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Abstract





An institution's performance is closely linked to the environment in which it functions as well as the process by which a donor attempts to build capacity.  This paper provides a theoretical grounding for a changed perspective.  Three models are developed which look in turn at the relationship between the institution and its environment; the relationship between donor and recipient; and best practice at each stage of the project cycle.  Case studies of institutional development projects in South East Nigeria supported by British aid provide field data to evaluate the models.  Research supports the need for donors to exercise greater caution in the selection of institutions.  In this way partnerships are fostered and the institutions develop their own agenda and momentum for change. The importance of participation is underlined in the transfer of appropriate skills and knowledge.





�
Introduction  





This article draws on the author's research of British aid projects in S E Nigeria, and formulates models to explain the relationship between donor and recipient institution.  A Best Practice model is put forward as a practical corollary to concepts of the learning organisation developed by Western management theorists  but hitherto not applied to organisations in developing countries.  By emphasising the importance of an enabling environment and the need for participation by the recipient of aid, the models together provide fresh insights to the process of assisting institutions.  It is now acknowledged that insufficient attention by donors to these factors in the past has been partly responsible for a disappointing record. Whilst major donors such as the British Overseas Development Administration (ODA), are now more aware of the problems and have developed their own methodologies, there is as yet no sound evidence to confirm their value. This paper provides a theoretical grounding to support the new approaches, and through case studies provides clear examples of what can go wrong if the recipients of aid are not given adequate opportunity to participate in all stages of a project.








Brief Synopsis of Trends in Management of Technical Co-operation





Technical co-operation is that part of the provision of aid which is targeted at the human development needs of a country.  It normally includes advisory services in the form of short term consultancy visits or long term consultancy (expatriate advisers, technical co-operation officers, etc), training, equipment, books and materials services.  These commodities are scarce in a developing country and the Western economies together contribute considerable sums.  In 1992 this was estimated at a total value of over US $4 billion to Sub Sahara Africa alone (OECD, 1992).





Through the years the focus of aid has shifted.  In the 1960's and early 70's there was an understandable emphasis on sector aid, with particular concentration on health, education and infrastructure, particularly transport networks.  These were all viewed as essential to the growth of an emerging economy.  Underlying much of this aid was Rostow's (1960) assumption that developing countries would follow exactly the same track as the Western countries but through assistance would be able to accelerate the processes of industrialisation and growth until they reached a point of "take-off" after which growth would be self sustaining. For a few countries, predominantly in South East Asia, this promise has been realised and has lead to considerable improvements in GDP per capita.  But in other developing countries, and particularly in Sub Sahara Africa the picture has deteriorated with falling standards of living, increasing foreign debt and continued reliance on primary commodities.





In the last 20 years Western technical assistance has tried to improve the situation.  Initially the emphasis was on technology transfer and the use of expatriate labour to fill gaps in local labour markets. In the 1980's projects became the most popular mechanism by which to deliver technical co-operation.  Packages of consultancy and training were designed, often combined with significant inputs of equipment, books and other software to be implemented over a set period of time - usually no more than 5 years - whose impact could be measured against specific objectives.  The approach has proved enduring and created a common methodology which includes the logical framework, project cycle and standard appraisal techniques.  The approach is seen as advantageous as it provides the potential for close monitoring of performance, and keeps donors accountable to their own governments and taxpayers.  However, it is also accepted that in the majority of cases institutional projects in Sub Sahara Africa have failed to achieve a sustainable impact (Berg, 1994).





Whilst the project approach incorporates features which are valuable across different disciplines and situations, insufficient attention has been given to the processes involved.  Too often projects were designed by the donor without sufficient involvement of the host organisation and other stakeholders.  The original design was then implemented without adequate review to re-assess progress, goals and if necessary change direction.  Methodologies were borrowed from engineering and construction projects which served their ends well, but have proven too inflexible where changes in human behaviour and organisations are required. Despite considerable investment the end results have been disappointing. Israel (1987) deduced from his analysis of over 200 World Bank projects and Pohl et al (1992) more recently in their analysis of over 1000 Bank projects, that the impact of the assistance to people-oriented activities such as education, training and agricultural extension remains particularly disappointing.





From the mid 1980's there has been a reaction to this approach and moves toward greater participation, a concern with process, institutional development and capacity building. Buyck (1991, p5) has defined this assistance as the "...creation or reinforcement to generate, allocate and use human and financial resources effectively to attain development objectives, public or private". It is hoped that by strengthening local indigenous organisations there will be a much greater chance of making a sustainable and long lasting contribution. This is coupled with a realisation that the organisation can only function successfully in a supportive environment.  The multilateral donors have therefore launched initiatives to reform policy conditions through wider structural adjustment programmes. For example, the World Bank's African Capacity Building Initiative. Despite the greater awareness of the nature of the problem, there is as yet little evidence of real  improvement. In part this is because there has not yet been sufficient time to judge the long term impact of the new style of projects. 





In adopting a more participative approach the Germans  have been quicker to find a suitable methodology than many other donors. The Swedish, Dutch and Japanese have also designed their own approaches. ODA were initially slow to react but in the last two years have began to introduce methodologies which provide a better fit with process projects aimed at community development, economic reform, education, health, population, social and environmental improvements. This has been achieved through the use of team approaches, initially introduced by the American company, Team Technologies Inc., but subsequently adopted by ODA and incorporated into their own project management cycle. 





More recently the World Bank have also introduced their own version of process management.  Their traditional cycle of identification, preparation, appraisal, negotiation and Board approval, followed by implementation and evaluation has been replaced by stages of "listening", "piloting", "demonstrating", and "mainstreaming".  According to Piccioto and Weaving( 1994) the new cycle is better suited to a less stable economy with well established institutions and predictable government policies.  





It is doubtful whether these conditions exist in many developing countries but the new model does aim to take greater account of the need to be participatory, and to survive in a risky and volatile framework. It is essentially a learning cycle which through listening more carefully to recipient needs, hopes to prevent supply driven initiatives dominating in the future.  It also advocates the principle of starting small with pilot projects before scaling up and building commitment during the demonstration stage.  Having secured the commitment of the main stakeholders the stage of mainstreaming can be embarked upon. As with the conventional project cycle the final stage feeds back into the initial stage so that there is continuous learning which can inform future project design.





It is too soon to judge the impact of these changes in approach. No development agency has as yet undertaken a cross-sectoral study of the costs and benefits of participation throughout the life cycle of an aid assisted activity. It is possible though to learn from an assessment of projects which did not pay sufficient attention to participation, what the likely benefits could be. In the remainder of this article I will show how research which applied management models to three ODA aid projects in Nigeria helped to highlight these weaknesses.  By default this can then suggest important factors which a new paradigm of project management must embrace. 





�
Case Study Projects and Institutions





The case studies were all examples of capacity building attempts by ODA at three levels of the higher education system in South East Nigeria. These include a major federal university, the University of Nigeria Nsukka (UNN) which was founded at Independence in 1960 by the first president of the country and now has over 12,000 students; the Institute of Management and Technology (IMT) - a polytechnic with some 6,000 students; and a federal college of agriculture at Umidike with just 300 students and 70 staff.  UNN was one of the participating institutions in a project named "COMSKIP" which aimed to improve the standard of spoken and written English which was recognised to have seriously deteriorated in the last 20 years.  IMT was grouped with three other polytechnics into a project known as the "Four Polytechnics Project" which set out to upgrade the quality of technical graduates and thereby fill significant gaps in the labour supply.  The college of agriculture was part of the Mid Level Agricultural Education Project (MLAEP) which aimed to do much the same for the agricultural sector by improving standards of teaching, running a farm on a commercial basis with a revolving budget, and providing equipment and learning materials.





To help explain behaviour observed at each institution,  three management models were applied.  They were Smith et al's (1981) model on zones of decision making space, Lewin's (1947) force field analysis model and the author's own use of a best practice model.  Each of these models is now taken in turn. 


�
Fig 1  Zones of Decision Making for the Institution and Technical Cooperation





 


�








Zones of Decision Making Space





The use of zoning in Figure 1 is based on Smith et al's (1980) analysis of World Bank and agricultural projects.  They recognised three zones of decision making space for an organisation.  At the centre are factors that are `controlled' by managers within the organisation.  These include the setting of objectives, deployment of staff and allocation of resources.  Surrounding these are elements over which the organisation can exert some 'influence' but which it does not control; for example, the objectives and actions of other organisations or individuals.  In the education field, this might include regulatory and administrative bodies as well as companies who accept students on placement.





At the outer limits are factors over which the organisation can exert no influence but which affect performance.  Managers need to `appreciate' these and respond to them although they cannot change them.  These factors will include national policies, cultural practices, political stability, economic and cultural practices. 





Technical Co-operation (TC) has traditionally operated within the controlled zone but usually away from the nerve centre of central management. It has tended to focus on a particular discipline or academic department and to provide mainly technical skills to individual departments.  Politically this has always seemed the most expedient option, and the least likely to raise criticisms of foreign interference in the affairs of the host institution.  It is also the area where donors have the most to offer in terms of specialist skills and equipment. However, without tackling fundamental issues of management and funding initiatives are often inadequately supported by wider reforms.  This has meant that as soon as the donor withdraws support, the project begins to fail and cannot be sustained over any length of time.





The new ‘capacity building’ approaches, however, have began to realise that to make a lasting impression donors must extend the horizons of their activity.  This means operating in zones 1 to 3 of Figure 1.  They need to not only work with the central management of the institution itself, but also need to consciously develop and build linkages with the various government regulating bodies involved in accreditation, funding and policy.  These are found in zone 2 and can take various forms.  








 Backward and Forward Linkages





Esman (1969) has defined linkages as "...patterned relationships between the institution and other organisations and groups in the environment" (p.22).  They can be co-operative or competing and he recognises four types: enabling, functional, normative or diffuse.





Although Esman has tended to think of linkages in a positive light, they could and are often encountered in developing countries as negative influences holding back the growth and success of any institution.  Esman's types would then be re-cast as disabling, non-functional, tending toward conflict and informal interference.  





Linkages could equally be backward or forward.  Some indication of the range of linkages and their potential benefits are listed in Figure 2 below. Backward linkages are linkages with those organisations and institutions which provide enabling resources and authority.  They will be important to ensure that future development takes account of historical precedent.  They will also ensure accountability, integration with the existing framework and a sound research and financial basis.  Forward linkages with other groups or organisations, clients and the community will emphasise growth potential, new sources of funding and the application of research findings through extension services.





For a higher education institution in a developing country, it is essential to build up links with funding organisations, policy and statutory committees and with the wider community.  For a polytechnic in Nigeria links need to be made with industry and commerce so that students are offered a practical placement during their course of training.  It is also essential that staff faculty are involved in applied research on a consultancy basis for industry.  This not only provides useful staff training opportunities for staff but a much needed source of revenue.





Fig 2.  Linkages in Higher Education
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At the Federal College of Agriculture, Umidike, this was achieved in partnership with Bishop Burton College of Agriculture.  Only through establishing relationships with farmers, with research organisations, and with government funding agencies, could a long term future be 


assured for the college. These are relationships which the British teaching college had learnt in their own environment and were able to pass on. They also insisted on the College running its own farm on a commercial basis - something which is common in the UK and provides an excellent training ground for students - but which is seldom found in developing countries.  Staff were trained in participative and practical teaching methods - approaches which hitherto were neglected. In this case the project was successful and has been extended in a second three year phase to include neighbouring colleges.





The establishment of these strong forward linkages ensures that services are demand driven. Too often donors make all the running and prepare, design and implement projects. Without some form of participation it is easy for projects to become supply driven whereby the donor controls the resources and has the vested interest in ensuring a success. In these cases institutions and staff will show little interest in the outcome of interventions which are ironically designed for their own benefit. 





The University of Nigeria Nsukka (UNN) provided a good example of a very large university which had failed to maintain and develop linkages with clients, communities and regulatory bodies. There was resentment because the university had for some time occupied land  belonging to the community without compensation or rent. The University has also become too inward-looking and draws nearly 95% of its student population from the Igbo states of the South East alone. Admissions policy has been undermined by corrupt practises and the Vice Chancellor's own discretionary vote on who may be admitted to the university has leapt from 5% of the total eligible applicants to over 50%. Through practices of this kind the University's reputation and credibility is severely damaged.  More attention to creating and sustaining positive linkages, both backward and forward, would have increased  accountability and legitimacy as well as ensuring future development.





Finally, aid agencies must become involved in the wider economic and political issues in zone 3 of Fig.1.  The logic for this is made clear by the World Bank (1990, p.30) "Even the best designed project will fail when the sectoral policy environment is distorted".  In these circumstances it is not uncommon, for example, to  make debt relief conditional on adequate civil service reform.





The shift toward a focus on institutions in their environment is based also on a realisation that a narrow project bias has failed in the past.  Successive World Bank reports for example show that factors outside the specific projects and target institutions, especially sociocultural and political factors and the overall policy, account for the persistence of institutional weakness (Adamolekun, 1990). 





Theories of Behaviour Inside the Organisation





Having looked at a model which explores the external relationships of an organisation and its environment, it is now pertinent to look more closely at the internal dynamics which govern the change process. An adaptation of Lewin's (1947) Force Field Analysis provides the opportunity to do this.





FORCE FIELD ANALYSIS





Lewin's' Force Field Analysis was one of the first behavioural models which sought to explain organisational behaviour through an analysis of individual and group motivations.  When the relationship between donor and recipient is analysed in this way, the potential resisting and driving forces are complex and multi-various.  Figure 3 below attempts to model some of the forces.  





�
Fig 3.  Framework of Donor and Recipient Forces of Change








DONOR�
 RECIPIENT�
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Driving Forces





desire to achieve wide impact in short time


desire to politically influence and increase bilateral trading


need to demonstrate accountability and value for money to taxpayers.





Resisting Forces





doubts about working in an unstable environment.


doubts over adequate recurrent funding.


suspicion over lack of accountability and levels of corruption.
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Driving Forces





desire for scarce resources: training abroad, equipment and books.


institution and leaders seen to effectively draw foreign support.


opportunity for personal learning





Resisting Forces	





reaction to donors without lack of cultural awareness.


opportunity for real participation is too limited.


suspicion of donor's  real intentions.


�
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Donor Driving Forces





On the left hand side some of the donor's possible driving forces are listed.  The donor will be motivated by the thought of making an efficient and effective contribution to developing an institution.  There are likely to be strong political motivations embraced in the donor's overall country policy.  These will be tempered by  technical issues exemplified in the work of field staff who are above all keen to complete a good professional job and make a valuable professional contribution.  However, there are time constraints built into projects and donors may become impatient if deadlines are continually missed. 





Donor Resisting  Forces





Partly for this reason the donor may only pay `lip service' to the idea of equal participation with the recipient in the management of the project.  In reality the critical decisions and the whole `modus operandi' may be determined by the donor. As Berg (1993, p.257) has put it:


	


...despite agreements in principle voiced at international meetings, many donors are reluctant to hand over extensive technical cooperation management authority to recipient governments.  Donors doubt that adequate capacity exists in many cases.  They worry about corruption.  They fear loss of control over their programmes and priorities, much of which is imposed by their headquarters and their national legislatures.





An additional reason for keeping strict control may be that the aid agency is concerned to demonstrate to its own auditors, politicians and taxpayers that it is providing a service which gives good value for money.  In the short term this means keeping tight control over the management of their resources and inputs.  This priority may overshadow the long term outcomes which may be many years down the line.  Another resisting force may be the international lobby which in the case of education may push donors toward switching resources from higher to primary and secondary education where according to Psacharopoulos (1994) higher levels of economic return can be expected.





Recipient Driving Forces





The driving forces for the recipient of aid may be rather different to those of the donor.  Aid may represent an opportunity to enhance an institution's reputation, and to enjoy scarce commodities such as training, books and equipment.  For individuals it may be the chance to update their own knowledge and skills, and where the training is abroad to save valuable foreign exchange.  Again aspects of these forces were noticeable in the two case studies involving British aid to a polytechnic and an agricultural college.





Introduction of Change





Lewin (1947) suggested it was more constructive to reduce the restraining forces which resist change than increase the driving forces. The implication of this in an aid relationship is that initial efforts at establishing relationships between the donor and the recipient staff and management of an organisation can be critical.  Addressing anxieties and understanding each other's priorities will be rewarded by better results and fewer problems at later stages.  In a Western environment, Kotter and Schlesinger (1979) have identified six main ways of dealing with resistance to change.  They are:





Education and communication - providing facts and information: increased communication about the change


Participation and involvement - letting those affected have a voice in how the change will occur


Facilitation and support - providing training for change, effective listening, counselling, and understanding of emotional reactions to change


Negotiation and agreement - bargaining over various aspects of change, making trade-offs to accommodate concerns of those affected


Manipulation and co-operation - using information about chance selectively, or seconding a representative or informal leader from the group to participate in the design of the change


Explicit and implicit coercion - using power position and threats to force compliance.





Having identified a range of behaviours which can be used to overcome resistance to change, it has been left to others to stress the importance of the order in which action is taken.


Nadler (1981) for example identified a set of action steps.  The first is to identify and surface dissatisfaction with the current state.  The second is to ensure participation in the change in order to reduce resistance and build ownership.  The third step is to build in rewards for behaviour that is desired both during the transitional stage and in the future.  These rewards may be financial ( a bonus) or non-pecuniary forms of recognition (training awards).  Finally, people need time to adapt to the change and move their loyalty from the traditional to the new organisation.





The critical action steps for managing the transition are:   developing and communicating a clear image of the future; the use of multiple and consistent leverage points.  And, if the intervention is to be long lasting the 'soft' changes: training and other group interventions must be backed up by task and structural changes.  The action steps for shaping the potential dynamics of change are equally important.  First the support of key power groups must be secured and secondly,  leader behaviour must support change.  Thirdly, sources of stability need to be built into the change and this can be achieved through structures, people, and physical locations that remain the same.


The work of Kotter and Schlesinger and Nadler are influential in shaping the third model.  This provides a phased model of best practice for donors working on institutional strengthening projects.  Participation, facilitation, and negotiation are considered essential but often missing in many aid projects.





Best Practice Model





Any model of technical cooperation which aims to provide fresh insight into relationships and processes, must:


provide an accurate and in depth assessment of a recipient's capacity to manage a project


emphasise the need for a shared understanding of the purpose and nature of support among the various project stakeholders. 


stress joint implementation which is flexible and allows donors and recipients to raise awareness, clarify ownership, commitment and leadership.


encourage recipients through maximising participation and support, and the use of local skills, systems and resources.


design monitoring and evaluation systems which can keep managers up to date on progress and allow timely interventions where necessary.


include questions of sustainability by taking into account the needs of the people and their ownership of the project; understanding the local social context and cultural dimensions of development; the delivery systems and required improvements; and, by ensuring sufficient resources are available to at least minimise the risk of failure. 





The model of Best Practice below (Fig 4) meets these basic criteria and recognises five key stages: assessment, project design, implementation, local capacity building and, monitoring and evaluation.  These are taken as essential stages through which a project must pass if it is eventually going to be successful. They provide the yardstick against which projects can be assessed.





A review of the Nigerian  case studies found that the approach used by the ODA was not well suited to the challenge of institutional development and building indigenous capacity.  It was insufficiently participative and when compared against the best practice model, several serious shortcomings emerged.  It is widely acknowledged that human development requires a more interactive process than with physical projects, but there was insufficient evidence of this happening on the ground.  When compared against the Best Practice model there were several shortcomings. These omissions are now discussed under each of the five stages.





British Technical Co-operation and the Best Practice Model





Comprehensive Assessment of Institutional Capacity





The first stage of the model calls for a comprehensive assessment of institutional capacity but in all cases this was done too superficially with the institutions rarely receiving more than a short initial visit by a team of consultants.  A snapshot impression was a poor basis for understanding the possible role of Technical Co-operation (TC) or coming to grips with the specific problems encountered by each centre. 


�
Figure 4	Best Practice Model





1.  Comprehensive Assessment of Institutional Capacity�
�
what is the history of TC involvement?


what is the local management capacity?


what is the absorptive capacity?


is there a culture of change?


how committed are key staff?


what systems, structures, skills and information networks can be strengthened?�
�



2.  Mutual Understanding and Design of Support Project�
�
are the local staff involved in designing their own solutions?


is there adequate consultation to build wide scale commitment?


can mutual understanding be enhanced by linking institutions?


what are the terms and conditions of the partnership?�
�



3.  Joint Implementation�
�
are systems well developed and sufficiently robust to be sustainable without TC?


how can participation be maximised?


where can joint projects be embarked upon and results shared?�
�



4.   Building a Management Systems, Skills and Capabilities�
�
is there a training plan in place to assist development?


can motivated staff be identified to act as catalysts for change?


is there provision for a management development programme?


is there a management information system to encourage learning?


can a critical mass of staff be identified and trained to mobilise change?�
�



5.   Integrated Monitoring and Evaluation�
�
what activity needs to be monitored on a regular basis?


how often does the monitoring and evaluation need to occur?


what systems are present which can encourage learning and review?


are methods adequately adapted to the local environment?


to whom should the results be feedback?  The trainees, other stakeholders and/or the donor, the customer or the institution?�
�



�
A more thorough analysis would need to look at the previous aid history to see what had happened to previous efforts in order to better understand what difficulties were endemic, were likely to be repeated, and what if any actions had since been taken to alleviate these constraints.  In the absence of historical data, it is considered imperative that a risk analysis be completed to gauge the chances of the current intervention succeeding.  The project appraisal would normally take this into account but in the case studies it was not detailed enough to be able to make judgements about individual institutions and their capacity to benefit from TC.





In many cases it was the local management capacity which was found to be inadequate.  On the basis of the case studies, insufficient attention was given to this question.  Both the Four Polytechnics Project and the Communication Skills Project (COMSKIP) were over-ambitious and in some components the local managers lacked the commitment, leadership skills or competence to be effective.  Even where these qualities existed, managers were working within a weak administrative set-up and a poor infrastructure.





Any assessment must also consider if the absorptive capacity of the institution is sufficient.  How capable are the managers and the general workforce to assimilate the knowledge, skills and attitudes necessary to implement the changes envisaged?  Too often there is a tendency for donors to propose projects which are too large and complex for institutions to handle.  In the case of the Four Polytechnics Project, for example, there were more than 20 components and the approach was not one in which blocks were consciously built upon one another and modifications were based upon experience.  Instead activities followed one another in rapid succession and without sufficient review of the learning or overall strategy.





Factors of history, management capacity and absorptive capacity need to be included in any institutional analysis along with other more obvious but no less important characteristics such as: organisational structure, information systems, financing arrangements, staffing and communication.  Only then can a sensible selection of projects be made so that those directed at institutions where there is a high potential are chosen rather than those which may be in need of major improvement but are unlikely to be able to put the aid to good use.  





Equally it is at this stage that commitment issues need to be explored.  It must be established that there is a real demand for foreign assistance and that once provided institutions will cover running costs, maintain infrastructure and not become dependent on external support.  Buyck (1991) proposes a systematic process needs to be introduced which requires project officers to assess borrower commitment and the steps to build it up and maintain it.  This will never be an easy process as it is an intangible concept based on perceptions and hunches.  Nevertheless it is obviously more sensible to decide not to go ahead with a project where commitment is low than to press on and take up resources which could better be employed elsewhere.  





Supply driven TC of this kind can produce many difficulties.  The recipient will be less inclined to contribute to the design and preparation, and when changes are implemented, they may be reluctant to release the resources to maintain and underpin the improvements.  The problems of low commitment were best illustrated in the communication skills (COMSKIP) project where there was little support in the university sector for wider changes to the ways in which the English language is taught.  Insufficient attention was given to explaining the purpose of the project to those who would most immediately be affected.





Joint Investigation and Understanding Leading to an Agreed Design





The second stage of the model proposes a joint investigation and understanding of the problem leading to a mutually agreed design.  Communication gaps meant that this was not always achieved.  In some cases this led to indifference and misunderstanding among recipients; for example with COMSKIP which had a mixed reception with some seeing it as a "colonial imposition" and others cooperating only because their seniors had endorsed the programme.  In other cases, for example, a later communication skills project (COMSKIPTECH) directed at the Federal Universities of Technology  and the Mid Level Agricultural Education Project (MLAEP), the lack of joint investigation and design from the outset was overcome by consultants who took it on themselves to involve the host institutions' staff to a greater degree than made explicit by the project approach.  Their ability to overcome inadequacies in design must be attributed equally to the presence of committed and competent local professionals who demanded a greater and more active role for themselves.





For the most part the donor's dialogue was with the federal government and central funding agencies.  Consultation at lower levels was slight and the institutions on occasion found themselves sucked into programmes that they knew little about. For example, one of the main potential beneficiary groups - the university teaching staff - were unable to express their concerns about the design and approach of the first communication skills project (COMSKIP).  





In contrast, other centres and their leaders actively looked for overseas aid realising its potential as a catalyst for change.  In those cases where this happened, for example with the Principal of the agricultural college and the first Coordinator at IMT, the results were more satisfactory.  Successes, however, were more often due to the local manager or coordinator's abilities than the donor who seemed more at ease working with central bodies somewhat removed from the field.  This imposed a bias as the most important factor for central government was the need to balance regional representation and any other factors were of secondary importance. 





The project design was to varying degrees imposed by ODA as a blueprint on recipients who had no obvious role at the outset in shaping its outcome.  This meant that there was often insufficient commitment on the recipients side.  Neither was there the in-built flexibility to change design, or speed up or slow down implementation as required. 





Joint Implementation





The third stage of the Best Practice model suggested joint implementation as a natural sequitur to participative planning and the chief way in which local ownership of the project can be encouraged.  Without this there may be no "...continuation of local action by the project and the generation of successor services and initiatives as a result of project building capacity" (Honadle and Vansant, 1985, p.2).  Prospects for long term sustainability were seldom promising.  In many cases the systems were neither sufficiently developed or, in other cases, well enough integrated with local resources and capabilities to become indispensable.  For something to become indispensable, it not only needs to have demonstrable value but must be understood, adapted and wholeheartedly embraced by the institution.  Complete ownership only comes with time when parties have been involved from an early stage in searching for, designing and experimenting with their own solutions. This will build confidence, commitment and ownership; three factors essential in a successful institutional strengthening programme. 





Observations at the agricultural college suggest that ideas of ownership are beginning to take root through the achievement of college autonomy and a revolving farm fund.  This depended upon the good personal relations between the Director of the research institute under whom the College had previously been ruled, and a firm endorsement of these innovations by the Federal Ministry.  The conditions for self-reliant development are now promising.





Elsewhere it is the ODA who initiated, designed and implemented the vast proportion of all project activity.  In this scenario the memorandum of understanding, the framework, the consultancy and the evaluation reports, become more the property of the donor than jointly written documents.  The obvious concern is that if the aid recipient has a limited role in the process of developing and implementing a project, they will be unlikely to involve themselves greatly with the recommendations for future activity.  In these circumstances the recipient will become a passive player or, at best, go through the motions of  performing a scheduled activity, for example a workshop, which is doomed to fail as it is not integrated in any wider institutional change programme.  Power relationships will be heavily skewed in favour of the donor and discourage the institution's active participation.  As Rodwell (1988, p 121) has dramatically put it "Countries which are recipients of aid and capital assistance are largely at the mercy of donor agencies and of other organisations which are involved in development assistance".





Whilst the recipients in the case studies were rarely the helpless victims that Rodwell portrays, neither was there a co-ordinated team effort with strong local participation.  The major effort fell on one or two individuals - the 'co-ordinator' and his assistant - who typically had to organise each workshop or consultancy visit by ensuring the nominations of trainees went through the necessary offices, that money was released on time and that important symbolic occasions such as the opening and closing ceremony took place.  Little energy was left over for follow-up and future planning.  In spite of this there were areas within all the projects which improved, albeit fitfully.





In the two projects where there was some evidence of wider mobilisation, it was well exemplified through Nigerian counterparts leading sessions at workshops; not just once and not perfunctorily, but as professionals who had their own experience to tap on.  They became key 'movers' who could appreciate the wider benefits of the project.  That the appointment of local counterparts was not automatic is surprising, and more recent examples of ODA projects in Sub Sahara Africa seem now to be correcting this basic omission.  However, until Africans are involved from the beginning the practice of appointing counterparts for specific events inevitably has an artificial quality and can be criticised as 'tokenism'.  





Elsewhere specific contractual arrangements have been proposed where further assistance in the form of training awards, books or equipment should only be released after assurance has been reached that the original inputs are being effectively and efficiently used.  This need not be a labour-intensive exercise where there are local managers such as the British Council and ODA Field managers on site.  Neither should it be another layer of bureaucracy that will only further delay matters.  Instead it should be used as a way of ratcheting assistance up or down according to results in the short term.  The current system of waiting for reports and recommendations is laborious and results in a loss of momentum where change is imminent.  In its place a series of smaller decisions should be made more frequently and nearer to the point of implementation with the explicit rationale of providing incentives for follow-up action.  Associated with this change in process, there would be a need for more frequent and more focused evaluations whose results could be feedback into the planning process.





Building Up Management Systems, Skills and Capabilities





The fourth stage of the Best Practice model was to build up management systems, skills and capabilities.  





Training Issues


It is at this stage that training has its most important contribution to make.  Time and again there was good evidence of individuals learning new skills either in the UK or locally.  More rarely, these ideas were passed on to others and became institutionalised through the introduction of back-up systems and procedures.  Cases of this kind were limited because too much training was viewed as an individual experience and was frequently at odds with the organisation or the project's objectives. 





In the case of the communication skills project (COMSKIP), there were several cases where the person who went to Britain for training was quite blatantly the wrong choice.  The ill-will which resulted suggests that selection is crucial and worth more time and effort. The question of identifying motivated staff is not easy and the general failure of 'bonding' as a system of ensuring employers have some return for their investment, is proof that commitment cannot be won by coercion alone.  However there are ways of widening the vision of trainees to include organisational impact through adequate briefing and follow-up to their training awards.





The positive attitude to training among Nigerian staff whether it was offered in-country or abroad was encouraging.  Although training in Britain was often preferred for its prestige, the chance to travel and the opportunity to save foreign currency, it was recognised that local training was more cost effective and could reach larger numbers.  Emphasising training was also seen as essential to transferring skills and knowledge, and compared favourably with previous donors who in the name of technical assistance had off-loaded second rate equipment on them and failed to instruct staff in its use.   





For training to realise its full potential a more strategic approach is required when it comes to institutional development.  If it is accepted that top management must be behind any major reform, and that change will only come about if they lead the process, then by definition the development of managers is crucial.  Donors should in the first place help organisations to define and shape their corporate policy and strategy.  At a lower level this must be translated into departmental planning.  Core management skills which are the teeth of policy reform can be trained for through a management development programme which can take in several tiers of management from top to senior and junior levels if needed.  In this way training is related to changes in policy, organisation, structure, control and leadership (O'Donovan, 1990).  





The case studies revealed that the donor rarely had this vision of bringing about change.  There were examples of management programmes in all of the projects but they tended to be singular, one-off programmes or events which assumed that change will occur after short periods of local training or visits to Britain to observe best practice. Where the management reform was part of a major thrust for change - for example under the Four Polytechnics Project - it only partially succeeded, because it involved too few people and was ostensibly focused at middle not top management.  In this case the management programme ultimately fell victim to unforeseeable staff turnover as a result of a political change in state boundaries.





Follow-up either after local or UK training was disappointing. Too often it seems to have been treated as a separate piece of activity which had little relation to institutional development.  The responsibility to ensure that new ideas and skills were passed on to others or translated into new procedures and systems, rests with immediate bosses but they in turn must be supported by senior managers or a staff development department.  In the case of the polytechnic project, the Staff Development and Distance Education Department was a prime example of a local resource which could have been used to support the entire programme but was only partially involved toward the end of the project's life.





In those cases where training had the best multiplier effect, a clear role model was provided by the principal and senior staff at the agricultural college.  Also large numbers of staff were trained in similar skill and knowledge areas.  In the case of the Mid Level Agricultural Education Project, over 15 staff were trained in participative teaching skills at a British polytechnic. This allowed a 'critical mass' to build up with shared concepts of new skills and ideas that they wished to introduce.





Consultancy Issues


Short term consultancy was the main mechanism to provide advice, needs analysis and in-country training.  It was found to have considerable potential as an agent of change and there were several examples of consultants making a vital contribution.  Limited or no experience of working in developing countries was not necessarily a handicap and the staff from British link organisations were sometimes able to make good contributions despite being new to working in Africa.  A greater handicap was lack of experience in consultancy.  Where British academics did not have much experience of working in this capacity, their reports lacked practical recommendations for follow-up and consolidation during their absence.  


Where consultants were successful in bringing about important changes - for example in the administrative and registry systems at the agricultural college - the changes inevitably coincided with what senior management was prepared to support but lacked the necessary knowledge and skills to implement themselves.  Consultants were able to fill this gap and provide the missing links.





In the same way that training needs to be integrated with wider changes to have a long-term impact, consultancy must be viewed holistically.  On the basis of the current evidence, agencies like the ODA must be prepared to organise consultancies which are more problem-solving and discursive in nature, particularly at the outset, than is common at present.  Instead of running yet another training workshop or commissioning more equipment, it is worthwhile standing back on occasion and ensuring there are the systems, organisation and resources available to make the most of what has already been provided.





Consultancy interventions were successful when they were reinforced by UK visits when staff had a chance to see at first hand the practices which consultants had hitherto only been able to describe.  Or, when the interventions were supported by wider changes; for example, the revised syllabus produced by the National Board for Technical Education which put a new emphasis on practical teaching at the agricultural college.





There were two other important lessons.  To be more effective the donor must ensure that:


Consultants' terms of reference should include specific outputs and objectives with benchmarks of measurable performance.  The consultant on the other hand must accept that their role will be one of facilitation, encouraging local personnel to take the initiative and to learn from their own mistakes.


Training is separated from more specific advisory functions, and from problem-solving activities.  Too often consultants came with too great and wide ranging terms of reference to sensibly complete in the time available.














Integrated Monitoring and Evaluation





The final stage of the Best Practice model calls for integrated monitoring and evaluation as another essential ingredient of any project.  The ODA has a long history of ex-post evaluations which are carried out by consultants and/or members of their own staff.  It is apparent, however, that they see evaluation as a specialist and objective function whose primary purpose is to weigh up the costs and benefits of any activity and guarantee financial integrity to its clients - the Foreign and Commonwealth Office and ultimately the tax payer.  A secondary purpose is to help the ODA learn from their mistakes (Higinbottom, 1990).  'Ex-post' evaluation, however, will not influence projects during their lifetime and there will be little opportunity to share results with the host country.  The inclusion of a counterpart on the evaluation mission is obviously a step in the right direction but much more needs to be done to set up self-monitoring and evaluation systems which are able to generate the information an institution requires for the successful management of its own operation.





This is not an easy process and the case study on introducing a Management Information System (MIS) at the Institute of Management Technology in Enugu highlighted some of the problems.  In retrospect the attempt to introduce MIS to a national network of educational institutions requires much more planning.  It is not enough to reach agreement with the national authority - in this case the National Board of Technical Education - and assume systems will automatically be set up across member institutions and to prescribed standards.  This does not take account of the enormous variety of resources, competencies and systems at the member institutions.





A more systematic approach by donors to the area of monitoring and evaluation is required.  If we assume that the setting up of a local system to perform the function of assessment, monitoring and evaluation is vital, then consideration must be given early on to the following:





	 Systems which encourage learning and review


	 The generation of data for its own sake is one of the most common failings in the field of technical assistance.  To provide effective data it must be meaningful to the aid recipient as well as the donor. There is no value in setting up sophisticated MIS systems which are never used by managers in reaching decisions.  For the maximum effect the feedback must help the organisation to learn from  experience.  As in any change programme senior management must be both committed and involved if there is to be any chance of implementing wide scale reform.





	 Systems which adapt themselves to the local environment 


	  A 'turn key' monitoring and evaluation programme will not succeed.  Participants who are expected to gather data and spend time analysing results must appreciate the wider significance of their efforts or quality is bound to suffer.  For example, in the higher education sector in Sub Sahara Africa today, there is wide scale fear of reforms which will lead to mass redundancies among staff.  In this climate the collection of data will be regarded with suspicion and the challenge for the donor will be in helping to ensure that the introduction of monitoring and evaluation systems is seen as a positive development.





	Systems with a clear focus


	  To be effective monitoring must be against objectives which are relevant, specific, measurable, realistic and time-bound.  The optimum way of ensuring that immediate objectives are integrated with wider objectives is through the logical framework which was found in the case studies to be a valuable tool in project management.  Too often however the framework was not reviewed at frequent enough intervals with the result that inputs were not linked to immediate objectives, and the objectives themselves were sometimes overtaken by events and no longer appeared relevant.  A joint exercise with all the main stakeholders needs to be undertaken in the design and planning phase .  This will ensure that there is both commitment to, and an understanding of,  the project framework as the central reference point  for monitoring and evaluating performance.





	 Systems which are flexible


The frequency with which activities and their impact are monitored and evaluated will depend upon the nature of the activity.  For example, it is clear from the many examples of overseas training undertaken as part of the project case studies, that not enough was done either at the outset to define training objectives (formative evaluation) or to offer support on the return of trainees to their job, and to make a longer term assessment of the value of the training and its impact on the organisation (summative evaluation).  Overall it was felt that the donor should put more emphasis on attaining short term goals which act as an incentive toward achieving further steps in the development of the project.  To complement this requires rapid feedback which can alter the direction and nature of development. Thought also needs to be given to the levels of monitoring and evaluation ranging from the individual to the department or working unit through to the organisation.  If the project is part of a national initiative, there will also need to be local, regional/state, and national/federal bodies capable of carrying out monitoring and evaluation services. 








The Learning Organisation





The model of Best Practice when combined with that of decision making space and  Force Field analysis provide useful insights to the practice of institutional development in developing countries.  They need, however, to be fitted into a wider theory.  Whilst there are features which correspond to contingency, political, systems and structuralist theories, none of these seems to embrace the essential qualities of participation and ownership which were found to be critical to success in the case studies.  More recent concepts of the learning organisation seem to offer greater hope.  The 'learning organisation' is defined as one which "...facilitates the learning of all its members and continuously transforms itself " (Pedler et al, 1988).  The emphasis is on transforming assumptions and operating practices through 'double-loop' feedback.  The first loop occurs when there is an error leading to detection and possibly to correction.  It has sometimes been referred to as  a 'policy' loop which looks upwards and outwards into the environment and may affect assumptions but will not transform current practices (Garratt 1987).  'Double-loop' learning on the other hand involves a second loop which looks inward and downward to productivity and performance, and is crucial to survival and growth.  It is the ability to learn to do something and at the same time to improve our ability to learn (Kast and Rosenzweig, 1985).  In this approach there is a need to be holistic and work with all the key stakeholders not just to adopt a 'bottom-up' or 'top-down' approach. 





The concept of a learning organisation has enjoyed increasing interest but it is as well to remember that it remains chiefly an unrealised concept.  Pedler et al (1988) admit in their study of several private companies that it is currently a project concept rather than a reality.  Its essential features are a relatively flat organisation, democratic procedures and feedback systems. These features may seem a long way away from the reality of many bureaucracies in the developing world which tend to have hierarchical structures and be characterised by poor information flows.  Nevertheless Pettigrew et al (1992)  provide a useful analysis of Britain's National Health Service from the perspective of a learning organisation.  If donors wish to encourage a transfer of learning and technology which will encourage self sufficiency and reduce the need for future foreign assistance, then they would do well to incorporate aspects of the learning organisation with its emphasis, particularly in the initial stages, on wide consultation with all stakeholders and potential beneficiaries.





If donors were to do the same type of analysis for their aid projects, they might better appreciate how best to transfer learning and technology.  This in turn would promote self sufficiency and reduce future needs for foreign assistance.  The emphasis, particularly in the early stages, on wide consultation with all major stakeholders is just the first and most obvious of benefits.





Conclusion





The application of Western management models to developing countries provides insight to the central relationship between the donor and the host institution.  It helps to throw light on the disappointing track record of technical assistance hitherto. This shortfall can be largely accounted for through failings in the relationship between the institution and its environment (first model); the internal dynamics of the relationship between donor and recipient (second model); and the lack of participation at all stages of project management (third model).  The first model helps donors to recognise the major risks of being involved in projects over which they have little control.  Recent concepts of the learning organisation which seek to build and sustain an enabling environment provide a useful paradigm for donors.  These concepts may seem too revolutionary for many institutions in the developing world which are poorly funded, over-bureaucratised, mismanaged and subject to political interference.  They do, however, provide insights which are important in the successful transfer of skills and development from donor to recipient.





�
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