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PREFACE.

With its origin in Max Weber and his analysis of bureaucracy;
the term rationality has been close to deified. But while Weber
discussed several aspects of the term (for example the relationship
between "zweckrational" and "wertrational") and the modifications
of rationality through different types of authority relationships
(traditional, legal and charismatic), modern organization theory
seems to concentrate on a refinement of one kind of rationality:
the making and sustaining of distinct goal/subgoal hierarchies,

The role of technocrats or experts in bureaucracy, and their
dislike for other than well-founded, scientific premises for their
decisions (as spelled out f.ex. by Jean Maynaud in his book
"Pechnocracy") is based on this concept of rationality. The same
seems to be basis for the widespread belief in planning as a pana-
cea for social, economic and political shortcomings in almost any
society. And when planning and centralization go hand in hand we
perceive again that rational hierarchy or pyramide of goals and
subgoals - with the planners at the top - as the motivating mocdel,

But is the focus on a special concept of rationality only un-
realistic dreaming? Definitely not. The accomplishments are as
tangible as one could want., But intangible problems are arising,
and administrative systems arc being adjusted to them. Diverse
social groups with their specific cultural and political
institutions are aWakening and are able to channel their demands
ever more strongly to decision-making centres., This is a challenge -
- both to the hierarchical unified system of administration and
the concept of rationality that it is built on.

It is basically this perspective, together with a live concern
for problems of agricultural and social development, that has
" motivated the present study. What is a viable concept of organi-
zational rationality? This is the normative or political question
in the study., How is top-level policy-making related to lower-
level planning of development projects? This is the descriptive
question that can make a provisional answer to the first one
possible,
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Policy-making then is thought of as the explicit construction
of goals and general coordinated programs of action for the
orgenization and its main parts. Planning will be a +term applied
especially to the process of initiating and designing a project
blueprint or project plan. Although this division between the two
concepts is highly debateable, we choose to use them in this
fashion because they then in a meaningful way seem to uncover
interésting processes.in FAQO-processes that in turn perhaps can
be criticized using other definitions of the same terms.,

The discussion of planning and policy-making that follows is
at a micro- or organizational lev=zl, Theory in this field has
increasingly concentrated on understanding the decision-making
processes that precede plan and policy decisions, and the trend
has been to focus on technical aspects of communication, in-
formation processing and structure. In this study we make an
attempt - however rudimentary - to unite this approach with the
problems of politics or the problems of choosing between values
and allocating resources. We believe in other words that the
administrative system in FAO plays a basic role in a political
as well as an administrative -~ process, and that problems dis-
cussed at a macro-political level are relevant for a micro analysis,

Planning has been discussed mostly in a national setting.

We turn to the international field both as a step towards more
comparative study of the role of different nationality groups and
as a source of possible modification of our knowledge of planning,
Through this approach and through the empirical data on internatio-~
nal development projects that are presented, we hope the reader
will enjoy the following pages.

I want to thank Professor Knut Dahl Jacobsen for his encourage-
ment and guidance and Arne Lechen for his lengthy and patient
introduction to the inner workings of FAO. In FAO a large number
of the secretariat personnel kindly let me have their time. My
thanks go to them and to Mr., Wirin and Mr. Peters, - then
also to Halvor Stenstadvold for stimulating discussions about
theoretical problems in general,

Oslo, January 1069

Thorvald Gran
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INTRODUCTION: DEVELOPMENT POLITICS IN FAO.

The Food and Agriculture Organization of the United Nations
(FAO) is in a period of change and repid expansion. This is a study
of how the organization has adapted to change cn the one hand and
how it has tried to influence chenge and initiate development in
the poor countries around the globe, on the other. The central
concern is to identify and discuss the values present in FAO policy
and search for their origins through an analysis of the FAO
development project program,

It is believed that the valucs (broadly defined as goals,
subgoals and methods) present in the policy of an orgsnization
are related to the administrative systecm and the personnel structure
in the organization, Thus we 2re interested in the process that
seemingly generates the valucs present in the project plans and
the nationality and professional structure of the groups that
take part in the process of project planning,.

Every organization interacts in some way with its environment
and the ultimate goal of FAO is tc participate in the sgricultural
development of member countries., FAO could therefore be looked
at from the environment, that is, tsking the neecds of member
countries as a starting point, and studying how FAO fulfills these
needs, This perspective is not chosen in the present study, We
start in the orgnnization and look outwards along thc lines defin-
ed by the orgenization through its policy and development projects,
We are basically concerned with the orgesnizational processcs that
scAan the environment for information and generatc the main lines
of policy. A natural continuation of this study would be to
approach the work of FAO from a closer acquaintance with environ-
mental demands, Maybe there is a serious discord, a discord that
- because of approach - would be difficult to grasp in this study.

Problematic change is a salient feature of FAO from 1959 on-
wards, In that year the United Nations Special Fund was created
in New York and new operntional tasks set the orgnnization dn a
serious test of adaptation and innovation. Thc new task was first
and foremost the planning and implementing of the Specizl Fund
projects. We will, as indicated above, concentrate on the
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planning of these projects in the organization.

The earlier functions of FAO had wholly been of a scientific/
advisory character. In 1959 FAO entered thec field of concrete ope-
rations, The orgsnization suddenly had two major fields of acti-
vity, Regular and Special programs as they were defined. This
also had a tremendous effect on the size of the organization in
budgetary terms, the speci=l programs quickly outgrowing the
regular activities,

How has FAO tackled the problem of planning several hundred
Special Fund projects? What values are present in FAO policy and
why are they there? And generally - docs FAO have a policy in
the Special Fund sector of its work?

After formulating thc analyticel framework for the study of
planning in an international orgonization in Chapter 1, the
problem of what demands impinged on the organization, how they
were perceived and processed in the system will be studicd in
Chapter 2., By looking at the historicel development of FAO we can
study the question of what functions the organization has chosen
to perform, how it has conceived the environment and how it has
adapted to chenge in this environment, '

What is in othecr words the relmationship between the functions

and structure of thc administrative system and the values or goals
it seeks to accomplish in the environment? Has FAO since its start
in 1945 acquired the ability to pgrceive and understand problems
of agricultural development in the culturally diverse national
societies it oper~tes in, in such a way thet locsl nceds are met,
or is the organization subordinated to international rivalries

and under the control of certain powerful netions? What, in other
words, are the main values present in the planning of policy in
the organization?

In the third chapter we describe the organization, its cn-
vironment and resources. We study some of the variables that are
related to the size of the organization's resources and some of
the structural problems of the organization at the formal level,
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We turn in Chapter 4 tc the changing role of FAO leadership
in defining and pursuing functional gools for the organization,
We look at the place the Special Fund program has in relation
to problems in the regular program, and the change that the new
Director General, Mr, Boerms, may initiate in the organization,

A detailed study of the planning of development projects in
FA0 and the policy which this process has as its result will be
the subject of Chapter 5. By studying the structure of the UNDP/
FAO projects operational in 1967 further insight into the policy
of the organization will be gained. Why this policy is pursued
in the specific FAO-system is =again the central question of
the study.

It was ecrly in the study-preparation understood that FAi0
was seriously split over the gquestion of policy-making and opera-
tions. This conflict, because it relates to the planning of
UNDP/FAO projects and to thz problem of bureaucratic change and
innovation, will bc studied in Chapter 5., Why wes the percecived
need for administrative change so strong, and why was the morale
of the members of the orgenigation so low? Where, in or outside
the system, did the demands for change originate? and how are the
demands being met?

The main elements in the study, ~s described above, are depict-

ed in Diagram 1.
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DIAGRAM 1
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After this introductory prescntatiorn of whnt will be studied
in the following pages - why have I 2t all chosen planning of
agricultural development in FAC as an object of study? First, I
sce the task of FAO, to improve production, distribution and
guality of food in the underdeveloped parts of the world as a major
problem in the last half of this century. Secondly, the multination-
al or supranational approach to this problem scems to me a poten-—
tially promising method, and the study of planning in a multi-
national social group like Fi0 may add to our understanding of
this approach. Thirdly, = central concern of national studies of
administration is the relationship between bureaucrats and clients,
in Norway especially lower class and politically marginal clients.
A study of FAO's function in relation to diverse underdeveloped
national societies in the international system may add to our know-
ledge about this problem. Especially interesting is the question:
Of what importance is it thsat a client group has sdministrators
in the system who closely identify with the needs and wishes of
the group? A central thesis of Professor Knut Dahl Jacobsen 1) is
that client groups not "protected" by administrators who socially
and professionally identify with the group will lose in the contest
for resource allocations from the administrative system, Does
this apply to FA0? Is for example the nationality structure in the
organization influential on the geographical distribution of pro-
jects, and is the professional structure Eellatadeto the Wype of
projects identified as important in the different project countries?

A fourth renson for choosing FAO is the interest we have in
understanding multinational participation in a planning process.
what influence does the mixture of different cultures have on the
structure and function of an ~dministr=tive system, and how do the
different cultural groups adjust to each other? Can we find aspects
of a special type of international public administration, or does
FAO for example fall well within the western concepts of retional,
efficient, hierarchical orgenization? It 1is hoped that a descript-
jon and study of planning in Fi0 will indicate possible answers
to these more gencral qucstions of public administration,

1) Knut Dahl Jecobsen:"Informasjonstilgang og likebehandling i den
offentlige virksomhet", Tidssk.f. samf,forskn. 0slo 1965,
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CHAPTER ONE: THEQRY AND METHOD OF ADMINISTRATIVE STUDIES.

Analyticel model of ~dministrative planning,

a) The role of a model,

It is essential to have a model of what planning is before
a study of a specific case is undertaken, By 2 model is meant
an abstract construction of concepts and their interrelationships.,
The model guides search for information, but is also a consti-
tuting element of whnt we call data, Data are in other words pheno-
mena in our environment observed and registered in relation to
a hypothetical or theoretical model, Theory is dcfined as gene-
raligzations based on tested hypotheses, in other words what we
may call accumulated knowledge. Hypotheses on the other hand -,
are stntements 2about correlations thst have not been tested. Thus
it is imperativetint these statements lend themselves to falsi-
fication. It is easily scen then that models can be constructed
by using both theory and hypothescs, _

The danger of using theory aslone is that knowledge accumulated
under specific historicnl conditions is planted into the supposed-
1y new situation present socinl rcsearch is interested in. Hypo-
theses should therefore have a central place in model building
within the social sciences, more so the more changing the situa-
tion i1s, Thus a central position of f.ex. Heinz Fulau 1) is that
the problem situstion itself (in casu the planning of develop-
ment projects in FAQ) should be consulted already in the phase

when research questions are formulated.

b) Planning ~2s a socio-psychological process,

Before turning to the plenning concept, what does present
theory of organizations say about decision-making? ‘

A general theoreticel proposition is that decisions are made
by limited r~tional human beings, influenced by formel and in-
formal aspects of organization ~nd by individu=l and environment-
al preferences and values., The model of mon »s limited r-tional
is one of Herbert Simons bssic vicwpoints. 2) Contrary to the

implict =ssumption in earlier theory that 211 ~lternntive solutions
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to a problem are given, Simon says that man in a decision-making
situntion has to search for alternatives., This search process

is in itself highly problematical and interesting. The first 1limit
on man's rationality is the need he has to simplify the problem
situation to make search in 2 limited number of directions possible.
The second limit is man's tendency to stop scarching already when

a satisfactory slternative presents itself or is found. Economic
theory usually operates with the older model: Man chooses the

3) While econo-

best alternative from all possible alternatives.
mics operates with a theory of maximization, Simon suggests for
decision-making studics in organizations a theory of satisfaction.
Search is stopped when a satisfoctory solution is found. Man does
not maximize, he "satisfices". Simon suggests the following model
for the dynamic relationship between search and satisfaction and
factors influencing this rclationship. It is believed applicable
to both individual and group or team decision-making in an organi-

zational setting. 4)

DIAGRAM 2

GENERAL MODEL OF ADAPTIVE MOTIVATED BEHAVIOR.

—. | § satisfaction &

r &=
L Search
+
Expected | + Level of
R value of A aspiration
reward

A closer look at these variables and their interreclationships
pose some interesting hypothescs about organizational behavior.

gearch is a funrtion of satigfaction, the more satisfied with
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activities and procedures in = specific field of work the less
search for innovations., This also indicates that when search for
information or decision-alternatives is undertaken this will affect
the state of satisfaction in the orgenism. When 2 certain amount of
information has been accumulated search will stop because of felt
satisfaction, and A decision will be made, Now because this state
most often occurs before 211 possibilities have been looked SLEG O]
a theory of maximization would not give the same decision-result
as this theory of "satisfaction'". Rather one has to study 1) at
what point the organism is satisfied enough to stop searching
~and 2) in what direction, or in what material, or with what
people is search undertaken?

When search is increased the cxpected value of reward is
augmented. This in turn increases the feeling of satisfection
in the orgesnism and makes aspirations (A) higher. But increased
aspirations in a given situation reduces the fecling of satis-
faction in that situation., Thus S = R - A. The authors also
postulate th=at 4 will alweys exceed R. (The following equation is
suggested: %% = % (R -4+ a), where a and xis larger than 0)
This implies that some search will always be undertaken. The
model is hypothetical and could be tested in experimental orga-
nized groups, In this paper it will be taken as a2 nostulatc.

James March and Herbert Simon suggest in their book =
distinction between two kinds of decision-me2king, so called pro-
grammed and unprogrammed decision-making, the latter most often
connected with planning. What characterizes the two types accord-
ing to the authors? Programmed decision-making is undertaken
when the problems at hand are familiar to the decision-maker
and the process to be followed is known in beforehand., Thus
fircmen's decisions when the alarm goes is programmed as is the
storeholder's decisions when inventory is ordered because a cer-
tain minimum lcvel is reached, Unprogrammed decision-making on
the other hand is undertaken when new and unfamiliar problems
arise and when the orgrnization does not have a ready made
method to make the decision,
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el Is planning different from routine decision-making?

The distinction =2c dcpicted above does not say anything
specific about the decision-meaking process. It only describes
two different stsrting points for decision-making, one with old
problems, the other with new, one with an organizational method
present, the other without. Now the interesting question secems
to be: When decision-making is undertaken, does the same indi- -
vidual follow two distinct methods in the two situations? If
we as Simon concentrate on high echelon decision-making, the
first difficulty for the decision-~maker is to distinguish between
0ld and new problems, It seems morc likely that in the stream
of "familiar" problems which arise at a decision-maker's desk
new elements and questions are integrated in this stream. These
elements are decided upon by psrtial, and quitc programmed, ad-
justments to the normal and known decision-making procedurc,
What appears as innovative or rnew outputs from the orgenization
are exactly certnin complex sets of this kind of reguletory de-
cisions.

Thus, what distinguishcs plenning from routine decision-making
is not the process, but the output., Plans in a public administra-
tion setting cen most fruitfully be defined as a complex sct
of decisions about & desired future state of affairs, where value
considerations or in other words political problems, are a salient
feature, 5) Thus the central problem in the study of planning
is to identify velue premises in the decision sets we choose
to call plans, to find their origin and explain thelr consequences

in the social groups we arc intercsted in.

d) The role of v=lues, idcals and identifications,

Peer Soelbergs analysis of how new problems are solved in-
crease the impression that the planning process 1s programmed
even if the organization as such doesn't furnish the decision=-
maker with & spccific method. He secms to document that rationali-
ty in decision-making is ev 'n more limited thsn Simon believes,
While Simon stotes that scarch is undertaken until =2 satisfactory
number of alternatives is found and then choice is made, the
central propositiocn of Soelbecrg is that long before senrch is
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terminated the ~ctual choice is made. > This cholice is largely
decided by comparing possibilities to an earlier constructed
ideal solution., It secms likely that when a new problenm is identi-
fied the structuring of an ideal solution will be highly program-
med by the value and preference structure embedded in the indi-
vidual., The search process thus becomes even less rational than
the process Simon describes, While Simon reckons with some kind
of rational comparison between the alternatives thet are gene-
rated, Soelberg stntes from his material that this does not seem
to take place. EBach alternative is immediately compared to the
ideal solution and accepted or rejected, The scarch that con-
tinues after choice has been made has a special, non-rational
purpose: To find an alternative "poor" encugh to obviously con-
firm the correctness of the choice made long ago.

Thus the position taken in this study is that planning (as
unprogrammed decision-making) is best studied as 2 trait of
organizations, not of individuals., Planning, or in other words
the proceses of innoveting, is a political process wherc the
dynamic force is the value set and identifications of groups.
Through a complex and relatively steble set of interactions, or
in other words through orgenization, the relative influence of
the groups is regulated. Because individuals and also small, un-
influential groups seldom can innovate values, innovations in
an organization are related to chesnge in the pattern of regulated
interactions, Such change implies influence from new g£roups.

We can imagine at least two causes of such chenge. 1) That new
people enter the organization or 2) that environmental support

or demands which reach inside the orgenization boundaries change,
thus increasing the influencc of some groups, diminishing that

of others in the planning system, Usually 1) is a function of 2),
If demands are to "reach'" the organization, two requirements can
be set: 1) that groups in the environment are ablc to communicate
in one form or another their demands to the organizetion boundary
and 2) that those inside thc orgenization pecrceive as meaning-
ful the demands mede. This is also a function of the valuc set
and identifications of individuals processing the demands.
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Pthe value sets (consisting of socio-political, economic and
technicel preferences) serve as a sift for distinguishing rele-
vant from irrelcevent information and »s a scale for deciding
what situations or problems in the environments are worth the
effort of FAO., Now if this is correct, and innovation or innovative
plenning is a result of dirsatisfaction with existing work and
information about possible a2lternatives, it adds strength to the
idea that innovations by individusls is unlikely, that innovation
relevant for the work of an organization is a group phenomenon
related to the political influence of groups in and outside the
system, This idea of planning is at the bssc of the following
study.

e) The problcm of gozal forrulations,

In contrast to earlier studies of administration (Gouldncr,
Taylor, Fayol) mcdern scientists like Simon, Blau, Etzioni, Caplow
and March ) take the finding and formulating of operstional
goals for an org=snization as highly problematical, Simon.f.ex.
takes the position that individuals search for new operetional
goals when those c¢xisting no longer satisfy the incdividusl, This
has been used to construct a stress-model of innovatiocn, stating
that new goals are formulated and set to work only after a psycho-
logical feeling of dissatisfaction has initiated search, Victor
Thompson scems to add to this point of view, stating tnat although
some kind of conflict in +the orgenization is essentisl for orgeni-
zational innovation, this must probebly bc combined with 2 high
degree of personal security. It seems natural, considering the
position taken in this study on the question of individual inno-
vation, that conflict in Thompsons terms relates to conflict of
interests between groups in and ocutslde the orgenizatllion., If this
is the case it is interesting to notc again the position of Knut
Dahl Jacobsen 9), Shall interests of =~ specific client group be
met in an administrative system it is essential that the group
has experts in the system identifying with it. Thus it scems that
decision-meking is highly programmed and volue-bound. To expect
culturally determined administrators to be innovative - in an un-
programmed fashion - to the bcnefit of new or other client groups,
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is not encouraged by research results. So although goal formu-
lation is problematical, it would secm most fruitful to study
the problems at the organizational or intergroup level, taking
the individual gosl and value preferences as relatively stable
factors.

f) Formal and informal aspects of orgenization.

In the gencral theoretical proposition made at the beginning
of this section it was pointed out thnt decision-making is in-
fluenced by both formel and informel aspects of organization.

We mean by informal aspects of organization those lines of
communication and authority that actually exist, whether these
coincide with the formal lines of authority or not. By authority
we mean legitimate influence, or in other words the ability of
one person to cheange or orient another person's action without
this other person critically reviewing or judging the correct-
ness or usefulness of the ~ction, 10 This implies that both
the formal hierarchy of positions and authority in the organi-
zation, the legally defined goals and methods and the formal
lines of communication, interaction and influence are impurtant
factors in a study of administrative decision-making., What we
are interested in is the sociological, not the legal question
of what planning in FAO is. We are interested in what individual,
organizational and environmental fectors influence the planning
process,

We have hitherto discussed central concepts of orgrnization
theory. We have not mentioned any specific implications of this
theory for international as opposed to national organizations,
Also we have not said anything specific about the model in which
these concepts bclong., Let us turn to the last problem first,

g) A critigue of the systems approach,

As the concepts ‘groups', 'organization' and 'environment'
indicate, the general approsach is one of system analysis. We
will define an orgenization, nationsl or international, as a
system of interacting prrts, employed essentially in processing
and evaluating informestion., The orgenization functions in an
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environment and cen be scen os & subsystem within a larger en-
vironmental system. From the environment demands and support
impinge on the organization., These demands are screecncd, processed
and communicated within the organization, and the results are
decisions, most of them of intraorganizational relevance, Some
sets of these decisions are communicatcd back to the environment
as outputs, and are absorbed or discarded there, Depending on

the influence of the outputs in the environment they, by way

of the feedback mechanism, influence the inputs, and new demands
and new support is communicated to the organization. This over-

view can best be illustrated by David Eastons simple model.11)

DIAGRAM 3

A SIMPLIFIED MODEL OF A POLITICAL SYSTEM,

dcmands ——> system
inputs within — outputs
support ——s {_F puts \_7

environment //// environment

feedback ,////f’

I i

Viewing the organization as & system of interacting groups
trying to attain certain goals but through the feedback mecha-
nism and self-meaintenance 2t the same time seeking some kind of
working equilibrium, is a view that often neglects the power

12) To study how group or or-

aspect of organizational control.
ganization leadership imposes constraints on the interactions
and communications of subordinates is therefore important. It
is interesting to note two other points Mayntz makes about

system theory. 1) The systems approach has normative aspects.

By using it the valucs of pluralism and democracy constitute the
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framework for study, An organization is by definition a system

of largely autonomous groups curbing each other's excessive claims,
2) Because of 1) the systems approach is probably not as ahistoric-
al as its proponents claim., It represents 2 study-framework
relative to a specific historical and sociecl situation,

The systems approach might therefore easily conceal power-
conflicts in an organization where several nationality and cul-
turegroups meet,

h) International organization,

The main difference between a national and an international
organization is the composition of the membership in the two,
and the structure of the environment. To look into the distri-
bution and structure of the different nationality groups in FAO
and on the FAO/UNDP projects will be of central interest.

Which is the dominant group or groups, how do the nationality
groups interact with each other and how are the different groups
distributed regionally? Is FAO first and foremost a professional
organization and therefére an exponent for a random mixture of
cultures, or is there a certain trend in thec distribution and
mixture of different nationality groups? Secondly, what influence
does the mixture of nationalities have on the planning process
in the orgenization® Are differences botween nationality groups
stable factors in the decision-making process or do the groups
adjust to each others edministrative preferences? Or is perhaps
a completely new organization-ideology developed? 13) Lastly,
and very important, does an organizational ideology for how to
fix goals, for what goals to choose and for the planning of
projects actually exist? As Mayntz points out the problem of
normative consensus on the orgeanization level may be fictitious,
Maybe there is no cultural system underlying the functional
relationships in an organization,
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Problems of method and data collection,

After the gencral problem of how FAO develops the plans for
the UNDP/FAO projects was clear, general litterature =bout the
orgeanization and the project program was consulteds This littera-
ture is mentioned under appropriate headings in the bibliography.
Because this litterature was rather meager on sociological and
perceptions data, it was decided to visit the orgenization at a
relatively early stage. It was also important from the start to
have the organization point out central problems it encountered
in the planning of UNDP/FAQ projects., Therefore, after a general
1ayout'was ready, F.0 was contacted. It rcsponded very willingly
and a number of unstructured interviews were held in the Rome=-
headquarters from 15 september to 5 october,1967, The material,
together with a number of documents were analyzed and in Jenuary
1968 a structured questionnaire was set up on the basis of the
materisal already gethered. This questionnaire, as it was pre-
sented to the organization, is presented as Appendix 1 to this
study. FAO responded negatively to the request because ",.,., it
would occupy too much time of our officers..." 15)
The size of the sample was rnot discussed. A limited number of
personal interviews could be held, and in the beginning of March
structured interviews with 21 randomly choscn Project Supervisors
was held in Rome, In addition a few more unstructured interviews
were held,

The interviews were immediately typed out and form the central
basis of the following study. The interview results do not make
possible any rigid classification, but they are believed to indi-
cate the problem perceptions of some of the central personnel
in the orgnnization,

Documents in addition to the biennal programs of Work and
Budget and other Conference reports indicating the historical
development of FAO and the development of the special activities
of the orgenization are listed in the bibliography. All of the
material mentioned therc has been referred to or has been con-
sulted during the study period., Several of the unstructurecd
interviews give information on historicsl questions, and several
people outside Fi0, but engaged in one way or another in the
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organization's work have been consulted.16)

The main difficulty in applying the socio-psychological con-
cepts of the Simon-school on the study of planning in FAO was
to make the concepts operational, L This created large diffi-
culties even during the interview sessions, often making question
adjustments and revisions necessary, Although the analytical
rigidness of the study thereby was reduced, a lot was gained in
the'understanding of what those interviewed felt were central
planning problems.

A central question that was pending in the organization while
the interviews werc taken, was the suggestion to split the
organization in an operstional and a technicel/scientific part,
The reason for this suggcstion was the new operational demands
the UNDP program made on the organigation. Many of the interviews
centered on this problem and interesting litterature on this
aspect of FAO planning had been worked out by the organization,
This litterature, central in the following analysis, is also
mentioned irn the bibliography.

The main base for the analysis of the project policy of FACQ
is the operational UNDP/FA0 program as it existed in 1967.
Information about project size, locatién in the field, location
in the orgarization, and nationality structure of the experts
on the 170 projects that were operational, has been gathered
from seversl catalogues (sec bibliography) and punched on IBNM
cards, Together with general information about the environment,
income per capita, students pr. 1000 population, population size
etc., a picture of the UNDP/FAO project policy is constructed.
This policy is in turn related to aspects of the administra-
tive structure of F40, (operating division, nationality of the
Project Supervisors etc.),

Although this description should give a good picture of what
FAO is doing where end with what resources, the main theoretical
problem is to establish relationships between such variables as
nationality of project experts and influence on project policy.
Does in other words the expert structure say anything about the
preferences, perceptions or values in FAO? or anything about the
effect of FAO projects in specific project countries? Although
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such questions will be discussed more closely in the appropriate
part of the study, the general feeling is that several assump-
tions underly the conclusions put forward in the following &
study. To make this feeling explicit, let me briefly state some
of the assumptions,

1) I assume that the concepts of organization and planning, de-
veloped mainly in the USA and discussed in the preceding pages,
are meaningful in a study of FAO. The opposite position, that
they are not because F.0 is recruited from a number of different
cultures with their own sdministrative traditions is more or less
discarded, The main reazson for this is the large number of
Europeans and fAmericans in the orgenization and on the projects.
As we shall see, Asians and Africans are a very small minority,.
However, historical factors also support the idea that Fi0O is

a "western" organization. As we shall sece in the next section

it was created in an ers when American influence was dominant

in international organization,

2) An important assumption is that there are systematic differ-
ences between nationality groups, differences that have relevance
for project planning 2nd implementation, That these are assumed
and not discussed is a weakness,

However, by giving an overview of the nationality distribution
of FAO experts we get a gensral picture of political trends in
the work of FAO, of who controls the FAO resources, and it enables
us later to comparc the work of the most important nationals on
individual projects. Date on the distribution of experts also
makes possible a study of the role of FAO in cultural and poli-
tical integration, To what degree can FAO ignore national and
international politiczl strife in planning UNDP/FAO projects,
or in other words to what degree can FAO emphasize its purely

professional character and functions? 18)

Conclusion,

To sum up we want to study the planning process, or the gene-
ration and development of project plans in FAO., The general factors
we believe influence this decision-making process are displayed
in Diagram 4, together with the main interrelationships between
the factors or variables. Focus will be on policy-making in FAO as
it is a result of individual, organizational and environmental factor:




DILGRAM 4

4 MODEL OF DECISION-M&KING.

operational
PEERECTS

ol

planning
project
development

5%

implementation
of projects

satisfaction ;‘ decision-making
')T
search
Sl RIS 3 demands
expectations irformation 4 support
from environment
T
Xperience division of
ackground labor
personality organizational environmental
factors factors factors

Main Source: March and Simon, Qrganizations, John Wiley, 1958




1)
2)
3)

4)
5)

6)

7)

9)
10)
11)

12)

13)

14)
15)
16)

Sl
NOTES,

Heinz Eulau in Sola Poecl, I ch, (ed.) Contemporary Political
Science, Toward Empirical Theory. Mc Graw Hill 1967,

Se¢ H, 4. Simon, Models of Man, John Wiley, 1957 and J. March
and H. A. Simon, Organizations, John Wiley, 1958,

See f.,ex. the annexed essay by Milton Friedman in Cyert and
March, A Behavioral Theory of the Firm, Prentice Hall, 1963,

Organizations, op. cit., page 49.

See f.ex. W. J. Siffin, Politics and Planning: Perspective on
a Paradox (CiG papcrs) Indiana Univ. 1966.

P. Soelberg: Unprogrammed decision-making (stencil at Inst., of
Pol, Science, Oslo T967).

For references to their works, see bibliography.

V. Thompson, "Objectives for Development Administration®.
ALdmin, Science Quarterly, June 1964

K. Dahl Jacobsen op. cit., (page 5).
See Robert Dahl, Modern Polisical Analysis.

David Eeston, A Framework for Political Analysis.
Prentice Hall 1965, pagc 112,

Renate Mayntz, The Study of Organizations, 4 Trend report for
the International Socioclogical Association (page 19 in stencill,
Institute of Pol., Sciernce, Oslo). The same critique has been
directed towards the functional approach to the study of
international organizations., S¢e Sewell, J.P. An Evaluation of
the Functional Approach to International Organization,

(unpubl. P H D dissertation, Univ, 01 California 1962.)

On the question of an organizational ideology permeating most
of the organization or not, see Philip Selznick, Leadership
in Administration, Harper, 1957 page 151.

Mayntz, op. cit., pege 14 in stencil.
Letter from Fi0 dated 28 February 1968.

People in the following institutions have been interviewed.
The Norwegian Council on Nutrition(functions also as the
Norwcgian FAO-committee). The Norwegian Department of Foreign
Lffairs, The Ministry of Overseazs Deveclopment, London. The
Norwegian Directorate of Health and Norwegian agricultural
organizations,



17)

18)

=2 0=

For a theoreticeal discussion of this problem, see Ilkka
Heiskanen, Theoretical Approaches and Scientific Strategies
in Administrative and Orgeanizational Research, A Methodo-
logical Study. Commentetiones Humanarum Litterarum,

Vol. 39, Nr. 2, 1967,

For a discussion of functionalism and the role of inter-
national organizations in political integration, sce
Ernst B. Haas, Beyond the Nation State, Stanford Univ,
Press California, 1964,




~

CHLPTER TWO.

THE HISTORICAL DEVELOPMENT OF FAQ, ITS FUNCTIONS AND METHCDS

The birth of FAO in October 1945,

a) The political forces,

The League of Nations embodica the political and moral
ideals of the interwar period. They were represented in con-
cepts like nationsl sovereignty, democracy, and collective secu-
rity for groups of stertes. By securing overwhelming force to
the peace loving states thc power of aggressivc or bad states
was to be balanced and war avoided in all future.

These concepts initiated the politicel decisions 9f the interwar
period. On 1 september 1939 they definitely proved a failure.

The creatisn of the UN system was basically built on the same
concepts. The terrifying war situation from 1939 to 1945 created
the samc psychological setting for political decisions as
the first world war, only this time of a new and more fright-
ening dimensizn, UN was conceived as the new international
endeavour by the victorious strates, Collectively the peace-
loving world should bec rebuilt and aggressors controlled. A4S
nations became peaceloving they would be admitted to the
organization. It was obvious to many that both Nazi and Communist
doctrine were considered aggressive in nature, and Communist
states teking part in the war effort against Nazi Germany soon
became sceptical to the UN system of organizations, Besides being
politically and economically weak, they perceived themselves as
persona non grata in the ideological setting of the UN system.

These political forces, nationalism, collective security,
balance of power, reconstruction of peaceloving states and
communist insecurity were pressing when FAO was born. The
organization was in principle to be universal and it was to be
centralized in one unified decision-making system, with one
enllective idea of opermtions. Bach member was to have one vote,
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but for a nation to obtain membership sfter Fi0 had formally been
established a 2/3 majority of mcmber votes was required. Thus

the "worthiness" of an applying nation was to be evaluated by

the members prior to admittance. Thus universalism in FAO is
modified by the normative principle of "worthiness",

b) The social and agricultural setting,

In 1945 the disastrous collapss of Europe was perceived
as the mein international problem, The poverty of regions in
Africa, Latin America and Asia had hardly been noticed,
mainly because these regions were without government organi-
zations that cculd formulate the demands of the indigenous
populations. FAO natureslly adopted the European reconstruction
pergpective to its work when it first opened its eyes to the
world.

The relation of this perspective to FAO's overall goal,
agricultural development, is interesting. When it turned to the
problems of agriculture in the US4, Fi0 soon found that the
development of production wes not the crux of the matter. Rather
agricultural production in the years immediately following the
war was overwhelming in these rcgions, and the use and distri-
bution of surplus was the¢ mgricultural problem. This became
FAO's main concern in its first years of work., Thus the goals
of FAO were adjusted to the political, economic and even military
problems of the victorious nations in the Second World War, The
directive force in the organizaticn was highly political, and
the professional undertakings of the orgsnization were sub-
ordinated this force. Considerations of the technical and social
problem of increased agricultural production was relegated to a
second plece, and the universal approach was a more or less empty
ideal.

c) The organizational heritage 6f FAO.

The Leaguec of Nations had, through strong personalities
like Philip Woel Baker and Fridtjof Nansen, accomplished con-
siderable relief work in the interwsr period. In 1943 USA
invited a large group of nations to discuss the need and the
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methods for this type of work when the war eventually was OVer.
A Conference met in Hot Springs in 1943 with 44 nations partici-
pating. The discussions centered on threec main questions, 2)
1) Food standards end the need for food,

2) TFood production/food needs,

3) Problems of trade and distribution.

Although the first point, food stendards, was brought up as
a result of the success of the Health Section of the League of
Nations in uniting prcoblems of health to problems of food, the
final decision of the Conference to create an Interim Commission
did not explicitly join the question of health to that of creat-
ing an agricultural orgsnigzation. The way was thus open for the
making of WHO a little later, and for quite serious competition
between this organization and FAO concerning what the s=slient
problems of development are ~nd how to solve them,

The Interim Commission dissolved itself in the foll of 1945,
It had then worked out a suggestion for a P40 Constitution and
an approving Conference was called for in Quebec the semec year,
Those netions could meet that hesd approved the suggested Consti-
tution, 37 Countries met, 5 that had approved it did not and the
Soviet Union, member of the Interim Commission was one of those
nations not meeting. In 1946 5 new members were approved. Finland
and Sweden however hed still not applied for membership, await-
ing the organization's development,

Those were the immediate orgenizational arrangements that
led to the creation of FAO. The orgesnigzation, however, had a
more distant heritage. Around the turn of the century, and a-
round the name and activities of David Lubin, an International

3). Tubin believed

Institute of Agriculture was born in Rome
that the lack of up to date information on & world basis was
much of the cause of the strong fluctuations of prices in
sgriculture. Thus he conceived the Institute as an international
clearing house for sgricultursl information, After the Second
World War the Institute was absorbed by FAO, and through the
Institute's publications and census work 4) FAO got a good

start on its task of distributing sgricultural information,
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a type of work that has been central in FAO from the beginning.
d) The impnmct of McDougall,

The London World Monetary and Econcmic Conference (1933) end-
ed in prolonging the then current policy of restriction in the

face of unemployment, falling prices 2nd surpluses in agriculture.
An Australian delegation to the Conference, headed by Stanley

Bruce and with Frank McDougesll as adviser, felt that a new approach
5) Togcther with Sir John Boyd Orr and others they
first clarified the close rclationship between hecalth and food,.

was essential.

Secondly McDougall summed up his own thinking on the solutions

of the surplus problem in Europe, and USA. He advanced 2 more act-

ive concern for better social npolicies as a base for increasing

agricultursl demnnds, for better international dissemination of
information on food problems and agriculturel production, and for

a reduction of wholessle prices in severel of the dewvelorped

European countries, His ideas were a base for FAO actions in the

first years,

A more genersl report, written under the auspices of McDougall
during the work of the Interim Commission, set out more gencral
principles and suggestions for FAOs future work. These, however,
did not really come to the foreground of FAO's activities until
the interest in surplus problems had subsided. Some of his ideas
from this report were the following:6)

1) A basic principle for FAO is that the welfare of producers
and the welfare of consumers are in the final analysis
identical,

2) The barriers that stand in the way of the needed improve-
ments are many and difficult: deep-rooted customs and tra-
ditions, lack of educetion, rigid economic and social
institutions, vested interests, lack of money, lack of inter-
national collaboration,

3) In some ways the major need in the decades ahead is the
development of less advanced societies., This is a great
opportunity not only for improving human welfare but for
expanding the demand for agricultural and industrial products,
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We note the underlying problem of selling the products produced
in the advanced societies, that obviously had an important
standing in the minds of the creators of FAO. We note also the
weight given in these program declarations to social and insti—- -
tutional aspects of development. Improvement in agriculture is
related to social change, The following chapters in this study
will focus on how and to what degree this problem has been
tackled in FAO.

Lastly McDougall already in 1942 formulated ideas on the
technical functions as additions to the traditional informative
function of FAO.

"FAO will have special responsibilities towards the less ad-

vanced countries., To discharge these duties it will not be

enough for arrangements to be made for the provision of
agricultural credits, It will be equally necessary to afford
technical guidance and help. For this purpose & corps of agri-
cultural technologists may be recruited, drawn from those
countries with advanced methods of agriculture and available

to be sent to sny part of the world to assist in imprcving

agricultural methods... This might well become one of the major
purposes of the international organization." 7)

The development of FAO, Changing functions,

&) The first Director General,

The Scotsman, Sir John Boyd Orr was in 1945 elected the first
DG of FAO, at the age of sixty five. He built the first small FAO-
gdministration in Washington (where the Organization had head-

quarters until 1951 when it moved into the building Mussolini had
set up for his Ethiopia-department in Rome)., Several professional
committees were established in 1945, With the food crisic in 1946
an International Emergency Food Council was set up, however with-
out any formal authority. A large advisory commission was sent to
Greece,to advise the government on its reconstruction policy.

Sir John's great idea was 2 World Food Bcard with formal and real
authority to coordinate trade in agricultural products. The pre-
mises for his belief were that lack of food was first of all a
problem of distribution. It was technically possible to produce
adequate quantitics, 1f prices were stabilized and markets opened.
Better distribution required an increase in economic activity.,
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His idea of an active and powerful board was drastically cut down
by the large agricultural producers, and the Food Board ended

up with advisory authority on the problem of how to stabilize
prices. In addition it could undertake the development of reserves
of food and reserves of credit. In Sir John's mind the board
suggestion had failed, and after a drastic attack on the DG by

the British delegation leader to the FAO Conference, Orr resigned
in 1948, &)

Even Sir John Boyd Orr, who had participated in the construct-
ion of FAO, and who therefore was well acquainted with the politic-
al and economic considerations behind the creation of the organi-
zation, went too far in his suggestions for FAO activity. The UK
and the US would not tolerate even a minimum of international
control over their actions in the field of agriculture. The need
for FAO to comply with the wishes of the powerful and rich nations
was obvious in the first years. Another expression for the major
powers' view 0f FAO as something basically troublesome was the
budgetary allocations to-the orgenization., From its inception in
1945 up to 1950 the total annual budget from all 45 members was
5 million dollars. Already from the first FAO Conference Sir John
Orr was handed 250 concrete suggestions for work,

b) Continued defeat,
The second DG, the American undersecretary of farm politics,

Mr. Dodd, a Democrat, continued in defining FAO's role as that

of surplus management. In 1949 he suggested an International Com-
modity Clearing House, with a revolving fund of one billion dollars,
and with all countries being able to buy goods in its own currency
at full price. If a country would and could pay in hard currency

it would be offered a reduced price. The FAO Conferoncg)in 1949

1) Soft currency debts are a large burden for buying countries.

flatly turned the suggestion down, on four arguments:

2) Hard payments reduce their reserves.
3) The arrangement would interfere with normal trade.
4) Buffer stocks are unhealthy for world economy.
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The Conference, to avoid being completely and bluntly negative,
agreed to Mr. Cardon's 10) proposal of a Consultative Committee
on Surplus Disposel. This commission suggested an Emergency Food
Reserve in 1951, At the 1953 Conference this suggostion also was
flatly turned down. But in 1954 the surplus problem in the
developed countries was becoming acute, and in 1954, at last,

a 20 nation subcommittee on surplus disposal was set into action,

The approach of the devecloped nations to FAO's work was at the
level of ideas positive, at the level of even minimum operations
deeply negative and sceptical, The resources and the morale of

the organization werc in the middle fifties at a serious low point,

¢c) The beginning of change,

Although the attempts of FAC at handling the surplus problem

through international coordination were unsuccessful, new areas
of werk emerged around 1950, The nucleus was the creation of the
Expanded Program for Technical Assistance (EPTA). This was the
first technicel assistance program started by the General Assembly
of the UN and based on voluntary contributions from member govern-
ments, The EPTA activities were to be executed through cooperation
between the UN a ,d the Specialized Agencies. It was a first break-
through on the opersational level for the McDougall ideas, ideas
that had been obstructed by several of the developed nations in
FAO and in other international organizations, )

EPTA concentrated on sending individu=l experts to assist
governments in thc evaluation or planning of development policy.
Up to 1966 13,000 experts from 90 countries had been on EPTA
missions, while 31,000 scholarships had been allotted to personnel
12) EPTA, through a Technical Assist-
ance Board in New York, set targets for the possible allocation

from the poorer countries.,

of funds to the individual countries. This became an influential
factor in the apnroval of projects, possibly to the detriment of
individual project evaluations as such. The projects were executed
by UN orgsnizations, and FAO took about 25 % of the projects,
Overhead costs for administration were allotted to the executing
agency, thus making the projects organizationally =2ttractive.
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d) The UN Specisl Fund, the final push to power.
In 1959, the wish in many underdeveloped countries for larger

and more effectful action on the part of the UN materialized in
the creation of The Special Fund (SF) 13). The battle for this
was intense and complex. Similar idess had been pending in the
UN in the SUNFED suggestion (A4 Special Ul Fund for Economic
Development) based on the idea of giving poor countries soft
loans. US and other donors were ag-inst the suggestion because
soft loans resulted in too much waste. The USSR supported SUNFED
vigorously. Mr. Paul Hoffman, earlier Ford administrator and leader
of the implementation of the Marshall plan, suggested the prein-
vestment idea as 2 compromise between existing EPTA activities
and the wishes of the several political participators. On this
basis the Special Fund (SF) was approved and Hoffman appointed
its leader.

The impact of this progrem on Fi0 has been enormous.

In budgetary terms the impact of the Special Program on the
Regular Program can be illustrzted in the following diagram,
From about an equal position in the biennium 1960/61 (20 million
dollars each) the Special Program has outgrown the Regular Program
by more than two times up to 1968/69,
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This change of Empbasis has had large repercussions on the
administrative system in FAO. From an advisory/information
gathering organization it has become the implementer of a large
operational project program in about 100 underdeveloped countries.
This change of functional emphasis will be studied in the following
chapters.

With the inauguration of EPTA and Special Fund activities most
of the specialized agencies distinguished between Regular Program
and Special Program, the former being the activities financed by
the member governments through their annual or biannual contri-
butions to the.organization. Special Programs on the other hand
are those that have their financial base in voluntary government
contributions,

The central administrative difficulty for FAO has been to
integrate the Special Program functions into 2 system constructed
for Regular Program activities, Two central positions on the pro-
blem have been: 1) FAO headquarters-system was originally develop-
ed on the university model, to gather, develop and disseminate
information. Thus, clearly defined subject-matter divisions were
erected. The SF program on the 'other hand requires integrated
multidisciplinary planning, administration and implementation,
This the system is not geared to perform, U
2) The real problem of SF activities, in the opinion of Jones '9)
is that Special Fund administrative work hampers and endangers
FAO's technical ability. In other words that the two programs have
a mutually detrimental effect.

It is believed by this student that through the SF program
FAO has received and developed an instrument for international
action in the field of agriculture that has for the first time
given the organization direct influence over governments and to
some extent over the lives of people in rural societies in many
of the underdeveloped countries., The influence is to some degree
becoming supranational in the sense that decisions on project
allocations with consequences in national societies are taken
without participation of the countries concerned., FAO, because of
the planning and approvel systems that are constructed, is in-
fluential in relation to governments in underdeveloped countries;
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that is, FAO values and preferences are accepted to some degree
uncritically by the governments involved. The deciphering of this
influence is one of the goals of the following study. A central
question underlying this preliminary analysis is to what degree
and how Fa0-influence through the Specisl Fund progrem is relat-
ed and adjusted to the indigenous social and economic develop-
ment of the countries concerned,

The Special Fund wes to differ from EPTA on several scores.
1) No country targets were to be set. Each project was to be
evaluated on its own merits more or less, considering in
addition factors like an equitable geographic distribution of
the whole program, urgency of needs etc.
2) fThe SF-projects were to be larger, with the aim of further-
ing and sustaining capital investments of all kinds, and
3) duration of the SF projects could be longer, up to five years.

However, because of similarities between EPTA and SF, and
because of the administrative compelxities that continued to
accumulate, the two programs were merged in 1965. The merger
was basically administrative, letting the same organs in New
York evaluate requests in both programs. David Owen, the British
leader of EPTA became Co-administrator of the new UNDP with
Paul Hoffman as chief. The two programs were however kept
distinct financially, even though EPTA experts more and more
were used in preliminary probings for SF projects. One of the
reasons for this is the belief in many of the new-nation
governments that two programs would attract larger total contri-
butions from the rich nations than one. '

This broadly stated, is the base for the development of FAO.
The viewpoints and restrictive interests of the developed nations
have been accumulated, hopefully because they have until now
been the most important for the organization's development.
However, the importance allotted to the role of these nations
may be an analytical fallacy. A4 more correct understanding of
the development of FAO and other UN agencies may be gained by
studying the requirements and demands made on the system by the
new nations in Africa and Asia. When studying the politics of
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administration in the UN system after 1960 it would probably be
specially pertinent to put more weight on this approach., However,
would the result in any case be that the rich countries, in
their own political and economic interests, control the develop-

ment of the poor? 1)
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Notes,

1) For a critical discussion of the international principles
here mentioned, see J. W. Burton, International Relations,

Cambridge Univ, Press, 1965, page 539,

2) The following paragraphs draw heavily on the article of
John Ringen, "FAO" in Tidsskrift for det Norske Landbruk,

Oct/Nov. 1946, Vol, 53 No 10/11 page 287,

3) From A.H. Boerma, FAO and the World Food Problem, past,
present and future., 3 Oct., 1968,

4) The Institute held a world census on agriculture in 1930,
ibid, page 5.

5) Taken from The McDougall Memoranda FAO, 1956 page 1,

6) Taken from Hambridge, Gove, The Story of FAO, Van Nostrand
1955 page 54-60,

7) Taken from Hambidge, op.cit., page 82.

8) See Jones, J,M. The UN at Work, Pergamon Press 1965,
page 126, and Ringen, op.cit., page 300,

9) Hambidge, The Story of FAO, op. cit., page 72.

10) Director General of FAO from 1949 to 1956 when his failing
health made the celling of a Special Session of the FAO
Conference necessary.

11) Jacob, P, E. and A. L. Atherton, The Dynamics of Internation-
al Organigation, Dorsey Press 1965, page 498 Tor the case OF
WHO.

12) See Onarheiminnstillingen, page 102.

13) General Assembly Resolution 1240 (XIII).

14) Taken directly from interviews in FAO.

15) Jones op.cit., page 117.

16) Le Monde asked, on reporting from the FAO Conference in
November 1967 when an African was candidate for D.G.: La FAO,
va-t-elle cesser d'&tre un instrument de "contrdle" par les
?ays riches du développement agricole du "tiers monde"?

Jacques Nobécourt, Le Monde 4 nov. 1967, page 1)

Report presented to the Norwegian Foreign Department 9 Decem~
ber, 1966, on the continued development of Norwegian Foreign Aid.,
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"CHAPTER THREE

A/ DESCRIPTION OF FAO AND ITS ENVIRONMENT.

a) The environment. FAO is faced with the problem of communi-

cating meaningfully with about 130 governments on all five
continents. These governments are the basic units in F40's en-
vironment, basic because they are the chief sources of informa-
tion to the organization, FAO is centralized in Rome with one
unified administrative structure built around the Weberian
principle of a hierarchical, departementzlized system of legal
authority. Weber showed that this burcaucratic model is related
to the emergence of modern industrialized societies. FAQO commu-
nicates mostly with governments in countries that have not
reached this stmsge of economic development. Is therefore the
structure of FAC detrimental to efficient communication with
these governments? (efficient in the sense 'what is perceived
in FAO is representative of what the individu=al governments have
as intentions!). Although this study does not 1look into the
problem, it would seem valuasble to investigate the relative
efficiency of communicetion between Fi0 with its present structure1
and the governments in countries at different levels of economic
and institutional development. A conclusion might be that to
communicate efficiently, the structure of parts of the now uni-
fied organization should be more closely related to institution-
al and economic characteristics of the different regions. A
logical extension of this might be to create regional FAOs.

The following diagram is a2 general picture of Fi0 in its
environment.,
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DIAGRAM 6

FAO AND ENVIROKNMENT
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1) Percent of world population 1961, Source Russett (et.2al.)
World Handbook of Political and Social Indicators, Table 1

page 18.
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Each of the UN organizations isa sovereign unit with separate
membership, UN in New York is only in an ideological sense the
leading orgenization in thg system. However, all of the Spe-
cialized Agencies and the UN can conclude agreements with each
other (like states) and with member governments and institutions
in member countries. We note the complex system of institutions
that FAO can communicate with at the international, regional
and national level. To what degree they communicate, and how the
relative influence is between them is an empirical question,

But much indicates that at the international level, like at

the national level, competition and rivalry is more dominant

than cooperation, 2) This may be related to 1) the independant
status of each organization or 2) insecurity in each UK
organization because the basic idea they represent, world govern-
ment, is non-functional in the heterogenous nation-state en-
vironment thkat a2t present exists, 5)

About 67% of the worlds population (in 1961) was represented
in FAO through the member governments. The maln norn-members are
USSR ana mainland China. East European states arc somewhat ambi-
valent, Poland for cxample was a member from the start, but
withdrew at the height of the Cold War in the nintcenfifties. 4)
Poland is now a member again together with Romania, Yugoslavia,
and admitted in 1967 - Bulgeria and Hungary. (Hungary is also
member for the second time The country withdrew in 1951).5)

After the Conference in.November 1967 116 nations were mem-
bers of FAO. 90 of these had UNDP/FAO projects. These countries
were distributed regionally as follows. The population size of
the receiving countries is indicated to the right in the table.
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TABLE 1,

UNDP/F.,0 PROJECT COUNTRIES AND THEIR POPULLTION

IN 1961

3 6) Number of Population
Region countries (million)
Africa 35 191
Asia 16 741
America 23 214

South 11

Central 12
Europe ] 108
Middle East 9 58
Total 90 1312

Source: Russett op. cit. and UNDP/FAO Catalogue, 31 Jan 1968,

Taking 21 of the 133 nations listed in Russett as developed
(including Itely and Japan), we find that about 59% of all the
underdeveloped countries received UNDP/FAO procjects, or in terms
of population 905 million people. In 1968 UNDP/FALO expended
about 50 million dollars on the program. That is about 5 cents

per person - annually,

b) FAO financial resources.

In the Director General's Program of Work and Budget for
1968/69 ') we f£ind the following information on how FAQ
expects to use funds allocated to the organization in the twc
years 1968 and 69,
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TABLE 2

ESTIMATED USE OF TOTAL FUNDS 4DMINISTERED BY FA40
- 1968/69 (million USE)

Total fund- ZEstimated FAD expend?
Program operated -amount of for operatlng.
programs funds used Reg. Progr., Field
for field projects and
operations sTHENElel )
Regular Program 59.9 2 36,7
Other Programs
a. No reimbursement
1. F[QO/UNICEF 107 107 106
2. FAO/IBRD 2.6 0 S
3. Fi0/Regional Barks .6 0 e
b. Reimbursable
Or UNDP(SF) 92.5 500 14,6
6. World Food Progr. 1.9 0 2,0
e Trust PFunds 255 10,8 2.8
Total other programs Loy 124,5 36,0
minus included in I Syt
Grand Tot=l 199.4 126.6 72.8

(1):

The first column shows the size of the allocated funds for

The Freedom From Hunger Canmpeaign.

the two-year period. For the 116-nation organization it amounts
to 200 million dollars (Or for example about one half of
Norway's military expenditures in 1969 8).

The second column indicates what part of the numbers in the

first are estimated for field expenditures., (about 64%),

The third column is the result of a time-study in F40, where

an attempt has been made to calculate what FAO actually expends
on managing and operating the programs. As the numbers indicate,
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FAO believes that a large part of the Regular Program funds
are used to administer the Speciel Programs. This has for se-
veral years been used as an argument for augmenting the cver-
head allocations to FAO, from the Special Fund sources (UNDP
and others), for planning and implementing the Special projects.
As these numbers indicate, FAO's resources are severely limit-
ed when considering the immense and important task the organi-
zation has been given. Hundreds of countries and millions of
people are desparately in need of resources for development
and FAO is an instrument that could be efficiently used towards
agricultural improvement if the political will to use the orga-
nization existed. But it doesn't. It seems, as Finn Alnes
indicates in his latest book 9), that thce well-fed and informed
groups in the so-called dcveloped countries have lost hold of

the tragic dimension in what goes on around them. When we speak

of millions of people desparately needing the services of FAO

we seem to lose sight of the fact that we esre dealing with
millions of individuals, each one often an immense human tragedy.
When the geographical distance from them tc us is large we seem
to lose the sense of urgency and responsibility as if distance
has moral importance. We often even end up thinking that Fi0's
one hundred million dollars per year is quite a lot.

Actually, though, FAO receives about 1/5 of all allocations
to multilateral organizations 10). The rich countries, however,
favor the bilateral approach tc development endeavours. Of
total capital transfers from these countries to the poor countri-
es of the world (about 10 billion dollars in 1966), only 5%
went to multilateral organizations. International development
action does not have large goodwill, The basic reason seems to
be the want the rich ¢ountries have to control and benefit -
froon the¢ir own assistance efforts.

The third column in Tatle 2 indicates at least two things.
1) That there is a battle between organizations about who is
to pay the administrative costs of the voluntary development
programs and 2) that Fi0 has used large efforts to find out
on exactly what programs and projects the experts actually
work from day to day. What is the sense of this, considering



the fact that it is just about the same countries thst pay the
whole bill anyway? Although it is speculation, these countries
might pool all their contributions to the diverse UN technical
agssistance programs, and in this pool make policy decisions on
the distribution of funds to the different tasks (industry,
agriculture, transportation etc.) in the different regions of
the world. While we now have a long list of universal organi-
zations duplicating each other in each region and fighting over
who shall do the multidisciplinary tasks, a reasonable corollary
to the pooling and centralization of financial policy-making
would be a regionalization of the UN system, each region operat-
ing with one unified orgmnization,

Where do the financial resources of FAO come from?
If we study the Regular Program we find the following repartition
of contributions. To depict the base of this distribution the
table gives informatiocn on the countries' Gross National Product
(projections to 1975). This information is gathered from tables
44 and B.10 in Russett. The ranks are also taken from these
tnbles. The totel, N, is the total Number »f cases in each
table in Russett.
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TABLE 3
Contributions to FAO and UN Regular Progrean.

GNP, 1975 Percent of Percent of

Country billions Rank Fi0 Contr, UN Contrib.
Us$ 1966/67 1965/67

Austria 17 23 Chdl 5
Belgium 18 22 P55 1.2
Canada 64 9 4,2 3.2
Denmark 9 4 0.8 0.6
France 92 7 8.0 6.1
Germany, W, 178 % 9.8 Tk
Italy 70 8 K 2.5
Netherlands 21 18 155 1.1
Norway 7 36 0.6 0.4
Sweden 19 20 R K]
Switzerland 19 21 g, - 0.9
UK 104 6 9.5 Tis 2
Usa 826 1 i 2846
Total 1444 N=68 fais 64.3

Source FAO percentages, Report of the FAO Council, 44th
session, page 62-64,

The 13 countries in the table contribute about 75% of FAO re-
gular funds. US alone contributes 3%2%. The same 13 countries
represent 64% of the non-voluntary funds alldécnted to the United
Nations Organization. One of the main reasons for the difference
in these two percentages is that USSR is a member of the UN and
not of FAO. By comparing the percentage distribution to FAO and
the UN we notice that while the first 12 countries listed pay
relatively more of F.iOs budget than of the UNs, the United States
pays an equal percentage to the two organizations. According to
policy decision in the FAO Conference (eighth sesgsion), the FAO
scale is to be constructed by directly applying the scale of

assesments t2 the UN. 1)
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The columns in the table can be used to show that the total
Gross National Product of a member country is decisive for its
scale of contribution. If we compute a correlation coefficient
between the variable Percent of FAO Contr. 1966/67 (X) and GNP
(1975) (Y), using the formula:12)

N Sum XY - (Sum X)(Sum Y)

5

L/IN Sum X2 - (Sum X)zj [N Sum Y° - (Sum Y)2 ]

we find that r = 0,93, In other words that r2= Ol 8655 Gir s hhakt 86}5%

of the variation in the scele of contribution is explained by GNP.

¢c) Personnel,

The cxpansion of FAO programs (shown in Diagram 5, page 29)
has entailed a similar expansion in personnel assigned to the
organigation and to thc field projects, In 1956/57 the total of
FAO personnel was about 1700, In ten years from then the number
has increased by over 300% to 5300. The approximate distribution
is shown in the following table,

TABILE 4
FAO Secrctariat and Field Staff 1/1 1968,

FAO Headquarters, Rome

Professional Officers 1050

General Service Personnel 1950
Subtotal 3000

Permanent Regional Staff

Professional and General Service 600

FAO experts in the field 1700

Grand Total 5300

Source: CL 49/1€ page 17 and C 67/3 Annex IV, page 394.
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The size of FAO is indicatcd in Table 4 and the expansion in
personnel in Headquarters and in the field raise difficult
problems of planning and coordination for the orgrnization,

Many of those interviewed indicated that when perscnnel expansion
per year went above a2 relatively small percent ccordination in
the system got out of hand. In other woris they put forward the
same argument that often appears in discussions of budgetary
expansions. 4 "reasonable" expansion cf this year's budget 1is the
percent applied last year. e What can be said for and against
this type of thinking?

Obviously if the administrative system is unitary and hier-
archical the inccming personnel have to be ~djusted to the exist-
ing system and get acquainted with supericrs and subordinates
before efficient action can be undertaken. This is the situation
in FAO, and even small increascs o¢f personnel create problems,
However, if the administrative system is problem-oriented, only
loosely hierarchical, and constructed with professional groups
as building blocks, then personnel expansicn has ancther effect,
First of 21l the driving force behind expansion is not additioms
to the existing =2dministrative system, but new problems that
require s»>lution, In FA0 Special Fund project activity was basic-
ally a new problem-set for the organization, New professional
groups could have been employed, teams with their own authority
system could have been constructed and put intc the FAO system
without creating the miniscule administr~tive problems that new
personnel now create. It is tempting to draw the conclusion that
a hierarchical authority structure like the one FAO now has 1is
only efficient when the organization's task is of the same nature:
One task that easily can be divided into subtasks and where one
man can have total control of each task., The situation in FAO
is as different from this as possible,

The planning protlecm also becomes enormous when a basically
unitary hierarchical system reaches the size FAO now has.,
Planning is in FAO seen as a2 problem of coordinating organization
units as efficiently as possible. The reposrts written on FAO
administration, as 2 response tc the impact of the Special Fund
activities, are a 1long discussion of the organization's overall

~
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structure., Not that this is unimportant. But as this student sees
it, such a discussion is irrelevant as long as the character

of the organization tasks are unclear and unstructured, Under

a cloak of "the countries themselves have to decide »n substan-
tive tasks", a detailed discussion of how to structure the whole
of FAO is undertaken., Actually, of course, if FAO really believ-
ed that countries should decide all substantive matters, FAO
should turn itself into a recruitment agency, sending competent
experts to development undertakings planned by the country in-
volved., This is obviously not what the organization wants.

The conclusion then is that because the planning of develop—
ment projects is a political/professional problem, not a technic-
al/administrative problem, it requires a problem-oriented approact
to the structuring of sn organization and to the utilization of
personnel, First the character of the tasks have to be clarified,
then the administration cen be built in relation to the tasks.

Table 4 indicates that about 2/3 of the personnel in Head-
quarters are general service (secreteries, clerks etc.). By
using the Programs”of Work and Budget from 1960/61 we find the
following infdrmation on the development of the relationship
Professionals/General Service Personnel,

T.ABILE 5.
General Service per professional in F.O

1961 1962 1963 1964 1965 1866 1967
937 1080 1080 1280 1493 1637 1815 General Service
535 €615 615 714 806 875 g88 Professionals

IS oI T e S e RSO i Bl SNBSS AR s it

The numbers in the preceding table are from FAO0 Head-
guarters in Rome, We notice that the ratic has increased from
the beginning, though showing signs of decline again in 1967,
This can probably be taken as an expression for increasing admi-
nistrative work as the organization expands its programs,.
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However, the numbers may also indicate that as the organization
grows the professionals are able to delegnte administrative
activities to personnel in the general service category. Many of
those interviewed in Fi0 indicated a wish in this direction
(although most of them were not willing to delegate administra-
tive functions out of their unit to centrally placed administra-
tive divisions).

We can note from Diagram 5, page 29 that the decline in pro-
gram grawth from 66/67 to 68/69 is paralelled in a decline in the
ratio General Service/Professional personnel., Although the rela-
tionship of course ray be spurious, it may indicate an organi-
zational mechanism. Increasing growth of programs increases the
general service/professional ratio, while declining retes of growt
cause decline in the seame ratio,

The grading of personnel in Fi0 is highly differentiated.

At the top is the Director General. Then follows the Deputy
Director General and Assistant Director Generals. The fourth cet--
gory is Assistant to Assistant Director Generals. At the middle
level of the orgenization the grading of directors is divided

in two, D2 and D1. Then follow the five professional grades from
P5 (highest) down to P1., The distribution of these categories

in Headquarters Rome in 1961, at the beginning of the Special
Fund program and in 1967 (1/1) is shown in the following diagram,
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DIAGRAM 8.

Relative sizc of professional categorics in FAO

5 k 7 /h\
D2 18 24 |
D1 3 30
P5 68 ‘\ 144
_ P4 155 303
195 w115 213
P2 85 F L
P1 65 60

WG T 1/1 1967

The expansion at the P4 level, corresponding to professionals
at the subject matter level of Specisl Fund projects, is the most
striking feature, Secondly we notice the evening out cf the
"neck" at the D1 level from 19671 to 1967. The organization was
criticized by Mrs, Castle of Great Britain U for be;pg top

heavy., If this was the case in 1961, the situaticn has changed
to one where the middle level of professionals represent the
"weight" of the organizetion - at least numerically,



-47-

4) Orpanization Sifrnetimes
1. Secretariat, The furmal structure of F40 in 1968 is
depicted in the following Diagram 9. The size of the scven units

under the Director General in terms of allocations over the
Regular Program Budget for 1968/69 is graphically expressed in
the size of the boxes, In the left hand box is shown the location
of the main regional offices. The next onc, the Office of the
DG, is considered the main overall Planning and coordinating
unit. The Freedom From Hunger Campaign and The Indicative World
Plan team are both placed in this centrsl unit. Then follow 5
departments, the first and the fifth of an administrative ser—
vice nature, the three others technical-snbjcectmatter. The
percentage of the UNDP/FAO allocations to each department is
indicated in the diagram. Beside this rercentage we have also
given the number of divisions within the respective department
in brackets, The immense size of the Technical Department is
best understood if both the size of its box in the diagram and
the percent of the UNDP/FAO allocations to it is compared to the
same dimensions in the other departments.

In 1957 FAO was bascd on five subject matter divisions
(nutrition, forestry, fisheries, economics and agriculture),
In addition there was ~ division for information, one for admi-
nistration and financec and the DG and his office. In the begin-~
ning of the sixties the subject matter divisions were arranged
in departments and a Program and Budgetary Service was construct-
ed in the DG's office. Outside this »ffice, but directly under
the DG, a FFHC office was ‘erected, as an addition to the other
.Special Assistrnts counciling the Director General, In 1962 all
the departments shown in Diagram 9, except the Fisheries Depart-
ment, were in place, Fisheries was until 1965 a division in the
Technical Department., The Director General, because of the
important unused resources in the sea, suggested in 1965 such
a creation, At the Conference in 1965 several countries recorded
their doubts about making fisheries a department 15). Argentina
was in doubt about the timing of the suggestion, while France
blankly disagreed in establishing a Fisheries Department.
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It could hesitantly support a modest strenghtening of the
Fisheries Division., Finland disagreed because it meant the
suggestion should not be implemented before the propcsed review
of the organization structure had teen undertaken.

Then the review of the organization structurc was made.
These studies will be analyzed later in this paper.16) A new
Director General was elected in 1967 (4. D. Boerma) and he pro-
posed to operate FAO on annther organizational base. His suggest-
ed structure, that most likely will be implemented after approval
in 1969 "7}, 1s depicted in. the fllowingl Aiasrem 10 (The sise
of the boxes in this diagram are more or less haphazard),
Comparing this chart to the one in Dizgram 9 we note some scem-—
ingly modest change. The Office of the DG heos been renamed the
Development Department, an Area Scrvice Unit has been placed
at the top, Program and Budget Service at the bottom. The Public
Relations Department has been dismentled, and its division for
FAO/Industry Cooperation has been transferred to the central
Development Department, The Division for Legal Council has been
adjoined directly to the DG, while Publications and Information
activities have been reduced to office status (box far right).
It is noteworthy that one of Dr. Sen's major contributions to
FAO, The Freedom From Hunger Campaign, has also been moved to
this office. (4s we shall see in the next chapter, the new
Director Gencral represents a new pslicy approach to FAO). Further
changes are the creation of a policy advisory group directly in
contact with the DG, and the suggestion for the creation in
1970/71 of a Forestry Depnrtment.TB)
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Each departwent in 1968 is divided into Divisions, each with
a Division Directour at its head. Each division agsin is sub-
divided into branches, sections or offices. The increasing
differentiation of FAO in this sense is depicted in the follow-
ing table.

TABLE 6.

Differentiation of FAO into subunits

Unit 1962 1964 1966 1968
No. of Departments 5 5] 6 6
No. of Divisions 10 15 21 25
No. of Branches 61 64 78 85
No. of Regional Offices 13 13 13 14

Although there seems to be a general concern for reducing the
number of subunits, the provisional organizational suggestion

19)

of the new DG and the Review Team includes more than 100

subunits in FAO.

2. Conference and Council

Although this study focuses on the function of the Secre-
tariat in the planning of development projects, let me briefly
turn to the description of two other important FAO organs. (Both
will be considered as parts of the environment). The first is the
FAO Conference, This is the supreme FAO-authority. Each member
government of FAO has one delegate and one vote in this organ.

It meets once every two years and decides on policy and budget.
When it meets (usually around November) it is subdivided part of
the time in different technical and administrative/economic
commissions. The political climate in the Conference is usually
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reluctant detractionist on the part of the major contributors '
while clearly expansionist on the part of the recipient countries?O)
The establishment of the total budget size is usually the major

crux of the meeting. However, substantial changes of the Director
General's suggestion is seldom made., One informant described the
process in the following terms., In the technical commissions

where mostly country experts meet, increases are suggested, and

the donor representatives seldom deem it possible to oppose these
suggestions. (Experts, whatever their nationality, usually want

to expand their specific type of work in an organization).

Then in the Conference meeting, where the donors more or less can
join forces, deductions sre suggested. The end result is most

often the DG's suggestions.

The interesting question is thus moved to the area of the
Director General's function., How, and under what politicel cir-
cumstances, are the main budgetary suggestions compiled and suggest -
ed? The budgetary aspect of this process are not delved into here,
but is definitely worth 2 study in itself,

A general perspective on the budgetary process in UN-

21) They ask about

organizations is given by Jacob and Atherton.
the rationality of the total work arrangement in the international
field. What would for example a Congressional Committee say to
the fact that the FAO budget (like the others in the UN family)
is scrutinized 1) by the FAO Conference for scveral days 2) by
probably each of the 116 member governments? Viewing the size
of the budget they ask if this is efficient. This student discussed
the FAO budget with representetives of the Overseas Development
Ministry in London, and they stated that the budget suggestion
from the Director General is scrutinized in detail in the pro-
fessional units of the British Government.

The FAO Conference is probably most aptly described as a meeting
of government representatives, discussing in the general climate
of international politics at the time, with subjectmatter experts
exerting influence on some specific development questions, but
where government influence on FiO's work is limited to an extreme-
ly general guidance of peclicy and to suggesting, as we shall see,
on line with other units in the environment of FA0, detailed
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national project needs, so specific and in so large a number that
choice, and therefore influence, is in the hands of the secretariat.
The FAO-Council, erected in 1949, after a suggestion by lord
Bruce who was chairman of the Commission that blankly rejected
Mr. Orr's World Food Board proposal, cannot quite as easily as
the Conference be defined as part of the environment of FAO,
Through its frequent meetings and its smaller size it probably
exerts central influence on FAO policy and actions in the field.
However, in the area of UNDP development projects its influence
is most likely more limited., As we shall see, Special Fund acti-
vities are in a peculiar way withdrawn from the decision-making
in FA0s legislative crgans.
The Council, which is the highest F4i0 authority between Confer-
ence sessions, is elected by the Conference. Due consideration
is given to geographical distribution and rotation of membership.
(One of the Scandinavian countries for example nearly automatically
has a seat). The 31 delegates to the Council are elected for 3
year terms and they meet at least 3 times between Conference ses-
sions, 22) Much of the influence that Council has is exerted through
23) They
have 7 and 5 members respectively, all appointed by the Council

two committees, Program Committee and Finance Committece.

in personal capacity.

%3, The Director General

The Director General of FAO is an institution in himself.
He is elected by the Conference fcr a four year term, with maxi-
mum possible tenure of 8 years.24) Article VII of the Constitution
of FAO reads: "Subject to the general supervision of the Confer-
ence and the Council, the Director General shall have full power
and authority to direct the work of the Organization",

e) The United Nations Development Program, UNDP.
Situated in New York, in the UN Headquarters, this is the cen-
tral agency for the apprroval of project requests from member

countries. To perform this function the organization first of all
has a Managing Director and a secretariat, subdivided on the basis
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of subject matter and salient fields of development (communications,
education, agriculture, industry etc)zs). The Managing Director
submits feasible projects to the UNDP Governing Council, an organ
with an equal number of delegates from donor and recipient countries.
A Consultative Board usually comments on the projects before they
are sent to the Governing Council. On this Board are the Secretary
General of the UN, the Executive Chairman of the Technical Assist-
ance Board, 26) and the President of the International Bank for
Reconstruction and Development, 217) The Directors of the Specialized
Agencies are called to meet when projects or questions specifically.
related to their fields are being evaluated on the Board.

The UNDP set guidelines for the typical UNDP project in 1959,28)
These have in large measure been applied, but their generality
have allowed a wide scope of variations, and they have probably
been of little value for the relating of project activities to
the specific needs of the specific cultural, social and economic
regions wherc the projects have been implemented, The guidelines
were a) large projects, around 2 million dollars each b) pre-
investment nature of projects that could "clear the path" for more
long term investment from other private or government sources,

c) total, not annual planning of each project, d) planning of pro-
Jects on their own merits, not as before under consideration of
country targets, and e) project requests should be in the fields

of manpower development, industry, agriculture, transport and commu-
nications, building and housing, health, ecucation, statistics and
public administrgtion. In the resolution establishing the Special
Fund (1240 XIII), handicrafts and cottage industries were also
mentioned, but these project categories have been dropped...

The large scope of UNDP activity makes it necessary to entrust
most of the‘'influence over the structuring of project requests to
the Specialized Agencies, Since the start in 1959 1422 requests
have formally been registered by UNDP, the total number submitted
being much larger. In the nine years that have gone since then,

873 of these requests have been approved by the Governing Council.
Because the overwhelming amount of technical information relevant
to the different projects is located in the Specialized Agencies,
and because they probably have a more direct contact with demanding
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groups in the environment (for Fi0, agricultural authorities in
member countries) these agencies have decisive influence on the
formulation of requests. Thus to comprehend the planning process
behind the development projects the values present in the
Specialized sAgencies, and the sources of these values would seem
of central intcrest.

The UNDP formally allocates projects to the Specialized
Lgencies for planning and implementation. As of 31 May, 1967,
FAO had received by far the largest portion of the projects,

The following list shows the distribution: 29)
FAO 38%, United Nations 21%, UNESCO 17%, IIO 10%, while WHO,
IBRD, ICi0, ITU, WNMO and IAEA together received 14%,

From this broad description of the planning system in which
FAO is a more or less antonomous parit, let me turn to the
question of policy making at the top level of FiC,
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NOTES

By structure hcre is mcant stable patterns of communication
and authority and staff composition (in terms of naticnality,
profession, age etc.)
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J. W, Burton, op. cit., chapter 5,

Morawiecki, W, "Institutional and Political Conditicns of
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page 200,
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c/67/3, March 1967, Table I, page XXVII.
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Finn Alnes, Gemini, Gyldendal 1968,

OECD Development Assistance Efforts and Pclicies, Paris, 1967.

See FAO Conference Provisional Report, 14th session page 195.
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See for example the discussions in 4. Wildavsky, The Politics
of the Budgetary Process, Little, Brown and Co. 1967,
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See Report of the 13th session of the Conference page 49,
footnote 1),

See page 139

There will be a Fi0 Conference in November 1969.
CL 51/9 point 66 page 20.

CL 51/9 page 25-26,

"The Conference in 1963 was deplorable., US4 took a firm stand
on 15% increase and proposed cuts in the pronosed budget"

Jones op. cit.,, page 139,
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op. cit., page 40-47.
General Rules of the Organization, Rule XXV, 2.

A. Lechen, the administrative leader of the Norwegian
?utrition Council is Third Alternate to the Finance Committee
1968).

Constitution, Article VII points 1 and 2. The Indian Mr. B.R.
Sen was elccted D.G., in 1956. After two terms of 4 years he
was reelected in 1963, In 1967 India again put forth his
candidature, but the Conference turned it down. (Provisional
Report, pars 684.) Total salary for the DG in 1968 $53.000

+ allowances.

The UNDP is in 1968 undertaking a review of its structurec.
New arrangements are believed to incorporate the need for more
comprehensive planning »nd evaluation of projects,

This Board was created in 1950 (with EPTA) to evaluate the
garliest development projects and the country t=rgets,

Until april 1967 this weas Mr. George D. Woods, The new
President is former Secretary of Defence in the US4,
Robert S. McNamara,

The United Nations Special Fund, An explanatory paper by
the Managing Director, (New York, UN, %959).

FAO document C 67/26 page 7, foctnote 1).
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CHAPTER FOUK

PROBLEMS OF GENERAL POLICY-MAKING IN FAOQ.

Introduction: The leadersihip function.

The complexities of the political and organizational system
of FAO, partly spelled out in the preceding chapter, makes the pro-
cess of formulating and deciding on goals that are meaningful for
both clients and members of FAO highly intricete, a game of much
give and take. In the historical study of FAO we saw how the social
and political forces and values present in 1945 interacted with
individuals to form the goals, thc structurc and the size of the
T ganii gationt. Mhe “Mpolistilest of” the process’ were abmious, Fil zoals
were nnot given just because the organization wns establislied
formally. At any time in the first years thc problem ¢f develup-
ment of the "third world" could have been chosen as an FAO goal
of primary importance, It wasn't until well into the 1950's.

What are the goals of FAO0 todey? To answer this question is
in one sense impossible. At the lowest level of analysis it can be
stzted thnt each individual in FAO has goals for his actions inside
the organization and it is the sum of these that "really" are the
goals of Fi0. We could then quickly give up trying to describe them.
In another sense the question cen be disnosed of by merely referring
to the explicit goals stated in the Fi0 Constitut%;n, Many of those

Somewhat more realistically the goals of FAO could be studied

interviewed in the organization did exactly this.

by searching for the most influential expert groups in the organi-
zation and identifying the values they perceive as most important
in different sectors of activity. One hypothesis is that as new
groups in the system gain in influence new goals will emerge,

The changing position of groups could most interestingly - in the
next stage - be studied in relatioson to environmental pressures

and demands, A lack of correspondence could be an indicator of

organizational isolatior, 2)
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Although the scope is limited, this chapter will look into
the role of FAO leadership in the goal-formulating process.
What policies have been pursued from this level in the organi-
zation and what effect have the goalformulations had on the work
of FAO? ‘

' The leadership function in an organization can be interpreted
in many ways. Leaders can conceive of their role as basically
goalformulating or goal implementing. The latter, the tradition-
al "goal" of public administration, was important in FiO iy Fhite
gsense thot all activity undertaken had to have its base expli-
citly in decisions made by gnvernment representatives. Further,
leaders can centralize or decentralize the decision-making power
they control, and leaders can adopt a more or less democratic
process within the orgenization. However, in all cases the leader-
ship must - implicitly or explicitly - take a stand on the over-
all goals of the organization, and to a certain extent reduce
them to working goals for the main parts of the corgenization.
This may be characterized as a nccessary long term activity of
any orgenizational leadership. How are the organizational goals
formulated and reduced tc working goals in FAO, and how have the

organization leaders interpreted their role?.

1) The formulaticn of FAO goals. Legally this is no problem.
It is the FAO Conference thnt decides on the goals and the budget

of the orgrnizatiosn. But ii we ask what decision-making process

is implied, a much more complex picture arises. Three main groups
of decision-makers take part in the process. 1) The 116 member-
governments, 2) The Conference delegates and their advisors and
3) The FAO Secretariat and the DG. Depending on who they nominate
as delegate and what his political values are, how binding instruct-
ions they give their delegation and how strong they are in the
Conference Assembly, the governments will have influence, or

even power over goal formulation, The expert advisors have a
special influence related to their professional standing. While
cleavages betwcen delegates follow traditional political division

lines, cleavages between experts often follow the professicnal
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groups, Thus contacts and agreements between experts across po-
litical barriers is more likely than between delegates., There-
fore if the authority of experts was increased in Conference
meetings a stronger regional integration of peclicy might be the
result, However, in the FAO-system today, the third group of par-
ticipants, formally without decision-making power a2t all in the
Conference, probably exert the most influence over the policy-
decisions made. Why? 1) Leading personnel in the secretariat
have comprehensive and detriled knowledge about programs, methods
and resources in the organization, 2) They have the advantage
of initiative through the Program of Work and Budget and
3) The Director General, with the help of the Council, arranges
the Conference meeting itself, allowing for a host of tecticnl
considerations, Thus, the suggestions made by the Director General
and his secrg?ariet are in large measure accepted by the

A more difficult question is the influeuce nnitoc in the cuvirow .
ment have on the structuring of the Director General's suggestions,

Conference,

Diverse national and international institutions make their wishes
and desires known for FAO, directly and through the Regional
Conferences, 4) In addition a large number of technical, subject
matter meetings are held in P40 nearly continuously and here many
suggestions for FAO action arise, The FAO and UN field =2dmini-
strations also produce dewands that way exerl influence., What is
the total result? A central point is that the demands by far out-
stretch resources, If the demands all fell within one policy
tendency the Director General's possibility to structure a policy
would be limited. But as we shall see they don't coincide and

the Director General has a freedom of policy choice that gives
him large influence over the direction of FAO's work, How this
choice has been made by Mr. B. R. Sen will be our concern in the
following paragraphs,

The Director General of FAO then has large influence over the
UNDP/FAO programs. Besides the problems of information discussed
in the preceding chapter, the administrative system as such plays
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an important role. The Governing Council formally has the authority
to approve projects. The FAO Confercnce is for this reason exempt
from officially discussing thst policy, and from the Conference
reports it can be seen that the content of the field preojects is
discussed indirectly, in relation to the activity of the Divisions.,
However, the Governing Council and the Managing Director of UNDP
largely rely on F40 for advice and guidance on questions of
agricultural projects., The result is thet the Director General's
authority is augmented, and influence is withdrawn from the organs
where government representatives sit. Let us look somewhat closer
at the reasons for this influence,

One reason for FA0 influence is the complexity of the UN
system and the complexity of the project plamnning process.

Only the organizations themselves have thorough knowledge of the
whole system and the new nations are more¢ or less forced to

let them plan the projects., Thus the prcmises of the organizations
become the premiscs of the countries.

Another reason is the separation of planning and approving
organizations, UNDP projcects are planned in detail in FAO and
approved in UNDP in New York, Government representatives in New
York, and even the UNDP administrstion there, are mcre or less

resented with a fait accompli from F4i0. Government representa-
P

tives in Fi0, in Conference, Council and elsewhere, are with-
drawn from direct influence over project planning., Their field
is Regular Program, Special Fund cctivities are services done

by F4AO for UNDP. That UNDP directly finances a large number of
the professionals in FAO doesn't help much. Government intfluence
is at a minimum once grcen light for UNDP allocations has been
given.

Another base for organization influence is the idea that pro-
ject plans are to be compelte in detail for as long as a five
year period into the future. We will return to this concept of
planning with critical remarks later in the study.

Becausc of these mechanisms the system of separate Specialized
Lgencies is slowly tending towards a kind of supranationalism.
The main brake on the system is the total allocations the organi-
zations have at their disposal. The central danger is of course
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that the values the orgasnizations disseminate are detrimental
to the development of the countries in which they work.

4 central proposition is thet FAO lacks intermediate policy
for action towards agricultural development in the poor countries
of the world. It dces not lack overall, non-operational organi-
zational policy, or suggestions for action at the individual
project level, By intermediate policy is meant propositions about
how development towsrds the goals set is to be attained with
the organization's resources, Thus the lack is a) a discussion
about the dynamic mechanisms that sustain development in the
specific regions where FAO has projects, and b) decisions about
what mechanisms are to be supported by the organization. Questions
at this level concern for example the relationship betwecn regional
values (social, religious etc.) and the acceptance of different
types of development projects =nd the consequences of projects
of different kind (the problem of how FA0 activity in the long
run affects political and economic institutions in a project
region), Policy statements at this level would, more than a mere
geographical orientatidn, make meaningful planning possible, and
would draw the work of Fi0 out of the purely technical realm,

a realm that conceals the political and social aspects of all
relevant development work,

Policy-making 2t this level would probably have other inter-
esting consequences., 1) It would reduce belief in global plans
for agricultural development as agriculture would cmerge as an
integrated activity in the total economic undertakings of
national societies and would be seen as something related meaning-
fully to social and peclitical characteristics of the region in
question, 2) It would bring forth the political implications of
the technical work done by FAO and therefore make the idea of
regional planning possible. Bringing the political questions to
the surface in the organization will definitely create difficulties
but if increased difficulties go hand in hand with increased real-
Aism in planning the choice is at least an interesting one,

In addition to the general policy guidance expressed in the
FAO Constitution, it is hoped in FAO that an Indicative World Plan
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for agricultural development will provide policy guidance in
the future. The Plan received a scathing critique in Neue Zurcher
ZéitungS) 1) for assuming linear extensions to 1975 and 1985 of
agricultural and institutional developments existing today and
2) for calculating projebtions on basically noncomparable and
insufficient statistical data. The cultural relativity and the
social aspects of change and agricultural development are again
suppressed, the real problems being cloaked in technical/econcmic
terms.,

The Constitutionally set goals: 6)

- to reise levels of nutrition and standards of living of

the peoples under (the member nations') rcspective jurisdict-

ions, ;

- to securc improvements in the efficiency of the production

and distribution of 211 food and agricultural products,

- to better the condition of rural populations,

- and thus to contribute toward an expanding world economy and

ensuring humanity's frcedom from hunger,
serve perhaps as a general indicator of the direction in which
FAO moves, but are formulated at a level from where it is
extremely difficult to deduce operationally coherent development
policies. The important question of intermediate policy is hidden
in concepts like 'better conditions', 'better standards of liv-
ing', 'improved efficiency' etc. What exactly do these concepts

stand for in the international context that FAO operates?

Examples of policy formulations a2t the lowest level (individ-
ual® projecl-like actions) abound in thc reports from the Con=
ference,

1) In a randomly chosen branch, The Food Science and Techno-
logy Branch in the Nutrition Division the 14th Conference 7)
the following directive instructions, Work should be intensified,
especially in the fields of efficient production and in the
avoidance of waste., The branch should advocate development of
both capital intensive and small industries, financéd by either

gave

private or public funds, or by cooperatives.



1

2) In the Animal Production Branch, iun the Animal Production
and Health Divisiun, the eowe (ounference meeting felt that
intensification of defining suitable livestock breeds and strains
in relation to environmenti and marxeting possibilities was
necessary, Increased studies on wildlife management was deemed
useful. The role of sheep and goat husbaxdry in marginal areas
should not in the future be confincd to milk production., Their
pofential as meat producers should be stressed, and caution
should be exercised to develop goat husbandry only in suitable
areas, The possibility of intreduvcing meodern techniques in poul-
try and pig vproductinn as a means of relieving animal protein
shortages was suggested, with increasnd cuphasis cn research
and training in sShizs;fiald. ilisc wioere feedsturic conld bo suppli-
ed, poultry numbers could be increased.

A1 +thougl Confereiice also zvaluvated more genersl tasks of
planning (like the IWP) ond s*atistical and economic problems
(in the Department of Econ. =2nd 3ocial Affairs). and descriptions
of the general development of agriculture {in relation to the
FAO document "The State of Food and Agriculture®), the atove
examples indicate the fragmentary and detailed type of analysis
the Conference, on the basis of the Director Generalis proposi-
tions, undertakes. (The last couple of Programs of Work and Budget
have contained about 440 pages).

2) The policy of the Direciors General.

a) Substantive policy of Dr. B.R. Sen.

B. R. Sen's background belore entering the leadership of FAQ
cen support an undersitanding of his policy. After the independ-
ance of India (dominion ir 1947, republic in 1950), Sen went
to the Indian Embassy in Vashington. Later he was ambassador
to Italy. Yugoeslavia, the United States end Japan. He was leader
of the Indian delegation to the UY General Assembly, and in 1948
he was member of the Indian delegation to Fi0. In 1956 he was
the heasd of this delegation. "
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Sen was the first representative for a developing country to
be elicted Director General of FAO, In 1957 he wrote the follow-
8

ing:

"While my allegiance is to all nations, developed and
underdeveloped alike, I can, in a special sense, speak for
the millions who are striving out of poverty today, in all
the world's vast underdeveloped regions."
In 1956 Sen was not, however, the unanimous candidate of the
underdeveloped world, An indication of the complexities of the
political forces and cleavages working in e FAiO-Conference is
the following statement in Jones' book °
"Dr, Sen was the candidate of Great Britzin, and in fact a

host of the underdcvelopeld countries supported the imerican
nominee,.."

In 1957 Dr. Sen expressed the basic goals of FiO:

1) to achieve freedom from want and 2) participate in the
achievement of the overall objective, a permanent and progressive
peace.1o) In the opinion of Mr. Sen, four basic social forces

had to be considered:

1) increasing longevity, making increased food production
essential,

2) the awakening of the common man, thus increasing both demand

and potential for development.

3) the wish in the underdeveloped countr’es for technical

development.,

4) the generosity of the developed countries, the most signific-
ant development in international relations after the war,

To implement the goals Scn then wanted to a) strengthen F40's
regional structure and the FAO Committeesand b) strengthen FAO's
field organization., However, there were to be no diminution of
overall services supplied from the center.

Some of the general aspects of Dr, Sen's policy can be detected
already here. The first is the very wide and dramatic goal formul-
ations. They are in a sense more gcnersl than even the Consti=
tutional propositions. The peacemaking function of FiO - which
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everyone probably would applaud - is not mentioned in the Presmble
to that document. Thus Dr. Sen continued in a sense as ambassador
at the head of FAO. His dramatic and general goal formulations
were intended to awaken the world and make FALO known and influent-
ial, This seemed to reduce his interest in more operational goal

formulations., 1) ‘

L second aspect is the relatively small interest taken in the
evaluation of the rdministrative system and how it should function,
This is probably related to the lack of intermediate policy
formulations. If they had existed, adjustments of the administra-:
tive system would have been 2 much more pressing task., In 1967
The Review Tean 12) had this comment to the structure of the
FAO-secretariat:

We feel ... that a radical departure from that pattern is
called for after more than twenty ye=srs, and in anticipation
of the further strains FAO is bound to face as a result of
the increasing demand on its services from member countries,
The time for partial administrative remedies is,'in our

opinion, gone."

L third aspect is Dr. Sen's intercst in large projects operated
by new organizational units created above the organization but
in close contact with the Director General's office, drswing on
the resources of the many FAQ divisions. Such projects had a pub-
lic relations value - a general trait of most of the important
innovations Sen introduced in FAO. The second social force mention-
ed on the preceding page is an expression of the importsnce Sen
attached to the informative valuc of TAO undcrtakings. The first
such special} project (besides "a Mediterranean project") was the
Freedom From Hunger Campaign (FFHC) in 1960. Its main purpose
was and is public engagement in the lack of food. A second project
was the FAO/IBRD Cooperative Program, and the latest addition
is the Indicative World Plan for Agricultural Development, All
of these projects were handled by special FAL0 units. The divisions
with the powerful division dircctors at the top, were kept out
or mainly used for support purposes,
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Did the suggested program in 1957 represent a policy for
agricultural development a2t the intermediate level (a goal/sub-
goal structure that clarifies the purpose of FAQ's work and that
specifies to some extent the goals lower levels in the organization
are to seek)? This statement is what was found to answer the

question:13)

"It is important ... to meke sure that all of FAO's under-
takings are inspired and informed by a sense of common purpose
and direction, The direction is set by the purpose, and that
common purpose can be only one, which is to maximize F.iO's
contribution to welfare through the work taken up within

its own allotted sphere."

This student believes that it would be difficult from this
guideline to decide meaningfully what for example the purpose
of FAO development projects should be,

From this base, what were the main policy suggestions of Mr.
Sen up to 1967? and how did these suggestions change the direction
of FAO?

In 1959 Dr,. Sen suggested a program with a total budgetary
increase of 10.8% (from about 20 to 22 million dollars( which

he characterized in the following manner:14)

"It must be borne in mind, however, that the 1960-61 Budget

was virtually a stend-still Budget devoted mainly to the con-

solidation of FAO's basic structure for meeting its new and

increasing responsibilities.™

This indicates the basic expansionist zeal of Mr, Scn. He was
very interested in acquiring UNDP projeccs when that program
was startec, and Mr. Sen engaged FAO directly already at the ini-
tial stagees of the establishment of the Special Fund, The pro-
ject program was integrated into the decision-making system
already at hand in Fi0, and contrary to the other special pro-
jects he launched. the Special Fund problems were not discussed
at any length in the Program Introductions before 1961. Rather,
the problem of reimbursement of overhead costs was a major
question from the beginning. It scems in this perspective that
the growth of F.i0 wes a central concern for the Director

General.
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In 1961 Mr. Sen felt reason to mention that the balance of
concrete operations and the accumulation of agricultural
knowledge must be maintained in FAO activities, Transfer of large
chunks of capital is not alone 2 solution to economic development.
A specific determination of needs is necessary at different
Stpges, and this can only be done through study, the traditional
work of the UN Organizations., |

This seems to be an expression for the notion that FAL0 is in
lack of intermediate operational policy. The objectives and methods
to be applied in the different regions of the world with FiO's
limited resources have to be clarified and developed through
study, and her problém appears in the statement: FAO is an
advisory body and is effective only to the extent that Member
Governments allow themselves to be guided by its advice.15)

Not only does the organization lack relevant knowledge, it also
has difficulties in implcmenting projects. The two problems may
reasonably be seen as related. When these problecms were being
discussed by the Director General, FiO had already been alloted
49 UNDP projects to a value of 35 million dollars over the UNDP
budget, 10) 3

In 1963 the DG greatly expanded the scope of his introduction
to the Program of Work. Although not explicitly mentioning the
UNDP program, he felt that the policy of FAO should be concen-
trated on 4 major themes:

1) increased attention to planning and  rogramming.

2) improvement of human resources, institutional framework and
essential govermment services.

3) improving quality of diet,

4) increasing food supply by reducing waste,

In addition he pointed out the need = an integrated organi-.-
zation-wide approach to thc¢ work of FAO. To these ends he suggest-
ed a budgetary increase of 25%,

Two policy aspects scem to emerge at this péint. 1) the idea
of more intensive overall planning of agricultural development
and thereby of FAO's activity. 2) increased interest in the social,
institutional aspects of development. 4s we shall see later, this
has materialized in the rccruitment of personnel trained in the
social sciences and in a relatively high grading of this personnel
in the organization.
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In 1965 the Director General of FAO saw the world at the brink
of disaster. "... we have arrived at the crucial point where any
slackening of effort can spell disaster", e He pointed out that
the total multi- and bilateral aid had not been sufficient to
reverse the dangerous trend of population outgrowing foodproduction.
This time the special FAO projects were mentioned as major themes
in the work of the organization, while less emphasis was given
to planning, production, marketing and institutional improvements.
Education was for the first time mentioned explicitly., This field
had for a long time been a point of competition between FaO,
UNESCO and 110, %)

Lastly in 1967, the final Program and Budge¢t written by Mr.
Sen, decreed that the food crisis was over us, The bad harvests
had probably largc influence on the DG's drematic exposition of
the situation. But could there be other reasons? A crisis defini-
tion can be used to legitimate the existence of an organization
or of parts of its program. A crisis might have made the necessity
of a total evaluation of the agricultural problem obvious for
everybody, and though serious criticism has appeared both within
and outside FAO, the IWP is gencrally accepted as legitimate, ¥9)
A crisis definition could also spur donors to greater grants to
the organization and thus greatly enhance Sen's political stending
in the underdeveloped world, the regions that have a majority vote
in the Conference,

However, March and Simon's theory of optimum stress
necessity for innovative, non-neurotic action in an organization,
may cast another light over the effect the use of the crisis
definition has, Spelling out a crisis may increase dissatisfaction
in the organization with the work done to such a degree that
working morale dwindles. The interviews taken in FAO in 1968 gave

20) a5 a

a strong impression that members felt a high degree of non-
efficiency in the work and the planning they performed.

Generally, however, it is felt that Sen's use of the crisis
terms was an expression for his true perception of the agricultural
situation. An expression for strength was his suggestion in 1967
to engage FAO in the problems of family planning as an integrated
part of an agricultur=sl development program., Here Sen could reckon



=70~

with increased difficulties with the World Health Organization
because it of course would feel FAOs interest in family planning
as a competition in its field, Sen's innovativeness is most like-
ly related to his general expansionist position as FA0 leader,
but his wide contact in both donor and recipient countries put
him in an creative atmosphere, where information and ideas from
different client and member groups gathered in his mind. Such a
mixture of information, given it does not overload the processing
system, and given this system is geared to absorbing the 1nform“—
tion, is a high asset if innovation is a goal,

We cen thus sum up by saying that the FAO le=dership up to
1967 has not explicitly, at the public level, been corncerned
with FAO's policy role in the UNDP/FAO program. UNDP has becen
"slipped" into the system. The type.of policy-mAaking that Sen hare
engaged in has left the Divisions quite free to consider,
advise and decide on requests for projects. The lesders ship has
further been expansive on both programs, and innovative. New ideas
have been put to work in an extra organizational setting, the
ambassador, not the bureaucret, has been at the he=d of the
orgenization. The environment hss been seen more and more in
terms of crisis, and the tendency has been to identify always
stronger with the poor countries, although never forgetting where
the financial resources emenate, Policy-making has been most
active at the non-operational level. At the project level the
attempt hes been made to give everyone s.mething, The alternative,
to construct an intermcdiary theory of development that is feasible
within the limited scopc of FAO-resources has been more or
less left out. However, it is hoped that the Indicative World
Plan will be the starting point for a more operationally coherent

program for the organization321)

b) Budgetary considerations.

Some of the trends in the Director General's policy in P40
mAterialize in his budget suggestions, Using the distinctions in
FAO budgets between Technical/Economic Program and the different
administrative Service Departments (Office of the DG, Public Relat-
ions and Legal Affairs, Area Liaison etc), we find the following
relation between what the Director General has suggested and what
the FAO Conference has approved for technicnl activitics.
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BUDGETARY SUGGESTIONS AND APEROV.LLS.
TECHN. AND ECONOMIC FROGRAM IN RTLATION TO ADMIN. SERVICES.

A

% of
total

budget52% B

P
51%
~-——~sufgcstion
by the D.G.

approved by !
Conference 50%

4

58/59 60/61 62/53 64/65 66/67 68/69

Source: .0 Programs of Work and Budget.

(03]

The Conference has obviously feit the need to expand the
technical compared to the adminisirative. progrem of the crgeni-
zation with about 1% compsred to the DG's suggestions. The
Conference was generally exponsive on the technical side until
the Conferénce in 1965, when it approved a lower percent of the
total for functions in this category. In 1968/69 the Conference
approval for the technicrl and economic program for the first
time was below 50 % of the totzl. Whether the relation between
the two curves can be used to interpret the political climate
in the Conference is difficult t0 say. but it seews lhal in 1960/61
the Conference was expansive compareé to the DG, the difference
between suggested and approved allocaions for the technical pPro-
gram being the largest in the budget 2pproved for 1962/63, Then
for 1964/65 the DG felt the need to expand, but now the Conference
was somewhat more reluctant, and these years seem tc introduce
a change. However, a major charge townrds more administrative
work is the approval of the Indicative World Plan that is located
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in the office of thc DG. In 1967 the Conference approved about
1.2 million dollars for this purpose out of the tot2l two-year
regular budget of about 60 million dcllars.

Obvisously, adjustments made by the Conference are modest.

The adjustments generslly favor what is défined as technical/
economic functions,

Turning to the individual subject matter fields within the
technical economic program, we can study the policy of the
Director General in somewhat more detail and see the concrete
ramifications of the general policy formulations depicted in
preceding paragraphs. The following table will also show the
"temperament" of thc Conference in the different fields of FiO0
activity. How do the member states use Fi0?

In table 7 E stands for estimates (or suggestions made by
the DG.) and A for Conference approvals. All numbers are per-
centages of the totel approvad budget.

1) From 1963 to 1967 the Director General has only found it
appropriate to suggest a relative increase in three subject
matter fields: Fisheries, Rural Institutions and Economiec Analvsis.
This corresponds to the following facts. a) his suggestion to
create a Department of the fisheries division, which was severely
disputed at the 1965 Conference. 22) b) his wide interpretation
of the FAO goals, rural institutions opening the field of general
societal functions as an integrated part of FAO-work, and c) his
interest in planning and long term analysis of the nceds and
potentialities of the underdeveloped countries,

It should also be noted thet on these three policy points the
DG has becn supported by the Conference, his suggestions being
in total increased (from 1957 to 1967 by 0.4 % on fisheries, 1.5 %
on rural institutions snd by 0.8 % on economic analysis).

2) In 1959 the Confercnce approved just about without alter-
ations the suggestions made by the DG. Sen was newly elected,
he was probably careful and so wrs the Conference.

In 1961 the tendency had changed to one of general, relative-
1y modest reduction of the Director Gencral's program, In total
the Confercnce reduced the budgets for the units in the table
with 0.9 %. Studying the numbers for 1964/65 the Conference seems
to have been more active with suggestions both for reductions
and expansions, the result being a modest expansion of the DG's
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suggestions (0.2 %). Then in 1965 major expansions were approved;
however, exactly in the sectors suggested by the DG. Especially
rural institutions and economic anelysis got a boost at this Con-
ference,

In general this analysis seems to support thc conclusion that
in an international organization like FAO, the policy making or
distribution of resources and values in the orgesnization's program
is a process that culminates in the suggestion for a Program and
Budget made by the Director General nearly a year before the
Conference actually meets. Having this important role within the

(‘ Regular Program, the Secretariat of Fil should be an even more
interesting focus in the study of the planning and the policy of
the UNDP/FAO projects.

¢) Mr. Boermo's plans,.

wWhile Mr, Sen saw the world 2s wandering towards a lunger crisis.
the new Director Gencral, Mr, Boerma has started out on "a note

23). He builds his optimism on a) good harvests

of cautious optimiém"
in 1967, ©b) more political concern for agriculture in the under-
developed countries, <c¢) the plans of IBRD to increase investment
in sgriculture and 4) the development of high-yielding wheat and
rice strains, This note of optimism might affect the planning
process in FAO. While Mr, Sen's approach made expansion of programs
a central concern, Mr, Boerma's toned down optimism may make quali~-
ty and relevance of projects a more natural concern, The adjust-
ment of project content to the new trends in agricultural develop-
ment may seem more important in the new atmosphere that has been
introduced in the organization,

Mr. Boerma has introduced five key areas for FAO activity in
the future., Does his =pproach represent a coherent intermediate
theory for development and planning of FAO projects?
The areas are:
1) The development and cultivation of the high-yielding

© varieties of basic food crops.

2) A war on waste.
3) An attack on protein deficiency.
4) Mobilization of human resources for rural development.

5) Promotion of foreign exchange earnings and ssvings in the
developing countries.
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We note the weight put on concrete technical operations, Under
point 4 special concern is given to the urban problem, and in-
creased agricultural training is put forth as a means to improve-
ment, The public relation or informative aspects of FAO activity
are also reduced in importance, On the methodological side the
efficient business like approach is emphasized and overall co-
ordination of planning is to be taken care of by the Development
Depertment (See Diagram 10), Whether this approach will bring the
rany FAO units into a more coordinated effort for regional
development is #n open question, but for Mr., Boerma, even more
vhan for Mr. Sen, the problem of what development is in terms of
attitudes, understanding and cultural values is more or less sub-
ordinated to thet of gener=lly producing more and better food.
Stating that this should be done more efficiently actually pin-
points the problem. Efficient must be that which fulfills the
needs and furthers the values of the clients of an organization,

The structure of Fi0 is to & certain cxtent bveing adjusted to region-

al diversification., 24)

An interesting project would be to study
ilow the policy outputs of thesc units 1) compare to evaluations
in the regions of the local problems and their sclution and

2) are influenced by or adjusted to the policy of the FAO leader-
ship. One hypothesis could be that conflict will arisc in the
relation regional units/FAO leadership if the different regional
policies are incompatible and that subsequently the role or
authority of the regional units will a) never become large or

b) be reduced,
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Conclusion: The needs of clients.

It appears that FAO leadership is not explicitly concerned with
how FAO should use its resources in the different regions of the
world., In the UNDP sector policy is theoretically left to UNDP
organs and project construction is more or less defined as a technic-
al undertaking, We have attempted to show that this conceals the
political aspects and the social problems involved in planning
development projects, While FAO leadership has concentrated on
what general subjects the organization should work with and the
general goals, intermedicte policy has been left to the many di-
visions, Planning is at all levels a question of coordinating.

If this coordination is difficult, as FAO has experienced, then
this may have its cause within the organization, in the relation-
ships between the different parts of the orgesnization., As the
reports on organization structure show, this has been the prevalent
diagnosis, However, the crmuse of difficulties with coordination

may also reside in the relationship between the organization and
the environment. It may be that the basic structure of the
organization and the operation2l policies it pursues in a way do
not correspond to the structures and the problems in the environ-
ment., Planning of policy for a system of public administration is
not only 2 question of finding and ranking general goals, It is
also a question of understanding the indigenous needs of client
groups, constructing and coordinating operational goals in relation
to these needs and available resources, and if this doesn't work
out, to evaluate and change the organization structure so that

the whole system better can perceive the needs of national societies
and more keenly and meaningfully communicate with the different
client groups, This is perhaps the central problem of leadership

in public administration,
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NOTES.

O0f 217 random supervisors interviewed, four were Asians,
These four were markedly more reluctant in commenting on the
actual goals pursued by the organization in the UNDP sector
then were the others,

See for example FA0 and the World Food Problem: past, present
and future, by Mr. Boerma (M 1/79514), page 2.

In 1967 for example the exact total budget suggestion made
vy The D.G. was approved($59.861.000), In 1965, the Conference
increased his suggestion with somewhat under 5 %,

Recommendations from the 5 Regional Conferencies are found
annexed to each Program of Work and Budget.

Neue Zircher Zeitung, Sunday Edition, 18.6.67, No. 2654,

Preamble to the Constitution of FAO.

55 of the 86 branches are in the 3 technical subject matter
departments. The information presented in points 1) and 2) are
from the report of the 14th session of the Conference 4 decem-
ber 1967,

Program of Work and Budget 1958/59, page 1.

died, o, .cil i rmeige 151,

Program of Work and Budgct 1958/59, page 3.

His first major operational undertaking, The development of
the Mediteranean region, was gener=lly a failure, See
Dbserver, Business News page 9, 9 april 1967.

Council Document CL 49/16 page 13.

Program of Work 1958/59, page 13,

P.W.B. 62/63, Fi0 Doc, C 61/3 page VI.

C 61/3 page III point 4.

C 61/3 page 272.

C 65/3 page XIV.

See Provisional Report of the Council, 21 Nov. 1968 Annex D,
Statement by the DG, pege D-i.
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Ibid page Die) for strong support from the new DG.

March and Simon, Organizations, op. cit., page 184.

Of the 21 project supervisors that were interviewed 12

answered the question whether the IWP would serve as guidance
for the planning of projects in FAf® or not. 10 answered it would
have small value, 2 th~t it would have some. None answered it
would have large value,

See earlier in this paper, page 45-47
Provisional Report of the Council 21 Nov., 1968, page D i).

The Development Department is suggested to contain Regional
Service units,
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CHAPTER FIVE

THE PLANNING OF UNDP/FLO PROJECTS.

We have studied policy-making in the organization from above,
the role of FAO leadership and the gener 1l characteristics and
problems of planning in FAO. In this chapter we approach the
problem from below, looking first at the structure and the con-
ternts of the project program. Then we turn to the problem of
how projects are generated and picked out for implementation.

A comparison of FAO and units in the environment, especially
UNDP in New York, will indicate the scope of FAO influence on
policy. Problems encountered in the search for projects will

be discussed and the orgenization's communicetion internally and
with the environment will be looked into. A third part of the
chapter will return to the macro level of analysis and look at
the effect it has that FAO operstes with two distinct programs.
the UNDP (Special Fund) and other activities under the Regular
Program. At last we will bring tne threads together by a study

of wide conflicting views on organizational planning in FAC.

1. Description of the UNDP/FAQ program.

a) Number of projects and budget allocations.
From the inception of UNDP to 31 December 1967 UNDP's
Governing Council has approved 315 proje.ts for which FAO should

be the so~called executing agency 1). Another 300 were formally
in the phase of preperation, and (the following numbers are more
or less guesswork) an additional 300 pended in the organization

as possible suggestions., Probably around 1000 development projects,

more or less well defined were in other words in the planning
system of the organization. and all indicators show that this
number is increasing. Of the 315 formally approved projects
about 170 were operational in 1967, and as these are registered
in detail, they will be the base of the following policy and
planning analysis,
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UNDP earmarks funds for the approved projects, and for the
315 mentioned above, 291 million dollars were allotted. This makes
an overall average of 0.92 million dollars per project 2s the
following Table 8 indicates., It 2lso shows the number and the
average size of the projects approved each year from 1959 onwards,

TLBLE 8.

Number of approved projects and their average size

.

pr. year and in total.

1959 60 61 62 63 64 65 66 67

Number approved Total
5= 2 16 o 34 59 45 o 20 2815

Average gsize : Overa

(il masill S0 OREE O EEE B R e S N0 EE L e OEd 92

The number-of prcjects approved each year secms to have
temporarily culminated in 1966, and earlicr in 1960. This compares
to the movement of the upper lirie in Diagram 12 on the page 81
which shows points of culminestion in the same years., 4s Table 8
shows, the average size has increased quite evenly up to 1966
but then it fell back to the level of 196%/64. This may indicate
a change of policy becausc of dissatisfaction with the results
of the projects uvp to 1966. Several members of FAO have indi-
cated that this is so and that smaller, more flexible projects
will be the line from here on.

The earmarkings from UNDP include about 10 % overhead costs
to the exccuting agencies. This 10 % goes to the divisions in
FAO that execute the projects and because the reimbursement is
connected directly to the individual projects, the size and
number of projects a division has the responsibility for affects
the size and influence of the division., There is here probably
a mechanism strongly affecting the planning process in the
organization.
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The UNDP concepticn cf development-project activities also
contains the stipulation that an approximately equal amount 1o
the earmarking should be furnished bty the country 1ltself,
especially funds needed for local expenditures. The implementation
of this idea is highly variable and i3 affected by the countries!
ability to pay. But on the whole it is probably realistic to state
that the average size of the project in monetary terms is 1.5

million dollars,

Diagram 12 depicts the annual earmarkings made by UNDP for
projects executed by FAO. For all years exept 1961 and 1967 the
yearly total has increased. Compared to the allccations made

v through the Regular Budget it is obvious that the Special Fund
program has been the most expansive,
MILL $ DILGRAM 12 61.4
\ L]
60 4 Development of earmsrrkings made by UNDP/SF
and e¢xpenditures by FAO. /
50 o / \
40 1 E4 RIVL RKINGS
> 35.6
33 «3 EYPENDITURE
30 T / .é. 6
25.0 2706 o 27.% £
ek £ \/
y-‘l .O
10 < il Ta
/ 6.8
0.5 T _
0 \ } ; ‘ 4 ' P
1
1959 60 61 62 63 64 65 66 67

ource: 1) F40 Projecct Catalogue (SF) no. 21 aug. 2t 1967
; 2% FAO Con%erence Report on Field Jsctivities, Document

c/67/26, page To
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How can we interoret this material? If we compare the curve for
earmarkings with the curve for expenditures actually made by

FA0, an interesting feature appears. First of all the organi-
zation seems to have a stabilizing effect in relation to the funds
and resources that actually flow to the mrojectcountries., If
fluctuations in earmarkings are a result of fluctuations in the
willingness of contributors to furnish funds, the internmational
organizations here perform = service for the underdeveloped
countries. that is essential, By 2tsorbing financial fluctuations
they make coherent planning and stable implementation of projects
possible,

However the stabilizing effect may have another consequence.
The curve indicating earmsrkings makes two severe drops in 1961
and gL T e s recueitdor < majys be _aniadyitsfment S SeERON S
relatively steble (snd siow?) ability to implement projects.

If the movement of earmarkings in the diagrom is an expression for
the contributors' willingness to expand their contributicns,

the expenditure curve mayv indicate a conservative .effect of the
organizational process, Had TAO been more efficient a larger
project prozrem might have been reality. The relative slowness

of expenditure incresses mey of course have their cause in the
absorptive ability of the underdeveloped countries concerned,

but studies of the World Bank indicate that this is not the case.

On the other kand it should be pointe’ out that 1966/67 might
be a breakthrough in the ability of FAO to implement projects,
Because most projects take about 5 ycars to complete, the effect
of consecutive aporovels and allocation of earnarkings from UNDE
has had a strongly cimulative effect in Fi0. Considering that the
UNDP-projects in the beginning represented & radically new form
of activity, the orgenization had 2 hard time adjusting to the
impact, Beczuse this impact now is being absorbsd. and because
a substantial number of projects now are being completed, a con-
servative effect on the project program size, if it has existed,
may disappear, especially if a political will to increase the
rescurces ‘ot Eil realll vSemiists,



-

-87%.

As noted in Chapter 3, page 55, F40 received in 1967 by far
the largest part of the total UNDP program. In 1967 this part was
38.3 %. It had risen from 32 % in 1959 when the progrcm was
started., This is another indicator of the expansionist policy of
FAO in the field of development. Two important reasons can be
suggested at this point,

1) The Director General, B. R. Sen has himself opted for the
strong expansion line., Several of the unstructured interviews gave
support to the position that he has put considerable political
pressure on both member countries and on UNDP to adopt more pro-
jects in agriculture.

2) In UN circles agriculture has (consequently?) become a more
salient feature in the structuring of develcpment plans for under-
developed countries, Some also hold that this increasing interest
in agriculture also is the casc in many of the countricecs that
need assistance., In a major speech in F40's Conference in 1963 3)
President Nyerere of then Tanganyikz, strongly supported the im-—
portance of agriculture., However, the position is alsc in doubt.
Paul Sigmund in his introduction to the bcok "The Idcologies of
the Developing Nations" 4) states that most of the developing
countries stress the importance of industrial development strong-
ly. It is in this connection, and because agriculture has such
primacy in development thinking, interesting to note the position
of Gideon Sjoberg of the CAG-group in Bleoomington Indiana. 5)

He postulates the need for an industrial-urban society if devclop-
ment is to get under way and for this reason the need for soclal
change in most underdeveloped countries. The policy of a strong
agricultural development is therefore seen as a danger because it
basically tends to conserve the existing social order, an order

1) that is detrimental to industrial development and

2) that makes it impossible for thc society concerned to withstand
the specific ideological impact the assistance has, and therefore
makes it difficult for the country to develop its own industrial-
urban culture.

In this perspective the expansionist policy on the part of FAiO,
as UN's specifically sagricultural organization, becimes somewhat
more problematicnl than the common notion of development seems to
imply. The role of agriculture, even in its technical sense
(more efficient production), is put under question and the social
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aspects and social consequences of agricultural development pro-
grams are brought to the fore as maybe the most important aspects
to consider when planning development projects. This of course
applies to all kinds of projects, agricultural or not,

It is worth noting that another of F40's basic assumptions about
the development problem recently has been put under serious scrutiny
This is the assumption that a prerequisite for development is some
kind of birth or population control. 6) A group of Swedish and
Norwegian authors have attempted to show that rapid economic
development often has been related positively to a rapid growth
of the population, and that it rather is the political and eco-
nomic system that has the largest influence on development.

For them the socialist system scems to be superior, (They suggest
for example that while China mainland and India are comparable

in population growth. China has had a much more rapid economic
development under a socialist economy, while India with a slower
developmént more has been under a system of traditional democracv.\7
Ve see here several ways of viewing the contents of the ¢xpanding
FAO project progrem.

b) Types of projects and their distribution,

The above resource analysis gives an indication of the size
and the develcpment of the UNDP/FAO program. What now is the
contents of it®

In 1959 the Managing Director of UNDP emphasized the UN-
function of "faciliteting new capitsl investments 5f all types
by creating conditions which would meke such investments either
feasible or more effective"AS)

The preinvestment concept tkat Hoffman thus introduced in the
work of the United Nations gave the Special Fund a function that
neither the Vorld Bank group of organizavions nor the Epta had
had. Preinvestmnent meant an integration of capital and expertise
in a kind of investigation or plenning function in the under-

; : o}
developed countries themselves. 2)
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The Managing Director further suggested that the assistance
given through UNDP should take the form of surveys, rescarch and
training, or demonstration and pilot projects o a combination
of these., o Of the 17 projccts approved by the Governing
Council in 1959 for F.C-execution., 7 were concerned with prcblens
related to the use of water, 7 to the us. of land, while 2 were
to construct marine research institutes and 1 was concerncd with
agricultural training. 10 of the projects were of the survey
type, 4 pilot or technical projccts and 3 research and training.
This corresponds closely to the policy expressed by UN General
Assembly and by UNDP Managing Director. (We will return to the
question cof the relative influence of FAOQ and UNDP on the program, )

From this base, how has the subject-metter of the projects
developed from 19599

The following Table gives an overview., The classification is
based on the organizational divisions.

TABIE Q.

Subject-matter develcpment of the UNDP/FAO projects
Percent distribution

Subject-matter 1959 1962 1965 1967 % Total

|
1
!
!

Animal production
and health - i/ 9 14 10
Fishery 12 7 1% 10 10
Forestry - 24 18 18 20
Rural Institutions 23 9 9 4 9
Land and Water 59 40 i 40 34
Nutrition - 2 2 4 3
Plant Production 6 9 9 10 8
Economic Analysis - 2 9 - 6
Totals 100 100 100 100 100
i N=17 N=31 N=45 N=50 N=287

Source: FAL0 Specinl Fund Catalogue No. 21, and Report on Field
activities (C67/26) page 8.
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In Table 9 it can be noted that land and water projects by
far constitute the largest group, with forestry projects as a
good second. The table also indicates that Animal production and
health and Plant production are th:s only two fields in even
expansion, while Rural institution projccts are the only ones
in sharp decline,- This information will under p2int 3 help us
study the effect the introduction of a distindtly new activity
has on a professional orgenization, like FAOQ,

The UNDP/F4i0 projects can also be classified according to the
type of work they a2im at within the subject matter field, In a
report on the field activities of FAO ke the projccts are de-
scribed in three main catcgories,

1. Large scele surveys of natural resources =and feasibility studies.
2., Projects for demonstration or training,

S PEggeers Wi wtawael itte leempl e g pllite @ oe slsslrcliFopgh el lionl el
pilot projects.

A picture of the dcvelopment of the work-methcods applied in
the UNDP/FAO program is given in the following tnoble,

Development of UNDP/Fi0 project methods, Percentages.

Method 1959 60 61 62 63 64 65 66 U il

Training Bl (5= 119 a2l 6 26 9 14 16 14

Research 12 2ET IS 43 41 18 33 16 %1 28

Technical 24 16 0 15 18 31 31 39 39 27

Survey 58 40 53 24 35 25 27 31 14 el

100 100 100 100 100 100 100 100 100 100
N=17 N=32 N=16 N=30 N=34 N=39 N=45 N=57 N=49 N=319

Totals

Source: UNDP(SF)/FAO project catalogue No, 21, 21 august 1967,
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From the right hand cclumn we sce that survey projccts are
the largest group on the average. while training projects consti-
tute the smallest. However, training is an important aspect of
most of the projects. All cof them include some indignous personnel
on their staff, and the training of these "counterparts" to con-
tinue project work when FAO/UNDP'pulls 0w.b 18 essential.

Over 1/4 of the projects fall within the research category.
These projects are usually concerned with developing agricultural
faculties within universities or with establishing new research
centers, FAO has now and then becen criticized 12) degE ks . FENTIEE. 7
scientific approach to agricultural development, From Table 10
it can be seen that from a high around 1962/63 the size of the
research group of projccts has declined somewhat. To get a more
concentrated picture of the change of methods we can divide table
10 in two in the following manner,

Time cut 1963 and 1967 on development of UNDP/FAO methods

Percentages

Method " 1959/63 . 1964/67 3
Training, demonstration % 12 L 16
Research ] E 34 » 27
Technical pilo;projectsi 15 3 o
Surveys 55"' 25

100 100
Totals N=129 =190

From the period 1959/63 to the period 1964/67 training and
demonstration projects have incressed in relative importance,
while research projects have declined markedly together with the
survey~type of projects, Technical pilot projects on the other
hand, have more than doubled their relative import-nce. These
projects are designed to "solve technicel problems, improve 13)
manufacturing techniques and productivity in processing industries,"
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We note that tho weight on so crlled technicel projects has
been increasing while research and survey projects have been de-
clining in relative importance. Although we will look closcr at
the organizational aspects of this policy in the next se¢ction,
the change seems to indicate a tendency away from the mapping
and study phasé of the program towards tne implementation and
building phase. This may of coursc be judged in any way one likes,
but if questions of basic policy are agreed upon, implementation
of projects that physically and economically effect the project
countries directly can only be applauded. But if policy questions
aEens pilleopen and Gifi it s \corraat srhaiEShasic social and poli-
tical factors relevant for any development program have nct ex-
plicitly been discuscsed or negotiated, the implementation of
"technical projects scems more dubious. It secms to be projects
of the study tybe that c~n bring out these aspects of develop-
ment in = specific region, and make possible rational decisions.
The technical projects on the other hand to a large degree pre-

suppose such decisions. 4}

c) The geographical distribution of projects.

By comparing the project activities of FAO with the whole
United Nations Development Program, Special Fund sector, we are
able to get hold of some indicators of the relative role the two
organizations have in the planning of development PIrO JECES -

The resolution 15) establishing The S-ecial Fund clearly stated
the political or rather apolitical goals of the progrom.
It said that due consideration should be gziven to
a) a wide geographical distribution over a period of years 16)
b) non-interference in the internal affairs of the project
countries,

c) not attaching politicel conditions to the projects.

At the same time certain other principles were of a more
active and political nature-
1) Consideration should be given tc urgency of needs.
This principle may obviously come in conflict with the idea of
a wide geographical distribution, esrecially if the limited re-
sources avrilable to UNDP .ind the efficiency of the Organization
are taken into consideration,
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2) Projects should be integratcd into nationsl development plans,
and project work should be coordinated at the international
level, This principle also szems to imply political decdisions
in the organizations that plan the projects . However, whether
such decisions actually are made or not is an empirical question.
The foregoing analysis seems to indicate that integration and
coordination of project policy is so far not very successful,
in other words thet the poliiical power of the organizations
involved is small,

The overall regional distribution of the UNDP/Special Fund
program and changes over the years is given in the following

table,

TABLE 12.

i UNDP? project requests and approvals
= requests 3 i oo

= approvals .
B SO Change over time.

1950 1955 TG In total?’

|% of R| % AW of R| % A | % of R% % 4[% of R % 4
Africa sg| 8 39| 41 s 34 36
The Americas 23 B ! 27 23 8 18 25 25
Asia, Par East | 25| 31 T il 23| 26 26 25
Europe 4 7 6 5 4 7 g 7
Middle East 19| 15 9 2 1 6 6 7
Inter regional 1 8 O il 0 0 0 0
160} 100 100] 100 100 | 100 100 100
N=164|N=44 | N=118|N=82 | N=108 [N=95[ N=1422 N=873

% approved j 27 69 88 61

1) Trom 2pril to october
2) Per 30 sept. 1967.

Source: Annual reports from UND? Managing Director.
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The table indicates the relationship between projects requested

and projects approved for each region, From receiving 8 % of the
approvals in 1959, Africa was allotted 43 % of the prcjects in
1967, and has of a total of 873 projects received 36 % or 317
projects. The large discrepancy between requests and approvals in
1959 is explained by lack of pertinent information in the requests
from the African governments, ) In 1967 there was a sharp decline
in allotments tc South and Central America, but overall this region
has received about 1/4 of all UNDP/SF projects. About the same
portion has gone to Asia and the Far East. The poorer countries in
Furope have received around 7 %. It is interesting to note the
decline in both requests and approvels from 1959 to 1967 in the
Middle East region. Is this a reaction to the politicel diffi-
culties in the region, and the fact that USSR and other socialist
states view some of the Specialized Agencies of the UN in a politic-
al, mainly capitalist context?18) From this unanswcred question,
let me turn to the regional distribution of oper=tional UNDP/FAC
projects. We find the . -following distribution,

TABLE 13.

Regional distribution of UNDP/Fi0 projects.

Percentages

Region 1960 61 62 63 64 65 66 Total
Asia 17 20 19 35 31 29 29 28
Africa 25 30 19 12 44 26 45 31
Middle East 33 10 19 19 3 6 3 11
Europe 8 10 5 0 0] 3 3 4
America 17 30 38 34 22 36 20 26

100 100 100 100 100 100 100 100

Totals
N=12 N=10 N=21 N=26 N=32 N=3%5 N=31 N=167

Comparing the right hand column in this table to the same column

in Table 12 we find that FAO is somewhat more favorable to the Asian
region, the Middle Eastern countries, and about equglly interested
in the Americas as UNDP as the whole: FAO is however less engaged
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in Africa and in Europe. But it is interesting to note that in 1960
the percentage going to 4frica through Fi0 was already at 25 %.
Either the information problem was rspidly overwon, or else it was
all the time unimportant. The rather large fluctuations in the table
from year to year is partly explained by the large-project policy
of the UNDZ,

From 1960 to 1966 Asia and Africa have both increased their
relative part of the FAO program. In the Middle East the reduction
has been drastic, while in Europe the size of the program has de-
clined considerably. It ic noteworthy that in 1968 the new Director
General of FAO, the dutchman Boerma, has expressed himself f?ggr—

To get a somewhat clearer picture of the policy behind the

ably for a new interest in the European part of the progrem,.

geographical distribution of UND®/Fi0 nrojects, let us first compare
the distribution of projects to the distribution of population in
the project countries. Both the Fi0/SF program, the whole UNDP/SF
program and the EPTA program will be compared to the population
in the project countries.,

TABLE 14.

Project distribution compared to populstion distribution, 1961.
Percentages.

= UNDP/SF | UNDP/F20%) | EPT4 | Population ')
= " Prod . cconnty
Asia and the A o
Far East 25 28 (20) 53 o1
Africa 36 37 (36) 15 15
Middle East 7 T (D) 1 4
Europe T Iy 6 8
The Americas 25 26 (30) 26 16
Interregional 0 0 2 0

100 100 100 100
Tptal N=873 N=167 | N=120002)  y=1312 3)

1) 90 countries having UNDZ/FAO projects. See Annex...
2) EPTA experts in 1960,
3) million inhabitants.

4) The percentages in brackets are based on registered UNDP ear-
markings for 351 projects in the FLO system (FA0 Catalogue No.22,
31. Jan. 1968), and distort the UNDP/FA0 distribution further
in rclation to population.

Selntes s gF, (Table bR LG Fla 1 et 50 TG JSEaE Dy Field 4dmini~
Stration in the UN syster. Prager 1961. Population,
Russetts World Hendb.., op. cit,, figures from 1960,
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If a location of projects relative to population size is a goal
of the UN system it appears in the table that EPTA is closest to
.0al fulfilment in Asia and Africa, the total SF-program farthest
away from it and FAO in betweon., In the Middle East The Special
Fund is closest, FAO/UNDP again in between. In Europe F4L0/UNDP is
farthest off, while in South and Centreal pmerica all UN allocntions
exceed the relative populatinon size by 10 4. The general conclusion
is that this part of the UN system obviously favors Africas, the
Middle East and Latin America, and disfavors Asia if population
size is used as a measure for equitable distribution of resources,
(The analysis also indicates a certain autonomy for each of the

o UN agencies in the planning of SF-projects).

Let us briefly look at the intraregional distribution cf

UNDP/F40 projects, in South fLmerica and in Africa.

1. South America,

A scattergram of 10 "project countries in South ismexries, located
in the diagrem in relation to project allocations horizontzlly and
per caput income (in 100%$) vertically, turns out as follows.,

DIAGRAM 13,
Relationship per capus income/project allocetions in South America,

W
Per caput A\
.ncome
1957
Source: 600
World

Handbook 500
op.cit.
page 149, 400

300

200
100

1o i z 4 L ; 7 2 g mill $>X

- B =4 -~ i 7
prcject allocations
Source: Project Catalogue No. 21, op. cit.

1. Bolivia, 2. Pareguay, 3. Uruguay, 4, Venczuela, 5.Argentin:
EREETo Zilse TR SCHITe Bt Ceirmbital SO Beagliador, 10, " Peru
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We notice first of all that Bclivia and Paraguay in the left
hand corner are the two countries with the smallest per caput
income and by far the smallest project allocations over the
UNDP/FALO program as of august 1967. No data on the reasons for
this have been collected, but whether or not for example the re-
volution in Bolivia in 1952 and the establ.ishment of the National
Revolutionary Movement as the dominant leadership in the country
has played a role is not known, In Paraguay, with the military in
full dictetorial control, the political situation is quite differ-
ent to the one in Bolivia., Any coherent reason for small UNDP/F40
allocations at this level of explanation is obviously difficult. 20)

Otherwise the countrics fall within the theory: The poorer the
countries' inhabitants the larger the UNDP/FAO project allocations,
In this grour of 8 countrics the best fitting linear curve has the

form: Y = 6.88 - 0.54X and the Pecarsons correlation coefficient 21)
= =OREE. T sl caput  1ncome. LitellieaEit r s eoap R ae
r2 . B n0 4 Or EEEE: the variation -iWEEEer el allges Blans.

28 L fxiica:

A comparable plotting of the African project countries according
to per caput income and project allocations giwves the fbllowing
picture. We note in Diagrems 13 and 14 thet while per caput income
spans from $100 to $600 in South America, the bulk of the countries
in Africa fall within $50 to $100. While 62 % of the registered
countries in South Americe receive more than 5 million dollars in
project allocations, only 30 % of the African countries receive
that large an amount.
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DIAGRAN_14.

Relationship per ceput income/project allocations

in some African nations.
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Project allocations (in % of total) mill §
1. Congo 7. Congo Brazzaville 13, Somalia
2. Central African Republic 8. Uganda 14, Nigeria
3, Burundi @, lMadagascar 15. Ghana
4, Togo 10. Tanzania 16, Morocco
5. Libya (SN DR plotal ol et ) 17. Egypt
6. Cameroon 12. Kenya 18, Sudan.
Sources: Same as Diagram 13, page 92,
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In this diagram the countries secm to gather in two groups.

In the lower left hand group, with small per caput income, the
large majority of countries receive less than 4 million dollars

in project allocations., &L weak tendency to allocate larger amounts
to poorer countries can also be discerned in this group. If we
compute Pearsons correlation coefficient for the distribution of
the lower left hand group of countries we find it to be r = 0.29
or r2 = 0.08. Thus the correletion is very small and other factors

are much more important in deciding project allocations,

However, the group in the top right corner, Ghana, Morocco
and Egypt, seem to negate the general theory, the pocrer the
country the larger the 2llocetions., Of the poor African nations
only Sudan receives larger allocations than these three. This may
indicate that the larger and more developed of the poor countries
are in a better position to present their pleas in the inter-
national society, and that this superior ability has influence
on the allocntion of project resources. It may of course also in-
dicate a preference or a large interest in these countries in the

organization aiding in the preparation of project requests.,

On the other hand quite another distribution may appear if
project allocations were compared to size of population in the
project countries., This has not bcen done in the present study,
but if we look at a comparable dimension, the total GNP in
these African countries and compare this variable to project
allocations we find the following distribution,
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We note that countries 1, 11, 15 and 16 (see list under Diagram
14) constitute a separate group, distributed such that the richest
countries receive the least project allocations. But in total we
must conclude that there is no distinct relation between the wecalth
of a nation and what it receives in project resources from UNDP/F40.
Therc must be other mechanisms at work influencing the allocation,
or perhaps it is more or less haphazard., A lack of operational
development policy might of course lead exactly to this result.
While it might be natural to concentrate on the poorest countries
first, a disconnected planning process, with each division in FAO
quite independent in projecct policy making, would neturally in
total lead to a random selection of countries according to wealth
- as the diagrams 14 and 15 indicates
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For isian project ccuntries cumparable information on per
caput income, populatiosn etc. is scanty, but some weak indi-
cations of correlations could be found. )

a) Population. To take this variable fi:st, a very slight relat-

ionship between population size and project allocations in
positive direction appears for 14 countries that were listed

in Russetts World Handbook.

b) GNP per caput. Here the situation ressembles the one depicted

for Africa, but the deviant group is in the left hand corner,
thus generally conforming with the theory of more allocations
Lol poorer JCountElies

i

¢) % of populatison in agriculture, Most .of the 14 Asian

countries have between 70 % and 90 % of their population in
agriculture. However, = weak tendency of larger allocations to
cruntries with somewhet lower % in agriculture can be dis-
cerned, but it is not significant. A small group of Asian
countries with arsund 50/60 % in agriculture reccive guite small
allocations compared to the majority of others.,

These date indicate the conclusion that FAO and UNDP are
concerned with allocating projects to countries in relation to
their needs. However, the data also show that countries that
arc relatively rich and large seem to have an advantage
in one way or ancther., Vhether this is through better ability
to present informetion and argue their cause in the organizations
concerned, oOr whether it is because they are favored because
of other standards of evaluation than econcmic poverty, is not
known. Overall, however, nceds mecasured in the macro economic
terms used here (GNP, GNP per caput, % population in agriculture
etc.) don't show any systematic influence on planning of project
policy,
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d) The recruitment and geographicsl distribution of experts

smdl iprciiee S nasems).

The following study of the nationality and professional
structure of the operational UNDP/FAQC nrojects is meant on the
one hand to show the cultural impact of the project progrom,
on the other to serve as a base for the study of some of the
values present in the organizational planning process. It is
believed that the different nétionality groups (See Table 15,)
represent relatively distinct administrative, economic and po-
litical traditicons, and that these traditions more or less are
transferred with the cxpert to the project environment. To
what degree tue experts: values are absorbed is an open question.
hut in ‘general, the more experts and the longer their stay the
larger the impact. It is of course also sn open cuestiosn
explicitly what impact a CGerman, a Russian cr an American experw
has. a question thet could be studied through individual project
approaches. But here differences in impact will be taken for
granted, with all the dangers of subjectivism end foult this
implies,

Fi0 is generally believed to be a universal., professional,
and non-politicai organication. We will in the following para--
graphs try to show to what degree this is the case. What are
in other words the criteria for and the valuces bechind the choice
and distribution of projects, and what influence doces the organi-
zational system have on this process of generation and distri-
butisn of scarce resources?

First where do the FAO experts and project managers come
from in the world? The following table gives a general answer,
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TABLE 15.

NATIONALITY DISTRIBUTION OF EXPERTS 4ND PROJECT
MANAGERS ON 170 UNDP/FAQO PROJECTS.

NATIONALITY Bkl 2. Experts
Managers
Abs % Abs %
*USSR 3 2 45 3
*Japan 1 1 24 1
China 3 2 21 1
~ India 3 2 L4 3
Other Asian 15 8 144 8
TOTAL ASILNS 2 119 291 16 2
TOTAL AFRICANS 4 2 12 1
Israel P 1 20 1
Arab 2 ] 24 1l
TOTAL MIDDLE EiST 4 2 44 2
Eastern Burope 7 4 61 5
*UK P 18 241 19
*France £ 10 172 10
*Ttaly 6 4 60 3
*Germany 6 4 & 4
Scandinavia 13 T 104 6
Other West Buropean2i *3 253 14
TOT4LL EURQOPE.LN 102 60 1064 20
South America 6 4 14 4
Central America 1 1 20 1
*USA 22 13 249 14
*Canada 6 5, 52 3
TOTAL AMERIC..NS 35 21 ' 395 22
GRAND TOTAL 170 100 1806 100

Source: PFb:SF/67, 31 July 1967
*¥) largc powers

55 9% of the PMs, 57 % of the experts come from the large powers.
Experts per project (meen): 10.6.
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Looking first under point 2 in the tablec we sce that 16 %
of the experts are of Asian origin. hardly any of African, and
Middle Eastern (3 %) while the very large majority are Europeans
(59 4). The idea that F.O, through its expcrt program at least,
is dominated by Americans is not supported by this material,
Americans + Canadians constituting 17 % of the experts. Within
the European group UK alone represents 19 %4, so it can safely
be said that the English impact is strong. Of 1806 experts in

-all, 341 are of this origin., And if the progrem is dominated

by anyone it is by Buropears with 1064 experts and 102 project
managers,

The first column in the Table, which is computed on the basis
of the 170 prcject managers. shows a striking feature. The per-
centages are close to identical to those in column 2. How can
this be explained?

1) If the universe of possible expert/project manager choices

is structured the same way on the dimension of nationality, if
only professional criteria are used when choosing, and if
nationality and supply of experts are unrclated, then the table
shows near perfect randomness of choice in relation to nationali-
ty. 411 this seems very unlikely.

2) The table may indicate the existence of a very well specified
key for the nationality distribution of experts and project
managers, so strict that professionnl considerations must be
quite secondary, especially if it is as 1ifficult to find
poscsible experts as is often said in FAO. If this is thc case

(it also has a certain unlikeliness about it) then the question
is, what is the besis for this key, 60 % Buropeans, 20 % Americans
and 15 % Asians etc.? Docs it for exemple represent a political
preference of the members of FAO, or a preference on the part

of Fi0 and/or UNDP? :

After having presented thc table and askcd the same questions
to the FAO secretariat we got the following answer from the

Director of thce Perscnnel Division: 23)
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W . In principle, for certain politicsl and budgetary reasons,
international organizations and Fi0 try to balance the staffing
of field projects from the nationelizty point of view,

From the budgetary point of view, for instence, it should be
noted that international organizations try to utilize the
currency made evailatle by the voluntary contribution of Member

Governments to UNDP, by buying ecuipment, etc,

2. However. it snould te noted that the difficulties of
recruitment of specialists not oaly qualified technically but
also linguistically =4ud with previous experience in developing
countrieg., complicates to a2 great extent the recruitment task
0of international orgenizaticns. In fact, Tus tabulastion prepared
by mr. Gran reflects very much the conditions of the labour
market of qualified experts rather than the result of a definite
nationality recruitmert policy.

Therefore, statistically speaking. it is quite normal that
the number of experts and projcct maragers coming from the same

country is more or less similear.,®"

In the next section a similar indication as the one ir Table
15 of the nationality distribution in the FAOQ secretariet will
be given, Maybe the expert distrivutrion has a similar counter-
part in the secretariat?

The general conclucion from Table 15 is that the EBEuropean,
not the Americen element is preponderate and that within the
European group the British compose by far the largest subgroup.
As we shall sce latcr many indicators show thet this group is
largely recruited from earlier colonial administrators.

Let us take a closcr 1ook at the European group of experts
and study how it is distributed in the main regions of UNDP/FAO
operations., The following trbles give a picture of this, the
first one showing hov each national expert group is distributed,
the second one shewing how the while expert group in cach

region is composed.
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TALBLE 16 A.

Buropean experts distributed on projects throughout the world.

% computed vertically,

EXperite Bast British|French|Italian|German Scandin— Ot e
;;;;:ET“~\}> European avian European
Asia 33 25 7 3 33 44 22
Africa 39 34 48 51 21 14 34
Middle East 10 L 14 12 8 13 12

(‘purope 2 4 9 5 3 6 2

« south/Central )
America 16 23 o 4 35 23 28
Total 100% 100% 100% 100% 100% 100% 10094 Abs.

N=61 |[N=319 |N=162 | N=60 |N=73 Fq=1o4 N=246 :sggglr
No. of projects . I
with type of 25 65 55 17 Dilare! 28 BN =256
experts N=172 i
AAIBI0D =1 (O Ik
Distribution sf European experts in thé five main regions of
FAO0 operations,
% computed horisontally.

{ “\Efgiffi\‘ giitern British [French| Italian |German |{Scand %E?er W notals
Region: o} .
Asia 8 23 5 1 10 19 23 99 N=239
Africa 7 S 23 6 4 4 24 100 N=342
Middle East 5 54 17 5 5 10 24 100 N=129
Europe 2 25 32 ) 4 13 17 99 N= 48
South/Central : )
America E 28 13 1 10 9 26 100 N=268
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It can be seen (in 16 A4.) that only the Sceandinavians and
the Germans arc without their largest group in Africa, while in
contrast the French ncarly have half »f all their project cxperts
in this region. We note also the relatively lrarge % of the French
group on European projects, It is tempting to draw a line to the
gaullist European policy. Turning to the Italian contingent we
note the cxtremely low % in Asia and the extremely large % in
South America, a distribution that may coincide with the Italian
knowledge about and contact with this continent, Lastly the
Scandinavians are highly concentrated in the isian region. The
general impression is that FAO sceks to avoid "difficult" politic-
al combinations in the structuring o2f projects for the different
regions,

In the second percentage-table (16 B.) we see that the British
constitute about 1/3 of the totnl group of experts to cach region,
except in Europe where they reprcsent 1/4. Here on the other hand
the French constitute about 1/3. We see also thet "other West
European countries" represent a substantial part of each of the
regional contingents,

Now sending European experts to the developing regions they
are most acquainted with might not wholly further the cause of
good projects, In a technicnl administrative sense it seems
efficient, the experts know the language, the geographical region,
etc., But in a political, social sense perhaps not. "Unacquainted"
experts are more unbound, they probably pose more daring questions
and perhaps further more novel solutions to central problems,

If this is the case a random distribution of experts in terms
of nationality and social background would seem relevant, using
professional competence and 2bility to identify with the needs
of recipient countries as central criteria for choice,

As a last picture of the regional distribution of experts
we have data on 88 Scandinavian experts, (Scandinavia here
defined to include Finland and iceland). These data present the

following distribution,
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TLBLE 17.

Tocation of Scandinavian experts (in %).

% horizontally

Region Asia Africa Middle E. Europe S. America Totel

Experts 1 2 2 4 5

Norwegian 32 13 10 8 27 100 N= 38

Swedish 56 11 11 11 11 NOCORSTE= I8

Danish 15 20 o 5 25 109, Ir= el

Finnish 57 29 = - 14 G0 =" ¥

Icelanders 60 20 - - 20 100 N= 4%
36 16 .5 T 26 100 N= 88

% vertically

Region Asia sfrica Middle Europe South
Experts East ; Limerica filepiia
Norwegian BIE A 36 e 50 61 4%
Swedish 31 14 e o) 9 20
Danish 9 29 54 i 22 23
Finnish 13 14 - = 4 8
Icelanders 2 7 = - 4 6
100 100 100 100 100 100
N=32 N=14 W= W N=23 N=88

We note that the largest group of Swedes is in 4isia while the
largest group of Norwegians is in South America (suprosedly on
fishing projects). The Danes on the other hand are concentrated
in the Middle East, while the Finns and Icelanders are on Asian
projects first of all, In the second table we note the preponder-
ance of Norwegians, even if Norway both in population and GNP is
smaller than Sweden and Denmark.
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We have in the preceding parngraphs gained a picture of the
recruitment and placement policy of UNDP/FAO in the Operation of
development projects. We hove the impression that in one sense
attempts ar: made to avoid pclitical contrasts between the project
and its environment. What is thec situaticn within the projects?
Taking the five main reégions FALO operates in, we have looked at
each project and registered how many regions were represented by
One or more experts,

The result was the following table.

TLBLE 18.

The regional spread of S De b peThiT e T i,

No. of regions represented
on each project 1 2 3 4 5

% of projects 15 3¢ 40 8 1 100 N=170

51 % of the projects have one cr two regions represented while
9 % have four or five. Again an indicator of a very carcful policy
of cultural integratiosn appears. The number of regions represented
on the average is 2.4.

The professional background of the total number of experts
registered (1806, see Table 15) will not be given, only the project
managers will be studied on this variable. However, we are inter-
ested in the development of the number of experts trained in the
social sciences since the start of the Special Fund/Fi0 program.
in 1959/60, because this gives an indication of the interest in
the organization for the social aspects and social consequences
of the project implementations. Although the classification was
difficult because of differing and unprecise terminology in the
catalogues used, the following Table gives a picture of this
development.,
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Experts trained in the Social Sciences on
UNDP/FAO projects. (Assignments per year).

Year 1960 61 62 63 64 65 66 67 Total
1"§:§E§ied 5% ot P i g Mg S e cT
O oD SO T S R TIONE ST T ol S T
Coef£§°ient 0.25 0.33 0.38 0,65 0.40 0.80 0.65 1.00 0.56

The table indicates a close to even incrcase in the recruit-
ment of this group of experts, and under the assumption of equal
number of experts per project, their relative importance has
also increased somewhat, as the coefficient indicates. However,
the total, 96, is only a little more than 5 % of the totsl number
of experts on the 171 projccts. As we shall see later, this group
of experts is also located on projects solely under Rural Insti-
tutions Division, thus in little contact with the more technical
projects (dambuilding, pilot farms, land and water development
etc,)

Let us move one step closer the FAO leadership question by
studying the distribution of project managers (PMs). First of
all how are the project managers distributed regionally?
The following table shows how four main groups of PMs (and their
projects) have been placed. (The table giving the overall picture
is attached as Annex 5.).



&ilse..
TABLE 19

Location of Projcct Managers,

o
Nation- .g ﬁ
alit X
v NN = 2§ ol
PM < = 5D w 13 [ ANS)
S s o O e e
i o s = « n £ < 7 3 0 4 o TOTAL
o + O 4 ~ c = + 3 O & B =
— o <t < M| O R ) <t O <t
™ USSR 1 3
Scandinavia 2 %) 2 % 2 1 1%
United
Kingdom 1 7 12 2 1 1 4 4 32
USA 1 4 5 4 6 2 22
TOTAL 4 16 19 . 9 2 il 12 i 7 70

From this table we get certain indications of UNDP/F40 policy,
(it is believed by this student that Fi0 is practicelly alone in
deciding this location of different nationalities), and it tells
a.little about the possibility FA0 has to locate different nation-
alities at random (thereby achieving a kind of political integrat-
ion)., (Of course full randomness would not be professionally fea-—
sible, taking into account the need for the managers to know the
project region and culture, and the advantage it is that he speaks
the indigenous language.) However, the table indicates the scope
of cultural or multinational integration that FAO accomplishes
through the projects.

We note that of 3 Russian managers 2 are on projects in relative-
ly small Asian countries and the other on a project in Eastern
Europe. The integrative effect is not striking. We secondly note
that the Scandinavian group is extremely well spread in all regions
outside Europe. We note also that 8 % of the total number of pro-
jects (13 of 171) are led by Scandinavian managers, Turning to
the British they again clearly are the largest group, and also
the group with widest spread. There is also a clear concentration
in Africa with 38 % of the British managers on projects in this

region,
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However, as we have noted earlier, (page 90), A4frica also has
the largest number of projects, thus maybe explaining part of the
British "preference" for Africa, The Americans on the other hand
have their largest group of managers in South America. From the
right hand column we see that 54 of 2ll the projects, or 32 % of
171, are anglo-american led,

The conclusion is that there is an obvious preference for
putting project managers in places where they have thc best know-
ledge or the largest interest in working. Thus Ameriecans preferx
South America, the British Africa where they earlier have been
engaged in a number of colonial adventures, and Russians in Asia
and Eastern Europe, The Scandinaviens also fulfil their image of
professional, internationally oriented neutrals,

However, an equally strong conclusion is that the integrative
effect present in the location of project managers is strong and
undeniable. :

By combining informetion on the distribution of project managers
with information on the distribution of experts we find an express-—
ion both for the degree of cultural integration in the relationship
PM/experts and an expression for the authority relationships in
the project program, authority measured in reletive contrcl that
project managers have over experts from other regions, The follow-
ing table shows the nationality distribution of experts under
each group of project manzagers., The abso’ute numbers are given
together with percentage computations both horizontally and
vertically.

It can be noted that 66 % of the experts under Russian project
managers are Asian, 72 % of the experts under British leadership
are European while 47 % of the experts under U.S. leadership are
American, A tentative conclusion is that the larger the super-
power the more authority it has over experts from foreign regions,
when the superpower is working in the sphere of international
development,

In general it is more common than not to put experts under
the control of their "own" project managers. The only two groups
of project managers that have more "foreign" experts under their
control than their "own'" experts are the U.S. Americans and Asians
from relatively small Asian powers (Other Asian).
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From the table over vertical percentages we see that 31 % of the
American experts are controlled by U.S. project manesgers, 37 %

of the Eurcpean experts by British PMs while 27 % of the Asian
experts are controlled by Project Managers from relatively small
Asian nations. If we sum up we find that 4% % of the Asian experts,
49 % of the American experts and 69 % of the European experts are
controlled by their "own" project managers (4sian, American,
European project managers respectively).

We can sum up this information by grouping together the differ-
ent nationalities of managers and experts from the three main region
Asia, Burope and fmerica, We then see clearly how experts from these
regions are allotted to managers from the same regions,

TABLE 20 B.

Regional distribution (in %) of experts and menagers
within' the projects.

Nationality of experts.,

Nationality

Project manager ¥ Asian European American
Asian 43 14 1€
European 38 69 o7
American 16 12 49

Source: Table 20 A.

While 14 % of the European experts are under Asian leadership,
38 % of the Asizn experts are under Turopean leadership. This may
well have its cause in the perceived recruitment possibilities,
but it clearly indicates the European preponderance.

It is from the above analysis clear that in the planning of
development projects the question of now to structure the projects
in terms of nationality combinations is equally important to the
question of professional structure of the projects, and that the
organization in this sense has to engsge in political evaluations,
These evaluations tend in the direction of "avoid contrasts" and

although these conclusions are normative, we dare say again that



-111-

the above material indicates a hesitant policy of culturel inte-
gration,

The importance of the European element in the project program
may have many reasons. The organization headquarters is situated
in Europe, more specifically in Rome, a factor that may attract
more European applications and larger European recruitments than
from other regions, If however only professional considerations
were of importance, we believe that the American element would
be stronger than it is because of the extremely large educational
capacity of the US., However, Americans may not be as tempted to
apply for work in FAO as for example Europeans. The importance
of Europeans may also be related to the dissolution of European
colonies, It scems natural to believe that colonial administrators
not wanting to return to their home countries would apply to FAO
or a similer organization for work they feel they know how to do,
In many of the unstructured interviews held in the organization
information to this effect was given. Several informants added
that those applying often did so because they would have social
and employment difficulties if they returned to their home
country, and that FAC for this reason was " a haven for unsuccess-

ful and unhappy colornial administrators".

We can study thesc problems a little further by looking at how
the different project managers are graded. Grades in the orgsni-
zation range from Direcctor General (DG) down through Directors (D),
Professionals (P) to General Service (GS). The relevant scope
within the project program is highest D2 lowest P3. The following
table shows some interesting data. We note first that the British
have an exceptionally low percent in the D1 and D2 classes and
a relatively high percent in the P4 class., The picture is exactly
opposite for the French project managers. - The Asians are highly
concentrated in the middle group, P5, while the Scandinavians are
strong on both sides, D1 and P4.

The distributions may indicate a professional quality-evaluation
of the personnel assigned to the projects,
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What professions do the project managers belong to and what
is the relative importsnce of the different professions? Let us
look at the distribution over time and make some comments about
it. We note in the following table that agriculturalists naturally
enough form the largest group, representing overall 50 4 of the
Project managers. Although information is missing, it would bec
of interest to study from what social strata these experts are
recruited because a central idea in a2dministration studies is
that their identifications are of importance for what problems
they find interesting and for what groups in the environment they
define as clients to the organization. o

The next largest group is the engineers. Their ideas about
successful projects most likely fall within technical categories
(like much irrigation water using little energy, dams that don't
break down and technically efficient farm machinery). Their inter-
est in social and cultural problems (how does the introduction
of a2 special kind of fsrm machinery affect the social relation-—
chips in a community etc.) is usually small,

Economists and social scientists (scciclogists) occupy about
equally many positions as project managers. We believe there are
significant differences between micro and macro oriented econom—
ists concerning the values and goals they deem important, but
unfortunately, the material this student had access to did not
differentiate, Economists naturally study protlems and council
clients using economic nmeasures for what is good, what is =a
successful project etc, Social scientists on the other hand see
the different elements of projects in relation to the effect they
might have on interpersonal and cultural factors in the specific
environment the project is located. Their criteria of success,
of useful goals etc, are much vaguer than the other professional
groups here mentioned. They probably function more as a mediator
of contact and as an adjustment factor between project and social
environment.
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Developmental trends in Table 22 are difficult to discern,
but we note the increased number of enginecers employed by FAiO
from 1964 to 1966, The employment of social scientists as project
managers may be dwindling, but the small numbers in the Table
make any such statements very uncertain. The overall conclusion
is that the distribution represents a good starting point for
efficient tcam work, especially if it represents a norm for most
project employments. (The project managers of coursc have little
interaction between themselves).

TABI\E 2 2 a

Recruitment of professionals
(Project Managers)

Absolute ;
numbers e Year of project approval
Profession PM 1960 |61 |62 |63 |64 |65 |66 |67 |Totall ¢
Economist . 3 3 2 6 % i 11
Engineer 1 1 4 1 4 5 6 25 16
Natural science 2 4 6 G
Social science 2 2 3 1 2 2 1 14 9
Agriculture e 5 g 2o L 7§15 7 2 7 50
Veterinary 6 1 1 4 3 15 10
Total 1T iohOs 120 264 B2= [ 52k 420 5 154 1100
% 7 6 112 117121 |21 |12 L 4 100

If we study the relationship between profession of PM and project
type (see Annex 6 for tabular presentation), we find indications that
economists and'engineers most often lead survey projects while natural
scientists and sosiologist lead research type projects., One of five
training projects are 1lzd by social science trained managers, while
none of the survey projects are led by this type of managers. Only 3
of 100 pilot projects have social science leaders.
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Looking at the total number of experts trained in the
social sciences the picture is somewhat different.
TLBLE 23,

Experts trained in social science related
to type of project

Research Survey Training Pilot

1. No. of experts 26 3] 27 12
2. No. of projects 10 18 7 7
Ratin 1:2 2.6 T 3.9 Fok

The weight of this type of expert is again largest in training
projects, second largest in research and smallest in Survey and
Pilot projects. All types of projects however have some contact
with this type of personnel,

As was seen in the nationality analysis of the project
managers (page 112) the study of their grades could be used as
indicators of the evaluation of the different groups. (Whether
the grades also indicate authority distribution is an open
question that only can be answered through an empirical study
of authority). If we make the same study but this time in
relation to the professions, the following table can be constructed,
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We note the very high percentage of economists and social
scientists in the D1 class, The one project manager in the D2 class
is within the social science categcry. We note also that engineers
are most heavily skewed toward the lower grade P4 and that the
only manager in the P3 class is an agriculture man. Howcver,
taking the large size of this group into zonsideration this is
not a significant expression for the organization's evaluation
of this group. The size speaks more clearly., ( 39 % of all the
D1's are agriculturalists,)

We have in the preceding paragraphs gained a picture of how
the accumulated FAO/UNDP project structure looked around the
middle of 1967, We have seen how the .isian region has been with-
held from a relative share of project resources, mainly because
of China mainland not being a member of the UN systen-

The projects have in later years tended towards a more technic-
al character with implementation of relatively concrete under-
takings as the main line of work. Study and survey projects have
seen a decline, At the same time however, the interest for insti-
tutional and social aspects of development projects has increased.,
Rural institutional problems have ccme more into focus, and the
recruitment of personnel trained in subjects related to the social
sciences has increased, at least in relation to number of projects
started per year, However, the importance of this group of per-
sonnel in the organization as a whole is still minute.

The cultural background of the FAO/UNDP projects, that is the
basic ideas about the individual's relation to the collectivity,
the structure of the good society, the role of leadership, of
education and perhaps also of religion,., is basically European
and especially British. European experts are on all projects,
Europeans are leaders on more than half of the projects and thus
control the actions of one of every two experts assigned to pro-
jects by FAO. The impact of this European orientation may well
be very large. and distinct, especially if it is correct that
many of the experts are earlier coloniel administrators. In gene-
ral it seems that a morc detailed and sociological study of the
recruitment of experts to development projects (and to the FAO
administration) would be of interest if we want to understand
the political, economic and ideological implications of the
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project program,

The projects werc as we have seen highly spread, 90 developing
nations are involved and each receives a few million dollars in
project allocations. Trends in the allotments were difficult
to find, but some indications of more money to poorer countries
were found, especially in Latin America, However, a central con-
clusion is that FAO has not deemed it possible or necessary to
construct a coherent development policy, concentrating on certain
aspects of the development problem with its meager resources.
Rather it seems that the idea " a little to all" has served as
decision-making criterion.

2. The generation and choice projects.

In the preceding pages we have studied the UNDP/FAO policy
as it is expressed in the structure of the operational project
program, Type and location of projects indicated how UNDP/Fi0
evaluated their role in agricultural development and the study
of experts and project managers gave 2 picture of the political
problems and tendencies present in the field work of F4i0. In
other words some of the values that permeate the planning of
development projects in Fi0 were disclosed.

What are the sources of these velues? In this section we
turn to the organizational processes behi~d the opcrational
program, Although the project program is the final outcome of
a number of "siftings" of diversified information and demands
for projects in FAO and UNDP, the progrem will be used to in-—
dicate some characteristics of the planning process in the Or-
ganization.

Looking back at Diagram 4 we now move downwards to the central
variables or factors "search", "focus of information" and "division
of labor", to see how these influence the generation, development
and choice of projects that are to become operational, We will
largely leave aside the sociopsychological problems of decision-
making and take a more macro-approach to problems of authority,
communication, coordination and focus of information. This way
the hypotheses of Simon; Thumpson and Dahl Jacobsen more or less
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are teken as postulates about the functioning of an.administrative
system, with all the chance this represents of going astray in
an international organization,

The problem of innovation in orgsanizations is impeortant
in discussions about administration, Some believe it is important
because of rapid change in the environment, and that organizations
only survive when they adapt to these changes.zs) Others believe
the problem in addition is related to political prefercnces
and values, innovation and adaptation in organizations being a
prerequisite for a democratic society, 26) This student believes
that the problem of innovation related to individuals in a decision-
making situation is in itself a too limited approach because the
"real" problem of imnovation is the propagation of new values,
an ability that individuals generally do not have, their values
being unchangeable over relatively long timeintervals., If we
agrce in the last position, studies of innovation should be held
at the organizational level, and the "new man" or '"new group"-
theories of innovestion become attractive, 217) In the present
study of planning or project development in FAO we will discuss

the problem when investigating the process of project-initiation,.

a) The formal planning process,

The formal procedure for applying and setting up plans

of operation for the projects, as expounded by UNDP and F40 28)
is in brief as follows.

1. Requests are submitted by member governments to the Managing
Director of the UNDP. In ecach country only one channel is recog-
nized as the correct applicant,

2. After consideration in New York the project-suggestion is
transferred to an eppropriate agency for professional scrutiny.

An investigation team, financed by UNDP may then go to the country
concerned if this is deemed necessary,

3. When the Managing Director evaluates the request as satisfactory,
he presents it a2t a meeting of the Governing Council of the UNDP.

4. If approved, the Governing Council formally appoints an agency
(usually ~ UN agency) to set up a plan of operations,

5. The plan of operations must then be approved by the three

parties involved: Government, UNDP, and executing agency.

6., Final approval to commence execution is given by UNDP.
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This procedure, more or less conceived of centrally, that is
in connection with the political trends in the UN General
Assembly around the end of the 1950's, is the basis fcr the
development of FAO's work in the UNDP' sector. The procedure
puts the organization's focus keenly on the government personnel
in each country and makes the planning and implementation of
projects highly dependent upon the willingness and stability of
this personnel, Although this is a function cof the international
climate, a climate that emphasizes the sovereignty of individual
governments to a point perhaps detrimental to the actual wishes
of 2 large majority of nations, it might be possible to find
channels of communication for international organizations that
would add to the general contact with the environment 2nd its
needs without obliviating the government and UN view cf a cne
channel communication., This question we will discuss later,

Point two wes meaningful a) when the plans for UNDP were
being borne cut centrally in the UN and b) as long as the pro-
gram was relatively small, As the case is now, with several hundred
multimiliion dollar pfojects being, requested eaghi year, it has
become a hopeless task to eveluate the projects in New York,
Formally, however, the procedure hes been upheld although in
reality some decentralization to the specialized agencies has
taken place as discussed earlier,

We note in general the large number of steps that have to be
taken before any cperational contact with the environment neceding
the project actually occurs., The planning and approval stages
may take two ycars and more, The danger of separating planning
and implementation both in terms of time and place to a degree
that makes meaningful work impossible is obvious,

Basically the procedure described above is built on a kind
of totality-concept of rationality and planning. Projects are
to be requested by governments in need, approved centrally for
more than 100 countries and planned by single, more or less
universal international organizations., After looking a little
closer at the planning system FAO is tied up in, we will re-
turn to a normative or somewhat speculative discussion of this
concept of project planning,
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b. Sociological study of the planning system,

The planning problem crn analytically be divided into three:

1) Finding information 2) processing information and 3) making
authoritative decisions. These three steps are related to the
planner's or the planning group's knowledge. As Press and Arian
do in their book, 29) we can distinguish between four kinds of
knowledge:

1) technical skills,

2) perceptions about the legal structure of authority,

3) interpersonal relations within the organization and

4) societal valuecs, norms and ideology.,

We will look at the relationship between the planning phases
and these four types of knowledge consecutively., The analysis
will be on a general level, as interviews in the organization
trying to clarify these relationships were stopped,

The search for information is related to how attention~directing
stimuli impinge on the person or group searching, 50) Some of
these stimuli come from the environment, some from the surround-
ing organization of people and some from the specific knowledge
the planner has (as defined above), The relative importance of
these sources is an empirical question, but it is believed that
the planner's basic knowledge and orientation is of utmost
importance. It probably establishes a general framework in which
the other factors can vary. Let us therefore take a brief look
at knowledge of type 1) within the organization., If we look at
fhe randomly chosen sample of project supervisors 51) we find
the following distribution of professional fields:

TABLE 25

Professional background of project supervisors,

Agricultural training 10
Engineering 5
Economists 4

Natural science 1
Social science 1
1
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We believe this teble indicates about the same distribution
as the one we found for project managers (TABLE 22), agricultural-
ists having about 50 % and engincers being the next largest group.
Whether there is a causal relationship is difficult tc say, but
it is of course tempting to state that the background of the
planners is cause of the technical knowledge distribution in
the manager group.

Knowledge of type 2) was difficult to get at, but from the
unstructured interviews some ideas can be set forth, a) thz legal
structure of authority (position descriptions, hierarchical struct-
ure, rules of procedure etc.) is very complex and therefore a
hindrance for flexible action. b) the legael structure in the
organization has not been adjusted to the new operational activities
that FAO has acquired mainly through UNDP. This has created a gap
in the organization between rules and activity, a gap that has
been perceived as a planning crisis, and has explicitly been
raised in the organization as such. In section 4 of this chapter
a closer analysis of the crisis will be undertaken.

c) As the organization has grown in size the legal structure has:
become more and more detailed in an attempt to cope rationally
with the problems of interaction the larger size poses.

Result: No one has an overview of the rule-repertoire and coordin-
ation breaks down with each new rule that is established, For

this reason, and because it probably is pro-innovational, many
have suggested loosening the rule system ‘n the organization,
loosening and building down the hierarchical structure and thereby

letting organizational structure more adapt to knowledge of type
1) and 4), 52)

Knowledge of type 3) also affects the finding of information
relevant to the planning of projects. In a multicultural organi-
zation like FAO it is believed that relationships between members
of the same nationality will be a dominant structural aspect of
communication. Only impressionistic data on this exist from FAQ:
a) When requesting general information on the functioning of
FAO a person of nationality A always sent this student to persons
of nationality A higher in the organization.
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b) When meeting informally, the contact within nationality
groups seemed strong. Organizational problems were often discussed.

When asked if language problems were difficult the answer
generally was no. The question of whether it was noticeable or
not that different administrative traditions were present in the
organization, those asked had difficultics in answering. Members
in the personnel unit were most frequent in viewing this as a
problem, Otherwise the general impression was that adaptation
to a specific FAO~way of working was rapid for most newcomers,
However, most of the people interviewed clearly distinguished
between good and not so good members seen as administrators, and
to what degree above mentioned problems constituted this judge-
ment is not known,

More generally interpersonal telations were influenced by two
aspects. 1) A high degrec of centralization »f decisiocn making
power, both within the crgaenization and in rclation to regional
offices and project personnel in the field. It was generally
the opinion of the interviewed that this to 2 high degree stifled
initiative in the system. It was also stated thet ceniralization
was combined with a high degree of politicizing at the top levels
of the organization both internally and in relation to govern-
ments. This was often seen =2s a factor that introduced irrational,
non-professional elements into the planning ¢f projects at lower
levels, elements that were detrimental to a strong parception
of goal fulfilment at these lower levels of the organization.,

2) A second point was the perceived gap between top and middle
level administrators in the system, Communication between these
levels seemed very small compared to communication within them.
This seems to explain some of the lack of operational policies

at the middle level of the organization, that is policies that
were clear and welldefined subgoals under the general theoretical

goals of the organization.

On the more psychological level the personnel in FAiO seemed
rather discouraged and many were of low morale as to the useful-
ness of their work, etc. Most of those interviewed touched on
these problems. Morale had howaver been at a low at the point
of Sen takeover, 53) and h:d substantially improved since then.
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One person interviewed put it this way, "I don't know any Italians
outside FAO, and that doesn't matter., But I do personally know
about 200 FAO-member life stories, Not one of them is entirely
clean even in a simple non-idealistic sense." Another of those
interviewed stated that several of his colleagues were useless,
These statements stood in contrast to the optimistic viewpoints
forwarded in the most active divisions in the UNDP/FAO sector.

The question is whether these psychological reactions are
related to the FAO administrative system, Some of the points
mentioned like the centralization, the totality of project plans
and the impact of new functions can have an influence, but study
of this has not been underteaken. One hypothesis mentioned, that
the closer Headquarters personnel are to the concrete field
activities, the more optimistic they are about their work, prob-
ably would be supported in such a study,

Turning lastly to the role of societal values and identificat-—
ions in the search for project information, we again miss specific
data, and we base our comments mainly on the nationality distri-
bution in the organization.

From 1957 FAO was led by the Indian, earlier ambassador, Dr.
B. R. Sen. As we have seen in the historical description, his
election followed the fall of two American Directors General.
Sen's election had substantial support from the British, many
of the underdeveloped countries supporting the imerican candidate
Davis. Today the Director General is the dutchman Mr. Boerma.

The European element in Fi0 is definitely strengthened. His deputy
however is the American Oris V. Wells, earlier in the US denart-
ment of Agriculture. In the election in 1967 many underdeveloped
countries supported the election of the Africen Mr. d'iArboussier
(he received 30 votes on the first ballot).

We can generally conclude that at the top level in the organi-
zation the European/Americsn culture and value orientation is
dominant, and that this orientation seems to permeate the rest of
the central administraticn and the field projects.

The probably most influential group of persons in Fi0 in the
operation of the UNDP/FAO field program is the leaders cf the
divisions, the division directors. Information is not complete
or systematic, but some elements of the picture can be set forth.



5=

Americans are centrally placed in policy coordination units and
in The Program and Budget division. We find Americans also near j
the head of the largest FAO department, the technical department034'
It was obvious that some of the Americans were close to omnipre-
sent in organizational planning. These examples were selected
by this student, and say little about the¢ overall distribution
of values and societal norms and ideologies in the organization.
But we can conclude that several Americans are centrelly placed
in FAO.'Whether this is a function of American appropriations
to FAO (well above 30 % of the total) or a function of other
factors is not known,

In the F4i0 headqua;é;rs in Rome there seems to be about 140

project supervisors, Taking thc small random sample of 21

of these, we find the following nationality distribution.
TABLE 26

Nationality distribution of project supervisors.,

Nationality Absolute %
Furopean 14 67
Ltmerican 3 14
Asian 4 19
African 0 0
Total &2 100

Comparing this table to TABLE 15 we again see a general simi-
larity, with a definite majority of Europeans., Let us 1look a
little closer at the structure of this group snd their decision-
making influence. From which European countries do the supervisors
come, how many projects do they supervise and how many experts
are under their control?
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TABLE 27.

Project supervisors' control over projects

Nationality No. of Noc. of No. of
supervisors Projects experts
Abs. % Abs. %
East European 1 2 - 5 28 7
UK 5 11 30 134 35
Frence 2 5, 8 34 9
Scandinavia 2 7 19 75 20
Other West Eur. 4 5 14 25 i
EUROPEANS 14 28 76 296 78
US AMERICANS 5 6 16 49 156
ASTANS 4 3 8 D S
Totals 21 37 100 380 100

We note the preponderance of the British within the European
group and the lack of Italian or German supervisors in the sample.
The table also strengthens the picture of European dominance in
this part of the planning system. With 67 % of the project super-
visors the Europeans control 76 % of the projects and through
these 78 # of the experts. The strength of the British group is
more outspoken, with around 25 % of the supervisors they control,
30 % of the projects and 35 % of the experts. The American super—
visors on the other hand have 14 % of the supervisors, 16 % of
the projects and 13 % of the experts, However, the role of super-
visor is often combined with other planning functions, and the
Americans in the sample had high positiouns in the system besides
being supervisors. The weak control in this sense of the Asian
group is as outspoken as the\strength of the British. One of the
Asians must even have been without a project at the time of being
registered. We can gcnerally conclude that the British and the
Buropean influence in this strata of the planning system is strong,
and that the social and economic values and technical viewpoints
(with all the implications these have for the SOCiety where they
are applied), will be preponderant in the structuring of project-
information and in the choosing of "good" projects in the FAO-conte:
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c) General relations to the environment,

An extremely interesting and important gquesticn that can

not be delved into with the materiz2l 2t hand is how actually
the planning system described above, with the cultural value
bese it has, perceives,com:unicates and exerts influence on the
project environmenfs.
How does the FAO system in other words interact with the environ--
ment in constructing and implementing projects? It would be very
interesting to relate more precisely what we now know about the
system, and in genersl about its interaction with the environment
to a detailed study of the planning and implementation of a select
number of UNDP/FAQO projects. How do the values present in the
project plans compare to envirormental ana systematic (FAO) values,
and what happens to the projects when they sre implemented? Do
they enhance positive values relative to the_project region?
and do they - in turn - affect the FAO planning system in any way?

In general we believe thet most of the prcject countries take
whatever projects they cen get, and that this together with the
very limited resources, gives the organizations & very large
influence over the composition and location of projects. It is
also believed that the feedback of project results to the organi..
zation's planning work is minimal. 411 those interviewed on this
question stated that reports from completed projects were hardly
ever read, and in any case no systematic discussion or use of
the results in the reports were under*aken. In the Budget Division
there was gencral mgreement that no one knows the effect of pro-
jects, except maybe some of the field personnel, but their in-
fluence on planning is minimal.

Most of the planners also felt thet the guestion of goals
was unproblematical. Agricultural development was for all of
them fairly well defined, and it was technicel/scientific factors
that decided whether the project should be of this or that type.
Those who identified problems in this respect were more generally
interested in social development, stating for example that they
felt much more thought should be put intc tie relation between

z
agriculture and other sectors of developmento/6)
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In general the FiO-problem of communicating and understanding
the environment is extremely more complex than in most national
settings. The gquestion is however if this complexity is reduced
S0 severely that important information does not reach the orga-—
nization. First of all the system is geared to communicating
with governments (130 0dd in all). Problematical situations for
FAO are first and foremost defined by national governments.
Politically embarrassing problems will probably not reach the
organization, in their full force. On the other hand FAO's access
to governmental channels of communication ond guvernment con-
trolled resources will often increase FiO's potential for action.

It is probably of importance for the work of F.iO what
kind of govermmental systcm it mecctls in the country.
Structurally it is believed, a2s an untested hypothesis, that the
existence of a central planning and cosrdinating unit in the
government will reduce the relative influence of FA0 over other
departments in the government. 57) Whether this results in
reluctance on the part of FAO in its relation with the government .
or whether it increases the responsitivity of Fi0 to more general
aspects of the countries' own problems is not known and open for
study.

FAO tries to communicate with the environment through a host
of other institutions. FAO/UNDP experts visit the organization's
headquarters, especizlly before going out tc projects,

In most countries there are FAO or UNDP ~ffices through which
information is geined and communication channeled. FAC-committees
at the national level alsc exist, being the local furnisher of
answers to most questions the organization sends to member
countries. In Norway it was noted that all questions asked by

A0 to The Foreign Ministry that were not of clear political
content were sent directly to the FAO-committee. b8 FAQC also has
relatively large regionnl offices, but these h=ve been used to

a large extent as representative organs, not as real parti- :
cipants in the planning angd decision-making work at Headquarters.39/
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d) The initiation of projects.

An important propositin in the present paper is that in
the operational field-programs the initistive by and large and
quite contrary to official policy, is in the hands of F.i0 experts.
The reasons for this are partly found in the structure of Fi0
and in the financial mechanisms of UNDP. How did the random
sample of project supervisors at Headquarters describe the
sitvation? First, 16 of 21 supervisors answered the question on
project initiation. 13 or around 80 % stated that projects are
in reality initieted by FAO personnel in Headquarters., Two meant
that government institutions were the initiators while the last

40) were most

one felt thet the FAO country representatives
active. On asking if this role of initiation was an expected part
of their work, 16 of the 17 that answered stated that it was not
formally expccted., 11 stated that it was expected now and then

and 5 that the role of initietion was not expected at all. So we
see a conflict. On the one hand most FAO experts take pert in
project initiation, on the other it is quite strongly felt that
this is not formally a legitimate prrt of their function,

We do not have data on the 2ttitudes of project governments
concerning F5i0s role as project initiator. On the one hand however
we believe that they are in large need of resources and therefore
quite categorically accept project proposals. On the other hand
the awakening of national sentiments and the establishment of
distinct national political systems contradicts to some degree
a general acceptence of the relatively unified FLO approach to
development., We can speculate here on the relation between FAO
and the many project ccuntries., If the large FiO initiative is
widely accepted in project countries it could support the idea
that, in the present situation, the project countries accept what-
ever offer the UWN agencies make. A consensus in the project
countries about the values and the structure of the UNDP/FAQ pro-
jects would also indicate that FAO works in harmony with the
development interests of the poor countries. This would, as
Eisenstadt41) has suggested, allow FAO initiative and responsibi-
lity in the planning and implementing of projects. The opposite
situation, however. where there is conflict between the values
dominant in FAO and the needs of the developing countries, would
make the national gocvernments guard their field of influence, and
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the initiative and responsibility of outside authorities would be
circumscribed., Thus in a period of valuc consensus power and ini-
tiative would be decentralized in relation to national governments
and the power cf international orgsnizations would augment
if they were deemed efficient working units. In periods of value
conflict contraction of power would take place in the most in-
fluential political orgens, for the time being definitely the
national governments,

The last description seems to be the one closest to inter-—

42) We are in a period of contraction of power.

national reality.
in the hands of national governments, That large project ini-
tiative is in the hands of Fi0 then seems problematical, How

can this be analyzed?

1) The politicel role of Fa0 may be perceived 2s unimportant in
many member countries. Letting FiO have initistive then results

in some project allocetions and little political influence, and

the initiative is therefore accepted.

2) The structure of FAO may be such as to fulfil the different
demands made by culturally and politically different groups in

the environment, The above analysis of the structure of the
organization and the project progr>m seems to negate this position.
(Small Asian representation, agriculture vs., industry etc.)

3) The planning system and the planners in Fi0 may be working
without contact with the conflicting velues and needs in the
environment. That very little is known in the organization about
the impact or success of projects may indicate thet this is

the case,

The organizational mechanism that furthers the divisions'
interest in initiating projects is that the initiator most often
will be given the project for implementation and so receive
overhead allocations for administrative services. Since the divi-
sions are built around a specific subject matter, they are eager
to "sell" their type of projects in member countries. Thus the
organizational structure has influence on the policy of the organi-
zation in the environment, and we see that the more the organization
mirrors the needs of the environment, the more apt it is to work
for projects that fulfil these needs.
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In this perspective it is interesting to note how QOECD recent-
ly hros answered the questicon of why there is so much waste and
low priority assistance being performed. 43)

1) Lack of project capacity on the counterprrt (Country) side.

2) Duplication of demands (that are presented to the different

organizations) because of lack of coordination,

3) Donors (and organizations?) engage in "salesmanship".

4) Demands are adjusted to what can be given of aid.

5) Lack of overall planning,

Point 1) indicates a lack of policy-adjustment between the
body giving assistance and the recipient.
Satisfactory "absorption" of the project is thus made difficult.,
This can have its cause in the lack of sufficient and meaningful
communication but also in the fszct pointed out under 3) in the
list. The second point may well indicate the lack of coordination
between assistence-giving organizations, but just as well the inter-
disciplinary character of most development projects that are
meaningful for the recipient countries, This problem would in
other words be alleviated if the cxisting organizations - at
least at the policy level - merged. The detrimental effect of
the situation described under point 4) would also benefit from
a merger., Then the demands made on the assistance-giving organi-
zation would not have to be adjusted to 2 very specific type of
goal and most often a very specific type of approach (FAO, WHO,
ILC, UNESCO and their methods etc.). Other criteria like the
project's integration into existing national development plans
might become more prominent., Point 5) lack of overall planning

might also be approved upon.
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e) Evaluations of planning and some suggestions.,

The strong orgenizational motives for the initiation of
projects and the existing large possibilities four such initiative
probably increase the likelihood thet points one to five above
will affect the project program negeatively. How can this be avoided’
With the preceding analysis as base, let us discuss the project
planning problem in FAO in somewhat more evaluative terms.

A provocative guestion could be; Is the whole conception of a
total and detailed plan of opernfions,fully approved before any
attempts at execution are made, 2 deadend street for international
development work?

It is more and mor¢ recognized that implementation of pro-
jects depends on acceptance and support in the locel community.
This again requires the project goals to be integrated into the
goal and value structure of the—community. Now as the project pro-
gram becomes larger and especially as the communities involved
become more and more diversified, planning at the organizational
level becomes an extremely complex undertaking. When the goals
of an organization are well defined and stable (as for example
in relatively small business units in a stable market situation)
planning can be a) led in det=il from the top and b) disected into
a coherent hierarchy of tesks. When the goals do not have this
coherent and clear nature, and when the total organizational under-
taking reaches a certain size, this tyre of planning breaks down,
Metaphorically we can say. the distance to the environment becomes
too large and changes in the environment become too complex to
be registered meaningfully in a unified and centralized system.,

To attack the planning problem in this situation theory seems
to indicate that focus in the orgsnization must be on the goal-
setting process itself. It is the formulation of goals that are
meaningful and "implementable" in the environment concerned and
that can be handled through a possible adjustment of orgenizational
resources that is the primary task. And this trsk is political
in the sense thot it is a question 1) of understanding the needs
of the clients (or members of the orgsnization), 2) of formulating
projects that meet these needs both in substence and method and
3) of distributing the rcsources of the orgenization in a way
that does justice to the members and that makes fulfilment of
at least some needs possible,
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This political function is formally taken crore of in UNDP's
Governing Council. But to the extent that points 1), 2) and 3)
actually are decided upon in Fi0 the decision-msking system in
the orgenization should be adjusted to this political task and
not to an administrative task. What does this meen? First of all
that policy questions thet present themsclves within the boundaries
0f FAO be decided upon in the political orgens of F.0 (Conference
and Council)., However, to the degree that these questions are left
to the secretariat, it also should be structured politically.

That means structuring important decision-making points as coun-
cils with both professional and represcntative criteria ss
qualifications for membership. Because the making c¢f project
policy is seen in this paper as a political process left to

the secretariat of FAO to a large degree, such units might be
relevant in the planning prucess. The council-iden as used here
implies thet members are a) permanent b) elected for example by
the FAO Council and c¢) equal in status constantly.

Especially the central organization lezdership should then cowply
to this political model.

This model of pclitical administration is not relevant if
project planning is conceived as that (formal) process described
above., What implications might the new model have for planning
in FAO? Given the professional/political structure of the decision-~
making system one idea is to let projeccts be started as soon as
the orgesnization leadership has found a request a) professionally
and pclitically reasonable and b) within reasonable limits of the
organizations total resources. (These decisions would probably
have to be made regionally if they were at all to be made, and
not on a global basis as the case is today.)(See also page 34.)

FAO would in these terms start operations on a small scale in
the community concerned at a very early stage of project con-
ception, with large chance of having to terminate it. These
project-starts or project-embryoes as we might call them, could
then be allowed to grow or die depending on their social, political
and developmental relevance. A prerequisite for this systenm
would be that the embryonic project team had clonse contact and
access to information a) in the locality b) in the country govern-
ment and c¢) in the international organizations concerned. The pro-
ject's existence and fulfilment would then be dependent upon the
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project-team's ability to plan, implement and expand the project

as needs and requirements were identified. All the prcject embryoec
would have to compete for resources from thc (regional?) organi--
zation or organizations working with the subject matter concerncd.

Planning at the central level would then become a task of de-
ciding upon main trends of possible deve opment strategies with-
in each region and testing these strategies by planting project-
embryoesa The organization would be further required to answer
questions and give relevant information to the embryo-teams.
Thirdly they would be required to make comtinual decisions on
the distribution of the organization's resources between the
different projects as they developed. Lastly a centrsl task would
be to work incegsantly for as owen and ac wide chennels of commu.--
nication between project,/cuvironment/locel arg country Zovernmens
ant internntional organizations in general.

Essential for this approach would be relatively long-term
assignments of experts and personnel so that projects easily
could be stopped and experts transferred to new embryonic under-—
takings. In this way identifications with specific projects would
not be of imporﬁance before an embryo had shown that it had
ability to "live". As it is now projects are old and established
long before any concrete work in the field nes been done.

In general this planning model would seem to impl; the insti-
tutionalization of flexibility and a focus on the regional or
even local setting and situstion as a basis for project construct-
ion and planning. The interscticn of pla aing and implementatior
would become closely related and orgsnizational decision-making
would be a continuous evaluzation of develorment strategies and
technical agricultursl information., Tre whole system of FAC
could be rebuilt, concentrating on the distribution and usc of
resources in general at the central level and moving all detailed
and more tcchnical aspects of planning to the localities where
project-embryoes are nlanted., Lots of red tape would have to be
eliminated and a larger degrce of chance and risk would have to
be introduced and accepted.

This idez of an "organic" development of projects within a
dynamic, regionally oriented development policy and without any
clear and formal stages of planning, approval and implementation.
may be a viable line of work for international orgenizations.
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FAO's centralized and total approach to agricultural development
seems to be increasingly difficult as the scope and complexity

of UNDP/FAO =activities augments, The "orgsnic" and decentralized
approach would nct be a return to lazissez faire conditions, But
it would regquire another type of planning. On the one hand it
would require the development of project. and project plans in
the field. On the other it would necessitate continual evaluation
and approval of complex requests., The need for operational devel-
opment policies at the regional level would become overriding

and FPAO would probably have to be basically restructured to meet
the nceds of culture-relative and decentrelized planning.
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3, The effect of UNDP functions on other FAO activities.

FAO, like most of the UN agencies, is divided in its work
between so called Regular Program activities and Special Fund
activities, each function having its own financial sources and
often its "own" personnel in the organization. How does this
affect the organization? Are the two distinct activities comple-
mentary to each other or do they compete with each other for
organization resources? As we have seen in the preceding chapter,
FAO has had an implicit policy of integrating the two, obviously
hoping that they basically are complementary. The idea has been
that Regular Program activity supports the UNDP/FAO project
program with vital technical/scientific information and overall
pelicy.

If we compare TABLE 7 page 73 with TABLE 9 page 85 we find
some interesting indications of the rclationship between regular
and special activities in the organization. Looking first at
Animal Production and Health projects we note from TABLE 9 that
from 1959 to 1967 this type of projects has augmented in that
division from O to 14 %. Remembering that those units in FAO
who prepare projects also usually "receive" them for execution,
this increase can be interpreted to indicate an expansionist
activity on the part of the personnel in this division,

Comparing this to information in TABLE 7 we note that the
Division's estimates for Regular Program activities were increas-
ed from the biennium 62/63 to 64/65, and that they showed a
diminishing tendency thereafter. This can be interpreted in several
ways,

1) The division's main interest is Special Fund activities and
this reduces interest in Reguler Program. However, from TABLE 7
we notc that both in 1901 and 1965 The Conference reduced the
budget requests made by the division for Regular Program activi-
ties. This indicates a will to expand also there.

2) Since the period before 1963 shows expansion on both programs
and after 1963 expansion in Special Fund and decline in Regular
Program, the indicetions in the two tables are purely accidental.
3) When Special Fund reaches a certain size in a division, then
interest in Regular Program diminishes, We note in TABLE 7 that
in the 1965 Conference, contrary to earlier practice, the approvals
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were larger than the estimates for Reguiar Program activity,

Turning to the Fishery division (from 1965 a Department) we
find support for interpretation 2) above. No specific policy
can be traced in the tables,

Forestry and forest products division has seen s little in-
crease in the number of projects approved each year and has about
1/5 of the total number of UNDP projects, Here the estimates made
for Regular Progrem activity have been reduced (relatively)
and the Conference has from 1963 onwards found it necessary to
add on to its Regular Program functions. Here we find a weak con-
firmation of the hypothesis thet increases in UNDP functions
decreases activities within Regular Progrem.

Rural Institutions division which is specifically concerned
with agricultural extension services hes been expansive in the
field of Regular Program activities (TABLE 7), At the same time
it has been on a kind of status quo policy in relation to the
acquisition of Special Fund projects. Thus the inverse hypothesis
receives support in this division. Support, in other words, is
given to the idea that although the policy of FAO has been to
integrate regular and specisl activities in the existing divi-
sions, the two all the same are in competition with each other
for the time and interecst of the secretariat personnel, As a
corollary to this we note the need the earlier Director General,
Mr. Sen, found to establish units outside and in addition to the
existing FAO system to implement most of his special projects.
The general conclusion may be that one orgenization will always
have difficulties working for two masters (in this csse UNDP on
the one hand, member governments on the other).

The same conclusions are supported when we study the remain-
ing divisisens. In Land and Water, the absolute largest UNDP/FAO
division, we generally note that as UNDP allocations relatively
went down, estimates for Regul~ar Program went up, and from 1965,
the opposite process set in. Nutrition and Plant Production
divisions show only slight confirmation, but the tendency is clear-

ly present. Economic analysis division was also quite neutral up
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to 1965, In that year the division got & boost from Conference
for Regular Program functions, and although earlier that year

4 new Speciezl Fund projects had been allocated to the division,
3 were approved in 1966 and none in 1967,

Thus, using the above material, there scems to be a competition
between two types of activity within the smme organizational
unit once the activities distinctly have different financial
implications and different financial sources. However, certain
qualifications scem pertinent. '

1, Since the overall UNDP/FAO program has been greatly expand-
ed since 1959, it may not be any expression for explicit political
action within a division that the Special Fund component increases.
However, this qualification does not affect the relationship
between increase in SF/decrease in Regular Progrem,

2, Also the status quo situation in the UNDP sector may be the
result of outside forces, the policy of FAO leadership or UNDP
policy in relation to a special type of project. However, variat-
jons in division estimates on Regular Program allocations most
likely are a function of division policy, and thus indicate ex-
plicit decisions on their part.

So even if several c¢xternzl faectors may enter into each of ;
the variables "JNDP allocations" and "Regular Program allocations",
these qualifications do not erase the possibility of the con-
clusion made, that the two programs compete for limited organi-
zation resources.
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4, Conflicting views on organizational planning,

The growth of UNDP operational activities in FA0 has created
a large problem of planning end coordination in the organization.
A Review Team has studied the problems and submitted a2 report
with recommendations for change. The earlier Director General
also submitted a report 44) disagreeing on central points with
the Review Team. Then a Fi0 Conference was held, a new Director

45) was written.

Gener=l eleccted and a new report
What conceptions of planning do these reports represent and
how are the viewpoints related to the material presented in the

preceding paragraphs?

1% The Review Team Report,

a) The goals of FAO. All discussion of planning 1is related to

or implies an evaluation of goals. The most technical undertaking
has social consequences, and an evaluation of these consequences
seem imperative if planning of development projects is the task
at hand. If these propositions are valid, it is interesting to

note the Review Team's evaluation of FAO objectives. 46)

FAO should
a) increase production, improve the scientific and technical

standards, and work to avoid waste.

b) identify areas lagging on technical fronts and improve

standards of living in these areas.,

c) train indigenous personnel in needed skills and for roles
of leadership, in cooperation with governments concerned.

The problems of social development, and the definition of this
concept in relation to cultural variations between the regions

is not explicitly mentioned. Technical development of agriculture
seems to be perceived as socially unproblematical except for the
training and motivating aspect of local personhel.

b) Implementing the goals. The most important recommendation of
the Review Team is to strengthen the country approach to imple-

mentation and planning, and weaken the regional approach.
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FAO's country representative should be substantially strengthened

A1) and this suggest-

in his functions. The idea of embryc planning
ion are in line. However, if the regional approach in the field
was to be reduced, this approach was to be strengthened in Head-
quarters by erecting depsrtments for each major region. This
meant a centralization and a polarizatic headquarters/country
representatives, That the rcesult would be a serious increase of
headquarters control if the concept of total project planning

is upheld does not seem to have been drawn in doubt. This wculd
in turn increase the cultural impact of the value structures
present in headquarters,

Concerning headquarters organization the interest in regional
planning and operation is again emphasized. However, the major
recommendation is to draw a clcar line of demarcation between
operational and technical/advisory work. The suggestion is to
divide the whole orgmnization in two parts: 1. Country and
rcgional programs and opcerations, and 2. Technical Services. 48)
If the precedirig analysis of the relationship between the two
programs (Special and Regulsar) has a true empirical bese, and
if the conclusion. of competition is evaluated in terms detrimental
to cffective goal fulfilment, the suggestion of the Review Team
would seem to zlleviate the effzcts of conpetition.. The Team
suggests "daily working relations" between the two parts of the
organization at all levels in the system. This of course is the
large and problenatical.'suggestion in theé report.

c) Contact with the environment. The Review Team ides is that

this contact should be channeled through the regional departments,
in the operational part of the organization. This implies the
belief that the accumulation of technical knowledge in the organi-
zation can satisfectorily proceed in the technical/scientific

part of F40, without direct contact with country projects. This

is another large question-able assumption in the report and if
social contexts take part in constituting reclevant "technical"

knowledge in the field of sgriculture, the Review Team's concept-
ion of planning does not incorporate the consequences of this.
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It is obviously difficult to integrate relevent considerations
on wh=at agricultural plenning is in the framework of a universal
international orgenization., Recent research 49) seems to support
1) the idea that a system of public administration should be a
mirror of the social environment it is to work in, no matter how
technical the objectives are perceived tc be, if the fulfilment
of client needs is 2 primary goal and 2) the idea that the admi-
nistrative system has to have ability to change itself if it is
to implement change in the environment. This would require less
complexity in the formal relations between organizational per-
sonnel and expert teams. Authority in work relations would pro-
bably have to be more 2 function of knowledge relevant to the
policy problem at hand than as now a function of formzl position.
The need for a really efficient 2nd vecrsatile communication system
internally and to the project environments would have to be met.
The o0ld burcaucratic model of organization based on hierarchical
and stable structures of authority_. would have to be replaced
by expert teams structured in relation to problems at hand and
restructured as problems change. These more or less utopian imagec
of FAO as a planning and policy meking system working es a coor-
uinator of international development action in a national politic-
al and social setting would require a whole new concept
a) of being an orgenization member and b) of being an inter-
national expert. Probably for this re~son the imagcs for the time
being are utterly utopian.

2. The Director General, Mr. Sen's viewpoints.
The discussion of FAO goals is left out by the Director
Genecral as his position on these is fairly well known. See Chapter

Four in this report). But he is in disagreement with the Review
Team on central points,

a) FAO cannot be compared to a business organization, and the
main reason for this is that operstions and expertise are more
closely related than in other organizational contexts.
Operations are, stated briefly, the dissemination of technical
expertise to local personnel, Here the view that technical know-
ledge is at least to some degree a function of the social context
is prevalent. The problem inherent in this position is how to
relate it to the existence of a centrally placed universal
organization,
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b) Because expertise and operations are so closely linked, Mr.
Sen, continues, it is not realistic to divide the organization
between operations and information, Instead he wants to strengthen
the planning and coordinating units directly under the Director
General,

c) Neither can the Director Genmeral support the idea of moving
the regional offices into headquarters. These are necessary
units in the field.They coordinate F40 policy and FAO-activity
in the region ccncerned,

Instead he suggests a regional division of some of the units
already in headquarters. In general Mr., Sen's concept of Fi0

is the centralized orgenization with all important policy making
decisions coming from the top and permcating thc organization

from the top down.

3, The new man, Mr. Boerma,
To tackle these central problems in the coming years the FAJ

Conference in 1967 elected Mr. Boerma as ncw Director General.
Several months after election not much was heard of his policy
intentions.so) Then in September 1968 there was a joint report

from the Director General and an Ad Hoc Committee on QOrgaenization.
presented to the Fi0 Council. In genceral the report presents a
view of planning in between the two preceding positions, Operations
and information could not totally be separated, but strong
operation units could be erected within the most important UNDP/
FAO departments. Also a new department should be created to have
"... the decisive role in the formulation of programs and projects?;
This function should however be coordinated with that of the
Economic and Social Department. Three technical departments,
Agriculture, Forestry and Fishery should then execute the projects,
through their operations units which exist mostly within the
divisions (as before), Support of administrative character should
be given through another department, the Administration and Finance
Department. On top of all this a policy and strategy unit should

be erected in direct contact with the Director General's office.
The viewpoint here seems to be strongly influenced by norms of
efficient business management, where limited decentralization

is undertaken under the umbrells of generally well defined operatio:
al goals for the whole organization (profit or utility maximization,
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increasing production output etc.) As Mr. Sen indicated and has
beeﬁ brought out in Chapter Four of this paper the intermediate
operational goals in FAO do not exist in an unproblematical and
static form, especially as the overall goals do not seem to
allow meaningful operationalizations directly, and as intermediate
goals in FAO are closely related to complex multidimensional
social change in the project environment. Thus the problem in
FAO would scem more to be a question of coordinating demands
from below ("grass roots" both in the environment and in the
organization) than effecting a general policy in one way or
another from above. And this coordinating problem is probably
more a question of politics and values than it is of efficient
management. Thus structuring FAO would ultimately bccome a
question of building a2 democratic political system, not an
efficient business enterprise.
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NOTES

The 315 projects are listed in FAQ/UNDP Catalogue No. 2,
31 Jan. 1968,

See Onarheim-innstillingen page 23.

The 1963 McDougall Memorial Lecture, Document C63/LIM/5.
18. Nov. 1963. :

F. A. Praeger, New York (stencil at the Institute of Political
Science, 0slo).

Ideology and Social Organizafion in Rapidly Developing

Socleties CAG paper Bloomington 1966,

See FAO document C67/3 (Program of Work and Budget 1968/69)
page iv point 8b.

L. 411dén, L. Berntson and G. Persson, Imperialisme og U-hjel-
Pax Forlag 1968, page 136-145,

Annual Report, (SF/L28, 13 April 1960, page 4 point 3.)
Resolution 1240 (XIII), 14 October 1958,

Annual Report, op., cit., page 4 point 5.

FAO document C/67/26 7. Sept. 1967.

See President Nyerere's speech, FAO document C 63/LIM/5,
18, Nov, 1963 page 16 and 17.

FAO document C67/26 page 7.
For a dramatic expdosition of the political and social aspects

of a "technical" development project, see Philip Selznick,
TVA and the Grass Roots, Harper Torchbooks, 1966,

General Assembly Resolution, op, cit.

"SF, if it is to concentrate on relatively large projects,
may be unable to ensure a wide geographical distribution in
any particular year:;" Managing Dir, Paul Hoffman UNSF, an
Explanatory Paper, UN New York, 1959, page 2,

See UNDP document SF/L.28, 13 April 1960, page 11.

For a discussion of this question see Morawiecki, W. in
International Orgenization, op. cit.

See Introductory address by Mr. A. H. Boerma, UNESCO intergov.
Conference of Experts on rational use of the blosphere,
Paris, 4. Sept. 1968, FAO document WS/ (8503, page 2.
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A book on Latin America that has been consulted is Latin
American Polltlcs in Percspective, by Martin C. Needler,
Van Nostrand T9b%,

Tar the formula vsed see This paper page 42.
For the diagrams see Annex 4.

Letter sent from the Programme Formulation and Budget
Division of FAO 23. December 1968.

See for example H, A, Simon. The Changing Theory and Changir
Practice of Public AdministraTion, in Contemporary Politica..
Science, (ed) Sola pPool, HMcGraw 1ill 1967, page 86,

f. ex. March and Simon op. cit., Chapt., VIiI.

See for example W. Kornhauser, The Politics of Mass Sociely.
Glencoe 1959, pages T74-102,

See the discussion of L. E. Greiners work in V. Vroom (ed.)
methods of Organizational Research, Pittsburgh 1967,
pages 65-70,

See f.ex. FAO document C59/37 14. Sent. 1959.

Press, C, and A, Aricn (eds.) Emgathy and Ideology, jspects
of Administrative Innovation. Rand lic Naliy 1906, page 3-

March and Simon, op. cit., page 154, fig. 61.

Those administrators at IQ who have ;esponsibility for the
individual projects are called project supervisors.

For example V. A. Thompson "Bureaucrescy end Innovaticn®,
Administrative Science Grarterly, June 1265, page 1.

J. Jones, The United Nations at Work. Pergsmon Press 1965
page 126.

See diagram 9.

Listed from UNDP!SF)/FA0 project catalogue No. 21, 21 August
1967,

For a general discussion of this problem of integration,
see UNRISD. Research No*tes, Geneva, June 1968, (on the
question of social planning).

Set forth in an interview with the head of Organization
and Methods Section (AM).

This committee is united with "3tatens Ernwringsréd"
ir Forway.
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See page 23 in Review Team Report, FA0 document CL 49/16,

1967.

FAO often has permanent representetives in the most
important project countries working independently or :ir
contact with the UNDP representative if such is establis

S. N. Eisenstadt, "Bureaucracy and Iureaucratization"

Current Sociology (7) 1958.

This position is expounded in J. W, Burton's boolk

Internationzl Relations cop. cit.

Technical issistence a2nd Needs of Develoning Countries,
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