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ABSTRACT

For the last 30 years, an increasing proportion of development assistance funds has been
allocated to non-governmental organisations (NGOs), often in OECD countries. The received
wisdom is that NGO programmes make an important contribution to development. However,
whilst many funds are given to Northern NGOs, increasingly development projects are
implemented by Southern NGOs. Many Southern NGOs secure most of their income from
Northern NGOs, often with few alternative sources of funds. This study draws on the
literature on relations between Northern and Southern NGOs, theories about inter-
organisational relationships and six detailed case studies of such relationships in Nairobi
(Kenya) to understand current experiences, to explore the problems that exist and to analyse
how agencies are responding to their situation.

The research findings suggest that Southern NGOs are generally dependent on a small number
of Northern NGOs for most of their income. Despite this situation, Southern NGOs seek to
secure their autonomy in establishing their goals and activities through three strategies: donor
management, donor diversity and donor independence. A further finding is that Northern
NGOs are encouraging the formalization of Southern NGO administration, with potential
detrimental effects for their relationship with target groups.

Northern NGOs are themselves constrained by their need to identify a Southern NGO that
shares their objectives. For this reason, half the Northern NGOs contacted in the study are
directly initiating or encouraging the formation of new Southern NGOs. In this way, Northern
NGOs are influencing the development of the NGO sector as well as the work of individual
agencies. Further analysis suggests the existence of three types of relationships between
Northern and Southern NGOs, with Northern NGO'’s attitudes being a critical determining
factor: shared values (close alignment of mission), common agenda (time-bound
agreements between agencies with mutual respect) and coincidental interest (temporary
alliances to address different but overlapping interests).
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A STUDY OF RELATIONS BETWEEN NORTHERN AND SOUTHERN NGOS IN
KENYA - INTRODUCTION

Poverty remains an issue of concern for many governments and citizens throughout the world.
Poverty indices indicate substantial inequalities between countries in the North (or OECD
nations) and the South (Africa, Asia, Latin America and the Caribbean). The concern of
Northern governments and the general public is indicated by their continuing willingness to
allocate aid to support poverty reduction programmes in the South.

Whilst most development assistance funds continue to be allocated to the programmes of
Southern governments, since the mid-1960s an increasing proportion of such funds have been
allocated to non-governmental organisations (NGOs), often based in OECD countries (here
termed Northern NGOs). The received wisdom is that NGO programmes have some valuable
characteristics and make an important contribution to participatory bottom-up development.
However, at the same time that they have received wider financial support and recognition for
their work, other factors have also changed for Northern non-governmental organisations.
Since the 1960s there has been the growth of the Southern NGO sector. Increasingly,
Northern NGOs are not managing and financing their own poverty reduction programmes but
they are funding Southern NGOs to undertake locally managed projects and programmes. As
a consequence, Northern NGOs are now reliant on Southern NGOs as the implementors of
development programmes. At the same time, many Southern NGOs secure most of their funds
through Northern NGOs and some have few alternative sources of funds.

Multiple concerns have been raised by the Northern and Southern NGOs themselves about the
nature of their relationships and, in the last decade, these concerns have been reflected within
the development literature. This dissertation draws on the literature on relations between
Northern and Southern NGOs, theories about inter-organisational relationships and detailed
case studies of such relationships to arrive at a deeper understanding of the situation, to
explore the problems that exist within relationships and to analyse the ways in which agencies
are responding to their situation. In so doing, it seeks both to improve relationships and to
extend our theoretical understanding of the interaction between organisations.

The dissertation is divided into two parts. Part One introduces the reader to the changing
situation faced by NGOs (Chapter Two), the development literature on relationships between
Northern and Southern NGOs (Chapter Three) and the theoretical literature on inter-
organisational relationships (Chapter Four). Further chapters in Part One describe the
research process (Chapter Five) and provide general information about Kenya and Nairobi,
where the research took place (Chapter Six.). Part Two describes the findings. Chapter
Seven introduces the NGOs that have participated in the research. The following three
chapters discuss core research issues: the influence of Northern NGOs on Southern NGO
mission and goals (Chapter Eight), the influence of Northern NGOs on Southern NGO
administration and organisation (Chapter Nine), and the influence of Southern NGOs on
Northern NGOs themselves (Chapter Ten). Chapters Eleven and Twelve conclude the
dissertation. Chapter Eleven discusses how the findings bear on the initial research questions
and Chapter Twelve goes beyond the initial focus to consider emerging issues which assist in
a broader and more robust understanding of relationships between Northern and Southern
NGOs. This final chapter also discusses the implications of the research findings. This
introductory Chapter (Chapter One) seeks to provide an overview of the policy context
relevant to the subject of the dissertation and a preview of the discussions that follow.



CHAPTER ONE

THE CHANGING CONTEXT FOR NGOS

This introductory Chapter summarises the context, identifying the issues and problems to be
explored in the dissertation. The discussion begins by documenting the increase in state
support to the NGO sector and goes on to identify some of the concerns related to the
consequences for Northern and Southern NGOs. Later sections describe the development of
the research questions and research process. The intention of the Chapter is to offer a broad

sweep of the literature with more detailed references in subsequent Chapters.

Increasing Government Support for NGOs
Northern non-governmental organisations (NGOs) now receive more than US $1,000 million
of government development aid (often referred to by its longer title, official development
aésistance) whilst they spend about US $ 6,000 million on development in the South (OECD,
1996).! Even these figures may be too low. Smillie (1995, 147) argues that the figure may
be as high as US $ 10,000 million, with up to half being contributed by government agencies.
Many of the Northern NGOs whose objectives and activities are primarily concerned with
development and relief within the South are household names; Oxfam and Christian Aid are
probably recognised by more people than the government bilateral development agency in
Britain, the Overseas Developnient Administration (now renamed the Department for

International Development).

NGOs is a term used to describe voluntary organisations working in development in both North and
South. Often the term is associated with those agencies that have a particular focus on poverty reduction,
and measures to address poverty, rather than the more traditional welfare work associated with older and
longer established charities such as taking care of orphans or offering emergency food parcels. However,
this division can be a somewhat arbitrary one and many NGOs work both in welfare and development

activities.



Official development assistance agencies, including both multilateral or multi-government
agencies such as the UN and the development banks, and bilateral agencies such as the British
or Dutch development government ministries, have been supporting the projects and
programmes of NGOs for many years. In the mid-1960s, the German development assistance
agency was the first to start a programme of regular support for national NGOs (OECD 1988,
25-6). During the next decade, most of the bilateral development agencies throughout the
OECD countries followed this example and by 1985, 11 bilateral agencies had specific
programmes to support the work of NGOs (OECD 1988, 25-6). More recently, the
multilateral agencies have also initiated special programmes to enable them to fund NGOs (in
North and South). Throughout the last three decades, aggregate government funding to
NGOs has grown both in terms of the scale of funds an& the diversity of projects for which

funds can be received (OECD 1988,16-18 and 25-29; Smillie 1995, 168-9).

To understand why official development assistance agencies have extended their support to
NGOs, it is useful to review trends in global development and poverty indicators. During the
1950s and 1960s, many saw economic growth as the best means of reducing poverty (World
Bank 1990, 2). However, the growing awareness of environmental limits to growth was
supported by the first United Nations Conference on the Environment in Stockholm during
1972 and the vulnerability of the global economy was further evidenced by the oil price rises
that took place during the early 1970s. The situation for many low-income countries became
acute as the world economy experienced severe recession and balance of payments crises
forced many to apply for international assistance when it became difficult to obtain
commercial loans (World Bank 1990, 8). A frequent condition imposed prior to assistance
being offered was a package of measures that became known as structural adjustment

programmes, with many of these programmes being also accompanied by stabilization
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policies. The latter were intended to address the financial crises and the former to increase
national economic efficiency through liberalization of foreign and domestic trade

(Bourguignon and Morrisson 1992, 11).

Whilst not all components of such structural adjustment programmes were adverse to the
situation of the poor, the recessionary impacts of controls on government expenditure,
liberalization of the exchange rates and tight monetary policy increased the livelihood
struggles of many poor households particularly those living in urban areas (Bourguignon and
Morrisson 1992, 41-50; UNDP 1990, 86). The difficulties associated with domestic policies
were compounded by a continuing adverse international situation and development needs
remain'ecwlﬁ ;cute in many countries (UNDP 1990, 33-36). It is now accepted by lead

' development agencies that the 1980s were a difficult decade for the poor and in particular for
those living in Africa (World Bank 1992, 42). The United Nations Development Programme
(1990, 2) notes: "In many countries in Africa and Latin America, the 1980s have witnessed

stagnation or even reversal in human achievements." Expanding on this summary, the
Human Development Report argues that "... Africa has the lowest life expectancy of all the
development regions, the highest infant mortality rates and the lowest literacy rates. Its

average per capita income fell by a quarter in the 1980s." (UNDP 1990, 5)

Throughout this period and despite the declining levels of government aid in recent years
(Randel, German and Ewing 2000, 3), the support which many governments have been
prepared to offer to NGOs has been increasing (OECD 1996; Randel and German 1997, 290-
7). The willingness of government development assistance agencies to fund NGOs is a
reflection of the belief of many development practitioners and professionals that NGOs make

a unique contribution to development, particularly in relation to strategies and programmes
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for poverty reduction (Gorman 1984, 1; Clark 1995, 594-5). This trend towards supporting
NGOs may have been intluenced by many factors. Some have argued that it has been
encouraged by the general ideological move away from support for state organisations
combined with the strict spending restrictions on government departments in the North that
have made it difficult for bilateral agencies themselves to increase their staff and therefore
undertake staff intensive projects. However, it is also acknowledged that an important
component has been the perceived attributes of NGO projects and programmes. Many of
those agencies that place a major importance on poverty reduction programmes believe that
NGOs add to the effectiveness of the programmes supported by that agency. The theme is

discussed at greater length in Chapter Two.

One reason why Northern governments have chosen to support NGOs, despite declining
absolute levels of development assistance, is because NGOs are believed to avoid the
constraints that have been associated with the traditional programmes of the official
development assistance agencies (Satterthwaite (2001, 141-4) explores these constraints). As
befits government to government relations, bilateral agencies are expected to deal primarily
with the host governments in the countries to which they have given funds even though their
development programmes are generally targeted to help low-income families whose needs
may or may not be addressed through government policies and practices (see, for example,
the country reports in Randel, German and Ewing 2000). Therefore, some development
agency staff are concerned that much of this funding does not reach the poor. Multilateral
agencies face a similar problem. The bulk of their development expenditure is allocated with
the agreement of the government of the country in which the programme is being
implemented. Both kinds of agencies can only work with locally based non-government

organisations if the government of the country agrees. However, Northern NGOs have a
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greater degree of freedom to select their collaborators and determine the direction of their
programmes; whilst they can work with state agencies, they can also choose to work directly

with the poor.?

A number of the advantages claimed to belong to NGOs are summarised below. These are

discussed at length in Chapter Two:
» NGOs innovate to improve poverty reduction strategies (Clark 1995, 594; Edwards
and Hulme 1992a, 13-14). Some NGO innovations are of no great significance, but
others have a national and/or global impact. For example, NGO experimentation in
the area of micro-finance, i.e. small-scale savings and credit with group guarantees
replacing formal collateral, has demonstrated that it is one of the more effective ways
through which development assistance can help the poor (Smillie (1995, 90-2)

provides a critical view of the significance of NGO innovations in micro-finance).

» NGOs secure a high quality of local residents' participation in projects and
programmes (see, for example, Clark 1991, 58-9; UNDP 1993, 89). Many
development practitioners believe that NGO programmes are particularly effective at
securing the participation of the target communities (Gorman 1984, 1-9).
Development professionals increasingly believe that it is only through such
participation that the needs, understandings and perspectives of communities can be

incorporated into project planning and implementation.

» NGOs are believed to be cost-effective (OECD 1988, 25-27). Their staff are

See, for example, the discussions in the volume edited by Hulme and Edwards (1997c), which offer an
overview of relations between NGOs (North and South) and the state.
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thought to have a less ostentatious lifestyle than official development assistance
agencies and therefore lower salaries (with the added benefit that this does not
encourage high expectations among the target population); the agencies are thought to
have lower overheads and administration costs, less corruption than is associated with

some government agencies, and greater staff flexibility.

In summary, NGOs are considered by many to have a critical role in development activities.
They are believed to have a number of characteristics that assist their effectiveness such as
being innovative and cost-effective and having specific skills in securing improved

participation.

Northern and Southern NGOs

Since the mid-1960s, there have been considerable changes within the broad and aggregated
category of organisations that are included within the term NGO. One of these changes has
been the increasing number of Southern NGOs. (See, for example, the increase in the
number of NGOs in Brazil and Egypt discussed in Chapter Two (Kandil 1997, 355-6; Landim
1987, 30 and Landim 1997, 332).) As a result, Northern NGOs have been under pressure to
change from being implementors of development projects to funders, supporting the projects
of Southern NGOs (Hulme and Edwards 1997a,13). At a time when the NGO sector has
grown in size and influence, there has been a critical change in the way in which development

| projects are realised. These changes form the focus of the discussion in Chapter Three.

As voluntary organisations, NGOs in North and South share certain characteristics. (See, for

example, discussions in Clark (1991) and Salamon and Anheier (1997b).) They do not seek
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to earn profits but rather devote their activities to public interest issues. In general, they are
committed to development strategies that address poverty and which offer support for those in
need. The vast majority are registered in the countries in which they work under charitable
law or its equivalent. These agencies are not part of government but are independent of the
state. Typically, they are governed by a board of voluntary trustees or directors, or they have
a membership of interested individuals. They are not self-help agencies but professional

groups governed by a constitution or similar documents.

Many NGOs in both North and South have global objectives, seeking to ensure that
development aid is maintained in real terms and directed increasingly at the needs of the poor.
(See, for example, the country reports in Randel, Gorman and Ewing (2000).) Both Northern
and Southern NGOs are concerned to address the basic needs of the world’s poorest
households, and the poorest members within those households. To achieve these and other
objectives, both groups of agencies are likely to be concerned with the policies of multilateral
agencies such as the World Bank or United Nations agencies (Edwards and Hulme 1992a,
21). Both may be concerned, again at the international level, to ensure respect for
independent organisations, civil and human rights and democratic forms of governance (Clark
1991, 145-6). Within the broad category of NGOs, there may be specific groups of agencies
that share an interest in areas such as global environmental treaties, or in working with
children in areas such as child labour and international trade. For these specialist NGOs,
there may also be a further value in joint support for international specific campaigns
addressing areas of mutual concern. In some cases, international networks have been
established to work across North and South in addressing such issues (such as, for example,

environment and housing rights) (Leckie 1994, 141-2).
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However, there are a number of critical distinctions between Northern and Southern NGOs.
One factor highlighted by a ‘uumber of authors is the diverging roles between Northern and
Southern agencies (see, for example, the discussion in Smillie (1995, 64-7).) Several decades
ago, in the post-war enthusiasm for international poverty alleviation and redistribution, many
Northern NGOs undertook direct development themselves, identifying those in need,
designing programmes and employing their own staff for implementation. But many no
longer have an operational role and consequently Northern agencies are increasingly funding
Southern NGOs to take over their operational activities in Southern countries (OECD 1998,
21-24). For these Northern agencies, the raising of public funds and the leverage of
additional government funds have now become a more significant component of their work
(Smillie 1993a, 27-8). Northern NGOs may seek to add value to project and programme
allocations through exchanges between the organisations that they fund, support for
organisational development activities, and the provision of training and technical support. In
many cases they continue to undertake advocacy work related to development assistance in
the North. But their withdrawal from development activities in the South means that some
Northern NGOs appear to be increasingly dependent on organisations in the South if they are

to realise their development objectives.

In resbonse to the increase in government funding for development NGOs and supported by
other factors, information suggests that the numbers and activities of Southern NGOs have
increased many times over (Smillie 1995, 69-70). However, few have been able to
accumulate significant financial assets of their own. Although there are a range of sources of
funding, many assume that the single greatest source of financial support for the sector is
Northern NGOs (see, for example, the collection of papers in Gordon Drabek 1987 and

particularly those by Kajase (1987) and Smith (1987)).
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Northern and Southern NGOs share development objectives but, as donor and recipient, they
may face a difficult relationship. As donors, Northern NGOs may influence the objectives
and the strategies of Southern NGOs’ programmes and projects (Fowler 1990, 12). As
recipients, Southern NGOs may find it difficult to define and keep to their own mission and
strategies because there are a limited number of alternative sources of finance through which
they might fund their projects; for the same reason, they may find it difficult to be critical of

strategies and activities of Northern NGOs (Gariyo 1995, 32).

From an Initial Concern to the Identification of the Research Issues

My interest in the relationships between Northern and Southern agencies emerged from
multiple contacts w.it_h NGOs in both North and South as a board member, development
consultant and member of staff. This experience introduced me to a number of specific
concerns that both groups of agencies have with respect to their relationships with their
counterparts. From the Southern perspective, most tension in the relationships appeared to be
associated with the ability of the Northern donor agencies to control or significantly influence
the work of Southern agencies because they allocated the finance. From a Northern
perspective, there was frustration and anxiety about their inability to control or influence local

expenditure because it was being undertaken by a different organisation.

My initial interest in these relationships was then explored through a series of interviews with
agency staff and further substantiated through a review of the literature on relations between
NGOs in North and South (discussed in Chapter Three). An examination of the literature on
inter-organisational relationships (considered in Chapter Four) offered alternative ways of

considering these issues.
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_ The literature on relations between NGOs in North and South primarily consists of anecdotal
accounts written by those working for such organisations. The majority of this literature
(discussed in Chapter Two) recognises that the relationship between donor and donee is a
difficult one. First; there is a concern that the “giving” agency will exercise undue influence
over the “receiving” agency, encouraging it to start new projects or change strategies
(Gordon Drabek 1987, xi). Second, there are difficulties in dealing with uncertain sources of
funding (Smillie 1993a, 25-8). Northern NGOs may be dependent on public donations and
state grants related to project applications and they may not be in a position to guarantee long-
term funds. The programmes of Southern agencies are, it is suggested, adversely affected as
directors seek to reconcile their organisational development needs with these funding sources.
Third, there are concerns that accepting government funds has bureaucratised Northern

agencies and that this style will be passed onto Southern NGOs (Wallace 1997, 45).

Although many individual complaints relate to specific details and circumstances, broader
issues are also raised in this literature. Concerns are expressed about the predominance of the
English (or other European) language and that professional training is dominated by Northern
concepts. Such factors, it is believed, may lead to difficulties in working effectively on
common agendas. At a more fundamental level, reference is made to disagreements between
Northern and Southern NGOs on the validity of the conditions that are commonly attached to
bilateral aid, the prevalence of "development fashions" and the changes in development
activities’ direction dictated primarily by Northern agencies, and the role that can be played

effectively by the North in the development of the South (Biekart 1995, 67).

In summary, practitioners and academics studying NGO relationships across North and South

raise a number of specific concerns about the potential and actual consequences of these
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relationships for the objectives of each agency and their work and performance.

Inter-organisational relationships are not new to academics. There has been a long-standing
interest among organisational theorists (especially those concerned with the voluntary sector
and with state agencies working in social services) in why and how organisations interact with
each other and the consequences of such interaction. Such research has suggested that
resources, as is the case with NGO relationships, form a critical component of their
interaction (see Chapter Four). A major part of the work of such inter-organisational
theorists has focused on the nature and extent of resources that are exchanged between
organisations. Some attention has also been given to the significance of collaborative
interaction; for example, iﬁfough joint attempts to change the policy context within which the

agencies are operating.

Most of the research on which current theories are based has been undertaken in the United
States of America, reflecting the dominance of that geographical area on voluntary sector
research. There are clearly considerable differences between this context and that of the
problem that I am interested in investigating. One of the most immediately obvious
differences is that the existing work is, in general, looking at inter-organisational relationships
within a city or state whilst those between Northern and Southern NGOs generally span
thousands of miles with considerable differences in culture and legal/political systems.
Despite this, these studies and theories appeared from the outset to be potentially useful to
understanding relationships between Northern and Southern NGOs, even if only through
highlighting some possible areas to explore. The dissertation describes the value of these

theories and approaches in the concluding chapters.
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The Research Process

The research process has included two main stages, the first being a review of relevant
literature and the second being field-based research of a number of relationships between
Northern and Southern NGOs. From the beginning, the research has been orientated to
considering the problems put forward by those working in the field. The role of the more
general literature has been to ensure that all possible areas of concern have been raised and to
ensure that the perceptions of those working with and for NGOs are informed by experiences

in other sectors and countries.

The first step within the research project was a set of pilot interviews among a number of
senior NGO staff. These interviews, together with the two sources of literature, first the
literature specifically considering NGO relations between North and South and second the
more theoretical literature on inter-organisational relationships, formed a preliminary basis for
identifying a set of important issues to be addressed. An early decision was to concentrate
on a group of agencies working in the same location in the South. The reason for this was to
reduce the problems associated with varying the social, economic and political context. The
research process therefore concentrated on one geographical area (Nairobi, Kenya), and
looked at organisations working in the broad area of urban poverty. These research issues
were then further refined by a scoping study in the research location (discussed in Chapter
Five), prior to preliminary interviews with a number of NGOs in order to find agencies
interested in participating in this study. Box 1.1 summarises the research issues as revised

following the scoping study.

A number of reasons supported the selection of Nairobi as a suitable location for the study.
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First, sub-Saharan Africa is a priority for many development agencies because of the scale of
need and the evident levels of poverty relative to other parts of the world. As argued in the
Human Development Report for 1990: "In any concerted effort to improve human
development in the Third World, priority must go to Africa.” (UNDP 1990, 5). Second,
there is a growing recognition that urban poverty, long neglected by most development
assistance agencies including NGOs, is of increasing significance as within 20 years a
majority of those living in the South are likely to be living in urban areas (and many of them
are likely to be living in extreme poverty). Nelson (1999, 4-7) discusses the growing
prevalence of urban poverty within Africa, noting the increasing economic hardship during
the late 1980s and 1990s. Third, both the theoretical work and anecdotal reports suggest that
to understanding relationships between Northern and Southern NGOs, it is important to have
some long-standing relationships in order to learn who might emerge during such exchanges,
how issues are managed and what are the longer-term consequences for the organisations
involved (some of which might not emerge during the first few years of any interaction).
Consideration of these three selection criteria suggests Nairobi, a sub-Saharan African city in
which there has been considerable NGO activity to address urban poverty issues with some
long-standing relationships between agencies. Approaches were made to 13 NGOs from

which nine (four Northern and five Southern) agreed to take part in the research.

In seeking to make a contribution to theory and practice, the study sought to take up and
explore these critical issues in Northern and Southern NGOs relationships. It was, and is,
hoped that the research results will be relevant to staff of Northern and Southern NGOs, staff
in official development assistance agencies and to academics specialising in development, the

voluntary sector and inter-organisational relationships. It was intended that the information
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Box 1.1: Core problem areas to be considered

a. Mission and goals:
- how do Northern and Southern NGOs maintain their goal(s) and mission?
b. Organisational structure and style:
- is project funding resulting in isomorphism, i.e. making organisations in both North and
South more alike in structure?
- can Northern NGOs directly implement projects in addition to working with Southern
NGOs? Are advocacy projects different from welfare or service-orientated projects?
¢. Organisational stability:
- is the nature of project funding such that it results in organisational instability due, for
example, to a reluctance to fund core costs, or cash flow problems?
- what is the consequence of "fashions" in project funding on NGOs in North and South?
d. Control and Accountability:
- how are Southern NGOs accountable to Northern NGOs for their activities?
- how, if at all, do Northern NGOs involve Southern NGOs in their decision-making
structures and processes?
e. Relations with other organisations and institutions
- how are NGO relations with governments in North and South affected by project funding,
and does this affect other NGO activity (as perceived by staff members)?
- how are NGO relations with communities affected?
- how are NGO relations with other local NGOs affected? What are the competitive
pressures that result and what are their impacts?
f. Models of relationship
- what are the models of funding that are being used and how do they vary with respect to the
length of time and the conditions with which finance is committed?
- what other support services are provided in addition to finance?
- what, if any, is the nature of the longer-term commitment between agencies?

gathered would be used to address four specific areas.
i. What is happening in each of the critical issues identified above?
ii. What are the perceived consequences of what is happening for: projects,
organisations, and the institutions of Northern and Southern NGOs?
iii. What are the implications of these consequences for the provision of
development assistance finance (voluntary, bilateral, multilateral) to Northern and
Southern NGOs?
iv. What do these experiences suggest for theories of inter-organisational

relationships?
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Conclusion

The significance given by official development assistance agencies to NGOs is partially
indicated by the high level of funds that they continue to receive. The literature suggests that
NGOs are important both because of the development expenditure allocated directly to them
and because of their wider influence on official development assistance and the development
programmeé of state agencies in the South. Changes in the roles of Northern and Southern
NGOs mean that relations between these two groups of agencies are more significant than was
previously the case. Whilst clearly there are many factors affecting NGOs (both as
organisations in their own right and as implementors of programmes), practitioners and
external commentators have identified the relationships between Northern and Southern
NGOs as a focus of concern when considering the work of NGOs (see, for example, the
discussions in Smillie 1993a, 35-6). This concern is expressed both by external commentators
considering the effectiveness of NGOs as recipients of official development assistance and as
an influential force over many other development professionals, and by NGOs themselves.® It

is such concerns that are the focus of this study.

The organisation of the dissertation is as follows. The background and preparation for the
study is discussed in five introductory chapters which together make up Part One of the
dissertation. Chapter Two discusses the context within which NGO funding has become an
accepted and popular part of the work of development assistance agencies, and explores why
NGOs are considered to be important in addressing poverty and how their significance has

increased over the last three decades. Chapter Three focuses on what is already known about

One of the earliest collections that evidences the concerns of practitioners and commentators is the
special issue of World Development published in 1987, following a conference on the theme (Gordon
Drabek 1987).
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relationships between Northern and Southern NGOs drawing particularly on the NGO
literature. The discussion examines a number of aspects of the relationships including the
significance and consequences of project funding and the alternatives that are being proposed.
The fourth chapter then moves outside of the immediate context to look at what has been
understood in general about inter-organisational relationships and the significance of this work
for the specific study being undertaken. The chapter brings together both some of the critical
theories in inter-organisation theory with some more recent perspecti\}es on these issues. The
fifth chapter describes the methodology of the research, from the initial research questions to
the process followed during the data collection. Finally, the sixth chapter explores the
particular context in Nairobi looking at urban poverty in the city, the NGO sector and the

relationships between NGOs and the Kenyan state.

Part Two discusses the findings and conclusions arising from the analysis of the primary data.
Chapter Seven is an introduction to the nine agencies whose experiences provide the basis for
this research project. Chapter Eight focuses on issues of mission and objective setting. It
considers how Northern NGOs influence Southern agencies and how Southern agencies seek
to maintain their autonomy. Chapter Nine turns to a number of issues relating to the
administration of Southern NGOs and in particular financial management and accountability,
governance, short-term project-based funding and the related issue of managing stability.
Chapter Ten considers the influence that Southern NGOs have had on the Northern NGOs
that they work with, both directly through invited interaction around objective setting and
informally through regular working contact. Chapter Eleven considers the findings in the
broader context of the literature introduced earlier in the dissertation and Chapter Twelve

contains the conclusions of the research.
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CHAPTER TWO
THE ROLE OF NGOS IN DEVELOPMENT: PERCEPTIONS, PRACTICES AND

TRENDS

This Chapter introduces NGOs and explores some of their organisational characteristics. It
then looks at their changing role within development in both North and South. The Chapter
provides an overview of the changes in the roles of NGOs, their growing significance in
financial terms and their growing influence in development activities. The discussion sets out
the general context within which NGOs are undertaking activities, describes some of the ways
in which their working context has been changing and explores reasons for their significance
to development. Section Four develops working definitions that are used throughout the
discussion. The following Chapter then focuses specifically on the relationships between

Northern and Southern NGOs.
Introduction

During the last three decades, considerable changes have taken place that have influenced
development options in the South, and consequently both the work and nature of NGOs.
Global changes have been particularly dramatic and only a few of the most critical events can
be listed here: the debt crisis of the late 1970s and recurring financial instability; the
introduction of structural adjustment programmes and the withdrawal of the state from many
of its traditional roles; the fall of the Berlin Wall and subsequence political changes in Eastern
Europe; and the process associated with globalization. As a consequence of these and other
factors, many of the institutions within development have been subject to considerable re-

examination. As discussed below, in general, NGOs have benefited from increased funding
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and new invitations to collaborate with both national governments and official international
development assistance agencies (see, for example the discussions in Clark (1995) and OECD

(1988)).

This Chapter is divided into three main sections. Section Two discusses the reasons to
account for the popularity of NGOs and gives an indication of their current significance in
development thinking and practice. Section Three describes the growth of the NGO
community in recent years both in respect of the number of organisations and the scale of
their activities, and looks particularly at the increase in financial support which Northern
governments have made available to NGOs in the last two decades. Section Four reviews
definitions of NGOs in both North and South and concludes with a working definition as used

in this dissertation.

Changing Perceptions of Development - An Increasing Role for NGOs

Many international private voluntary agencies such as OXFAM, CARE, CARITAS and the
various Save the Children associations can trace their origins to the international philanthropic
organisations set up in Europe and North America that sought to attend to the needs of those
wounded in wars and to prisoners of war (Clark 1991, 314; Korten 1990, 116). In the years
following both the first and second World Wars, there was a growing interest in expanding
these humanitarian concerns beyond those suffering from war. New agencies joined some
already established Church organisations that had mission based initiatives in Africa, Asia and
Latin America. Hulme and Edwards (1997a, 4) note that the number of NGOs in many

OECD countries expanded rapidly in the years after 1945.
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Within the South itself, voluntary organisations also have a long history. Recent reviews of
the non-profit sector undertaken by the Johns Hopkins Comparative Non-profit Sector Project
suggest that the modern voluntary sector may date from 1810 in India, 1820 in Egypt and the
late nineteenth century in Brazil (Sen 1997, 403; Kandil 1997, 353-4; Landim 1997, 325-6).
In Asia and Africa, the struggle for independence from colonial powers either initiated or
strengthened the role of indigenous NGOs. Their role was further reinforced by support from
some Northern private voluntary organisations and a few government bilateral aid
programmes, particularly in an African context, in response to the crises in the 1980s (see

Aina 1997, 431-438 for a consideration of Africa).

Hence, it should be recognised that the involvement of voluntary organisations.and NGOs in
development is not new and that their merits have been recognised and promoted for many
years (Gorman 1984, 1-9; Hirschmann 1984, 95-101). However, since the beginning of the
1980s, there has been both more funding for NGOs and an increased recognition of the
significance of their models and approaches for the work of other development agencies (
Dichter 1988, 183-4; Clark 1991, 3-5; Hulme and Edwards 1997a, 7; Korten 1990, 22-26;
Paul and Israel 1991, xi-x). As argued by Carroll (1992, 1), in about 1985 official
development agencies arrived "...at the same conclusion that a small band of aficionados had
reached earlier: that the advantages of NGOs, such as flexibility, informality, commitment
and participatory style outweighed their disadvantages and made them especially suited for the
complex task of rural development projects aimed at alleviating poverty, in which physical
capital is combined with human and organisational resources.” By the end of the 1980s,
reports from the OECD (1988, 5-6), Asian Development Bank (1990, 53-4 and 1991, 68-9)
and World Bank (1991, 68-9 and 136) all argued that NGOs have a particular ability to work

effectively with the poorest communities. As described by Smillie (1995, 42-58), the ideas
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promoted by NGOs influenced the policies of official development agencies and other
development institutions. Ten years on, the World Bank’s 2000/01 report emphasised the
extent to which NGOs are a recognised institution within development; successive examples
demonstrated the role of NGOs in service provision (World Bank 2001, 85-6), holding
government accountable (World Bank 2001, 102) and strengthening local community

organisations (World Bank 2001, 129).

Why have NGOs grown in popularity? In the 1960s, the understanding by the more
conventional approaches to development was that government would help solve the problems
of poverty and the poor through promoting economic growth and integration in the world
economy. By the 1980s, governments were considered to be largely responsible for the
failure of growth-centred development policies. Typical macroeconomic problems were high
debt to export earnings ratios, high inflation, a large (and costly) public sector and large
budget deficits (World Bank 1990, 11-15). With respect to microeconomic policy,
governments were considered to be preventing the growth of entrepreneurs and micro-
enterprises and delivering inefficient services (see, for example, the discussion in de Soto
(1989) and Roth (1987)). Hence, both bilateral and multilateral donors began to favour a

more market-driven approach to development.

These criticisms of governments' ability to achieve their development goals occurred at a time
when there was a growing problem of poverty in many countries in the South. In the early
1980s, many Southern countries experienced major economic problems leading to the need
for debt re-scheduling. As a condition of receiving assistance, governments accepted
International Monetary Fund-designed stabilisation policies and structural adjustment

programmes (Bourguignon and Morrisson 1992, 21-27). The package of measures for short-
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term stabilisation and long-term economic adjustment included reductions in public

expenditure.

The impact of these policies was severely deflationary on domestic economies which were
also suffering from the global recession. Per capita GDP fell for millions in Latin America
and Africa (World Bank 1990, 10-11). The multilateral and bilateral donors became
increasingly aware that poverty reduction programmes were necessary, at least in the short
term (World Bank 1990, 3-4). NGOs were considered as potential implementing agencies
for such a package of support (Hulme and Edwards 1997a, 5).! As noted in Chapter One,
they were considered to have a number of advantages: experienced in working with the poor:
low-cost service delivery; not part of the public sector; having new techniques and innovative
models relevant to development; able to promote community participation, build grassroots
institutions and act as an advocate for the interests of low-income groups (Asian Development

Bank 1990, 53-4 and 1991, 68-9; OECD 1988 14-34).

It has been argued that the importance given to the NGO sector reflects the failure of other
sectors to address the problem of poverty as much as it reflects positive attributes of the
NGOs. In the words of Antrobus (1987, 95):
[Mnterest in the work of NGOs has increased markedly over the past 10 years, and
with growing recognition of the inadequacy, constraints, limitations and, sometimes,

inappropriateness of governmental efforts in a variety of fields. In part, this interest

For example, NGOs have been given a prominent role with the social funds that have been developed
by the World Bank. In the Bolivian Emergency Social Fund, managers recruited people with
experience in the voluntary sector in order to encourage NGOs and other voluntary organisations to
apply. By the end of 1989, about US$ 33 million had been allocated to voluntary organisations and
the Fund had worked with over 400 such organisations (Jorgensen, Grosh and Schacter 1992).
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focuses on the search for alternative models and approaches to development in the
context of frustration at the failure ot conventional approaches to achieve the goals set

by development planners and policy-makers.

More recently, there has been an increased recognition of the role of civil society, of which
NGOs are but one part (Ibrahim 1998, 55). The rise of social movements that were so
effective in pushing forward a process of democratic change in several nation states including
the Philippines, South Africa and some countries in Eastern Europe alerted many
development professionals to the significance of other groups within civil society. A growing
awareness of the importance of institutions and institutional change is also noticeable, marked
in particular by the interest shown in Putman's (1993) elucidation of the concept of social
capital; and, related to this, an increased emphasis by development agencies on the political
process (Helmich and Lemmers 1998, 14). A third factor encouraging a wider interest is the
increased awareness of self-help organisations of the poor themselves (Mitlin 1998, 84-6;

Verhagen 1987, 17-19).

At the same time that international development assistance agencies recognised the
contribution of NGOs, a number of other factors were also increasing their significance. The
generally depressed state of the global economy during the 1980s increased national economic
problems and subsequently poverty increased; for example, between 1980 and 1989, per
capita income fell by 2.2 per cent each year in sub-Saharan Africa (World Bank 1990, 11).
Reductions in state expenditure and the general withdrawal of the state meant governments
were unable to respond, even for those Southern nations who were not among the poorest. In
the South, local organisations began to form and increase the scale of their work in response

to this situation (Hellinger 1987, 135). In the North, awareness of both the increasing need to
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address poverty and the ineffectiveness of government institutions in the South resulted in an
increasing proportion of bilateral aid being directed to Northern NGOs during the 1980s
(Smillie 1993a, 27-9). Moreover, as Northern governments themselves reduced state
expenditure and levels of staffing in development assistance agencies, NGOs offered a means

of funding staff-intensive poverty-related projects (Twose 1987, 1).

The poor economic performance of many Southern countries also indirectly encouraged the
growth of NGOs, as reductions in the size of the public sector resulted both in redundancies
among existing staff and in young newly-qualified professionals being unable to find work.
Socially concerned professionals began exploring employment possibilities within the
voluntary sector and some successfully established new NGOs (see, for example, Sen’s (1997,
412-3) discussion of India). Win (1998, 104) also suggests that NGO careers were attractive
to professionals in the fast-growing Asian economies because of the visibility of the growing
social and economic inequalities. Others have suggested that donor enthusiasm for NGOs has
been so great that it has encouraged a new type of profiteering NGO in the South
(Constantino-David 1992, 138). All these factors suggest that there has been a greater

number of people willing to establish and work for NGOs.

Third, political repression and the democratisation movement in the South have also directly
affected the growth of and perceptions about NGOs. In Latin America, some of those
opposing the right-wing dictatorships began to work from within the voluntary sector as they
were expelled from government posts; in Brazil, for example, Landim (1997, 339) suggests
that NGOs "...were born and flourished in the height of the dictatorship..." The
democratisation process during the early and mid-1980s then resulted in the incorporation of

some experienced NGO activists into government and has led to a series of experimental
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programmes between NGOs and government in recent years (see, for example, the studies in

Edwards and Hulme (1992b)).

Whilst authors such as Bebbington and Riddell (1997, 115), Smillie (1995, 246-7) and Hulme
and Edwards (1997a, 8) have suggested that NGOs may not be the panacea in every situation,
there has been a growing belief that NGOs might make a significant contribution to
development. As a result, recent decades have seen their growing significance within the
development movement. The following section discusses the growth in NGO activities both

in financial terms and with respect to policy.
Measuring the Increase in NGO Activity and Influence

In 1988, the OECD estimated that there were over 4,000 NGOs in member countries of the
OECD Development Assistance Committee (OECD -DAC) (OECD 1988, 16). In a more
comprehensive study several years later, OECD estimates were revised to over 4,700 NGOs
in member countries (Smillie and Helmich 1993). The increase in NGO numbers can be
illustrated by Australia, where there are now estimated to be over 60 NGOs. Forty years

ago, there were about a dozen (Rugendyke 1991, 2).

Estimates of the number of NGOs in the South also suggest that the total number exceeds
several thousand. Various public and private institutions in the world, national as well as
bilateral and multilateral, have tried to count the numbers of NGOs and some have produced
national, regional or sectoral directories. In Latin America, the Inter-American Foundation
noted about 11,000 NGOs working in the region (although the term is broadly defined and the

number may include community organisations) (Inter-American Foundation 1990). Win
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(1998, 101) draws on Yamamoto (1995) to argue that there have been substantive increases
throughout Asia. Growth rates are exemplitied in the first two country studies completed as
part of the Johns Hopkins Comparative Non-profit Sector Project. In Egypt, the number of
non-profit organisations increased from 5,000 in the mid-1950s to 12,800 in 1989 (Kandil
1997, 355-6). In Brazil, Landim (1997, 332) suggests that the NGO sector within the
Brazilian voluntary sector included about 3,000 organisations in 1992. This can be compared

to an estimated 1,041 NGOs in 1986 (Landim 1987, 30).

What is particularly significant is that, following widespread recognition of NGOs’ work,
government funding of NGOs has increased considerably in the last two decades.
Governments are now the largest single donor of many of the largest Northern NGOs. Co-
financing of NGO projects is one of the major forms of govemmentv assistance to NGOs
(OECD 1988, 25-29).2 By 1970, six OECD countries (Australia, Canada, Germany,
Netherlands, Norway and Sweden) had established some form of co-financing programme
with NGOs (OECD 1988, 25). They were joined in 1974 by New Zgaland, in 1975 by the
EC and the UK, in 1976 by Belgium and in 1977 by France and Ireland (OECD 1988, 25-6).
NGOs in six OECD-DAC member countries receive 50 per cent of the costs of projects
approved by the governments for joint funding; governments in the remaining member
countries all offer more than 50 per cent, with the Danish and Dutch governments offering to

cover all associated costs.

In addition to co-financing programmes (also known as joint funding programmes), there are

Co-financing programmes are a funding mechanism by which governments contribute a fixed
percentage of the costs associated with NGO development projects. The NGO submits the proposed
project to (generally) their own government and, if approval is granted, the project is then managed by
the NGO.
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several other ways in which governments provide financial support to NGOs; of major
importance are delivery of food aid and emergency aid, the sub-contracting of the
management of bilateral projects and, in some countries, the national volunteer programme
(OECD 1988, 26-9). Good (1994, 4) explains how the UK government started to fund NGOs
in the belief that they had particular expertise in small projects that benefited the poor. The
significance of such funds by the early 1990s is illustratgd by official development assistance
funds to UK NGOs. In 1992/3, UK NGOs received £28 million through the co-financing
programme, £18 million for the volunteer programme and much of the £100 million of
financial support for disasters and emergencies was channelled through NGOs (ODA 1993,

45-51).

Accurate data on grants allocated to Northern NGOs by OECD-DAC member governments
cannot be obtained easily. The OECD Annual Report has provided some intermittent data on
the contributions of member countries to NGOs.> This information suggests that contributions
increased by 60 per cent in real terms between 1980/1 and 1988/9 rising from US$ (1990)
1,815.2 million to US$ (1990) 2,919.0 million (OECD 1990 and 1992; with the scale of these
figures being substantiated by Clark 1991, 49-51). Government grants to Northern NGOs
account for a significant proportion of Northern NGOs’ expenditure. Hulme and Edwards

(1997a, 6) suggest that the proportion of OECD aid through NGOs has increased from 0.7

However, Smillie (1993a, 40-41) identifies a number of problems with the OECD data and therefore
the figures above should be treated with some caution. His main concerns are that there is no
consistent definition of "NGO" across OECD countries, nor is there any consistent definition of what
should be included as a government contribution to an NGO: for example, should donations of surplus
equipment or the value of tax-deductible charitable donations be included. He suggests that further
errors in estimating government support to NGOs may arise if more than one government department
and/or government programme makes financial contributions to NGOs. In many OECD countries,
there is no single government office responsible for aggregating all this information at a national level.
Finally, he argues that support from Northern governments direct to Southern NGOs is not generally
included in the data, although he estimates that the scale of such funding is increasing.
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per cent in 1975 to 3.6 per cent in 1985 and at least 5 per cent in 1993/4. Marcussen
(quoted in Powell and Seddon (1997, 5)) suggests that by 1997, NGOs accounted for about 13
per cent of official development assistance, although even this figure may be an
underestimate. Fowler (1998, 138) suggests that the proportion of official development

assistance allocated to NGOs has continued to rise in recent years.

In addition to the programme of the bilateral assistance agencies, multilateral development
programmes also provide support to NGOs. The European Union initiated a co-financing
programme in 1975 which now offers about US$ 175 million of financial assistance, primarily
to European NGOs (OECD 1988, 25; Commission of the European Communities 1998,1).
Although this is the most significant source of European Union support, other European
Union funds can be available to NGOs. The United Nations agencies provide some further
funds for NGOs. For example, in 1986, the United Nations Development Programme
established a Division for NGOs to develop and increase its cooperation with such
organisations and it has since launched a number of funding initiatives to support NGOs and

community organisations (Arrossi et al. 1994, 35-6).

Until the end of the 1970s, Southern NGOs were funded almost exclusively through Northern
NGOs, who have either raised funds from the general public or from government. More
recently, a number of Northern governments have started funding Southern NGOs directly
(Smillie 1993a, 35-6). Programmes may be managed by the headquarters of the bilateral aid
programmes which are generally developed with the agreement of the Southern government.
Alternatively (or as well), small local funds may be held at aid missions and/or embassies in
the South for direct disbursement. The OECD report (1988, 93) estimates that bilateral

funding of "host-country” NGOs equalled US$ 37 million in 1983 and suggests that it grew
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considerably in the following five years. One particular example of this trend can be seen in
NORAD's funding allocations (NORAD is the development assistance programme ot the
Norwegian government). In 1984, NORAD's aid to Southern NGOs equalled 15 per cent of
total financial support to NGOs. By 1991, support for Southern NGOs had increased to US$
38 million, and was now equal to 20 per cent of total NGO allocations and 7 per cent of the
total bilateral development cooperation budget. The different national reports in the edited
volume by Smillie and Helmich (1993) indicate that this level of support is higher than other
VOECD countries. At the same time, Southern NGOs have also been used as conduits for
bilateral programmes where the donor agencies believes they are more appropriate than state

agencies.*

Southern NGOs raise funds in addition to those that they receive from Northern private
voluntary organi.;.ations and official donors. However, no data is available on the source and
scale of these funds and their significance to Southern NGOs. Many Southern NGOs appear
to receive no external support; Clark (1991, 51) cites a World Bank study of the health sector
in six Indian states in which only 20 per cent of the NGOs had access to external funding,
whilst Salamon and Anheier (1997c, 72) note that in Rio de Janeiro, fees and charges are

more significant than funding from aboard in financing non-profit organisations.

A specific example of this kind of official bilateral support for Southern NGOs is Sida's (the
Swedish International Development Authority) support for FUPROVI in Costa Rica.
FUPROVI is a non-profit foundation set up in 1987 to receive a SIDA grant of US$ 6 million
for a housing programme in Costa Rica. The project was initiated through a request from the Costa
Rican government for development assistance in housing. The Swedish government proposed to
implement the programme through the establishment of an NGO. There was a need to establish a new
NGO because: "There were no other NGOs involved in urban development policy and existing
government institutions lacked an interest in low-cost, participatory projects." (Sevilla 1993, 114)
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The Increasing Influence of NGOs in Policy Issues

NGO signiticance does not just lie in the percentage of donor finance that they account for,
The importance of NGOs on the policies of North and South has been recognised for some
time. The OECD (1988, 26) argues that "...the NGO community has for many years
influenced the agenda of official aid programmes.” In the Scandinavian countries, for
example, NGO involvement has been accepted by governments for some years; in Sweden,
for example, NGOs are represented on the board of tth government's development assistance
agency, SIDA (Smillie and Filewood 1993, 249). By the end of the 1980s, several other
OECD countries had also introduced consultation with their NGOs, and van der Heijden
(1987, 107) notes that national consultative committees have been established in Australia, the
Netherlands, France and the US. Covey (1992, 1-2) notes that a similar trend is evident in
some Southern countries, with the formal involvement of NGOs in preparing some

government policy recommendations and more informal lobbying in other cases.

Multilateral agencies have also been increasingly willing to consult formally with NGOs. In
the late 1970s, institutional relations were formed between the European Commission and
NGOs in EC countries. NGOs are represented in an annual general assembly in Brussels and
there is an elected permanent liaison committee. In some countries, specialist NGOs have
been created to support United Nations activities, and United Nations agencies use NGOs to
undertake some of their assignments. In 1984, the United Nations Development Programme
appointed their first advisor for NGO matters (OECD 1988, 96). At the 1992 United
Nations Conference on Environment and Development, 1,400 NGOs were accredited for the
official United Nations preparatory meetings, often assisting in preparing draft texts for
governments to consider. The World Bank established an NGO-World Bank committee in

1981, with 26 NGO members and senior Bank staff (Paul 1991, 5).
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Hence, increased recognition has been given to the role of NGOs, and the size of the NGO
sector has grown. NGOs are now considered to be of major significance to development
activities, and hence to the success of development itself. Accompanying this growth has
been an increasing specialisation combined with the emergence of a Southern NGO sector.
The nature of these changes and some anticipated and perceived implications are considered

in the following Chapter. Section Four now considers the question of definitions.

Defining NGOs

There is considerable variety in the terms used for the voluntary sector in different countries.
Commonly used terms include non-profit sector, charitable sector, third sector, independent
sector, voluntary sector, non-governmental organisations and economie sociale (or social
economy) (Salamon and Anheier 1997a, 12-13). Of these, the three often found in the
English language literature are non-profit sector (in the US), voluntary sector (in the UK) and
non-governmental organisations (in respect of organisations based in or working with the

South).

An analysis of the definitions used by several widely quoted authors suggests that three
particular characteristics of voluntary organisations are considered significant (Kramer 1981,
8-9 and 100-2; Brenton 1985, 9; Dobkin Hall 1987, 1-4; van Til 1988, 6-10). The first
notable characteristic of voluntary organisations is that they belong neither to the state (ie.
non-governmental) nor the private (ie. non-profit) sector. A second characteristic is that such
organisations are considered to fulfil some public (or social) interest (benefit or purpose)
(Brenton 1985, 9; van Til 1988, 8; DiMaggio and Anheier 1990, 142). In this context, the

public arena is not considered to be the prerogative of the state but to be open to individuals
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and groups. (However, Salamon and Anheier (1997b, 36-37) are cautious of using this as a
defining feature because it may fail to be sufficiently rigorous over time and between nations.)
Finally, several writers on the voluntary sector in the North have noted the close association
of voluntary organisations with some form of voluntary labour, either through management
committees or in staff posts (Korten 1990, 106-7; Salamon and Anheier 1997b, 34).
Voluntary organisations based in the North and working in Southern development and
emergency relief have come to be know as NGOs (see, for example, Clark 1991, 14) along

with their Southern counterparts.’

A number of definitions of Southern-based voluntary organisations have been proposed within
the development literature (Brown and Korten no date, 1-5; Gorman 1984, 2; Landim 1987,
30; Padron 1987, 70; Streeten 1988, 1; Hammock and Ingersoll 1990b, 74; Korten 1990, 97-
8). These definitions are broadly similar to those used by authors in the North.® They
emphasise the non-governmental and non-commercial aspects of their work, often with a
legally defined "not for profit" registration as a part of the definition. The public interest
concerns are also prominent in these definitions and are identified primarily with support for
low-income communities and those facing particular difficulties. Two noticeable differences
are first, that the definitions are generally broader in the types of organisations which might

‘be included, and second, that there is less emphasis on "voluntary" characteristics although,

5

A further term with relatively common usage by authors such as Fowler (1997, xii) is NGDOs (non-
government development organisations) which seeks to differentiate development agencies from
welfare charities. However, this distinction is not universally accepted and hence has not been adopted
here.

6

They are exemplified by OECD (1988, 14): "A voluntary agency is an organisation established and
governed by a group of private citizens for a stated philanthropic purpose and supported by voluntary
individual contributions...the term “NGO" may include profit-making organisations, foundations,
educational institutions, churches and other religious groups and missions, medical and commercial
associations, cooperative and cultural groups, as well as voluntary agencies."
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as noted above, this aspect has been interpreted to be voluntary members of the governance

structures in the US and UK-based literature.

Some authors (initially those writing about Latin America) have begun to use the concept of
"civil society" to refer to the complete set of organisations and activities which have a public
purpose or concerns but which are not organised by government (Landim 1987, 30;
Burbridge 1998, 6-11; Helmich and Lemmers 1998, 12-13). Within the term are
encompassed all forms of organisations wﬁich are not part of the state but which are
concerned with public issues and activities. Hence "civil society" can include groups which
are "party political” (but not the government), philanthropic foundations, trade associations
which seek to further the interests of their members, cooperatives and informal grassroots

organisations.

The diversity of organisations considered to fall within the voluntary sector, the growth in
such organisations and, perhaps, combined with the relative newness of these organisations
for many commentators, appears to have resulted in some confusion over the use of the term
“NGO”. NGO may be used both as a general term to refer to all voluntary organisations in
the South (akin to the formalised organisations within civil society) and as a specific term for
indigenous and/or Northern-based organisations working in development, assisting self-help
groups, people's organisations and individuals in need (OECD 1988b, 14; Brown and Korten
1991, 57-64; Theunis 1992, 304). It is this second and narrower definition that is used within

this dissertation.

Turning to the activities of NGOs, in the case of Northern agencies, Billis and MacKeith

(1993, 12) and Clark (1991, 40-1) identify a number of different activities including: direct
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assistance to beneficiaries in the South; indirect financial assistance to beneficiaries in the
South through another agency; campaigning and lobbying in North and South; policy
development, research and publications; and development education. These activities can
broadly be divided into those taking place in the North and the South. Those in the South
involve projects, programmes and funding to assist those groups and individuals considered to
be in particular need. In the North, NGOs may be involved in activities to help secure
changes in government policy to favour the groups they support (see Black (1992) for a
discussion of Oxfam’s work over the last 50 years). Smillie (1993a, 32) notes that they may
also undertake solidarity and development education to inform, and develop interest among,
the general public. In some cases, voluntary organisations may both be involved in activities
associated with Southern development and be working to assist groups in need in the North,
ie. they may be both an NGO and also a member of the more general voluntary sector within
the country in which the voluntary sector is based. For example, Save the Children Fund in
the UK spends about 20 per cent of its funding on UK-related activities, mainly related to pre-

school provision and support for young offenders (Smillie 1993b, 286).

A further theme within the literature is the difference of approach between agencies (in both
North and South). Clark (1991, 40-1) and Korten (1990, 102-3) both emphasise the
differences between those who work with Southern governments and official aid agencies as
"public service contractors" in the delivery of assistance programmes determined by those
outside the community, and those NGOs thaf are strongly motivated to work with local
communities, households and individuals in need and who support their social development.
In part, such distinctions differentiate between NGOs who see themselves as providing
welfare services and those who try to empower the groups with which they work (Korten

1990, 114-124). However, the distinction is rarely clear cut and some agencies have
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activities that fall into both groups.

In summary, NGOs in both North and South are, to a great degree, formal organisations
working with other groups within the broad mantle of civil society. They work within the
non-profit constraint because their fundamental purposes are related to public interest issues,
not material reward, but they may undertake income-generating activities to earn income to
subsidise their primary activities. The organisations are self-governing and are normally
registered as non-profit organisations under some form of legislation. They undertake a wide
range of different activities in pursuit of their objectives to (in the broadest terms) secure
development. For the purposes of this dissertation, the following definitions are used:
Northern NGOs are non-governmental, non-profit organisations funding development
projects, programmes and/or organisations in the South. Their primary goal is to
assist low-income individuals and communities in need in all, or parts, of the Third
World. Most employ professional staff and have voluntary management boards. In
some cases, they also have a membership structure. Their assistance is normally
provided through one or more of three channels: projects of the Northern NGOs in
Southern countries: support (predominémtly financial) for the activities of other
organisations; and activities such as development education and advocacy (generally

Northern based) to improve the opportunities open to those they seek to assist.

Southern NGOs are non-profit organisations, independent of government, offering a
range of services to and/or for individuals or communities in need, or other
organisations working with individuals or communities in need. Southern NGOs are
NGOs established in the South, employing Southern staff, managed by a Southern

board and with their own development projects and programmes. As is the case with
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Northern NGOs, their primary goal is to assist low-income individuals and
communities in need, generally with a regional or national focus. Most employ
professional staff and have voluntary management boards (although some reimburse

their members). In some cases, they also have a membership structure.
Conclusion

This Chapter has shown the significance that has been accorded to NGOs during the last two
decades. They have moved from being niche development actors to being major players in
their own right as implementors of development projects, innovators of new approaches and
important influences on the official development assistancé agencies, both bilateral and
multilateral. There are a number of reasons why NGOs have received increased recognition.
Development specialists have become interested because of the failure of governments to
significantly reduce the scale of poverty. NGOs and other voluntary organisations are
acknowledged as having a particular expertise in working with low-income communities, and
another advantage is that they appear to offer a relatively low-cost means of providing
services and suppért to those in need. Poor national economic performance has increased the
scale of poverty and reduced employment opportunities. Combined with a number of other
factors, such as democratisation in a number of Southern countries, such factors appear to

have further encouraged an increase in support for NGOs and NGO activity.

The following Chapter focuses specifically on relationships between Northern and Southern
NGOs. As is evident from the discussion in this Chapter, Northern and Southern NGOs share
much in common. They are both non-profit, non-governmental organisations working to

assist those in need in the South. However, the context in which they are working is a
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changing one. Notwithstanding the growing level of need, the popularity of NGOs has
resulted in increasing government funding. This itselt has implications both for the
independence of NGOs (Northern and Southern) from the state, and for the relationships
between Northern and Southern NGOs. The growth of the Southern NGO sector has also

been an impetus to re-think collaboration within the NGO sector.

The Chapter has concluded with a review of definitions of the NGO sector. As a result of

this discussion, the meanings of Southern and Northern NGOs have been clarified for the

purposes of this study.
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CHAPTER THREE

RELATIONSHIPS BETWEEN NORTHERN AND SOUTHERN NGOS

As Chapter Two has shown, the last two decades have been a period of increasing growth for
NGOs with respect to finance, numbers of organisations and influence. For a number of
reasons that are elaborated in Section Two below, this period has also been one in which
Southern NGOs have grown in capacity and stature. As the significance of Southern NGOs
has grown, Northern NGOs have had to reconsider traditional approaches. Increasingly,
some or all of their work has been achieved through funding local agencies. As NGO work
has increasingly involved the funding of Southern NGOs by Northern agencies, the successful
realization of NGO development programmes are dependent in part on the vnature of relations
between these agencies. This Chapter summarises how these relationships have changed, the

nature of present relationships and the tensions that are associated with them.

Introduction

This Chapter looks first at the reasons for the changing roles of Northern and Southern
NGOs. As Section Two discusses, for a number of different reasons, some internal to NGOs
and others more indicative of the broader context, many Northern NGOs have chosen to
focus their activities on being funding agencies. As relations between these two groups of
agencies have grown in significance, so there have been a number of attempts to classify the
types of relationships that can be found, particularly in the context of the financial

arrangements. Section Three summarises these typologies.

The typologies are returned to in later chapters of the dissertation. Chapter Five explains their
significance in identifying a sample of NGOs for case study analysis and Chapter Eleven reviews the
typologies in the light of the findings.
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The following sections (Sections Four and Five) consider first the characteristics of funding
relations between Northern and Southern NGOs as identified by researchers and practioners
and second, the characteristics of non-financial relations. In Section Six, the discussion
briefly looks at what is considered to be desirable in relationships between Northern and

Southern NGOs.

Prior to starting this discussion, it should be noted that much of the literature focusing on
relationships between Northern and Southern NGOs is recent, suggesting that interest in this
subject is relatively new.> Although Elliott (1987, 65) discusses how the World Council of
Churches was concerned about relations between major church donors in the North and the
church-related development agencies in the South at the beginning of the 1980s, there are few
other indications in the literature that this was a subject of concern to organisations prior to
the mid-1980s and very few of the identified publications precede 1985. One of the most
frequently referenced earlier sources of information on North-South NGO relations is the
collection of papers from the World Development conference on NGOs which took place in
1987. Dichter (1989, 1) argues that this conference was critical in establishing "...the
North/South NGO construct (and dichotomy) ... as a major framework for discussing the

NGO environment."

Much of the literature is in the form of journal papers or papers, some of which were commissioned by
donor agencies and/or for workshops. A second source of information is books on Southern NGOs
and/or Northern NGOs; many of these texts include some comment on North-South relations although
they are rarely a major focus. The most notable exceptions to this generalization are the two Private
Agencies Collaborating Together (PACT) studies (PACT 1989a; PACT 1989b). A third source is the
collective output of seminars and workshops whose participants have made statements on both actual and
desirable characteristics of relations between Northern and Southern NGOs. In the last two years, a
number of authors have started to research relationship issues ( Lewis and Sobhan 1999; Hudock 1999;
Lister 2000 and Ashman 2001).
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The Changing Relationships

One of the most important reasons for the growth of Southern NGO and the willingness of
Northern agencies to fund these organisations is a recognised need for local institutions with
local knowledge who are able to interact freely with other local groups, especially those they
are seeking to assist. Northern NGOs have tended to move away from direct programme
involvement in the South and "towards working in partnership with NGOs and people's
organisations in developing countries" (UNDP 1993, 8). In part, this reflects the general
diversification of NGO activities away from welfare, a trend as evident among Southern
NGOs (Minear 1987, 201-4). As NGOs recognise that they need to do more than offer
immediate relief or direct assistance, they also realise that they need a local capacity to
support and work with those in need to develop local communities, and improve government
services, policies and legislation. Direct project implementation by Northern NGOs has been
criticised for not encouraging local institutional development. For example, the International
Council of Voluntary Agencies' policy guidelines to assist in relations between Northern and
Southern NGOs state:

Northern NGOs should be significantly less operational in the sense of actually

implementing programmes and delivering services directly to the poor... outside

NGOs should facilitate the emergence and institutional growth of local NGOs with

their counterparts in the South. International Council of Voluntary Agencies (no date,
2).

De Senillosa (1998, 42) goes further in arguing that Northern NGOs should withdraw as
direct implementing agencies. In another illustration of changing attitudes, Brown and
Moore (2001, 577) note that when Plan International wished to begin a programme in India,

the government required them to work in partnership with local agencies rather than start

branches of their own.
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As Northern NGOs have reduced their local operational presence, they have become
increasingly dependent on other organisations (primarily Southern NGOs) to realise their
objectives and distribute their funds. Such an approach may be a difficult adjustment. for
some organisations. As Elliott (1987, 59) argues: "This approach offers a very marginal role

to Northern agencies."

A second reason for the growth of Southern NGOs has already been noted in Chapter Two.
The growing popularity of NGOs has been associated with the increasing availability of funds
for Northern NGOs. Northern NGOs have had to identify new projects and Southern
organisations through which to dispose of these funds (Theunis 1992, 8). Theunis (1992,
313) also suggests that this need to dispose of funds in part reverses the weight of
dependence. The increase in funding has also increased the numbers of Southern NGOs, as

Northern NGOs have looked for ways to scale up local work.

The third reason that has been proposed is that Southern experiences, values and theories in
respect of development have changed. Korten (1990, 198-199) and Theunis (1992, 319-320)
have both argued that the nature of Southern NGOs has been changing during the 1980s, with
increasing enthusiasm for self-reliance, a growing professionalism and a move away from
welfare projects towards those encouraging political awareness and action. Dependence on
foreign funds, including those of Northern NGOs, does not fit easily with a desire for

independence and self-reliance.

A fourth reason for the growth of Southern NGOs, also related to the growth in the numbers
of NGOs, is that Southern NGOs have begun to develop similar capabilities to Northern

NGOs and offer services such as training, documentation and networking (see Dichter 1989,
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4-5; PACT 1989a, 15; Korten 1990, 198-9). As Southern NGOs take over some of these
tunctions from Northern NGOs, further questions are asked about whether or not Northern

NGOs should be involved in such activities.

A fifth reason to account for the growth of Southern NGOs and their new relations with the
North has already been touched on in Chapter One. New sources of funding for Southern
NGOs offer opportunities to reduce their dependence on Northern NGOs. Lewis (1998b,
506) exemplifies this trend when he explains that 50 per cent of Swedish government aid to
NGOs working in Bangladesh is now given directly to local NGOs, with the remaining 50 per
cent passing through Swedish NGOs. As Northern governments have also increased their
direct funding of Southern NGOs, such funding has raised some difficult questions in the
North about the role, value and future of Northern NGOs (Theunis 1992, 313; Smillie 1993a,
35-6; Bebbington and Riddell 1997, 123). In addition to Northern governments, multilateral
agencies have also begun to fund Southern NGOs, further increasing their access to
alternative funds (Yates 1988, 11; Theunis 1992, 8). Democratisation in some countries in
the South combined with a general increased awareness of the role of NGOs has increased
local sources of funding, including that from Southern governments. Bailey (1999, 103-115)
illustrates the wide range of fundraising activities currently being undertaken by groups in
Brazil whilst Schearer (1999, 35-6) discusses the growing number of philanthropic Southern

based organisations.

These five factors are each considered to have influenced the growing significance of the
Southern NGO sector and the changing relationship between North and South. The increase
in the size and diversity of sources of assistance, and a changing ideology for development

have supported the existence and growing independence of Southern NGOs. For reasons
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such as these, Northern NGOs have become increasingly operationally dependent on Southern
organisations. Fowler (1998, 150) suggests that Southern NGOs can now "...play on the fact
that, in the last analysis, it is their work which holds the key to the legitimacy of northern aid
agencies.” Several authors have concluded that, as a consequence of such factors, Northern
NGOs are now facing an "identity crisis” (see, for example, the discussions in Hulme and

Edwards (1997a, 13) and (Smillie 1995, 194)).

Increasingly, NGO development activities involve the funding of Southern NGOs by Northern
NGOs. The largest European NGOs (for example, Oxfam, Novib, Cordaid, Misereor) all
fund Southern NGOs and do not have a direct implementation capacity. The following
section considers the types of relationships that are thought to form as a result of these

financial transactions.

Typologies to describe North South Relationships

Before considering some of the issues that have arisen in the relationships between Northern
and Southern NGOs, it may be helpful to describe the kinds of relationship that are found.
Several authors have drafted "typologies" of organisational relations between Northern and
Southern NGOs to describe common forms. The first set of organisational types described
below emerged from a comparative study of Northern NGOs, the other three are drawn from
studies of Southern NGOs. But both look at the organisational structures that are used by

Northern NGOs for the funding of Southern NGOs.

Billis and MacKeith (1993, 14-16) identify four different organisational forms for Northern

NGOs wishing to fund development projects in the South. The first two are grant making,
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with Northern NGOs receiving applications from Southern NGOs for financial support and
deciding which they wish to finance. In the first model, the NGO coordinates its operation
from an office in the North. In the second model, the Northern NGO has an office in the
South to assist in the selection and distribution of finance. Model three is when both the
Northern and Southern NGOs are members of a global (or regional) federation. NGOs may
fund other members of the federation directly or through some form of central coordination.
Finally, model four is when the Northern NGO runs its own projects and programmes in the
South, with no participating indigenous NGO. The authors emphasise that Northern NGOs

may use more than one model within their programme of activities.

An insight into the perspective of Southern NGOs is given in a workshop organised by the
Commonwealth Secretariat (1988, 22), at which participants differentiated between the kinds
of resources provided by Northern NGOs to Southern NGOs. Participants suggested that
such resources might include volunteers, independent finance, finance provided by a Northern
government, and network and membership benefits. Participants at the workshop divided
Southern NGOs into those which are "induced" and "indigenous". "Induced" Southern NGOs
are “...locally incorporated chapters originating from international affiliation” that are
established by Northern NGOs in order to receive funding or for other reasons; they are
exemplified in the report by national Red Cross branches (Commonwealth Secretariat 1988,
23). “Indigenous” organisations are those wﬁich are established by local citizens to meet a

perceived need.

Fernandez (1987, 46-7), focusing on NGOs working in rural development, identified similar
types to those discussed by Billis and MacKeith (1993). However, he further differentiated

model two between Northern NGOs with Southern offices in which the staff are expatriate,
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local or a combination of both. Riddell and Robinson with Cornick, Muir and White (1995,
142-3) draw on research in India to identity four ditterent ways in which Northern NGOs
fund local projects. The first two are both used by Northern NGOs without a local office to
fund local NGOs. The first includes the use of an intermediary which "...is responsible for
identifying suitable projects, liaising with partners and for monitoring and evaluating their
activities." (page 142) The second is a funding consortium model in which several Northern
NGOs pool funds which are then distributed to other organisations by a local intermediary.
The third way identified by Riddell and Robinson with Cornick, Muir and White (1991, 142-
3) is for the Northern NGO to establish a local office to identify, fund and evaluate projects
proposed by Indian NGOs. The fourth category involves Northern NGOs establishing their

own projects (which may later result in autonomous Southern-based organisations).

Young et al (1999, 328) divide international NGOs into three sub-groups: corporate
partnerships, federations and membership associations. Corporate partnerships refers to a
single point having contracts with others groups and agencies. Federations are groups with
affiliates that may be led by the centre or by the affiliates. Membership associations are
structures in which the individual members have governance responsibilities. The emphasis
in this discussion is on organisational structure to achieve a broad range of development goals

rather than funding alone.

Drawing from this literature and in order to facilitate the developing research proposal (see
the discussion of sampling in Chapter Five), I have identified four broad kinds of
organisational relationships for the funding of the development projects of Southern NGOs by

Northern NGOs.
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1. Northern funding consortium. More than one Northern NGO funding one or more

Southern NGO through a tunding consortium.

2. Northern NGO without a local office. Northern NGOs without a local office funding
Southern NGOs. This model is further sub-divided into:
a. those using a Southern NGO as an intermediary in funding for other local NGOs;

b. those managing without a local intermediary.

3. Northern NGO with a local office. Northern NGOs with a Southern office through which
to manage the funding of Southern NGOs. (The office staffed by expatriate, local or a

combination.)

4. Federations. Both Northern and Southern NGOs belong to an international federation and

that Federation is used as a conduit for funding.

Very little of tj1e literature discusses the use of consortium funding with Northern NGOs
jointly agreeing funding arrangements, and the use of such mechanisms appears to be small.
Most of the literature discussed in this Chapter and explored in more detail in the Sections
below concerns relations between Northern and Southern NGOs as independent organisations,
that is, the second and third forms identified above. Very little has been written about the
relationships which develop when both Northern and Southern NGOs are members of a single
organisation within a federative structure. This may reflect the fact that most NGOs are not
members of such structures. Billis and MacKeith (1993, 14) suggest that the Northern
branches of such organisations may focus on fundraising and grant making, leaving project

management and implementation to another member of the federation in the South. However,
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some federative structures are much looser than this, with each national branch operating as
an independent organisation (see, for example, the discussion of the Red Cross in Egeland

and Kerbs (1987, 20-21)).

Schearer (1999, 30) makes a useful addition to typologies of donor: recipient relationships
when he takes a more generalist approach outlining nine types grouped into three broad
approaches of the donor towards the recipient: charitable giver, market-based transaction and

collaboration between two equal parties.

With this understanding of the types of relationships that frequently occur between Northern
and Southern NGOs, the following Section looks in more detail at the nature of these

relationships.
Financial Relations Between Northern and Southern NGOs

Many commentators :e,uggest that existing relationships reflect the financial dependence of
Southern NGOs on Northern NGOs (Gordon Drabek 1987, xi; Campbell 1989, 5; Theunis
1992, 311-312). Both Padron (1987, 76) and Fowler (1998, 142) argue that financial
inequalities mean that relationships are characterised by the dependence of Southern NGOs on
Northern NGOs. They both suggest that, as a result of this dependency, the Southern NGO is

expected to adapt to the wishes of the Northern NGO.

The financing of Southern NGOs through Northern NGOs is generally related to development
projects and programmes. Projects are generally between one and three years in length,

although they may be longer. Programmes are generally composed of a number of individual
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projects. Southern NGOs submit funding applications to Northern NGOs, either through
project proposals sent to the local office or directly to the headquarters of the Northern
NGOs. The Northern NGOs then decides whether or not to fund the projects or programmes
and the level of financial support. The projects or programmes are managed locally by the
Southern NGOs and subject to periodic monitoring by the Northern NGOs. Northern NGOs

may support a Southern NGO for a number of years, funding several consecutive projects.

One complaint of Southern NGOs is that Northern NGOs prefer project funding to
programme support (Theunis 1992, 311; Smillie 1993a, 26). Southern NGOs suggest that
programme support offers them greater independence and autonomy. In some cases,
Southern NGOs have succeeded in securing alternative funding agreements which offer larger
amounts over longer periods (PACT 1989a, 89; PACT 1989b, 19-20; Theunis 1992, 314).
However, ORAP, a large Zimbabwean NGO tried and failed to secure consortium funding
(Fowler 1998, 147-9) and Saravodaya, a large Sri Lankayn NGO used consortium funds but
believes that as a result they became more vulnerable to donor influence (Smillie 1995, 190;

Perera 1997, 160-6).

Project funding has been criticised by Southern NGOs and those writing from their
perspective for a number of reasons that are considered in the sub-Sections that follow. Prior .
to this discussion, it should be noted that two factors have been cited as aggravating the
problems associating with project funding. Lack of knowledge of Northern NGOs by
Southern NGOs may increase the dependence of Southern NGOs on their Northern
counterparts. Fowler (1990, 8) argues that Southern NGOs rarely have inforrﬁation on the
objectives of Northern NGOs and their funding constraints (especially those arising from the

use of government funds). There is also a lack of transparency with regard to Northern
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NGOs funding decisions. Campbell (1989, 5-6) suggests that Southern NGOs are not clear
on the rules for the allocation of funds and may therefore find it difficult to challenge them.
Smith (1987, 87) suggests that Northern NGOs may not select the most appropriate Southern
NGOs for funding because they may lack information about a local situation. Goyder (1989)
suggests that one consequence of this lack of knowledge is that some larger Southern NGOs

may be over-funded and small NGOs may be ignored.

A second factor that may be thought to have increased the difficulties of project funding is the
increasing importance of government contributions for Northern NGOs (Kajese 1987, 81-84).
Smillie (1993a, 25) suggests that many Northern governments give all or part of their support
to project funding and therefore, even when Northern NGOs recognise the problems
associated with project funding, it may be difficult for them to develop alternative
mechanisms to disburse funds. Wallace (1997, 35) argues that Northern NGOs’ growth
ambitions may result in them adopting government practices regardless of their shortcomings.
Ziswa (1988, 33) and Powell and Seddon (1997, 8) are concerned that government accounting
requirements combined with increased funding have resulted in growing bureaucracy in
Northern NGOs and this may soon be passed to the South. Jorgensen et al. (1992) provides
some evidence that this is the case in Denmark, as Danish NGOs have increasingly adopted
the practices of DANIDA. Hulme and Edwards (1997a, 9) conclude that diversity in NGO
approaches and policies is being reduced as a result of being more dependent on financial

support from official development assistance agencies.

Finally, it should not be assumed that Southern NGOs are passive recipients in the funding
process. Some believe that they avoid being over-dependent on Northern NGOs because they

are able to attract more donors than they need and are therefore able to select those donors
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that suit them best (AWARE 1992, 31; ORAP 1992, 270-271). Some Southern NGOs in this
position do not allow any single donor to fund more than a fixed percentage of their budget
(BRAC 1992, 61); or others aim for a number of donors to reduce their dependency on any

single source of funds (SPARC 1990, 97).

Objectives and Areas of Work

As noted above, a number of concerns have been raised about the influence of Northern
NGOs, through project funding, on the objectives and development of Southern NGOs.
Fowler (1990, 12) argues that Northern NGOs encourage Southern NGOs to follow a
particular development path though maintaining a close control on the types of projects that
are funded. Whilst much of this literature is based on anecdote rather than detailed empirical
research, Gariyo (1995, 32) points out that one East African study suggested that Southern

NGOs development programmes are heavily influenced by Northern NGOs.

Gordon Drabek (1987, xi), Ziswa (1988, 31) and ENDA (1992, 153) have argued that
Northern NGOs may have strong priorities that do not necessarily accord with those of
Southern NGOs. Theunis (1992, 312) notes that the priorities of Northern agencies may
follow fashions, for example, a concern with gender or environmental issues. Clayton (1994,
122) exemplifies this trend when he describes how Oxfam require that all those receiving
support comply with its requirements with respect to gender. Norgueira (1987, 170) is
concerned that NGOs may focus on the preferences and requirements of donor agencies
rather than their own objectives. Nyoni (1987, 55) suggests that Northern NGOs' enthusiasm
for particular concerns results in a "development game", with Southern NGOs learning what
is required and repackaging projects to supply it. Ashman (2001, 75) quotes the

International Forum on Capacity Building who argue that cooperation with Northern NGOs
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may threaten the mission of Southern agencies.

As external circumstances change, donor priorities adjust. For example, HIVOS (a Dutch
NGO) allocated 65 per cent of its overseas budget to Latin America in 1987 but only 48 per
cent in 1992 (Biekart 1995, 67). More significant, Biekart (1995, 68-9) argues, changes in
the policies of European agencies towards local NGOs may have little to do with things that
the local NGOs can directly influence although they may be deeply affected by such changes.
European NGOs were initially drawn into central America for political reasons; as the
political situation changed, they altered conditions and priorities with little consultation and

communication with local partner agencies.

Internal Management Issues

Korten (1990, 199) argues that Northern NGOs may be anxious to assist in the development
of Southern NGOs but, implicitly or explicitly, they may find it easiest to help the Southern
NGOs to become more like themselves regardless of whether or not this is appropriate.
Whilst few authors have argued that the effects are this significant, several others raise
concerns about the impacts of project funding on the internal management of NGOs. Carroll
(1992, 137-40), for example, notes that in an assessment of Southern NGOs funded by the
Inter American Foundation, successful NGOs obtained a higher percentage of their funds
through programme rather than project grants. In a review of four relationships between
Northern and Southern NGOs, Ashman (2001, 75) argues that the barriers to effective
cooperation are with the internal systems of Northern NGOs rather than external

relationships.

Project funding is considered to result in a number of financial problems for Southern NGOs.
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In particular, Campbell (1989, 8) and Ziswa (1988, 32) have argued that it is not helpful to
the financial management of Southern NGOs. A strong project focus to tinancial assistance
may increase the cash ﬂ&w problems faced by organisations (Commonwealth Secretariat
1988, 42) as they only receive funding once a project begins and have to cover project
development costs from other sources. Donors may resist any funding being allocated to
reserves and core funds (Dichter 1989, 11). This refusal to cover core costs, or to restrict
them to a low percentage, may place Southern NGOs in a difficult position as exemplified by

the problems faced by AMREF (Smillie 1995, 184).

With respect to project management, Smillie (1995, 186) notes that Northern NGOs
monitoring the disbursement of project funds may comment in detail on things that Southern
NGOs can more efficiently just get on with. Other sources of inefficiency and wasted
resources are the different reporting requirements demanded by different donors and, in
particular, different overhead allowances; Elliott (1987, 63) calculates the donor coordination
problem for seven smaller Bangladeshi NGOs; each had an average of eight donors from
three countries. Ziswa (1988, 32) emphasises how Northern agencies seeking better

relationships should agree to common reporting arrangements.

A further problem identified by Biggs and Neame (1995, 31) and Marcuello and Marcuello
(1999, 154) is that some Northern NGOs had adoped a formal, linear, mainstream approach
to development planning, in part due to their receiving government funds. Wallace (1997,
45) argues that:
Whilst the current talk among donors and UK NGOs is of participation, partnership,
institution and capacity building, strengthening civil society, sustainability, the
problem management tools being increasingly used, all of which are closely tied to
the 'project’', have come out of a different tradition concerned with control, rational

planning, measurability, accountability and short-term impacts... The tools may well
meet the needs of donors for the efficient disbursement of funds better than the needs
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of partners/beneficiaries for taking control, particibation and setting their own

agendas for tackling social change.
In a study of several Northern NGOs, Wallace, Crowther and Shepherd (1997, 91) found that
there had been little influence from either the Southern-based staff of Northern NGOs or
Southern NGO staff on the changing approaches to project planning of Northern NGOs.
They suggest that there is growing evidence that Northern NGOs (together with donors) are
“...setting the agendas and parameters for ‘acceptable development work’” (Wallace,
Crowther and Shepherd 1997, 96). Wood (1997, 88) highlights another aspect of this
problem when he suggests that the reporting accountabilities demanded by donors make it
difficult for Southern NGOs to build a culture of learning and experience sharing among
junior managers. Hierarchical tendencies within the organisation are reinforced, he argues,
reducing the choices that Southern NGOs have to build a more participatory holistic

management style that may be considered more appropriate to their mission and objectives.

Finally, aspects of staffing and the personal practices of Northern NGOs have been criticised,
particularly for their impacts on Southern NGOs as a sector, rather than their individual
impacts on agencies that they are working with. Northern NGOs may influence the day to
day effectiveness and eventually the mission of Southern NGOs by requesting their staff to
attend meetings (Musengimana 1990, 41). Twose (1987, 9) is concerned by the practice of
some Northern NGOs that recruit a Southern advisory council and thereby create an elite
group of NGO activists. Finally, Northern NGOs are also criticised for employing expatriate

staff who follow unsuitable lifestyles (Campbell 1989, 7).

Perceived Consequences for Local Communities and Collaboration with Government

Marcuello and Marcuello (1999, 153) and Hudock (1999, 2) argue that project funding may
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have adverse effects on the groups that Southern NGOs are working with and, in particular,

grassroots organisations of the poor themselves. Verhagen (1987, 131) describes the

dilemma;
on the one hand ... monies arrive too late, provoking a near cash crisis, or have to be
spent within certain time limits on projects which they have not been able to discuss
in sufficient detail with the target population. If, on the other hand, NGO field
workers have dutifully conducted such discussions, the delay in implementation while
one has to wait for the cash to come from international sources, causes frustration and
embarrassment.

Verhagen (1987) argues that NGOs supporting such initiatives require flexible funding that

can be rapidly agreed and disbursed; almost inevitably this requires local offices or partner

institutions in the South that are able to allocate funds. Fowler (1998, 146) notes that the

bureaucratisation and formalisation processes are particularly damaging.

Concern has been expressed about the relations of Northern NGOs with Southern
governments and the consequences for Southern NGOs. In some cases, Northern NGOs may
successfully compete with Southern NGOs to develop better links with Southern governments
(Ziswa 1988, 34; Campbell 1989, 6). Reflecting further on the influence of Northern NGOs
on Southern agencies, Elliott (1987, 64) suggests that Northern NGOs may encourage

Southern agencies to work with governments against their better judgement.

Whilst the discussion here has been, in general, critical of Northern NGOs in funding
relationships with Southern counterparts, this perspective is not unanimous. Twose (1987, 8)
argues that the power and influence of Northern NGOs over Southern NGOs is exaggerated
and the influence of Northern NGOs may be small in important areas. Pratt (1988, 23-5)
suggests that it is wrong to assume that Southern NGOs are significantly nearer the poor in
the South than are Northern NGOs. Northern NGOs, in his view, may be equally able to

assess the needs of the poor and identify appropriate action. Furthermore, Northern NGOs,
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as outsiders, may be able to do things which local organisations would find difficult (PACT
1989a, 59; EDA 1992, 153) particularly in relation to work in countries with politically
repressive governments. Edwards (1994, 72) notes that Northern NGOs can work
successfully with Southern governments in policy reform. Whilst he argues that such
pressure can often be best applied by local NGOs because they are seen as more legitimate,
in some circumstances Northern NGOs can be effective. One Southern NGO recognises that
the Northern NGOs they work with are torn by two needs: first to give partners in the South
as much autonomy as possible in driving the development process; but, second, to avoid
situations in which funds are abused for political favours or personal profit (ENDA 1992,

153).

Non-financial Relations between Northern and Southern_NGOs

In general, the non-financial aspects of relationships between Northern and Southern NGOs
receive relatively little attention compared to funding relations. There are a only small
number of reports of joint activities undertaken by Northern and Southern NGOs, particularly
in the area of international campaigns. For example, Ingersoll and Ingersoll (1990) discuss a
number of US and African initiatives in development education. Another example cited in
Lemaresquier (1987, 195) is the International Baby Food Action Network which brought
together agencies from both North and South to campaign against the marketing of breastmilk
substitutes. In general, the scale of such activities appears small, perhaps explaining the lack
of literature. Anderson (2000, 448) questions the extent of North-South collaboration when
he reports that in a study of 23 of the larger Northern NGOs, 17 were undertaking advocacy
programmes but only two had consulted their Southern collaborators about the focus of this

work. More generally, de Senillosa (1998, 46) argues that much development education
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expenditure is allocated to conferences, presentations and publications and is of minor
concern to Northern NGOs. In a detailed study of the links between Swedish NGOs and the
Southern agencies they fund in Bangladesh, Lewis and Sobhan (1999, 126) conclude that
although a number of new development education initiatives have been undertaken, little

substantive change in public thinking has been achieved.

More recently, a number of other activities have been developed, including evaluations of
Northern NGOs by Southern NGOs, joint fundraising campaigns in the North, and some
Southern NGOs being invited to join the boards of Northern agencies (Smillie 1995, 195).
Shah and Shah (1995, 191) discuss how "...Southern NGOs should have the opportunity to
evaluate their donors (Northern NGOs or other agencies.”" However, as shown by Marcuso
Brehm’s recent study of ten major European NGOs (2001, 54-55), there appears to be
relatively little shared governance of Northern NGOs and most Northern NGOs have only

gone as far as limited consultation with Southern NGOs.

A further area that has recently been given attention is that of capacity building by Northern
NGOs of Southern agencies. The term capacity building is rarely precisely defined. In
general, it refers to support for the organisational development of Southern NGOs. Tandon
(1997, 3-7) discusses the origins of organisational development from management science in
the US. The report of Support Organisation Initiative (1997, 51) discusses the need and
provision for capacity building by Northern NGOs and argues that, whilst initiatives by
Northern NGOs address some of the needs of the South, a reorientation is needed as too much
emphasis is being placed on financial aspects.. The report notes:

Participants also recognised the importance of financial management and governance,

but did not accord them the importance assigned to them by some donor capacity

building programmes. This list also reflects growing concern with capacities at the
level of the sector and its relations with other actors (eg. business, government,
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international donors). This contrasts with the organisational focus of many donor
programmes. (Support Organisation Initiative 1997, 53)
A similar point is made by Kaplan and Soal (1995, 58) and by Hudock (1999, 33). Kaplan
(2000, 520) recommends that capacity building concentrate on building organisational
capacity to innovate, reflect and adapt. Hudock (1997, 42) argues that capacity building has
failed to respond to the need of Southern NGOs to develop adequate skills in raising funds;
she suggests:
Capacity enhancing has traditionally focussed on changing internal structures and
operations of S NGOs, rather than recognising the importance of the external
environment to an organisation's success... Capacity-enhancing assistance largely has
failed to address S NGOs' need to find the right number and nature of relationships
with N NGOs, and to develop mechanisms to manage relationships with N NGOs to
maximum effect.
It is probably in response to problem such as these that the International Forum on Capacity

Building, a civil society alliance of Northern and Southern organisations, has been established

(Journal of Institutional Development 1999, 62-68).

Desired Characteristics of North-South NGO Relationships

Many of those writing on North-South NGO relationships deliberate on what the -
characteristics of such relationships should be rather than what they are at present.
Consideration of the desired relationships may be helpful in gaining an understanding of some
of the pressures for change in the relationships, and giving a new insight into the problems.

This Section therefore briefly summarises some of these proposals.

A new division of labour between Northern and Southern NGOs is suggested by many

authors; see, for example, the papers in the World Development Vol. 15 (supplement).
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Campbell (1989, 14) argues that: "In future, Northern NGOs will have to recognise that
Southern NGOs have primary responsibility, within the NGO community, for the
development of their own countries.” Campbell (1989, 14), Dichter (1989, 4-6) and de
Senillosa (1998, 49) argue that Northern NGOs should accept a transfer of power in favour of

the South.

New Roles for Northern NGOs
There is no clear consensus on whether or not Northern NGOs should manage their own
projects in the South. PACT (1989a, 59-61) argue that Northern NGOs may need to remain
operational to maximise their development contribution. This argument is reinforced by
Elliott (1987, 59), who suggests that Northern NGOs with staff "in the field" may be more
effective because they learn quicker and more thoroughly how to improve their work than
those without local staff or those who only fund Southern NGOs. However, the alternative
view is also well represented and exemplified by Ziswa (1988, 33):
I can't condemn enough the tendency of some Northern NGOs to set up offices and
take on an operational role in the South... there is very little difference between the
18th and 19th century scramble for Africa and their own invading of the South to
administer development.
PACT (1989b) suggests that Northern NGOs may need to develop the skills of leaving a
country and passing over their work to a local Southern partner and describes how local
foundations have been established in Costa Rica and Guatemala. But equally, a study of US
NGOs future work in five Asian countries (Bangladesh, Indonesia, Nepal, Thailand and Sri

Lanka) argues that the role of Northern NGOs may change but, on balance, they are likely to

remain active in the country (PACT 1989a, 19-25).

Despite the concerns identified above in respect of Northern NGOs’ direct contact with
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Southern governments, Goyder (1989) suggests that some of the skills of Northern NGOs
might be used to provide technical assistance to Southern governments and improve on the
services available through conventional bilateral aid programmes. They may also be useful in

developing relations between Southern NGOs and Southern governments (PACT 1989a, 61).

With respect to project funding, in the short term, Campbell (1989, 16) argues that Northern
NGOs might act to reduce the burden of project funding, for example, using a common
reporting format. Campbell (1989, 16), Hudock (1997, 47), Theunis (1992, 311-312) and
Verhagen (1987, 15-16) all believe that present conditions on project funds are too onerous
and should be reduced. These authors and others suggest a number of alternatives to project

funds such as consortium and programme funds.

Smillie (1995, 194) argues that Northern agencies need to be willing to look for ways in
which these relationships can be effective outside of any financial transfers, and Campbell
(1989, 6) and Hammock (1990, 300-2) (among others) argue that Northern NGOs should do
more in the North. In both development education and policy/advocacy work, Dichter (1989,
14-15) notes that Northern NGOs often have an advantage with good access to their own

constituencies and strong local networks among the media and policy makers.

New Roles for Southern NGOs
Whilst the changing role of Southern NGOs has received less emphasis than that of Northern

agencies, it has also been considered.

Fowler (1998, 151-2) argues that Southern NGOs should reduce their financial dependence on

the North: "If financial transfer is a crucial difference, the solution must be to enable NGDOs
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in the South and the East to become financially independent of the North - through local
enterprise, investments, payments from the local tax base and so on... Informed observers
within the NGOD community estimate that some 95 per cent of local NGDOs would

disappear if aid stopped...."

Van der Heijden (1987, 111) is concerned that present dependency rates in sub-Saharan
Africa may equal 90 per cent. As a consequence, the International Council of Voluntary
Agencies argues that Southern NGOs should be helped by Northern NGOs to develop
financial autonomy (Yates 1988, 14-16). Direct funding of Southern NGOs by Northern
governments may help Southern NGOs to reduce their dependency on Northern NGOs
(Mulyungi 1990, 55-57). Local sources of funding may be a successful strategy to secure
greater independence (Garilao 1987, 118; Smith 1987, 91; Campbell 1989, 16; PACT 19890,
10-11; BRAC 1992). The case of greater diversity of funding sources is forcefully put by
Jehan Perera, Director of the Sarvodaya Legal Service, who concludes (after a bad
experience with a donor consortium) that:
'NGOS must recognise that when they work with donors they enter into a power
relationship in which they are the subordinate. They cannot expect to be able to
heavily influence donor behaviour, particularly when donors are in a consortium and,
by scaring-off non-consortium donors, can become monopoly suppliers of foreign aid.
(Perera 1997, 167)
Pact (1989a, 11-12) suggests that Southern NGOs improve their relations with Southern
governments and the effectiveness of governments. The authors of the PACT report argue
that Southern NGOs need to learn how to scale up but not necessarily with an increase in

turnover and staff. In particular, PACT (1989a, 23-4) argues that they need to become better

at networking with the state and voluntary sectors.
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Partnership Relationships

Many authors use the term "partnership” to describe existing or desired relations between
Northern and Southern NGOs (see, for example, Gordon Drabek 1987, x ; Yates 1988, 5-9;
Campbell 1989, 5; Martella and Schunk 1997, 283; Smillie 1993a, 14; Ashman 2001, 74).
Motivations for partnership arise from a number of reasons. Dichter (1989, 8) suggests that
Northern and Southern NGOs "...operate in the same organisational field and the dynamics of
the political economy of that field are the same even if the actors are different." From a more
ideological perspective, Long with Diop and Cawley (1990, 110) argue that: "...partnership is
viewed as reciprocal empowerment of Northern and Southern NGOs through mutual
assistance and sharing of knowledge and information with the common goal being the
empowerment of the beneficiaries to assist themselves.” Drawing on a participative review
between African and US NGOs, they note that there are many difficulties to partnerships and
that they may take longer to establish than simple project agreements and can, potentially,

create additional dependencies.

The debate is placed within a broader context by Smillie (1993a, 14) who proposes that the
interest in more equal relations between NGOs reflects the desire for a more fundamental
change in North-South relations. Participants at the seminar report of the International
Council on Social Welfare (1988) also argued that the South does not require charity, only
justice, and that partnership relationships must be recognised as taking place within other

North-South relations such as debt and trade.

This multiple perspective on partnership has been recognised by Fowler (1990, 13) who
suggests that "partnerships" have had a confusing start because interest for ideological reasons

has coincided with increased collaboration due to additional funding. Fowler also argues that
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partnership has been further confused by the spread of contracting and hence "a slide”
towards patron-client relations, and that the term has been used tar too loosely (Fowler 1998,

139).

There is a relatively strong consensus about the general conditions that are required for
relationships to be partnerships. Yates (1988, 11), in an introductory article to a booklet of
the International Council on Social Welfare, emphasises that “...genuine equal partnership is

¢4

going to require organisational change and adaptation..” Partnership is said to require
openness and transparency, mutual respect and trust, a mutually agreed product and trust plus

“development legitimacy (Fowler 1990, 2). A "...positive North/South collaborative
relationship should include: mutual respect, trust and equality; transparency or reciprocal
accountability; understanding of each others' political/economic/cultural contexts and of
institutional constraints; openness to learning from each other; and a long-term commitment
to working together." (Gordon Drabek 1987, x) "Ultimately, partnership means investing in
the capacity of Southern NGOs and in their independence... It also means a reapportioning
between those seriously committed to parternship of decision-making, evaluation and perhaps
more importantly, responsibility,"” (Smillie, 1995, 196). Martella and Schunk (1997, 285)
emphasise that partnership means a changed and less powerful role for Northern NGOs as it
involves the recognition that Northern NGOs "...have only a limited capacity to influence
complex development processes from outside.” In a recent review of European NGO
perceptions, Marcuso Brehm (2001, 13) argues that there is a consensus that partnership

involves: “...mutuality; clearly defined expectations, rights and responsibilities; accountability

and transparency.”

But there is no clear consensus as to whether or not partnership is possible and only limited
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practical experience of partnerships that are clearly identified as partnerships by both
participants. Keengwe et al. (1998, 26) in a review of relationships in Kenya believe that
most partnerships between Northern and Southern NGOs are “...operating as donor-NGO

- relationships within a hierarchical structure.” ORAP (1992, 270) in Zimbabwe argue that:
"The real implications of partnership between Northern and Southern partners are yet to be
worked out and confronted by the two sides. At present, such partnerships exists more in
theory and in declarations of intent, than in practice." In one of a very few joint
considerations of partnership, African and US NGOs agreed that partnerships are long-term
(5-10) years and difficult but, at the same time, possible and desirable (Ndiaye and Hammock
1990, 4). Gakwaya (1990, 242) writing in the same volume asserts the importance of “moral

support” or bonds of friendship, mutual respect, trust and complementarity.

Lewis (1998b, 504), writing in the context of Bangladesh, is sceptical about the potential for
partnership, differentiating between “active” and “dependent” partnerships and finding some
evidence that only Northern NGOs are using the language of partnership. Lister (2000, 229-
230) argues for the need for a greater analysis of power relations within partnership,
suggesting that some such relationships may be falsely categorised because of the dependence
of the weaker party. As noted by Robinson, Hewitt and Harriss (2000, 13) “... the language .
of partnership often masks a complex reality” and that relationships differ “... in terms of the

way power, interests, substance and so on are organised.”

Conclusions

The changing roles of Northern and Southern NGOs have meant that relationships between

the two agencies are increasingly significant to their work. As discussed in Section Three
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above, a number of different types of relationships have evolved. Northern agencies choose
whether or not to have offices in the South, to employ local statf in those oftices, to contract

local NGOs to provide information and coordination services.

What appears to be clear is that there are tensions in these relationships. The discussion in
this Chapter suggests that three specific areas of tension are the capacity of Southern NGOs to
determine their own objectives and activities: difficulties in financial management,
particularly around cash flow; and the consequences of Southern NGOs relationships with
Northern agencies on their relationships with government agencies and local communities.
Whilst there are activities collaboratively undertaken by Northern and Southern NGOs that
are not related to funding, these areas of work do not appear to be large. The nature of more
ideal relationships between Northern and Southern NGOs is an active subject for
consideration. In general, importance is given to more equal relationships between North and

South with the latter having greater possibilities to control their own activities.

With regard to the present situation, there appears to be a contradiction between a vision of
Northern and Southern NGOs as organisations with a strong common interest in their work,
and a financial reality of donor and recipient in which control over resources is not equally
distributéd. Some (for example, Kajese 1987, 84) argue that there is a real desire to extend
relations beyond the present financial flows from the North and that Northern NGOs have
much to learn from the South. Others (for example, Foro 1992, 182) suggest that few

Northern donors seem prepared to go further than donating financial resources.

In the context of this dissertation, it should be added that little of the literature on relations

between Northern and Southern NGOs is based on extensive research; much is subjective or
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draws heavily on a small number of case studies. It is therefore difficult to have a sense of

either the scale or intensity of the problems that have been identified.
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CHAPTER FOUR

UNDERSTANDING INTER-ORGANISATIONAL RELATIONSHIPS

Inter-organisational relationships have long been of concern to organisational theorists. This
Chapter explores what has been understood to date about the nature and consequences of
such relationships. The discussion considers a number of theories related to how and why
organisations develop relationships with other agencies, before examining how such

relationships might affect the development of the organisations involved.

Introduction

The focus of this dissertation is to examine the relationships between Northern and Southern
development NGOs. This Chapter builds on the two preceding Chapters: Chapter Two,
which considered the changing role of NGOs within development; and Chapter Three, which
looked at how Northern NGOs have moved from being operational agencies to being donors,
and considered what is currently known about relationships between Northern and Southern
NGOs. This Chapter reviews theoretical approaches to inter-organisational relationships.
Whilst the discussions do not directly address development in the South, in a few cases they
draw on Southern experiences. The primary purpose of this review is to inform the study of

a broader set of perspectives with regard to inter-organisational relationships.

"Inter-organisational relationships” is used here to refer to both formal and informal contact,

communication and the transfer of resources between the agencies concerned.

In this Chapter, most of the studies that are referenced have focused on voluntary (or non-
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profit) and government sectors in the United States of America and the United Kingdom.'
An immediate issue is the extent to which such a literature is relevant to the themes being
considered here. A preliminary review of the literature on inter-organisational relations
suggests that both the organisations and context are very different from those associated with
Northern and Southern NGOs. For example, a number of authors have suggested that this
literature has been overly concerned with issues related to the coordination of agencies’ work
rather than a more broadly based consideration of relations between organisations (Aldrich
and Whetten 1981, 401; Benson 1982, 137; Rogers and Whetten 1982, vii; Rogers and
Mulford 1982, 52). The importance of local context when developing an understanding of
why and how relationships form, what such relationships include and what they mean for the
involved organisations is reinforced by a number of studies. Benson (1982, 137), in
particular, argues for the need for an analysis of inter-organisational relationships that takes
account of a larger set of political and economic structures and processes. Gronbjerg (1993,
291) concludes that “...it is in local communities that non-profit service fields take on their

specific environmental characteristics.”

The approach in this dissertation is to recognise the potential value of insights drawn from a
number of contexts and countries while seeking to develop an understanding of the
relationships between Northern and Southern NGOs. This Chapter explores the
understanding offered by organisational theorists to the research questions being considered.
However, its relevance is not assumed. The difference in context raises obvious questions
about the relevance of analysis and ideas with regard to voluntary organisations in the South.

The usefulness of the perspectives considered here will be discussed in the concluding

Abzug (1999, 333-5)) demonstrates that organisational research traditions in the United States have
included the non-profit sector although development has not been a significant field of study.
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Chapters of the dissertation.

The discussion in this Chapter begins in Section Two with a review of major theories that
have been used to explain the nature of inter-organisational relationships. The Section
focuses on the fundamental factors determining the nature of such relationships: power,
autonomy and independence. The following Section then considers the different motives that
explain why agencies enter into these relationships. The fourth Section identifies and
summarises some potential consequences for organisations that have been associated with

their relationships with other organisations. Section Five concludes the Chapter.

It should be noted that the references used are, in general, those of the seminal works rather
than later repetition of these theories. In some cases, further works are used where they
amplify and expand these theories substantially. In general, there has been lit_tle'recent study
in this area. A recent review of literature on research in non-profit management (Stone et al.
1999) identifies a number of articles that consider aspects of funding and inter-organisational
relationships. However, their analysis suggésts that there has perhaps been a greater
emphasis on how organisations collaborate rather than on the consequences of collaboration,
and relatively little emphasis on more competitive organisational strategies (Stone et al. 1999,

410).

Reviewing the decades since there was first an interest in this subject in the early 1960s, three
phases can be identified. In the 1960s and 1970s, much of the theoretical work was
undertaken with the emergence of theories of resource exchange and resource dependency.
Interest in the 1980s was relatively muted. On the one hand, there was interest related to the

need for co-ordination between agencies (Rogers and Whetten 1982, vii). At the same time,
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reflections on inter-organisational relationships were present as a sub-theme within broader
theories of organisations and their work (Aldrich 1999, 102). In die 1990s, there has been
more interest in these relationships, particularly in the context of funding. Gronbjerg (1993)
in particular has undertaken notable work. In part, this emerging interest appears to be
related to the increasing funding of the voluntary sector by the state. At the same time, there
has been a growing interest in extending theories of the voluntary sector across the globe

(Salamon and Anheier 1997d; McCarthy, Hodgkinson and Sumariwalla 1992; Lewis 1999).

Theories to Understand Inter-organisational Relationships

The main focus within Chapter Three was on the existing, anticipated and desired
consequences of relationships between Northern and Southern NGOs. This Chapter moves
forward to examine theories that have been developed to better understand inter-
organisational relationships, and the possible consequences for involved agencies. An
emerging theme shared by these theories is power, the distribution of power within
relationships, and the subsequent degree of autonomy and independence for the involved

organisations.

Four theories of inter-organisational relationships are considered. The first explains inter-
organisational interactions as reciprocal “exchange” relations between organisations that are
motivated to work together to further their individual organisational objectives. The second
theory introduces the idea of “dependency”, with the understanding that one organisation
may be stronger than the other, with more influence over the form and consequences of the
relationship. The third theory seeks to encompass theories of exchange and dependency,

arguing that they are complementary rather than alternatives, both offering potentially
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meaningful ways of understanding relationships in different circumstances. The fourth theory
argues that the nature of the interaction is not determined primarily by the participating
agencies but by more powerful social, economic and political forces that influence the nature

of the interaction between concerned agencies. These theories are considered in turn below.

Exchange Theory

In a seminal study, Levine and White (1961, 586-8) argue that relationships between
organisations are motivated by the need for both parties to acquire resources and increase
effectiveness. Hence, they develop a theory of inter-organisational relationships which places
emphasis on the voluntary exchange of resources to the benefit of both parties. They note:
"Organisational exchange is any voluntary activity between two organisations which has
consequences, actual and anticipated, for the realization of their respective goals and
objectives" (Levine and White 1961, 588). They further argue that the extent and strength of
the exchange will depend on the contribution of the exchange to assisting each organisation to
obtain access to the resources they need. Exploring the conditions needed for such exchange
to take place, they emphasise that there must be agreement about both the specific goals of

each agency and the "...functions it undertakes in order to implement its goals..." (Levine and

White 1961, 597).

Reid (1969, 179) further develops this theme with the concept of inter-dependence. He
suggests that inter-dependence is a necessary characteristic of inter-organisational
relationships if they are to be significant to those involved and that the strength of such inter-
dependence is one factor determining the intensity of collaboration (Reid 1969, 177). The
theme of inter-dependence emerges as having lasting relevance to an understanding of inter-

organisational relationships. Pennings (1981, 433-4) takes further the concept of inter-
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dependence identifying several different kinds:
- horizontal inter-dependence, where the agencies are competing for the similar
resources or providing similar goods and services;
- vertical inter-dependence, where organisations are active at different stages in the
production cycle or the delivery of services;
- symbiotic inter-dependence between organisations "...that complement each other in

the rendering of services to individual clients."

Aiken and Hage (1968, 914) highlight that independence and dependence can result from
(rather than be a cause of) inter-organisational action; the process of being involved in
relationships itself changes the position of individual agencies and therefore the way in which
these relationships can develop. This perspective emphasises that such relationships are not
static but change as a result of the interaction between participants, which is one factor

influencing their capacities and situation.

A number of authors have verified the significance of exchange-based theories, albeit within
relationships between relatively equal parties (Reid 1969, 187; Schmidt and Kochen 1977,
220; Van de Ven and Ferry 1980, 307). Aldrich (1979, 266), in particular, links exchange

theory closely with a symbiotic and inter-dependent relationship between agencies.

Resource Dependency

An alternative approach has been to focus on the scarcity of resources and hence on more
competitive relationships between agencies which often have unequal access to such
resources. The theory of resource dependency is particularly associated with the work of

Aldrich (1976), although it has been explored and amplified through a number of other

78



empirical studies including those of Mulford (1984), Van de Ven and Ferry (1980) and Van
de Ven and Walker (1984). The theory hypothesises that one agency enters into the
relationship to acquire resources, with the other agency participating because its relatively
stronger position enables it to further its own objectives. Hence, rather than there being an
element of mutuality (or equality of inter-dependence) in the relationships, resources are
given to the weaker agency in return for the stronger agency gaining influence and control.
Aldrich (1976, 421) draws on a number of existing theories of resource acquisition, exchange
and dependency to examine relations within a network of public and non-profit agencies
working on employment and training issues. Building on the work of Yuchtman and Seashore
(1967), he suggests that the two underlying assumptions of a resource dependency model of
inter-organisational relationships are that resources are in short supply because of competition
between organisations; and that organisations survive and prosper to the extent that they are
able to outmanoeuvre other organisations in the acquisition of resources. The theory suggests
that, in general, agencies seek to acquire additional resources, maintain their domains and
reduce uncertainty in resource flows. (The domain of a organisation “...consists of the
specific goals it wishes to pursue and the functions it undertakes in order to implement its

goals.” (Aldrich 1976, 423))

Aldrich (1979, 270) concludes that organisations that are “resource-dependent” have a limited
range of options available to them. If they are unable to build up their own resources, find an
alternative source, obtain coercive power or modify goals and activities such that they can
withdraw from their initial relations, they will remain in the relationship with less power and
influence than the agency with which they are interacting. Froelich (1999, 248), in a more
recent discussion of funding relationships, emphasises the vulnerability of the weaker party

and argues that the critical challenge is to manage such dependencies.
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One difficulty in studying such relationships is that outcomes may not be evident. Aldrich
(1999, 66) quotes Fligstein and Freeland (1995, 33) to emphasise that dependency may be
latent. Not only may dependencies be hidden but the consequences of dependency may also
not be apparent. Reid (1969, 181-2) discusses how the more powerful party may ensure that
the conflict does not appear evident although it is present. Schmidt and Kochan (1977, 231)
draw on a study of community organisations’ relationships with employment agencies to argue

that there is evidence that conflict is repressed.

It should also be recognised that inequality need not imply that the weaker organisation
passively accept this relationship. Benson (1975, 241-244) argues that such organisations
may follow various strategies in order to further their objectives, despite being in a weak
position. Froelich (1999, 248) suggests that the critical task for resource-dependent agencies

is the management of their dependencies.

Gronbjerg (1993, 310) argues for the validity of the resource dependency approach in a study
of the funding relationships of non-profits; “My findings give broad support to the resource
dependency model and the tremendous utility of examining resource exchange relationships in -
a study of organisational behavior..” Hudock (1997, 42) also believes that the model is a
valid one in the case of NGO relationships in the Gambia and Sierra Leone, a situation
characterised by resource scarcity and political instability. However, Aldrich (1999, 180)
himself argues that changing goals should not automatically be taken as verification of
resource dependency; they may reflect more broadly based pressures and be linked to such

factors such as the “...declining legitimacy of an organisation’s current goals.”
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Combining Exchange and Resource Dependency

Schimidt and Kochan (1977, 228) explore an integrated model including both exchange and
resource dependency in a study of relationships between community organisations and district
offices of the US Training and Employment Service. Yuchtman and Seashore (1967, 899)
further support this approach, suggesting that exchange relations and competitive relations
(resource dependency) are both extreme ends of the scale, with most organisational

relationships falling somewhere in between.

Reid (1969) draws on Litwak and Hylton (1962) to argue that there are three possible types of
relationship linked to states of independence and inter-dependence. Organisations may be:
- independent of each other (ie. do not need each other to accomplish their goals), in
which case inter-organisational relationships are unlikely;
- inter-dependent (ie. each organisation perceives that its own goals can be achieved
more effectively with the assistance of the other), with exchange relationships; and
- dependent, and with relatively unequal and conflictual relationships which are more

closely associated with resource dependency.

In a recent discussion, Aldrich (1999, 300-6) emphasises the complexity within inter-
organisational dependencies when he differentiates between “symbiotic” and “commensal”
relations. Whilst the former type of relations are inter-dependencies of unalike organisations,
the latter are relations between similar organisations. As before, Aldrich argues that inter-
dependent relationships may be associated with both cooperation and competition between

agencies. Hence, both resource-dependent and exchange type relationships may be observed.

The popularity of resource dependency theories has been noted in the sub-section above. The
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interest shown in this sub-section in combining resource dependency approaches with more
collaborative reasons for relationships suggests that some theorists at least believe that

resource dependency is not powerful enough to explain all inter-organisational relationships.

The Importance of the External Context

~ An alternative theory for understanding inter-organisational relationships concentrates on
significant external factors and the broader context within which such relationships are taking
place. This theme returns to one of the early papers on inter-organisational relationships in
which Litwak and Hylton (1962, 410) emphasise the importance of context in understanding
the nature of such relationships. With a specific focus on community chests (a US voluntary
fundraising mechanism) and social service exchanges, they suggest that a critical factor in the
social service sector has been government policy (and in particular an increase in government
social provision) which has subsequent consequences for inter-organisational relationships

between voluntary agencies already providing social services.

The significance of the external context in inter-organisational relationships is particularly
associated with the work of Benson (1975, 231; 1977, 12). Whilst recognising the
importance of resource acquisition for agencies, Benson argues that an understanding of inter-
organisational relationships needs to look beyond the immediate interests and perceptions of
the organisations. Benson (1977, 138) argues that: “...developments within the organisation
often appear to be intricately related to events occurring in the larger society.” The
importance of the external context is, he argues, particularly noticeable in two ways. On the
one hand, the external context influences the opportunities and constraints faced by all
agencies and hence agencies may be motivated to work together to control this context. On

the other, any such context will differentially favour some agencies, enhancing their power
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over other organisations: “...thus, inter-organisational power relations cannot be fully
understood without attention to the larger pattern of societal dominance™ (Benson 1975, 233).
Galaskiewicz (1991, 308-9) also argues that organisations respond to the broader social
pressures when making choices and forming strategies. In particular, he suggests that an

understanding of organisational behaviour needs to take account of the historical context.

This theory for understanding inter-organisational relationships is sometimes referred to as the
"political economy" approach (Mulford 1984, 138; Whetten 1982, 8). A number of other
researchers in addition to Benson have found it to be validated through their research. Van
der Ven and Ferry (1980) argue that the emergence and development of inter-organisational
relationships are in part influenced by the external factors impacting on such agencies. Scott
(1983, 170) emphasises the importance of the state and the associated political structures as an
influence on inter-organisational activities. However, and particularly pertinent to this study,
he also suggests that states differ considerably in the manner and extent to which they

intervene.

The Motivation for Inter-organisational Relationships

The previous Section has discussed a number of theories to explain how organisations interact
with each other. One aspect that emerges as important to understanding these evolving
relationships is why organisations seek to interact with other organisations. This section
identifies and explores four particular motivations that seem to be important in inter-
organisational relationships. These are:

- coordination to improve services or provide them more efficiently;

- obtaining funds and acquiring other resources;
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- shared values and common objectives; and

- achieving a more favourable political and economic contexi.

Reid (1969, 176) suggests that the greater coordination of activities may help goal
achievement and hence be a motivation for two or more organisations to interact with each
other. The importance of mutual self-interest in coordination is stressed by Van de Ven and
Ferry (1980, 301). Litwak and Hylton (1962) studied welfare service agencies actively
involved in coordinating their activities. They concluded that there are benefits, including
better access to external resources and the improved and extended provision of services for
the clients of the welfare agencies. Further advantages may be better information and joint

procurement of goods (Reid 1969, 184-5).

As noted above, a second reason for organisations to interact is that of resource acquisition.
In their study of health organisations in North America, Levine and White (1961, 586-8)
argue that organisations enter into relationships to acquire additional resources to further their
objectives and extend their activities. Hence, inter-organisational exchange occurs because of

resource scarcity.

Several authors have emphasised that it is not simply the scale of resources that is considered
to be important but also other attributes. Benson (1975, 233) argues that the stability of
resource flows may be as important as the total amount of financial resources received, and
Aldrich (1976, 420) concludes similarly that risk minimisation may be an important
motivation for interaction. Gronbjerg (1993, 149) confirms this perspective, finding that
directors of medium-sized charities in Chicago were less enthusiastic than expected about

donations because of the uncertainty attached to this source of financial support. Leat, Tester
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and Unell (1986, 106) found, in a study of UK voluntary organisations, that the most prized
attributes of financial support were flexibility and long-term commitment. Such discussions
emphasise the importance of financial resources in inter-organisational relationships and
indicate that important attributes of such funding include reliability, timing, flexibility and

stability as well as scale.

Whilst primary focus is given to financial resources (Aldrich 1976, 446; Benson 1975, 231),
the acquisition of other kinds of resources is also considered. Aiken and Hage (1968, 915)
suggest that the search for innovation in programme development is one reason for inter-
organisational collaboration; Aldrich and Whetten (1981, 394-5) and Gronbjerg (1993, 280)
suggest that information is an important resource; and Hall (1991, 228) suggests that networks
and contacts are also important. Authority (Aldrich 1976, 446; Benson 1975, 232),
legitimacy (Benson 1975, 232; Hall 1991, 228) and the related organisational characteristics
of reputation and prestige (Reid 1.969, 177; Yuchtman and Seashore 1967, 900) are all

resources that agencies have sought to obtain through inter-organisational exchange.

Turning to the third motivation, the importance of shared values as a motivation for inter-
organisational relationships has been raised as an incidental factor. Reid (1969, 180) suggests
that the extent to which agencies have similar goals will affect the quality of their relationship.
Warren (1967, 415) suggests that agencies seek to “satisfy” or achieve}minimal levels of
multiple objectives including those that are value related. Aldrich (-1979, 269) suggests that
the emphasis on the significance of domain consensus within exchange theory may arise in
part from the importance of values and sentiments. In a study of local employment
organisation and social service organisations, he concludes that values are important in

understanding “inter-organisational transactions” (Aldrich 1976, 449). Aldrich and Whetten
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(1981) also recognise the importance of the normative content to inter-organisational
relationships. Kramer (2000, 8) notes that one criticisin of the “political economy” approach
is that it has tended to concentrate on resource allocation, ignoring the role of values and

ideologies in influencing choice.

However, there is little agreement that values are important in better understanding inter-
organisational relationships. Both Benson (1975, 235) and Aldrich (1976, 423) suggest that
values and sentiments emerge from the need to acquire resources, and the broader context in
which interaction takes place, rather than act as a determining factor influencing the nature of
relationships and the way that they evolve. “[S]entiments and cooperative interactions...are
hypothesised to be controlled in the final analysis by more fundamental considerations of
resource acquisition and dominance” Benson (1975, 235). Hence there is no agreement
about the causal relationship between values and the presence of inter-organisational

relationships involving resource acquisition and exchange.

A further motivation for inter-organisational relationships is to influence a range of
institutions and policies that affect the aligned group of agencies. Warren (1967, 404) studied
relationships between community planning agencies in three US cities, finding that some
relations between organisations were motivated by the desire to achieve common policy
objectives. This theme is further developed by Benson (1975, 239) and Van de Ven and
Ferry (1980, 299) who propose that one cause of organisational interaction is the need to
secure changes in the external context in order to make it more favourable. Once more, the
importance of resources is stressed, with a primary purpose for such alliances being to ensure

that the environment is favourable to resource acquisition.
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Other authors are more cautious about the significance of this motivation. Yuchtman and
Seashore <,1967, 902) suggest that the environment is taken as given by most agencies. Even
in the case where there are benefits to collaborative action, Aldrich (1979, 316-7) believes
that they may be difficult to secure because agencies often wait for others to be the first to do
this work. He argues that the benefits for each organisation are generally small relative to the
amount of work needed; hence, he concludes (Aldrich 1979, 317) that “...a collective
strategy is likely to occur only under special conditions: extremely attractive incentives are
offered, organisations are coerced into participation, or authorities subscribe to an
overarching set of values stressing collective cooperation.” Scott (1983, 173) is also
pessimistic about how often such collaboration can occur. He argues that present tendencies
in the United States are to strengthen vertical rather than horizontal links between
organisations and hence it may be difficult for agencies to work together to further common

interests.

In summary, there are four distinct motivations for inter-organisational relationships. The
first two, the perceived benefits of collaborative work and the need to secure resources, are
widely accepted as being of significance. The second two, shared values and the need to
secure a more favourable working context, are not so widely accepted. The motivations
related to the perceived benefits of collaborative work and the need to secure resources are
respectively associated with exchange and resource dependency theories of inter-
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