essentially carried on within an implicit acceptance
that many aspects of SAPs are essential in order to restructure failing
economies. More fundamental critiques of SAPs have come from feminist
economics than from the majority of UK-based NGOs which lobby the
World Bank on these issues. Indeed, many NGOs have benefited from
their own lobbying about the effects of structural adjustment by receiving
funds from the Bank to ameliorate the worst effects of these programmes
for the poor in certain countries, especially in Africa.

NGO funding increased significantly during this period, partly
because NGOs became part of the privatisation agenda. Donors and NGOs
identified many areas of mutual interest in terms of development; but this
growth in funding did not come 'free'. In return for money, gradual
changes had to be made to NGO development practice in order to bring
this more into line with the procedures and approaches of the donors.
NGOs continued to be critical of much donor practice, while at the same
time receiving ever more money from official sources and being shaped
by these. There was continuing dialogue between the two — indeed,
donors were also influenced by the NGO sector. Hence their discourse
started to reflect the language of NGOs in concerns about sustainability,
the need for participation, a focus on gender, and agreement on the need
for special provisions for the poorest who were affected by SAPs.

The language of the donors is currently shifting again, with a growing
recognition of the importance of the role of the state in development, not
as an implementor, but as an enabler and regulator. The ideology of rolling
back the state is being replaced with a focus on partnerships with the state;
conditionality is giving way to 'comprehensive development frameworks'.
The emphasis is on working with like-minded governments to create a
policy development framework to be delivered by a range of institutional
actors. There is a renewed focus on poverty and, to a lesser extent, on rights
as the overall goal of development work. In this scenario, NGOs, especially
Northern NGOs, are still being seen as a key channel for development aid,
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but only as one of a range of possible conduits for implementing
development goals. Other actors include private consultants, markets,
local groups, community-based organisations (CBOs), and local
government. It remains to be seen whether budgets previously allocated to
NGOs will be squeezed as they start to compete with other civil society
players including the churches, unions, women's movements, as well as
with development actors from both the business and government sectors.

The increased communication between NGOs, donors, and
governments has led to a growing homogenisation of language; this is the
language of strategic and business planning, efficiency, accountability,
cost effectiveness, and impact; but also of sustainability, participation,
facilitation, enabling frameworks, capacity-building. Several questions
arise, which will be addressed here. How far have donors changed NGOs'
agenda and processes of development practice, as well as their language
and procedures? To what extent are NGOs still independent players? How
compatible are these two languages, one of (development) management
and the other of social change? If they are incompatible, what are the
implications for donor-dependent NGOs? The other set of major questions
— to what extent NGOs have changed the understanding and working of
the bilateral and multilateral donors, rather than merely their language,
and what other factors encouraged donors to take up issues of
participation and civil society involvement — are for another time.

The changing face of NGOs
British NGOs have diverse origins and have changed significantly over the
past three decades. Many which started as refugee-relief, child-welfare, or
solidarity organisations have developed into multi-million agencies,
processing money given by institutional donors as well as by the public.
They have grown from small voluntarist groups into bureaucratic
organisations with clearly defined hierarchies, roles, and responsibilities;
many employ professionals hi their headquarters and in their offices around
the world. Towards the end of the 1980s there was a growing concern within
many NGOs that they were facing problems arising from a lack of focus and
of procedures and structures to maintain their work. At the same time,
donors started to channel more resources through the NGO sector, both in
order to by-pass the state in many countries and for ideological reasons.
NGOs became part of the 'privatisation' of aid agenda in keeping with the
dominant politics of the time, and donors exerted pressure on them to
become more rigorous, more professional, and more accountable.
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There was clearly a need for NGOs to make internal organisational
changes and to address issues of policy and procedure as they grew, both
as the early founders moved on and were replaced by new directors, and
as the development world changed around them. The question is: why
did the NGO sector borrow so heavily from procedures developed in the
business sector and even within the US military, rather than building on
their own experience in order to develop new approaches and methods?
Business organisations and the military are very different types of
organisation with quite different aims: one is measured by profit rather
than performance (and the two are not as closely related as the literature
suggests), the other by success in arenas of war. The limitations of
military strategic planning were recently highlighted in NATO's
involvement in Kosovo, where poor information and understanding of
local conditions turned a three-day onslaught into a war of several weeks.
To what extent do these 'borrowed' management practices enable NGOs
to fulfil their stated aims of empowering poor people, building civil
society, addressing rights — including women's rights — or promoting
sustainable poverty reduction, all of which require a deep understanding
of the people and contexts in which they are working? How compatible
are they with the approaches that have grown more directly out of NGO
experience of working with people, for example participatory methods
of research and planning, and participatory video?

The pressures for change

Links between funding and approaches to development
The pressures for change were to be found not only from the donors, but
also within many NGOs themselves. Staff were dissatisfied with lack of
clarity about their roles and responsibilities; issues such as where decisions
could be made in UK-based NGOs that worked internationally were
unresolved, and fragmented visions existed of what the organisation was
about, especially in those NGOs which expanded fast during the 1970s and
1980s. Some of the field staff and Southern partners also advocated change
in terms of devolution, resource allocation, and decision-making.

But a major pressure for change did come from the donors. The donors
are rarely discussed in the paradigms that are represented by circles and
triangles, yet they have had a massive impact on the shape and workings
of many British NGOs and on the sector as a whole. Vastly increased sums
of money have been spent through UK-based NGOs around the world, in
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both development and emergency work. Many NGOs which prided
themselves on never taking more than 10 per cent of their funding from
institutional sources in the 1980s are today much more coy about
discussing their percentages; moreover, percentages can be calculated in
many ways, and NGOs often deliberately cover up the volume of aid from
institutional donors.

Table 1 Money channelled through UK-based NGOs from the Department for

International Development (DFID) 1987-95* (in millions, rounded to £ sterling)

Budget lines 1987-8 1994-5

Emergency work

Joint Funding Scheme

Geographical desks and other

Total

£19,581

£ 8,424

£ 5,635

£33,630

£83,093

£34,360

£42,320

£161,773

Note: In 1987, no money was channelled through geographical desks; by 1990 this had risen

to £1,176,800. As DFID has decentralised budgets and increasingly pays money directly to

NGOs in certain countries, compiling figures of grants and contracts through the regional

offices has proved impossible, but it is certainly rising all the time.

The Reality of Aid 1997/8 (Eurostep 1998) calculated that US$281.7
million went through British NGOs in 1995-96, US$184.8 million of
which was bilateral aid for NGOs to work as part of the British
government's aid programme, compared to half that sum (US$96.9m) for
grants to fund NGOs' own projects.

The key donor for UK-based NGOs is DFID (formerly the ODA) which
funds them in several ways. A flexible form of funding was available
through the Joint Funding Scheme (JFS); this was responsive (matching)
funding which allowed NGOs broadly to set their own agendas. The JFS is
relatively small at £3 5 million a year and has recendy been transformed into
the Civil Society Challenge Fund, the impact of which is not yet known.
Since the Hodges Report (ODA 1992), government funding has been given
to NGOs direcdy to assist in implementing Britain's bilateral programme in
various countries; NGOs have thus become implementers of the UK
government aid programme. This is not flexible funding, but funding to be
either a direct contractor for clearly defined parts of the DFID programme,
or for accountable grants, the terms of which are negotiable within the strict
parameters of the DFID strategic plan for each country. The bulk of the
growth of donor funding for NGOs has come within this part of the bilateral
programme, along with the exponential growth in emergencies funding.
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The influence of this direct government funding has been immense: it has
put increasing pressure on NGOs to become 'accountable', professional, to
demonstrate their efficiency and effectiveness, and to show their impact in
terms of poverty reduction. NGOs have been required to use procedures
developed for the bilateral aid programme. Hence, NGOs have adopted
approaches such as strategic planning, project-cycle management, and
logical framework (logframe) analysis, even where they have felt that these
are not in keeping with their way of working or their concepts of
development processes.1 Even the JFS, which started as a flexible fund,
moved on to train NGO staff in DFID methods of planning and
implementing the project-cycle from the mid-1990s. University-based
advisers have made more demands on the NGOs that request funding, and
most have promoted formal systems of planning, monitoring, and
evaluation in cooperation with DFID.

The increase in institutional funding has been profound, but many
NGOs still have access to voluntary contributions and 'untied' money for
their work; in 1996-7 their voluntary income was estimated at twice their
'tied' income (US$569.2 million compared to US$281.7 million in donor
money). Thus other pressures must have added to this donor push for
NGOs to use procedures commonly accepted within government and
business for developing their vision, planning their work, and disbursing
their money through projects.

Changes in NGO management and staff

Trustee boards have been one such factor in changing NGO practice.
Through the 1980s and 1990s, many people from the private sector were
deliberately brought onto trustee boards to bring a new perspective and new
skills to the NGO world. They have repeatedly asked that NGOs work in
ways familiar to them, find ways to demonstrate their impact, and prove that
they are worth funding. Many trustees have no knowledge of development;
some even pride themselves on this. They see the management of
development as the same as any other form of management, requiring
certain disciplines, skills, and procedures which are relatively uniform
across the three sectors. Under the influence of trustees and external
consultants, one UK agency has developed a set of training modules for
management competencies which draws heavily on generic management
principles and is to be uniformly applied to all managers across the world.

This pattern of applying management principles from one sector to
another, using private sector experts as trustees and consultants, has also
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been a dominant factor in reshaping the public sector in UK, raising similar
questions for staff working in health, education, and social services. To
what extent is 'management just management1? And to what extent do we
need management approaches that are developed specifically in relation
to the organisation's purpose—be that development, education, or health
— and tailored to the cultural context in which management is practised?

The 1990s also saw the rise in the number of private sector staff
employed by NGOs, initially in the finance departments and marketing,
then in information technology (IT), policy, and planning. They have
brought with them very different values and perspectives from those held
by most of the staff who are responsible for running the development
programmes. Clashes have occurred between marketing and advertising
staff, campaigners, and advocates on the one hand, and field programme
staff on the other. Private sector management consultants saw a new
niche in becoming management consultants to the burgeoning NGO
sector, and many leading NGOs shared the experience of being reviewed
by one of a handful of companies that specialised in working with the
non-profit sector. Their techniques and approaches were all drawn from
standard business management practice and theory.

Many parts of the university system have also begun to draw on the
same pool of ideas, especially those found in the new public sector
management; and development studies programmes increasingly include
management studies and business studies. While some have grappled
with the issues of whether NGO management is unique, others have
adopted business management techniques almost wholesale, perhaps
adding some cultural sensitivity. Some of the academics who teach these
management courses have no direct experience of working in
development in Africa, Asia, or Latin America — and do not see this as a
problem. They are teaching 'basic standards' which they understand to be
universally applicable. In addition, as student numbers have dropped and
financial stringency has become increasingly common within those UK
development studies departments which are self-financing, ever more
resources for academic research and consultancy come from the same set
of institutional donors. Inevitably, the language and understanding of
development being promoted by these academics to some extent reflect
the interests of the funding agencies. Few academics feel that they are in
a position to 'bite the hand that feeds them' at a time of real competition
for shrinking resources in academia. Rather, they try to respond positively
to donor concerns that development ideas be translated into easily used
planning tools, measurable indicators, and impact assessment guidelines.
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These pressures, combined with the fast-changing funding context in
which increasing numbers of NGOs compete for the same or declining
resources, and competition becomes acute, led many NGOs to adopt
management packages from the private sector and apply them to their
development work. The changes that have taken place in most NGOs in
the UK have been driven more by the desire for financial growth, for
maintaining access to large donors, for meeting bilateral and trustee
demands, than by trying to learn from their own experience, to develop
their own strategies and processes, and to promote good development
practice. It is interesting to speculate what NGOs might look like if half
the resources spent on professional Northern management consultants
and 'off the peg' management training in tools developed outside the
NGO sector such as strategic planning and logframes, had been spent on
operationalising concepts drawn from within their own practice. This
experience would offer important lessons such as how to work effectively
with those whose voices are hardest to hear, to plan from the basis of local
realities in a way which responds to their needs, to find ways of
combining local and external knowledge into real forces for
development, and to empower women and men who are excluded by
current local, national, and international contexts.

Does this matter?
Many may be shaking their heads by now, asking why any of this matters.
There can be no harm in adopting practices which promote clarity of
thinking, apply logical analyses to problems, streamline project implemen-
tation, and raise levels of accountability. These are all worthwhile goals, but
many questions arise when business concepts are taken into development.
Businesses which talk about accountability are often quite closed
organisations, and their primary motivations are to maximise profit and
market share and to maintain market dominance. While many NGOs feel
comfortable with a focus on market share and dominance of the NGO sector,
others do not; and none of them would want to be accountable only to a
small group of 'shareholders'. NGOs know that they need to serve a wide
range of stakeholders, but they are adopting approaches which are not
designed for multiple accountability. Are procedures for accountability to
donors and trustees the same as, or even compatible with, accountability to
beneficiaries? To what extent are 'market surveys' and the search for ways
of assessing public opinion relevant to NGOs, which after all must listen to,
learn from, and plan in the light of the needs of their Southern partners and
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beneficiaries? While Epstein et al. (1991) have advocated the benefits of
consumer-survey approaches to development beneficiaries, most NGOs
have rejected this because they see the shallowness of these methods when
advocating beneficiary participation, bottom-up planning, and responsive
frameworks.

In addition, these discussions ignore the reality of the relations of
dominance within aid processes, and the potentially disempowering and
alien discourse of formal tools. Long and Long (1992), Scoones (1993),
and Chambers (1986) all show the negative impact which positivist,
rationalist, Western epistemologies have on local people's knowledge
and what counts as knowledge. This can be extended to analyse what
space beneficiaries can find and what language they can use in order to
enter the debates set by strategic planning and project-cycle management
systems. Systems for upward accountability which are framed within the
business concepts of proving efficiency, effectiveness, and value for
money, have become far more developed than have tools used for
downward accountability to beneficiaries. Indeed, they may have
become additional barriers which prevent local people from access to
development processes that directly affect their own lives.

There is a value in applying logical analysis to problems, but whose logic
is used? Whose information guides the completion of project documents?
Who sets the criteria by which a project will be judged a success? Can
participatory processes really change the structural factors that shape
projects for agencies, and intrude into the neatness of the project-
framework language of inputs, outputs, and indicators?2 Complex
evaluations have highlighted the reality that what constitutes success for
an NGO's headquarters, or in terms of the project document, may differ
from definitions of success by its staff on the ground; these may themselves
differ from the criteria used by the partner organisation; and women may
have different understandings of success from men within the same village
and even household.3 When insisting on measurable impact within two to
three years, what happens to risk-taking, to working on the difficult,
sometimes almost intractable, problems which often underpin the causes
of poverty for some groups of people? How does learning take place when
the focus is on showing concrete achievements? How are the unintended
consequences of the way a project is framed and the indicators set handled?

Two examples from the public sector in the UK illustrate the thorny
issues that arise in measuring effectiveness by focusing on demonstrable
impact, and at how these concerns can militate against the very changes
desired. Each service has had to select a range of indicators against which
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to assess their work. When the police service selected 'clear up' rates for
crime as a key indicator, there was no improvement in crime detection,
because these issues are complex and long term. Instead, police officers
started to make routine visits to prisons and to cross-examine prisoners
about other crimes they might have committed so that these could be
declared as closed. The effect on crime on the streets and on crime
deterrence was zero, but numbers had been recorded and impact
assessed. There are myriad examples of this kind in all public services;
for instance, cutting hospital waiting lists can be done in many ways apart
from actually seeing and treating patients faster and well. Speed can push
out quality; people can be deleted from lists on grounds of poor health,
disability, or age; people can be seen but not treated. The NGO sector has
undertaken no serious assessment of how measurable impacts are
possibly skewing public service work, although it is embracing similar
concepts of measurable impact, often uncritically.

Three concrete examples will serve to highlight some of the tensions
and dilemmas raised by the wholesale adoption by some NGOs of
policies and procedures derived from outside. Many in the NGO sector,
and some observers, feel that these approaches can undermine their
stated commitment to changing social relations, confronting structures
of oppression and exclusion, building local capacity, enabling
participation of the excluded, and may force them become short-term
contractors, service providers, or project implementers working to plans
drawn up by institutional donors.

Illustrating the tensions

Working for management or social change?

Research carried out with 17 UK-based NGOs during 1996 highlighted
several areas of tension for staff in Northern NGOs (NNGOs) as well as
Southern NGOs (SNGOs). These included the real tensions between staff
based in the North and working to Northern paradigms drawn from the
business sector, and staff in the South who felt that their perspectives,
analyses, and understandings were irrelevant to the organisational
changes being made in relation to management and development practice:

Muchunguzi is not the first to describe how SNGOs lump all
international agencies together as donors (multi-, bi-laterals and
NNGOs) but because his statements are based on extensive SNGO
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contacts they carry weight highlighting this as a crucial point in
current development relationships. SNGOs did not experience the
diversity of NNGOs (something NNGOs stress all the time) but
experience them all as having their own clear agendas and
procedures which shaped the work. SNGOs feel imposed on, often
ignored and their cultural values and concepts are devalued. The
feelings expressed were very strong. Smillie echoes these themes,
and talks of the swelling chorus of complaints from SNGOs about
their exclusion... and the lack of Northern accountability to the
South. (Wallace et al. 1997:108)

There were also tensions between those preaching the limitations of
seeing projects as synonymous with development and the fact that the
current management tools were in fact increasing the focus on projects
and project management and impact, rather than looking at alternative
ways of promoting social change.

Gender was one issue which highlighted many of the inherent tensions
between those advocating a managerial approach and those preferring a
more analytical and social relations approach to development work.
While many agencies have formal gender policies and implementation
plans, and although most agencies agreed that 'gender mainstreaming'
was essential, in reality few of the political issues of power relations
between women and men had been addressed, either internally or within
the NGOs' programmes. Few NGOs support local women's movements;
many had no equal opportunities policies, and women were not
represented at the top either in the directorate or on the board of trustees.
Little money was spent on gender equity in relation to overall budgets,
much of it on no more than 'add-on' women's projects, or on microfinance
and income-generation projects for women; very small sums were given
for work on women's rights (Wallace 1998).

Structural change in three major UK-based NGOs

A second example comes from a recent meeting of the UK Development
Studies Association's (DSA) NGO study group in Oxford, which looked
at the structural changes taking place in three major UK NGOs, and at how
these structural and managerial changes relate to the different visions of
the respective organisations. Interestingly, all these NGOs have a strong
independent financial base but have accepted increasing amounts of
institutional donor money over the years because of their desire to grow,
to raise their profile, and be 'market leaders'. The pressures on these
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particular NGOs probably come less from the donors in a direct sense,
and more from their high-level and constant discussion with donors
about development issues and their wish to remain significant players on
the development stage. They all have businessmen among their trustees,
and these trustee boards are predominantly male. These three NGOs
interpreted their understanding of how to best achieve development for
poor people, and their own roles, very differently.

The meeting asked the following questions: As UK-based NGOs
undergo major restructuring, what vision is shaping the organisation and
its management? To what extent do the current structures and practices
enable them to fulfil their vision of development and change? In
answering these questions, there were close similarities between two
NGOs, while the third was being driven by contrasting sets of values and
commitments. This was a useful reminder that NGOs are not changing
identically across the board. There are, nevertheless, growing
convergences between many NGOs which in the past were starkly
different (as the two sharing a similar analysis once were), and most are
converging with a range of official donors and increasingly using a shared
language. This language can now be read in government documents,
public sector reports, private sector policies and plans, and NGO papers.
It draws on concepts and approaches that were once see as the unique
preserve of NGOs. Hence both government and the private sector now
talk about the need to consult, for participation, and for being 'learning
organisations'. These concepts are seen as easily compatible with the
language of new public management (NPM), but experience throws
doubt on this conclusion.

In relation to their restructuring processes, two of the leading British
NGOs stressed the need for structures and management which would
enable their organisations to retain and extend a high public profile, work
efficiently, and increase their impact. Both manage their work from the
UK; their new strategic frameworks are developed and set from the centre
— with greater or lesser degrees of consultation and participation of staff,
and almost none of Southern partner organisations. Management control
and overarching decision-making remain at the centre, in a context of
devolving certain functions to regional or country offices. The concepts
and ideals driving the change processes included the need to develop a
global programme and to have a recognisable and consistent 'global
branding' (whatever the local context) so that people around the world
recognise the product as belonging to a specific NGO. Other concerns
included the need to cut running costs; a desire to develop the
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organisation and strengthen management, ostensibly for the purpose of
accountability, but also implicitly for control; the felt imperative to work
across boundaries and transcend country contexts or parameters
(although the reasons for this regional rather than local approach
remained unclear); and the need to redefine and clarify the strategic
intent and character of the NGO and its programmes.

The presentations were couched in terms of the need for staff to
understand and work within the agreed objectives for strategic change,
and to implement comprehensive management functions at the regional
levels in order to meet the centrally set targets; these would ensure that
everyone's work would meet the needs of the entire organisation —
including marketing, advocacy, and fund-raising as well as the
development programme. Within the agreed overall strategic objectives,
decisions can be made about allocating resources at the regional and even
national level; however, these must retain the organisation's 'brand' style
and organisational coherence, in order to ensure the development of a
distinctive profile for marketing and fund-raising purposes. There was a
fear of regions' and countries' autonomy and even secession if power and
control were devolved. There was a marked anxiety about having diverse
responses to seemingly similar problems across different countries,
which was thought to fragment and weaken the organisation's power to
lobby for change on the wider stage.

The aim is clearly to show that the NGO adds value, that it has impact,
that it is making a difference, and especially that it has influence. This
is being driven partly by the trustees and auditors and closely
corresponds to the growing trend for 'accountability' in the public
sector, leading to the development of targets, indicators, and impact
assessment. It is also driven by the ambitions of many top NGO staff to
be influential in the world of development policy and practice, to 'punch
above their weight'. These NGOs are trying to integrate their develop-
ment projects with advocacy work, to 'scale up' their impact, to make
their mark; they are keen to play their role in shaping policies at the
highest level. While there is tremendous pressure on development work
to demonstrate quality and impact through developing and using
measures of effectiveness, little credible work has been done on how
effective advocacy work is, whether NGOs are being co-opted and
compromised in their advocacy work (because of their relationships
with powerful players such as governments or the World Bank), or to
what extent a change in policy actually has a positive impact on the lives
of the poor around the world.4
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The speakers talked about 'selling the vision' to staff, about 'getting staff
onboard', about the problems faced if the values of some staff appeared to
conflict with the current trajectories. They talked about the need for highly
skilled staff to be recruited on 'competency-based frameworks'; some staff,
however committed and experienced, may not find a place in the new
order. One NGO had managed its change process in a way that gained staff
support, while the other was grappling with a demoralised and
discontented staff in some departments and country offices.

While these NGOs are clearly taking their concepts and approaches
from the world of business, they appear to be out of step with much of the
recent business literature which talks about the need to embrace values,
to empower and value staff as the key organisational resource, and to find
ways of managing them and structuring them that will allow them to
perform to their best potential. The issues for successful business are no
longer total control or total devolution but rather managing diversity,
coordinating variety, releasing potential:

both over-centralised (over-integrated) and over-decentralised
(over-differentiated) companies perform to significant degrees.
Differentiating and integrating need to be synergised or reconciled.
The corporation with the best integrated diversity is the one which
excels. (Trompenaars and Hampden-Turner 1998:171)

There is a great deal of interesting business literature that deals with
issues of how to work cross-culturally, of how to motivate staff to perform
well, and of how to encourage learning and positive change, which are
not reflected in this dominant model of contemporary NGO practice. It
appears safe to say that, when borrowing from the business sector, many
NGOs are acting uncritically and also missing some of the most recent
and potentially relevant ideas to be found there.

The third NGO had a different starting point, one which in the past
might have been felt to be the more distinctive approach of a Northern
NGO, although it also fits with some current thinking in the business
literature. Its restructuring was driven by the need to see how it could best
support the work on the ground in the South, how it could shift the balance
of power from the North to the South and closer to the people, and how it
could decentralise and hand over power to those most affected by
development processes. The shape of the organisation and the role of the
central office became very different when that vision and those values were
used as the starting points. Certainly there are as yet unresolved problems
about how to retain a coherent organisation within the growing diversity
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of country strategies and regional approaches which have been shaped to
fit specific contexts, and how to prevent regional directors from creating
their own unaccountable fiefdoms. Accounting for money raised in the UK
under the existing governance laws of NGOs remains problematic,
although field offices are developing new decentralised procedures to
encourage local responsibility and accountability. The overall focus here
is more on enabling staff to find management systems which enable them
to do good work, rather than on supervision and control.

This NGO felt that its tentative steps towards shifting the balance of
power and decision-making, even incrementally, towards to the staff and
partners in the South, had unleashed energy and commitment among
staff and partners in various countries and was leading to new ways of
working and new relationships. They were seeking new ways to structure
the NGO and management systems which could enable poor people to
benefit more by involving them in developing the NGO's agenda.
Different decisions had been taken in relation to management systems
because delegation was prioritised over control, and local needs were
chosen over global approaches; finding ways to learn from experience to
promote better change processes in the future was seen to be important.

The three NGOs' restructuring processes differed according to the
driving motivation behind the organisational change. It is hard to see how
to reconcile the two approaches taken: one is driven by a concern to try to
lessen unequal power relations with Southern partners, to shift the centre
of gravity, if only a little, towards the South, to allow locally derived
solutions to problems rather than adhering to 'coherent and consistent'
responses. The other has as its driving force coherent organisation and
management, the management of objectives that are set at the centre, and
the need to show effectiveness to donors and supporters. This sits uneasily
with concerns about locally derived solutions, the participation of
partners and beneficiaries in planning, monitoring and evaluation, and
listening to the voices of women as well as men.

Two ways of mainstreaminggender

The third set of examples is drawn from a conference on mainstreaming
gender in policy and planning run by the Development Planning Unit at
London University. Here again there appeared to be two discourses; some
participants saw them as existing in healthy tension and not in conflict,
while others experienced them as being in direct contradiction. On the
one hand were several presentations from agencies, including UN and
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government agencies and NGOs, detailing their gender-mainstreaming
policy and strategies. These presentations included discussions on their
strategic planning processes, the ways they had found of persuading
policy makers to take gender seriously and include it in planning, and the
different processes of implementation. The latter included the
appointment of focal points on gender around the organisation, or
universal staff training in gender; plans included complex sets of
consultations and training on gender and the need to include gender
within project logframes. The concerns were to ensure the allocation of
organisational resources, the monitoring of gender, the development of
measurable indicators, and proving positive impact. The speakers were
all familiar with the language of NPM, including the need to prove
efficiency, value for money, meeting targets, benchmarking, and
demonstrating impact.

These were all valid and interesting presentations, but at the heart of
them was a perception that in the context of gender, unequal social
relations can be changed through planning, management, and monitored
implementation. None of these presentations addressed the personal
issues facing women within their organisations, nor did they look at the
extent to which women were promoted, or were able to perform well,
within the dominant organisational culture. The personal was excluded
in favour of the professional. There was little analysis of the political and
cultural barriers to promoting gender equality in the development arena.

Another set of voices grew during the conference, raising questions
about the politics of gender relations, the power struggle inherent in
confronting gender inequalities, the fact that struggles can be won and
later reversed. These people felt that progress towards adopting a gender-
sensitive approach is neither linear nor straightforward, that the work is
marked by struggle, that is it exhausting, and that the issues go far beyond
the technical approaches of 'managing gender mainstreaming' within an
organisation. While those involved in mainstreaming work themselves
recognised many of these issues, and talked of the evaporation of gender
between the policy commitment and project implementation, and of the
problems of keeping gender on the agenda, their analysis was couched in
management language, not the language of social relations,
transformation, struggle. It was perhaps no coincidence that those who
rejected the language and process of management for addressing gender
equity were those who came either from countries where the politics of
social change are well understood — South Africa, Philippines, India —
or from the feminist tradition in the North, from women who have been
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involved in struggles around gender for many years, and from younger
women who were involved in issues such as rape and violence against
women, issues which are highly contentious and heavily politicised.

One result of using the language of strategy, change objectives,
logframes, and impact assessment appears to be the depoliticisation,
almost the sanitisation, of development. While there is reference to the
context and the possible barriers to change, these are often minimised or
(over)simplified in programme and project documents. Development is
often seen as linear, as a rational and managed process, rather than one of
engagement, struggle, facilitation, and of enabling people to take control
of their environment. The language used may be more suited to the work
of service delivery, although even in that context, issues of access, rights,
or control require more dynamic analysis; it appears ill-suited to the work
needed to address the causes and structures of poverty and inequality —
yet these are the causes most development NGOs espouse.

Conclusions
There is diversity within the British NGO sector, but there are trends
showing a growing similarity of language, procedures, and concepts of
development with those of institutional donors and decision-makers within
governments, the UN, and the World Bank. There are clearly tensions
between the growing 'professionalisation' of development, the NGO
adoption of 'new public management' practices and approaches, and the
increased focus on upward accountability and communication on the one
hand, and the commitments within these organisations to participation,
downward accountability, local empowerment, and gender equity on the
other. The managerial paradigm — which in the NGO sector still has the
project as its primary focus and method of disbursing and accounting for
funds — runs a real danger of being remote from the social, political, and
economic realities and processes that take place at country and local levels,
and of ignoring cultural patterns and local understandings.

The growing centralisation of some UK-based NGOs contrasts with the
language of devolution, and is running behind the decentralisation
agenda that is currently driving many governments. In many NGOs,
power is becoming concentrated in small senior management teams and
trustees who are shaping the vision and ways of working. Their targets
for change are usually institutions and those in power in the North, and
their advocacy work involves intense and direct interaction with people
who hold power and influence in the North. Far less emphasis is placed
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on national or local processes and decision-makers, yet these also have a
profound effect on keeping people in poverty. These NGOs implicitly
subscribe to 'globalisation', seeing the world as increasingly shaped by
forces that are external to individual countries. This focus on
communicating with those with money and power in the North is not
matched by efforts to hand over the work or to develop real partnerships
that would enable NGOs and people in the South to tackle those causes
of poverty which are embedded in their own societies.

The few British NGOs that are trying to decentralise power see the
sources of inequity and poverty as being rooted in social and economic
relations at the local as well as the global level, and believe that working
at the micro level is important for changing unequal social relations for
poor people. It is an approach which emphasises capacity-building, self-
development, empowerment; and involves taking a back seat, becoming
a supporter not a leader, starting to hand over power, and developing
systems of accountability downward to beneficiaries rather than only
upward to donors and trustees. However, these NGOs are hampered in
shifting the balance of power by the rules governing financial
accountability for UK-based charities, and also by the procedures they
use which are largely dominated by a project focus and rational planning
approaches, including logframes.

There is an argument which says that these very different approaches
are not in opposition but can sit together and work in synergy; so there is
talk of bottom-up and top-down strategic planning, of participatory
logframes, of participatory impact assessment sitting alongside
milestones, indicators, and targets set by NGOs. However, the evidence is
lacking that the managerial and technical approach to development and
the demands of addressing long-term issues of social change can combine
and work together. Evidence from a 1999 conference on NGOs went the
other way: many writers and NGOs based in the North placed great
emphasis on global processes, the increasing homogenisation of the
world, and the need for clear responses which are identifiable 'brands'
etc.5 This caused a major outcry from many participants, often Southern-
based, who stressed the diversity, differences, and complexities according
to geography, history, gender, race, and religion that mark processes of
subordination. There are no 'one size fits all' solutions. If change is to be
sustainable it has to be location-specific, owned by the people, rooted in
their experiences and understandings, and meeting their criteria. The gulf
between these two broadly accepted development paradigms was wide at
the conference, and remains wide in practice.
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Notes
1 This emerges from research done

with 17 UK-based NGOs presented in
Wallace etal. (1997).

2 An argument well put by Cleaver
(1998).

3 The ODA evaluation of NGO
projects undertaken by Surr (1995), and
impact assessment work carried out by
ACORD, highlight these issues very
clearly.

4 Jenny Chapman (1999) shows that
for advocacy work to be effectively
translated into changes on the ground
requires work at all levels, and work at
the local level with the people who are
intended to benefit, are essential for
turning policy into development practice.

5 'NGOs in a Global Future'
conference convened at the University of
Birmingham, 10-13 January 1999.
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