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The Strategjic Managemept of Osvelopment Programmes i _Evidence from
an Interpationsl Study

ABSTRACT

why do some development programmes. perform begtter than
others? This papsr explores a neglected ares in public management =
the managerial and institutional innavations which influence the
outcomes of develppment programmess Ths experisnce of six relatively
éuccaaaful and lerge programmes selected from Third World countries
will tbe analysed to shed some light on this gquastion. A comparative
analysis of the "strategic managemant" of these programmes reveals
gaveral common faatures ~ clear foocus on a dominant goal or servica,
a strategy of saquential diversification of gozals, effective integra-
tion of the relevant inputs tc deliver the serhica, strong demand
mobiliaation effurts, and the uss of a decertralise:d mgtwork of
organisstions using indirect sources of influence reinforced by highly
adaptive planning, monitoring; devalopmental and motivatinnal processese
- The design and orchestration of these strategic, structyral and process
fnterventions was facilitated by the relative autonomy of the programmas
and the continuity and commitment of their leaders.



The Strategic Management of Deovelopment Programmes . Evidence from

ran_Internatipnal Study

Samusl Paul*

What accounts for the differential performance of State
initiated development programmes in the Third world? A diversity of
hypotheses axists on this subject most of which focus eon the economics and
politics of programmes and prcjbcts. The purﬁosé of this paper is to report
the findings of an international study of the managerial and institutional
interventions associated with six relatively successful development
programmes selected from different parts of the Third Wworlds. The important
role played by managerial/organisational variasbles in project/programme
performance hag all along been recognised by development planners and
policy makers though this has been a neglected area of cbservation and
StUdY-1 As a result, the basic understanding of how these variables operate
and interact in the public context and our ability to design and implement
institutional interventions appropriate to the conditions in thg developing
world have not improved significantly inspite of three decades of
development planning and programmiqg. A great deal of progress, howsver,
has been made by planners during the same period in the appraisal and
svaluation of dauelﬁpment projects/programmes using technigues such as
cﬁst benafit analysis. This has 1ed\hahy to believe that appraisal and
selection of projects hold the key to porformance. That the estimated or

actual costs and benefits are the consaquence of a serises of planned or



actual technical, managerial and institutignal interventions by thpse
.responsible for the development programme is seldsm recognised. We hope
that the experience of the programmes” analysod below will shed some light

on the nature and interactions among these interventions in thig neglected

ared for policy makers, programmg managers and designers.

I. Kay Areasof Intsrvention

Inspite of the 9rowing role of the State in economic and
social development, we know much less about "public management” as against
"enterprisa management". This paradox is in part due to some features
which are unique to the public context-2 First of all, it is important to
note that the "bottom line" is more fuzzy in the public context so that
-the search for appropriate management interventions does not receive the
sanse of urgency normally present in the private sector, Often, develop-
ment programmes are launched tg compensate for the existence of "market
failure". But in the process, the programmas may assume monopoly powar
and in ths absence of Competitive or market indicators, measurement of
ef ficiency becomes‘a-casualty. Programme performance is then viewsd in
terms of adherence to procedures. Cost control and the application of
efficiency criterija normally associated with the discipline ocrmarket

place becoms 1oy prlorlty concernss

Second, since developmant programmes are government supported
and injtiated, they are wulnerabie to politjcal pressures and 1nterfarence
which may conflict with theirp orlglnally stated goals or chartere The

Management of the programmes within the bureaucratic stricture which in '



turn is subject to political control as well as public scrutiny adds to this
probleme Multiple and conflicting geals and demands gst foisted on
programmes. Overmanning and low.prhdUCtiuity get institutionalised. The
costs and consequences of thess trends get magked by the fuzzy bottom line

feature referred to above.

Third, development programme outputs tend tc bz servicaes the
demand for which mény have tc be msbiliseds Their clientele are ganerally
ungophisticated masses who need to be organised and influsnced in ef fective
wayses Whether it is the promotion of nuow ssed varieties and extension to
small fermers or family planﬁing and nutrition tc illiterate and poor
.households, it often becames necessary for the programms to build.cradibi-
lity among clients, prﬁmote public response and adapt the services to meet
the?ibcal conditionse ‘This is in sharp cantrast to thé standardissd
producta and services promoted by enterprises operating in protected
markets and the routine functions performed by the "maintenance® departments
of the'gouernment,.3 The provision of developmental seruicés tharefars
calls for a setting that permits some measyre of autonomy, risk taking,
and personnel who are sensitive to clisnt needs and arg motivatéd enough
to work togsther in well knit tsams and if nzcessyry with a nétwork of
organisations. Theso are not features one encounters in the hierarchically
oriented bureaucratic setting which spawns and supervises development
programmes. The means and resaurces reguired to maks programmes parform
and the flexibility needed to adapt them to changing environmental

conditions are not therefgre always available to the public managar.
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This brigf discussion of the nature of deue;opment programmes
offers us some useful insights intg ths complexity of their managément and
the reasons why successful mahagement or institutional interventions in
this ;;ea are not plentiful. It appears that public and private managers
differ ;ignificantly in the degree of cuntrol they exsrcise gver their
choice of goals, resources and envirunmentse It has bgen observed that
governments apply limited rasources to massiue objectives whereas private
enterprises apply massive resources to limited objectiues.4 Those who

lead development programmes secm to face mare severe constraints in

Tespect of goals, means angd their ability to orchestrate the two.

A seriqus consequence of the oparation of these constraints
is the rathar dismal perfarmance of development programmes in many
countriese This phenomencn of the frequent failure of development
projects and programmes has been yagll documented in the literat::re.5
Uhile the anatomy of failure has mych to commend itself, its major lacuna
lias in its inability tg pProvide insights into the positive and innovative
managerial anc institutipnal interventicns which are required to achigve
performance. This is not to dany thg value of theg Negative lessons tg
be learnt from the expsrience of low performerss The point is that this

imbalance has to hg radressed by an analysis of relatively succassful

programmes or high purformers in the‘deue10ping worlde

The subesat of development programmas which formed the
subjact of our comparative study may be regarded as observations which

belong to ths "pight tail® g the statistical distribution of Programmes .



Performance is a2 relative term and problems of criteria, access to data

and judgement make the chqicé af high performers a2 sensitive taSk- In the
absence of a prior analysis of programmes, wa based cur selection on the
gvaluation provided by a lergs panel of experts femiliar with different
regions, soctors and proérammés in the doeveloping world. Surprisingly,

the six programmas which were finally selected for depth study received
unanimous or near unanimous support from the panels of advisors concerned
with the relsvant sectors and regionse The purpose of the selection was
not to rank the programmes. That our interest was only to identify a small
sgt of deualopméqt programmes regarded as relative high psrformers in their

categoriss cannot be overemphasisade

Four out of the six programmes were taken from Asian countriese.
The Indonesian Population Programme is regarded as an outstanding programme
in the family planning and population field. Its active involvement of
rural communities in plenning and implementation and innovative and cost
effsctive ways qf adapting its service to local conditicns have been
extensively documented. The Neticnal Dairy Development Pragramme of India
{Operaticn Flood) is considered a unique intéfﬁention of its kind, hauing~
pionsersed an innguatiue strateqgy for rural development through the medium
of over 10,000 village dairy cooperatives invelving 1.3 millicn small
farmers. The PhiliQpiﬁe Rice Develppment Programme (Masagana-99) is
credited with achioving sustained self sufficiency in rice for the country
through & network of crganisationé which integrated a complex set of
services to more than a million farmers. China's Public Health Programme

is known for its massive impact on rural health care, aided by a strategy
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and insﬁitutienal devices distinctly cifferent fFrom conventional modes of
planning and delivery.

The remeining tws naticnal programmes were selected from
Afpica and Latin Americae The Small-holder Tea Development Fragramme of
Kenya (Kenya Tea Development Authority), has dempnstrated how small, one
acre tea farms could succaessfully compete with large-priuata estates and
sarn the highsst prices in the international tes market, benefiting
thousands of small fapmers in the process. The Rural Educaticn Programme
of Maxico (CONAFE), though as yet littls kngun autside the country, has
an'iﬁpraasiua record of performance in 2 sector characterised by 2 difficult
enviromments There is no prima facie svidence in these programmes that
their performance could be ettributed to the existente of a favourable or
baenign environment. EOn the cdntrary, the detailed case studias testify
to the ingenious ways in which the programme leaders had to cope with ani-
ropmental complexitye. Effective actinn in such large naticnal programmas c
calls for a wide variety of managerial znd institutional inmnovations, both
“strategic and tactical. The basic concepts undarlying this attempt to

identify and analyse the critical management interventions is summarissd
balows

Three Pre-cpnditicns

Observars of development pragrammes have repeatedly drawn
attention to three factors aé critical to their successs Pplitical
support or commitmeﬁt is an importa;t‘bariable which has been highlighted
in the literaturs. It is argﬁad that without top level political commite
ment, no programms will go fare 1In order to succeed, a development

programme must have 2 strong constituency or interest group behind it sc

that/the politicel bargaining arena it is able to receive priority /in



and supporte In other words, it is belisved that a development programme
without political poue; sr clout will not perform welle Political
Scientists, for example,'ééue analysed the politics, bargaining processsas
and coalitions that operate behind programmes in order to explain their
parformance.7 An important reason why csrtain projects fundsd by donor
agencies in some countriaes failed ta grow ints larger prcgrammes is said

to be the lack of political commitment from the host governmaenta.

On the cther hand, acanoﬁists have emphasised the role of
"resources" and their utilisatian as the key determinant of the perfgrmance
of development progréﬁmes. The foous hers is cn the investment of capital
rescurces which in turn generatelgutputs and returnss. Considerable
attention is thersfore devoted to the mnbilisatign and efficient use of
resources which are allocated tg Uarioué deuelopmeﬁf‘programmes gnd
projacts.B Phyéical assets and technology, fo; example, are bought with
capital. The failure of many projects is attributed t- the inadequacy
of funds for investment and working capital. The prescription for
improving perF:rmahce, therefore,_tands tn highlight the nead for

additional resnurcese

Yet ancther factor which many observers seem tp emphasiss
is leaderships Those who have analysed the internal dynamics: of
deua;opment programmes at the micro-lgvel are impressed by the pivotal
role played by tha leadars of these organisations. The personal styles
and qcntributicns bf'leaders have bean analysed in dapth by scholars.

Their ability to inspire uthers, create commitment and act as innovative



entreprenautrs are saen as the key to suecsssful perfogpance.g
Undoubtedly, all these factors are releﬁaqt to the perfor-
mance of any development programmes In our view, these are important
nre—conditions for successful purformance. But the political support,
magnitude of resources and leadership aveilabls to a programme do rnot
seom to ensure its successe Programmes which were launched'uith much
political commitment behind them are known to have performed poorlye
Programmes which had the benefit of massive investments of resources afe
known to have generated poor réturns. Highly committed lsaders have come

to grief in some programmes inspite of their dedications

Strateqgic Mgnagement i A Framawork

Most authors who rsgard mapagserial and institutional
factors as critical to psrformance have tended to take a rather partial
view of the problom. Some scholars have investigated in depth selsctad
organisational agpocts and managerial processes of development programmass
A good exampls is Nantgchery's stuly of the relationship bstween the
outcomes af a sample of land reform programmas in poor countries and the
degrea of descantralisztion associcted with their implamentatiunijo Simi-
larly an inter-country analysis by Uphoff and Esman has brought out the
importance of ;acal organisation in rural development programmes.11
Studies hy Korten have emphesised the role of immovative organisational
structures and client participation in development prcgrammsa.12 In the
light of a study of World Bank Financed hrojacta, Smith has concluded
that the management problems highlightsed in the project raevisss were in
Fact problems of organisatinn design-13 Somo ofhers have proposed new

congopts of “"community participsticn® and "integrated projsct planning and



management cycle" aa aids to improving project managarnant.14 Grindle and
her co-authora have reviswed a number of development projects with a view
tao explainiﬁg their outcomes in terms of the context and content of the
project-15 Ickis has wxamined several rural developmant programmes in
Latin Americe and concluded that their problams were ralated to
weaknesses in tha design and maintanance of organisational Strucfures and

- 1
related processes.

These and other studies have undoubtedly drawn into sharp
focus soms important factors mﬁich are rolavant to thae pﬁrformance of
development programmess. Their major limitation, however, lies in their
failure tec articulate ths interrelationships among the relavant Qariables
and recognise the pcssibility that thefé might be varying combinetians af
the variables influencing performance and which are appropriaste under
different conditionse While we could have analysed ourT siX programmes
along the linés proposed by any of those authors, wse have preferred to
adopt & mcore holistic approach that we shall call "stratsgic management™.
By strategic managament we msan the set of top management interventions
which ipfluence the design and orchestration of the strategy, orgaﬁisatinnal
structure and processes of a programme/project in relaticn tc its
enviromments "Cnviromment™ here refars to those forces extarnal to the
organisation which create opportenitiss and constraints Far its survival
and growths "Strategy" refers ta tﬁﬁ long term choictas concarning the
programme’s goals,concept of seTvice and-pulicias uhichlseldam get spelt

out in the macro development pian. Strategic choices are usually formulae
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ted and negotiated between the programme leadership and the supervising

bedy (Ministry or Department) in the Government. By organisational
structure is meant tha durable arganisational arrangements and the
distribution of authority and reporting relationships in the programme
agencys Processes refer to the means available to the programme leaders

to accomplish organisational purpose by influencing the behaviour of the
employees and beneficiary (client) groups. Planning and allocatjsn processes

and control and motivation processes are some examples of this variable.

In ordar to get a comprehensive anﬁ balanced view of the
rols of managerial and institutional factors in relation te programme
performance, it is necessary to anmalyse all the variables listad above and
the manner in which they reinforce cne ancthere There are numerous
decisions and actions that managers and administrators taks in the course
of operating a developmant programme. While @ll of them have an impact
on the directien of the pregramme an: its outcome, we regard the following
as the critical intervertions by the Governmant and tha programme leader—
ship which provide ths basic framewerk for operational decisions and sot
the pace for programme performence. (1) the formulation of a strategy
for the programme consistent with the cbjectives given by the Govermmant
and the enviromment in yhich it is to be implemented; (2) the creation or
adaptation of an organisational structure that matchaes the programme
strategy and facilitates its implementation; (3) the operation of the
crganisational processas of planning and monitoring performance, and

motivating and developing human resources consistent with the strategy
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and structurs raferrad to above; and (4) cantirual orshestration of theas
three types of interventions over tima 89 that they reinforce one another
even es environmental conditions change. Theoratical analysis as well as
gnpirical studies of different types of crganisations support the proposition
that each of these interventions and the interaction offects among them con=

tribute to improved orgesnisational pBrfDrmanceu17

By the same token, when
these interventions are poorly planned and incompatible with cne another,
performance is adversely &ffectud. In other words, when there is "congruence"
among these interventions, a synergy that contributes to better parformance

is generateds Lack of congruence produces the cpposite effect. The design

iand orchestration of thess management interventions constitute the core of

"strategic management".18

Detailsed case studies of the sslected ;avelophent orogrammes were
analysed within the framework of strategic management to understand the
nature and role of ménégérialrand instituticnal innovations associated with
high performance. The findings of the international study presented below
affirm the important role playsd by strategic management in each of the six
sucesssful development programmes selected for anclysise For the saks of
conceptual clarity, the experiencse of each program was analysed in terms of
(a) strategic interuaﬁtions, (b) structural interventions, and (c) process

interventions. The study alsn found that the three pre-conditions
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of political commitment, rescurces and leadership wers present in svery
cases There was rslatively strong political sﬁppmrt behind aach

programmes. Adeguacy Uf‘funds, appropriato technologiss and good leadership
were also common features, though the leaders were not in all cases
charismatic personalities. What we now learn from the comparative analysis
of the detailed casc studies is that the luaders achieved results through

a set of mutually rainforcing management‘interuuntions which were also
consistent with their envircnments. Tho propasition is that their
performance was influenced by the pre-conditions as well as strategic
maﬁagemepf; The implication of this prupcsifion for weak development
programmes is an important one. It is not enough to mobiliss political
support and funds, and seérch for charismatic leaders. In the absence of
competent strategic managemant, it seahs, these pre-conditions will be

of little availe.

IT. Mejor Findings of the Study

Our six deueldpmsnt programmes may be categorised into tuwg
groupse Three were agriculturs relatad and tﬁe rest were social develop—
ment programmes. The agriculture based programmes were.cancerned with
the development of three sgb—sectors, dairying, rice and tea. The social
programmes were designed to deliver family plamning, health eare and
educational services. Inspite of the ‘diversity in the nature of the
prmgrammas and their enuironmgnts, tﬁe‘ﬁindings-of the study reveal a
surprising number of common features end approaches in the managemen£ of

thess programmes. first, we shall discuss the r>le played by the
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governments of the countries involved in facilitating strategic management.
Second' we shall present the significant strategic, structural and prncesé
interventions of the programmes, and some svidence on éhe congruence
achieved by the programme leadsrshipe

Role of the Governmoent

Those who manage development programmes have often complained
about the rigid mapner in which Governments tend to impose goals and targsets
on them and their lack of involvemsnt in the p.lanning process. An analysis
of the experiaence of our six programmes shows that the Gevernments which

get them up played a significantly differsnt role in these cases.

(1) In every programme, there was a formal statement of
objectives given by the Govermment in the form QF a legislative enéctment,
resolution or an order. These were broad statemgnts permitting the
programmé agencies to pursue multiple goals and activities. In no case
is there evidence that g Govermment rigidly specified the operational
goals and strategy of a programmas. Instead, the approach éeemé ta have
besn to let the specification be influenced by the unuironment.as perceived
by the programme leadershipe The Chinese and Kenyan programmes were ths
only exceptions where at ths political level, there was p;ior strategic
Ehinking about programme directions. In the Chinese case, the dominant
role of Chairman Mag and his'prior‘QXperience in public health woré
during the Liberation struggls wers factors which led to the political
leadership's direction of the health programme strategye. In the Koenyan

case, svan though the Government had specified the promotion of five crops
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for the original programme agenecy, it agreed, in the light of experience,
to limit the scope tc onw crop, namsely, tea. Thris clesnrly reflects a
nositive response by the Goverrment éo the fFeedback given by ths programme
managers. 9imilarly, those_inu:lued;in formulating the strategy for KTOA

wera the persons who were eventually asked to manage ite.

(2) An important implication of this finding is that thé
dichotomy bstween plerning and implementation was minimal in these
relatively successful progremmes. Once a broad mandate was given by the
Goverhment, it was the top managers aof the programme agency who wers
respeonsible for planning the strategy and implementing it. In India's
National Dairy Development Beard (NDDB), its cheirman‘and his group
Faimulaied the 5trategy of Operation Flood and had primary responsibility
for its diffusione. In the Philipp;nes, it was the #Agricultyre Secrstary
and his group who planned the strategy of Mesagana~99 and then implamented
it. In four out of the six cases, srogramme leaders waere first identified
followed @y the creaticn of the programme agencieé. The initiative for
defining and cvolving the programms strategy was left trn the programme
loaders who were thus responsible for beth planning ond implementationas
This seems to have given the leaders greater Fleﬁiﬁility.ta orchestrate -
these two processes and a sense of “being in charge™ with its obvious
implications for improved mctivaticn to achieve tesults. Gguvernments seem
to have approved the strategy developed by them ifstead of handing cver

programme designs to thema
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This pattern differs significantly Frém what has besgn
observed inm many countries and programmaes. Government sometimes tend to
import programme stratasgies or formulate them through intarnal groups
without any reference to those likely to manage theme Strategy and
implementation thus become disjointed and makes mutual adaptation bstween
the two difficult in such programmess This problem szems to have been
avoided in the programmes we have reviewsde In the Chinese programmes which
had soms problem in this respsct, the health bureaucracy was not actively
involved in or supportive of the new strategy. The political leadership
therefore left only a limited role to the bureaucracy.in implementation.
The major participants were the political cadres and local organisationses
Implementation by a bursaucracy which was not invslved in or supportive of

"the programme strategy would have been dysfunctional}

(3) An important function performed Ey the Govermmsnt was in
monitoring the.progreés and perform~nce cf-the devaelopmant pfogrammes. The
Heads of dapartmahts oT ministers concerned were actively interested in
the results being achisvod and asked specific questinns about thsir'prograss
periodicallys In the Chinese case whars we do nof have detailed'infurma—
ticn‘on the honitoring aspect, we do know that.Cﬁairman Mao toal a personal
interasst in the implementaticn of the health strategy. He may héua used
political channals rathor than the bureaucracy feor monitoring purposess
Political commitment thus meant not -nly the initiai support given té a
prmgramme, but also monitoring i£ so that a sense of accountability is

built in to counterbalance the flexibility given to those who manage

it.
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The willingness of the Government to let the breoad objectives
of its development programmes ba.translated into strategiss by their
leaders who were also resgonsible for imﬁlemantation and its monitoring
role while granting some floxibility to them in orchestrating planning
and implementation are important Factoré to bear in mind while reviswing the
top management interventions being summarised belowe
atratsegic Interventions

Tho strategy of a devalnpmént programme ié shaped by tuwo
important factors: ths broad objectives laid down by the éouarnmant for the
programms, and the environment in which the programme has to bs implemented.
The strategic interventicns in a programme are likely to be responses to
questions such as the followings Ciuen the broad objsctives set by the .
govermment, what should be the entry point (mperating goals and thé concppt
of service)? For whom is the service designed (the eclients)? When is i£
to be provided (phasing)? How is it to be provided (issues of demand ar
rasponse, sWpply and mobilisation and participation of key actors and
resources)? It is through the choice and adaptation of gperating goals and
tasks to the complexity of the snvironment that programme lpaders maka
strategic interventions. h surprising number of common featurss emerged
from a comparative analysis of the strategies of the six programmess

(1} One of the most critical top management interventions
concerns the choice of goals and the prcgrémme's services or outputs. Even
where programme agencies were charged with multiple guals, both govermnments
and the programme leaders involved seem to have opted for the pursuit of a

dominant goal or service te begin with.19 The Indian dairy programms's
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focus on milk, the Indonesian programme's focus on fertility control and

the Mexican programme’s focus on rural primary education illustrate this
points Programme sub-goals and tasks could alwaye be related to the
dominant gonale The programme leaders limited the diversifiecation of outputs
or services in the sarly stagese. Legally, there was nothing to prevent the
programma agencies from pursuing multipls gesls and providing multiple
services. Their single service strategy appears to have been an important
adaptation to their envircnments. First of all, their environments wers
characterised by a high degree of uncertainty in relation to markets or
public rssponse. A fFair measure of diversity wes present in these environ~
ments. In relative terms, the diversity factor appears to have besn less
intenss in the Kenyan case és tea cultivation was confined to a region

with relatively stable.climatic and homogeneous soil eonditionse The size
factor also was the least problematic in the Kenyan case. Even so, the
integrated service delivery required under these complex snvironments meant
that multiplse services Qare.cmnsiaared unmanageabie in the initial stages.
Programme managers had tao give concentrated attention to both the deménd and
supply sides aof their seruiqes.- Simultanecus attention to the diverse and
conflictiﬁg reguirements of unrelated multipls services would simply have
taxed their limits in the early stages. Second, in most developing
countries, technical and managerial skills are in rslatijve short supply.
Instead of sﬁraading them thinly, the leaders searched for manageable

"entry points' and applied thess scérce resources %o tho development of a
bagic service which was perceived to be critical tn the programma’' s sUCCESSe

The dominant goal/service approach is in part an attempt to reduce complexity.



Third, as experience was gaineg and the dominant service matured, diversi-
fication dic not pose excessive manzgerial buriens. Seguential diversifi-
cation thus fits the ervironment and helps programmes grow through organisa=-
tional lsarnings The dominant goal focus Found in the six programmes
thersfore represents & deliberazte strategy Dy their leaders in meeting
Governmant's cbjsectives and adapting to their environmontss

(2) A common foaturc of the strategiss of the six development
programmes was the nature and scops of integraticn underlying thair concept
of service. It appeers that an important contribution of the programmes
has been in integrating a sst of interdependent or sequentially dependent
inputs or components Lo croate a gsorvice which the beneficizries or clients
could not have done throuch the market mechanisme. Public responss to a
programma goes up when a 'felt need' is thus met. The inability of a
bensficiary to idemtify and integrate inputs may be due to four typas of

barrierss

(i) TIsechnclogical barrierss The boneficiary may not have

the technical skills to attempt integration on his

Cune

(ii) fwccess barriers: Hu may be prevented from getting the
required inputs because of institutional handicaps

caste or social handicaps, romote leocaticn, administra—
tive hurdless

(iii) Econcmic barrierss The sizg, cost and riskiness of

investment and market imperfecticns may inhibit his
rasponses
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(iv) Organisaticnal barriersg iThp benaeficiary may be

1

ince;able of getting organissd as part of a group
te domand and share the bonefits. The skills and

leadership may simply not exists
A programme's service delivery will succeed ~nly when all the relevant
barriers faced by the cliants in a given situsticn are offectively over—
camge - The degroe of integration roeguired of a programme will be diresctly
related to the severity of the bensficiary's inzbility tc integrate the

relevent inputs con his cuwne

In the three agricultural development programmes, the
integration entailed the whole gamut of inputs from the production stage
to market linkagese Without the rarket linkaga, beneficiary response to
the progremmes would not have been as positive. In the Philippines,
earlier rice development programmes which attempted partial integration
by Focuéing only on the diffusion of tuchnolegy and extension services did
not make the desired impact bscausa certain critical barriers had not bsen
removeds. Masagana-99 succeeded only when it integrated the neglectad
inputs along with the new rice technslogy and extensions Similarly the
Intensive Cattls Development Programme (ICDP) which preceded Opgration
Flood in Inaia focused on the supply of improved breeds of cattle and
extension to farmsrs, but failed to pay acequate attention to other
critical inputs and linkegos they ncedede The superiority of Operation
Flood's strategy lay in identifying and integrating a range of elements

only some of which had bgen taken into account by ICDP.



20

In the social development programmeg, market linkages ware
obvigusly not relgvants Instead, comﬁUnity participatinn along with cther
inputs, was intzgrated inte the o nosrt of service ac o Jsvieo for response
mobilisatione Social development programmes in countries which have taken
a partial or inappropriate vicw of integration have nct bean very
effective. Family planning pragrammes which followed a rurely clinieal
approach, for example, have performad poorlys. Similarly, integrated rural
development programmes' which attempt tc integrate multiple services whose
interdependence is dubious have alsh run inte problems. It is fhe
complexity of this integraticn process which makss the seemingly simpls
single goal/sarvice strategy a managorially demanding endeavoure On the
whole, the evidence from the six pregrammes and what we know of some of
the less successful ones confirm the importance of strategies which
compensate for the beneficiary's inebility to integrate tha required inputs

of the service in questione

(3) An offective device by which the six programmes testad
and adapted to their envircnments was the 'pilot project'. Dnly in four
of the programmss were pllct projects d931gned systematically as a learning
or research and development (R & D) dovice. But both the Indian Dairy
Programms and the China Health Programme had the bonofit of live
experiences which praceded their strateqy formulation. In India, "Amul",
the dlstrict Conperative union, pi“yad the role of a pilot praject for

"Operation Filp~i" and was an invaluable aid to the latter in minimizing

uncertainty and adapting tc the environmant. The scope and design of the
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integration of services were calibrated through these experiments and their
appropriatensss to client needs was thus tested under real life conditionse
Integration of pilot projects intn the larger naticnal programmgs was an
inncvative fezture of all the ﬁ!gh perfermerse The replicaticn 9f a sarvice
in a complex national environment without the bensfit ¢f such R & D work
ia.an error committed by many development programmas. The experience of
the Indonesian programme démonstrates thé value of such expsriments in
coping with the uncertainty of public response and diuarsity-of conditions
in the environments. This approach not only led fto the formulation of more
realistic strategises, but also brought forth a set of people with experiencs,
skills and knowledge of the environment who were extremely useful at the

replication stagse

, (4) It is not uncommcn for development programmes to see
thamselvas ag delivery systems with scant attention paid to the demand side.
The programmes we have examined are unique in that demand mobilisation
(encroising public cemand or response) was an important aspect of their
strategies. Operation Flood's use of financial and technical assistance,
its deployment of spearhead teams to the districts and their credibility
building activities-haU9 playad a dominant role in generating responss from
state govermments and farmers. Spearheéd teéhs which consisted of small
groups of veterinary doctcrs and‘other'axtenaignrstaff have demonstrated
to be villagers what the programme could do for them and thus helped
promote the formation of dairy coopsratives. Thas Philippine Programme’s

use of credit without collatersl and am elaborate commamicaticn campaign,

the Indonesian programme's involuvement of villags community organisations
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and their leaders in the programme and the Chinese pregramme's extensive
use of mass preventive health care campaigns are also examples of strategic
interventions to energise public demand or response. While community
-participation by itself is of valus as an instrument of human davelopmant,
we see here that it has a functional role to play in the contsxt of demand
mobilisations Supply strategies were then tailored tu match the demand
created. In the Indonesian case, liberal stocks of cantraceptive supplies
were kept at local lsvels to meet the demand being generated through
community mobilisatione If the demand mobilisation had not tak;ﬁ place,
the sﬁﬁply strategy would have been unproductive. #An impcriant aépect of
the demand and supply components of the strategy was the deliberate manner
in which the programmes sought the support of the key actors in the
environment. The Indonesian programme’s mobilisation of Islamic leaders

and cbmmunity leaders illustrates this point.

Thoe Mexican rural education programma was the only case
where thg primary focus was on the supply strategys The existance of
‘strohg demand for the programme in rural communities permitted the
programme leadafship to coneentrate on the sﬁpply functione. The mix of
functions or tasks which gets special emphasis in the succéssful
programme is thus influenced by what a careful analysis of the anvironment
reveals. -

(5) Phasing over tims in terms of geographical coveraga has
bewen a feaéure of the stratégies of the programmes we have examined. Even

though the programme was national in scopo, the strateqy was tc extend the
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integration of services were calibrated through these experiments and their
appropriateness to client needs was thus tested under roal life conditions.
Integration of pilot projects into the larger naticnal programmes was an
innovative featurce of =2ll the hMoh perfcrmerss The replicaticn of a service
in & complex national environment without the benefit ¢f such R & D work

is an error committed by many developmant programmes. The experiesncs of
the Indonesian programme demonstrates the valus of such experiments in
coping with the uncertainty of public response and diversity of conditions
in the environment. This approach not only led to the formulation of more
realistic strategies, but also brought forth a set of pébpla with sxperiencs,
skills and knouwledge of ths environment who were extremely useful at the

replication stagse.

(4) It is not uncommon for development programmes to ses
themselves as delivery systems with scant attenticn paid to the demand side.
The programmes we have examined ére unigue in that demand mobiljisation
(energising publie demand OT response) was an-important aspect of their
strategies. Operation Flood's use of financial and technical agsistance,
its deployment of spearhead £eams‘tc the districts and their credibility
building activities.have played a dominant role in gensrating response from
state govermments and farmers. Spearhead teams which cansisted of small
groups of veterinary doctors and other extension staff have demonstrated -
to be villagers what the programme could do for them and thus holped
promote the formation of Qairy cooperativess The Philippine Programma's
use of credit withcut‘collateral and an elaborate communication campaign,

the Indonesian programme's involvement of village community organisations
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and their leaders in the pregramme and the Chinese programme's extensive
use of mass preventive health carg campaigns are-also examples of strategic
interventions to energise public demand or response. Whils comminity
participation by itself is of valus @s an instrument of human develgpment,
we see hers that it has a functicnal role to play in the context of demand
mobilisation. Supply strategies were then tailaraed tu match the demand
createds In the Indonssian case, liberal stacks of contraceptive suppliss
were kept at local levels to meet the demand being generated through
community mobilisatione. If the demand mobilisation had not takan place,
the supply strategy would have been unproductive. An impeortant aspact of
the demand and supply components of the strategy was the delibsrate manner
in which the programmes scught the support of the key actors in the
anvironment. The Indonesian programme’s mobilisation of Islamic leaders

and community leaders illustrates this point.

Tho Mexican rural education programme was the ohly casg
wherse the priméry Fécus was on the supply stratagy. 'Thc‘existance of
strong demand for the Programme in rural communities permitted the
programme loeadership tc eoneentrate on the supply Funcfion- The mix of
functions or tasks which gets special emphasis in the successful
programme is thus influenced by what a caroful analysis of the envirpmment
reveals. ~

(5) Phasing over tims in terms of éeographical coverage has
been a feature of the strategies of the programmes we have examinade. Even

though the programme was naticnal in scope, the strategy was tc extend the



25

Nons of the programmes were managed by organisations which had
full control over all thu relevant tasks. The programme agencies in most
tases operated as part of a network structures. Lateral influaences through
the network were more important than hierarchical control in ordsr tc achieve

task performance. Indiruct sources of influence on the network included
centrol over the allocation «f funds, juint planning, nressures from below
generated through the mobilisation of demand, use of political power and the
support of key actorss In the Indian Dairy Programme, the Natipnal Bairy
Development Board, the Indian Dairy Corporation, the State Dairy Deve lopment
Cufporations ang tbe District Cooparative Upions had to wark together withput
hierarchical eontrol or power of one cver the sthers acting as the bip@ing..
factore The Dairy Board (NDDB) was certainly the lead agency, 5ut had to
depend on other sources df influence such as funds allocation, demand
creation from belom,‘atc., to get the network moving. The netwnrk structure
also implied a significant degree of decentralisation in most programmes
though the mix of functions dacentralised variod from one programme to
another. Where there was considerable diversity in thé environment or
uncertainty as to the likely response of the beneficiaries, the dagree of
decentralisation and participaticon of beneficiaries was greater as in the

Mexican and Indonesian programmess

(2) Despite the limited hisrarchical contral associated with
the netwcrk structure, in all casss except thae Chiness Hzalth Programma,
the lead (prqgramme) agencius exaercised effective control over the field
level officials who were directly in tcuch with the beneficiaries. These

"barefoot bursaucrats” played a critiecal role in mobilising public response
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and cCelivering the programme servicese. The organisationel structure and
allocaticn cf tasks wers sc devissd that within the network the central
programme agency hac considerable influencc over thest functions and those
who were responsible For thems Thus in Operation Flood (Ingia) the spear-
head teams were selected, motivated and diEECtly‘SUpGrUiSGd by the leéd
agency, the Dairy Boards In the Philippine rice programme and the Kenyan
programme, though the field staff were drawn from Mgriculture Extension
Bursaus, they were on full time assigrmment with the programmes and tha
agencies concerned sxercise.! substantial control over them in part through
training,. recognition a2and the in:sntiua'paymants given to them. In the
Indonesian and Mexican pregrammes, the field workers and instructors
raspectively were salected, trained and supervissed by the programms agenciess
These_barefoot bureaucrats were an important suwirce cf influence on
performance. By retaining direct contrsl over these critical functicnaries,
who were in touch with the clients, tha programme leadership sszems to have
developed a powarful, decentraliscd fonl tu influence the behaviour of the
linkgd organisations in the network which could not have been contrclled

through the exercise of avthority.

(3) Moderate to high degrees of autcnomy characterised all
the programmes. Even the Chinese programme, inspite of an authcritarian
cantral structure for policy makiﬁg waé marked by a substantial measure of
asvtoromy at the local lgvels Autonomy was not in all cases grantéd legally
or as part of a design. Inducing or sarning avtonpmy was a festure ;n

almest all the programmes. Innovative approaches tn funding, good perfor-

mance and the participaticn of beneficiary groups were used to induce
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autonomys Even where legal/financial autonomy appeared tn be limited Jand
there was evidence that 2 good measure of effective autonomy was enjoyed

by the agencies through seuaral‘indiruct duvicese Programme leaders in

some cases bargained fur a larger mesasure of autcnomy and were able t¢

retain it through their poerformances

Prgcess Interventicns

In order tc achieve crganisational goals, any large develop—
ment programme is likely t- use a variety of internal processes and gystéms
in its management. To ba effectiua,-such processes should support and
reinforce the strategy end structure of the programmes It is significant
that the six programmas uﬁdar review did not adopt govermmsntal processes
and systems in several important respects. They appear ta have usad their
autonomy to depart from conventional approaches to implementation and adopt
innovative processes which were able tc effectively reinforce their
programme stratsgies and structures. We summarise below three areas in

which such innovaticns were introducede.

(1) Humap Resources Development

In all the six programmes, considerable impcrtance was
attached to the identification and selection of suitabla staff to man the
agenciss. The use of piloé nrojects/cxperiments as a spawning ground for
identifying and developing kay pqrsonnel‘has been cbserved in most of the
programmese. In the Indian ﬁrﬁgramme, Amul, the original district uniaon,

played this rols. In the Philippine prngramms, the Bulacan project (a

pilot project) played a similar roles The standard approach of simply
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pulling in parsonnel'From the gnvernment bureaucracy was not the pattern.
Where the staff had to be brought in from the Mipistrigs, spécial efforts
wers made to ensure their commitment and adaptation to the PIOgrammes. In
the inddnesian programme, civil servants who joined the staff were asked to
severe. their links with their parent departments. Thay were given
intensive training in the agency's ouwn training schonlse In the Philippiné
Programme, the training of the extensinn egents who ware part of the
Bureaus'mas‘done through tho tachnicians invclved in the pionger pilot
projecf.and hot.in tﬁe routine departmental fashions. # similar pattern
was observed in-tﬁe Kenyan programme. The roles of training in the develop=-
mernt of people was prominent in all programmess Surprisingly, a great deal
of attentiqn was alsc paid to the training of beneficiaries. Tha training
of villags ccoperative sociaty secretaries and the crisntation given to
groups of farmers by the Incian Dairy Board, organlsed training of farmers
in the Kenyan and Philippine programmes and the massive training of bare-
foot doctors and health aides in China testify to the importance of the
training procesge Whan strategic and structural intecrventions were
introduced, training was used as an instrument to develop and adapt both

impdemantors and beneficiaries to match the New requirements effectively.

(2) Motivational Process

In addition to training which has a motivational dimension,
there is evidence that all programmes paid considerable attention to ths
problems of motivating their beneficiaries as well as staff. In the sconomic

programmas (dairy, rice and tuaj, assuring stable and high returns and
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regular payments t- tho farmer wes part of o deliberate strategye In the
social prog}ammes, on th. pther hand, sconomic incentivas were not played
ups Motivation of bonaficlaries saasmsg t7 have been achisved more through
. nomestcnemic incentives such ss recognition, status and ideslogical
commitment. Community participation, cwards for achievement and competition
among communitics are oxamnles of eppoal to nor=cconomic incentivese The
point is that the impcrtance of motivaticnal processes was recpognised and

‘the mix used seems to have matched the nature of the [ rOgrammsas

Lcoramic incentives did play am important role in motivating
the staff of the rrogramme agencies. In relative terms, programme officials
at different lsvels were on the wholc better paid than comparable officials
in the governments The exception is China whaere ideology ssems ta have
playad the dominant role. In some programmes, special incentive peayments
were given tc certain cateqories of staff. In addition, the relstive
avtonomy and the res-onsive natures of their corganisation also seem to have
contributed to the mctivaticn cf the staff. The ideology underlying the
programme and the examples sat by the leadsrs would h-ve undoubtedly rein-
forced their positive metivatione In Operation Flood, for example, creatiaon
of a sense of challengs in the field staff was part of a delibarate

strategy. What is important tn nots is that a mix of incentives adaptive

to the natura of the nrogramne and  the envircnmsnt was at worke
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(3) Planniny and Monitoring Processos

It is significant that "targetry" was not at the core of the
planning process in any of the programmese Ths netwsrk structurs would have
made a top down allocation of targets to implementing groups rather difficulte
fhe econamic programmes perhaps had a greater tendency to plan centrally
and allocate resources than the sccial programmas Qhere cammitment of the
implementing groups and beneficiaries was posrceived as critical to the
planning process. Iﬁ the Indonesian nprogramme, for example, much time was
spent on "consensus building" with very little sanctity attached to targets
which seemed to vary cuer time. First of 2ll, comminity leaders had to
evolve a consensus among members of their gruupsQ These leaders then sat
with the representatives of the Programme agency to bargain and finally
agreed upon what was to be achieved. Actually in terms of performance, this
programme did much bettér than many others. In the Chinese programme, theg
commines had considerable autonomy in determining allocations for health
services. The participation cof beneficiary groups in the planning process
was more pronounced in the social programmes than in the economic programmes.
Even in the economic programmes, there was some egvidence of the involvemant

of implementors at different levels in the planning procass.

The monitoring process was very much in evidence in all the
programmes though the mix of formal and informal means used may havs
variede. Detailed data en this aspeet were not aveilable on the Chinese
programmes. Our guess is that menitoring in China may have been performed

more through the political than the bureaucratic channel. 1Ip all othar
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programmes, the formal informatinn system was simpla, but very compact and
sharp in its foous. Com; utorised systéﬁs wure used in some ccuntries,
enabling them tu send feedback to the .istricts within two weeks of receipt
of tho original data., The cffectiveness of the monitcring procsess as a
control device was undoubtadly dua‘to the interest shown by ths top
management and its willingness to take corrective action speedilys In

the Indian Dairy Pragrémme, the in%ormation and cantrol system pperating

et the village society levsl is simple and yet remarkably effective. It

is not clear whether at the central leuvsl, similer systems exist. Informal
processes such as feedback through field visits yere at work in all the
programmes. But ;hat the successful programmes have demanstrated most
convincingly is that simple, but effective infurmation systems could be
devised and made to work as an aid t- the monitoring process'if tha top
managsmont is motivated to use its. There is no doubt that tha programme
lsaders' ability t. orchestrate planning and implementation in the light

nf changing conditions was greatly strengthened by the aperatian of this

sansitive proceass.

III. Implications for Public Pelicy and Management

The results reported above lend considerable support to the
critical role of strategic management in influencing the performance of
deyelopmant programmes. Howgver, this does not mean that there is a
sféndard recipe for success. A detailed analysis cf the programmes shouws
that similar interventions emerged as a response tc somewhat similar

gnvironmental conditions and governmental cnnstraintse
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The, tendeney on the part of thes selected development programmes
to pursue a single deminent goel and diversify thgir services sequentially
;aa an adaptation to tn2 complex  anviromments in which they operated and
the demands of tﬁeir programme strategies. In the uncertain environments
that they'Faced, automatic response oy beneficiories could not have been
assumed. In peration flood, for exemple, the relevant inputs for milk
production at the famm level were delivered by the programme agency. It
then uarticaily integrated the procurement, processing and marketing of
milk to craeate the necessary linkages and expliait the eccnomies of scale
,avallahle at the proc;ssing and marketing stagegy, This mix of functional
and vertical integrétinn of services arcund the dominant goal of dairy
‘development reflected the programme's recognitinn that such integration
could not be achieved without external interuentian. Creaticn of this mix
glec antailed the integretion ﬁf diverse, but appropriate and cost effoctive
technologies and the mobilisation of a varicty of key actors including
beneficiaries whose support was critical to jrogramms successs The
stratagic intsrvention of the programme was cesigned to achieve thase tasks
anc generate sustainsd response from beneficiaries by assuring adesquate
and stabls returns to theme A similar approach wes adopted by the Kanya
fea Development Authority and the Philippine Rice Praogrammee. Given the
complexity of their environments, and strategies, diversifying into other

wervices {other crops, unrelstec services stc«,} in the early stages would

lave imposed severe problems of management on the programmes. Hence the
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tetndency of the programme leadors to diversify sequentiallyrinSpite of the
broad scops in terms of guals given to them Dy the Gavermmente Thus the
Indian Dairy Boar:! diversified into the uil seeds sector only aftor considera-
ble progress was made on the cairy fronts The Indonssian programms moved
into the field of nutriticn »nly after family planning had made significant
haadways Tho fMlexican sducation programme singlomindedly pursusd its rural
educaticn programma for several yzars before it decided ts move into the

urban sector in a big ways

The strategic interventions associated with these programmes
are Dy no maans unique in the deuéloping worlde One could think of other
davalopment programmes which have wsmphasissd functional and vertical
intégratinn of services. There ars many programmes which have adopted
latsral network structures. Séueral axzmples of decentralisaticn and parti-
cipation of benaficiaries could alsc be founds WRy then are sdch programmos

not known for high levels of peffarmance?

Ip manajement terms, an impurtant answer to this paradox may
ba found in & unique foeture of the six srogrammas we haﬁe examineds They
exhibit 2 surprising measure of "congrdgnce” amon) their enrvironmental,
strategic, structural and process variazbles. The mutual "Fit" and interaction
effects among these influences seom tc have created a gynaerqgy which cannpt

- be explained in terms of any cne of them alone.
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The aix programmes, fcr example, show evidence of matching
their crganisational structures and processes to their environments and
strategies. To illustratse, the Kenya Tea Development Huth&rity's (KTDA)
structure differed significantly from that of Conafe, the Mexican education
agency. The relatively centralised structure of the KTDA, howsver, was
more appropriate to the rather stable and homoyeneous sotting nf toa culti~
vation, processing and marketinge The highly decentralised structurs of
Conafe, on tha othar hand, matched tha extremsly ~4{naccessible and diverse
Mexican rural environment and the situation-specific educational processes
and community participation necessitated by the programme strategye. Given
the complex integration stratugy used in the Indian Dairy Programme, the
Bpard found it appropriate £0 work with a nestuwork of organisations using
jndirect sources of influence rathor than hisrarchical controls In the
Chinese health programme which integrated health services along with other
activities of the commune as a matter of strategy, hierarchical control was
minimale Instead the commune was given the autcnemy to plan and implement,
a case of decentralised managemente In EESpact‘Df motivaticn, the Philippin
Rice Programme mobilised farmer respanse tﬁrough tha use of credit and other
sconomic incentives whereas the Indonesian Pqpulétion Programme cg-
amphasised eccnomic incentives and relied more upon community participation.
The approaches were clearly different, yet consistent with the respective
programme snvircnments and stratcgies. We have here an explanation of-why
the degree of decentralisation, role of community participation, structurai

forms, motivatinrgland contrul processes might vary from ona development
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-programme t- anothere What creates the synergy is the "congruence™ among
the environmental, stratogic, structurat and prucess variables and their
positive intaraction uffoctse Perhaps a major reason for the failure of
many development programmes 1liss in ths blind tendsncy to standardise all

_ management intsrventions and the negative interaction effects amcng the

key variables generated in the pLICUSS .

The creation and orchestration of congrusence constitute the
.core of strategic management. Development programmes seem to succeed when
their top leaders and managers ars able to practise strategic management.
An important question relates to the conditions which facilitate the practice
of strategic mapagements. HArs the political commitmant to the programms

and adequacy of resources sufficient Frr this purposa?

Our study of the six programmes sheds some light on this
qiostions First of all, the achievement of congruence was facilitated by
the integration of the planning aﬁd implementatinn processes in theée
programmes. The plapning—implementation dichotomy thet plaguss the manage-
ment of many pubhlie programmos wes vanspicuous by its.aﬁsence ih the six
programmes. The functional and vertical intagration of services referrsd
to above and the dynamic adjustments required among ths variables were
clearly facilitated by'the active role the top programme managers played in

both plamning and implementation.

Second, econgruence would have bacn difficult to sohieve without
the measure of autonomy enjoyed by the programmes. The rigidities of the

larger govermmental structure and prrcesses were effectively neutralised by
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the programme managors with the aid of both neminal and induced autolnomy.20
Clear‘y, thare was é recognition on the pert of the political leadership

'in the countries involved that the development tasks entrusted to,tha‘
programmes under study roguired structures and processes different from
thoga common to the conuenticnel activities of goverrment. Intersstingly,
both the economic and sccial programmes lent themsslves tn certain tests

of perfarmance, which though imperfoct, facilitated bal;ncing their
autonomy mith.écccuntability. Hawving granted a réasonable degree of
autonomy to the prcgramme, the top politicel leadership played a crucial

role in monitoring performance.

Third, congruence would have been difficult to ¢create and
maintain if the programme leadership Ehangad too freguentlys The sasy '
‘entry and exit of leaders/manegers which the civil sarvice tradition in
soma countriee has instituticnalised in development programmes was
consplcupus by its absence in the six cases. Eupinglwith and adapting to
complax enviropments call for stable, committed and compatent top managerss
Our six programmes seem to have fulfilled this conditians It was not
charjsma as much as %heir continuity on the job and commitmsnt to programme

tasks which enabled them tc kesp track of and prchestrate the different

variables referred tu abovs.

In summary, the choice of a dominant gcsl and service as an
adaptation to the programms's complex emwironment, funeticnal and vertjcal
intsgration of inputs to support the dominant geoal, the strategy

of sequential diversificaticn, adapting the degree of dscentralisation and
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client participation to match the complexity of the envirenment and
programme strategy, the use of autonomy ccupled with accountability and
careful monitoring by leaders with stability and commitment , reinforcement
of the strategy through innovative motivational amd develgpmantal processes
and the integration of planning and implementation are evidence of the
interrelated and congruent interuentibns we have cbserved in the programmes
under studye Our analysis sﬁﬁus that the mix of interventicns in each

case had an internal coherence of its owne This finding supports the
hypothesis that there is a close association betwsen strategic management

and programmes performance.

During the past three decades, the rcle of the state and
investment of rsscurces in a varisty of public programmes have expanded
significantly in many developing countriese. The psrfommance of the
programmes, howsver, has been oxtremely unevens Inspite of the use of
sophisticated methods for projsct selaction and .allocation of resources,
the.seruices and real surpluses generataed oy the public scctor have
failed to improve . Canu;ntional gconomic wisc .n calls fur increased
respurces for investment. Pricing reforms are proposed to augment
surpluses and reduce state subsidiess. These asconomic interventions are
cartainly in order in many situationse. What tho experience cf develop~
ment programmas in soveral cmﬁﬁtries ncw reveal, however, is that an
important set of interventicns that we have termed "strategic managamenﬁ"

must match these basic economic and political policy. decisionse
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The managerial and instituticnal foature: of development
programmes we have investigated in this study h: : sgldom been tha subject
cf public scrutiny and comparative anslysis. While national development
plans receive much publicity, the intervenmticns plamnesd for individual
development programmes are hardly cisseminetec or debsted cutside the
agencies/departments concafnad. Consaquently, thoy tend t- raceive much
leés aftantion than macro plans, and are parhaps not perceived as desBrving
skilled and careful analysis. Admittedly, critical anelysis of management
iltéruantions and their congruence have nct been researched op a large
scaie.aﬁd our kﬁowledgé cf why development rrogrammes perform the way they
do is limited. MNpvertheless, the evidence gathered from the six programmes
have scme important implications For developrment planners, programme

designers and public managerse

(1} 1t is seldrm roaliged thzt the implementation preblems
of development programmes may lis in inadequate strategic management. That
the management and institutionsl development of programmess must be based
on a set of mutually comsistent and reinforcing interventions is not always
recognised by those wha prescribe camplix abjectiUes for thems. Multiple
and someﬁimas Qnréiéted goals are cften imposed an programmes pperating

cha W Caa ¥ :
in 4Fferanmt enuircnments without ascertaining whether suitable structy-cc
and prucessés can ba.praated to match the requirsments of the new
strategiess The implémentatioq problems facing soms of the larger
integrated myral deuélopmant programmas stem From this.:lack of congrusnco.

Gn the other hand, the rslatively succassful programmes we have examined

shocw how the lsaders coped with complex. enviromments by focusing iniéially
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on a‘singla goal/seruice_and diversifying sequentially through a strategy
of lsarning and phased sxpangione If instead, multiple goals/servicess are
attaﬁpted simultanepusly the realigrments called for-in tarms of stucture,
dagre; of éutunomy, motivation, monitoring anﬁ control processes etc.,‘can
be axtremely demandings To initiate largs programmeé withouf a realistic
understerding of and capacity to create such raalignménts makes littla
senges The moral is not that every programme should start with a single
service, but that if more complex goals and services are intreduced at the

outset, structures and processes should bo appropriately adspted to the

snVironment and the new strategye.

(2) Does the integraticn of imputs uncerlying the pragramme!s
service match the beneficiaries' imability fh integrataAtham on their own?
Though the service provided by a programme is somstimes equated with tha
prouisinnrof a new technclogy, it often antails the integrated deliuery
of a satwuf inputs cr componsnts aof which technology i1s only onse s we
have sean, the basic service provided by dﬁr three agriculture related
programmes called for a rather complex functional and vertical integration
of a varisty of inter-depandent inputs which the beneficiaries were unable
to‘do on their ouwn. ft is the immensity cof this task which =dds complexity
to the coordinating roles within the programme agency and necessitatss the
craatign:of effactive networks. Whesn 'progremmes are designsd_ﬁithcut
taking inte account the beneficiary's inability to obtain and iﬁtégrate
the needed inputs on his own, the chances are that he uill.nct bé able teo

teke advantage of their services. The degrase of inability or barriers
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Faceq by different groups of benaficiaries may varye. This in turn may
nacessitate the building in of "difforentiated" services intn the strategy
as a response to the diversity in the envircnmante It is the failure to
attempt such strategic inngvations which by default lots the botter placed
beneficiaries appropriate or monopolise prooramme gainse We have hgre an
important explanation why the "weaker sectisns" are seldom reached by many

well intenticned development programmes.

(3) Do the strategies of development programmes facilitate
their adaptation to the varying needs and conditions of the country? Is
thers a danger that overcentralisation and standardisaticn are killing
innovative strategias?- The tradition of centralised macrn planning in
many deﬁaloping countries has encouraged a tendency to formulate individual
prograﬁmas also in the‘same moulde When programme stratcoies are viewsed
as intellectual exercises in setting taroets and allocating funds using
standard_norms. sensitivity to the diversity in the environment and the
need to adapt innovatively to clisnt nageds may be lost sight of. -Whan
this tencency towards overcentralisatinn is reinforced by the dichotomy
between p;anning and implementation, there will be little space left for
the programme leaders to play the orchestration rcle which seems sssantial

for the successful performance sf a FTOgrammoe

(4) 1s "authority" the sole instfument available to programme
leaders to facilitate implemantation? The bureaucratic culture has a
natural tendency tg gravitate towards the use of "authority" as the primary

instrument for achiaving developmental goalse whils*auth:rity and
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kigrerchical control have a legitimate role to play, ccmplex development
programmes seem to call for the uss of indirect --urces of influence tag
get the relevant network of institutions and bgnaficiary groups to work
together t~ achieve rrogramme gnalss Exercise of direct control cver the
latter seems infeasible in most cases and evien dysfunctionals fa3 the
complexity of progremmes and their environments increasss, the creation of
now networks and the sparch for mere inmouvative orocesses for irflusncing

their behavioup must receive increassd attention.

{5) 1Is therc s conscious strateg? to ganerate public ré%ponaa
to the pregramme? Govermments oftcn tend to think of their developmant
progrémhea as "supply systems" and hepe that the nowsr of authority will
elicit public responss. In a shortags situatioﬁ,”&hare the bgneficiaries
are aware of and able tC‘da@and the service, this approsch may worke But,

* as the experisnce 5f the thrse social development programmes has shown, the
neglect of the demand dimension and organisation of beneficiaries can ba
fatal sapecially where sccial change 1s the gozls. Demand mcbilisaticn may
also call for credibility building for the nrogramme among its nctential
clientss Pilot projects tan play a powerful role in "testing the waters" and

svelving a coneept of service that matches beneficiary necds.

{6) Goverments of developing countries ma2y have tc play scne
new roles in relation &g complex_prmgrammaé- There has been a yrowing
diversification of developmental outputs and services in most of thesa
countriess Yot the comolexity introduced by such diversificstion and the
nead to evclve naw-ways of dealing with it h%ua not réceiued the attention

they daserve. The strategic management aporeach for example, highlights the
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the neecd to differentiate within jovetmmont -tructures potwe.n ths require—
ments of develepment programmes arn. che standerd maintonanc - tasks of the
state. Given the devolopment programme's naed te match and orchestrate.
strategic, structural and prccess interventi-ne, the nrimary foous of the
superv;§ing body within jovernment must o o tiz ipitial aoal setting
and allccative functions and subsequent menitering and evalustbtive rulcos
Its corollory is that the cngeing integration of plenning and implemsntation
shculd be left to the programme loaders, having selected them carefully and
given them a rsasonable degree of autonomy and stability on the jobe Civil
service practices whichipermit vasy exit work zgainst the creation of
commitment and a sense of challenge on the part of the programme leadarsSe
It doeé not appear tu be a mers coincicdence thot the leaders of almost all
the High performing programmes we have examinec were men who staysd on
their jobs for reasonably long periods. Even if drastic and large scale
rn,o\'
raforms are‘feasible, at least in respect of the critical development
Programmes, national leaders ought tc Japari frem the b ten track and

intervene to facilitate strategic management.

it might bé argued that the implications of our study will
make little difference as long as there is no ecngruence between politicel
performance and developmental performance in the national contexte When
the survival and progress of polifical laaders, clected representatives,
bureaucrats and public managorsfzi not aféacted by the level anc guality

of developmental performance, it is not likely that much attention will

be paid to the latter. This may well bo a reason why high performers are
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not abundant' among development programmes. Whether s state of congruence
bgtween political performance and deuelchmental performance will emergs in
a given country depands upon its stage of pplitical devalopments While rigid
generalisations are uncalled for, it is useful to gistinguish betwaen

three stagess A country may go through these different stageé of political
development sequentially cver time. FARlternatively, characteristics of the .
three stagos dispcribed belcw may coexist in tha same countrys It is aven.
posgible that a country might regress pather than move forward in terms of
political deualopmant.21 Many developling éountries are still in the aarly
stage of political devalopmpnt which egsentially is in thé nature of a
epoils regime (the "primitive" stage)s The laaders of these netions play
the developmant game chiafly for the sake of sharing the  spoils, and
parformance is of limited consaquancé to theme Imperfections in the
political market (similar to those in the economic markst) are such that

the messes are unable to influsnce the quality of public managaments

IN the second stage of political development (the
"intermodiata" stage) those in athority will be concerned about devalap~-
mental psrformance cnly when extrems crises develops The masses have
wide tolerance limits and political survival will be in danger only whan
performapce is ignored in these\axtreme situationse 1f frod, or scme
other basic sesrvices totally break down, problems of performance receive

attontion until the crisis passes and than the system reverts to Stage I

behaviours Tha third stege of political development which we may call
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the ﬂmature" stage is whon political and developmental performance

bscomes congruent. Political survival is now seen as strongly influenced
by what happens on the development fronte In offect, this evolution
reflects the maturing of the people and their leaderss Poplitical bargaining
and allocation processss will at this stage taks into account preoblems of
davelopment performance rather seriouslye Political commitment to
development programmes will become stronger only as a country moves into
Stage IIl. The exparience of our successful programmes shows that when

this pre-condition is mst, strategic management comes into its owne
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