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FOREWORD
 

This draft of Managing Planned Agricu tural Development is
 
the last in a series. However, those of us who have worked on
 
this draft are reconciled to" the realizatio,; that a work like the
 
presert one must always remain a draft which represents only what
 
we have been able to learn about the rnan.-,gement of planned agri
cultural development up to tne m.menil when tne draft is released. 
!nevitabiy., this draft is incomplete, not only because we did not 
find 	 it possiblE to exlami ne every pri, ted sou rce (altihough well 
over 	 1,700 articles, books, reports and other documients heve been 
studied); but also because much information about the management
of planned agricultural development has never been put into 
written form. and we have not been able to speak with everyone
who could have told us about their experiences (althouuh we have 
spoken with many pract-itioners in the fielc. a':. i cctrporated their 
relevant experience in this draft).
 

While the research approach we adopte t,) ,-o(ipi1 "IL, is draft 
was inductive and comparative n the se:e Lh1 we suyht to syn
thesize successful agricultura' and rural d ve ho wi;';:Lt lessons by
comparing theory and practLice, its main hy'ist w ou. extract from 
theory and practice elernents which cod be ppl iin. by alrricu1tural managers in less developed countries to i-rtove ;h management of 
planned agricultural and ru:ra! developneot ghee &ver, i:appeared 
to be desirable, we have described, evaluated and aralyzed theory 
and pr-.tice which have failed; but we hive tried to concentrate on 
what has been proved to be successful: and even when failures have 
been 	 included. we have tried to show ,iwat 'n ht h, vce been done, or 
what could be done, by agricultural managers to improve the inade
quate results obtained. Jn the main, we have chosen to concentrate 
on "successes" (although what is a success is difficult to define 
with exactitude but easy to identify in relative if not in absolute 
terms) rather than on "failures" because we believe that while one 
can learn what not to do from failures (which makes their inclusion
 
in this draft defensible), one learns best about how to manage planned

agricultural and rural development by studying s'iccesses;.. We agree

with 	 RenO Dubos that "it is useful to watrh for success stories be
cause more can be learned from what works than from what fails. There 
are a hundred ways of doing a thing wrong, but only a few ways of 
doing it right."l/ A task we set for ourselves, therefore, was to 
study especially "the very few ways of doirq it right" and io describe 
these ways in terms which would permit agricultural planners to put 
them into practice. 

I/ 	 From "Human Life Can Prosper with Spartan Ways," by Ren6 Dubos. 
The New York Times, January 6, 1975, p. 27. 
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The result, as can be seen by thumbing through the draft, is
 
a reference work rather than a document to be read sequentially
 
from cover to cover. While we hope the draft proves to be useful
 
as a reference work, our intention (as explained in the Introduction
 
which follow:) was to use the draft as a basis for preparing work
 
exercises for training courses for agricultural managers. This we
 
have done, wit-h the results reported ,in another document. l/
 

Since the materials from which the draft was prepared were
 
drawn from all parts i.f the world, the conclusions arrived at are
 
unlikely to apply without adaptation to any one country, or within
 
a country, to any one region or subregion. Moreover, general con
clusions such as are included in the draft will surely include some
 
which will not app1y.--even with adaptation--to every country.
 
Since we subscribe to the tenent that the situjtion in a country or 
region should be the main determinant of the methods adopted to 
manage planned agricultural and rural development, it follows that
 
each country or region must ultimately prepare its own reference 
work for managing planned agricultural and regional development
 
within its confines. For this reason we have tried to include in the
 
draft alternative techniques and approaches to mdnagement of agri
cultural and rural development from which a country or region could 
select those which appear to be most relevant to its needs. While
 
we do not believe we have so completely covered each subject that
 
no other sources will need to be tapped, we hope that the draft will
 
prove to be a useful &,ourcefor a reference work prepared for a 
specific country or region.
 

Wnile the draft is conceived primarily as a basis for the
 
preparation of materials for use in training agricultural managers,
 
we hope it may be useful to a wide audience, including nationals
 
of developing countries and foreign advisers in these countries who
 
are concerned with agricultural and rural development, as well as
 
teachers and studenis of agricultural and rural development. Readers
 
of this work may consider some sections particularly relevant for
 
nationals of devesling countries and others particularly relevant
 
for foreign advisers. However, we have envisaged our main audience
 
to be agricultural manaqers in developing countries. Among "agri
cultural managers," are found government officials, including
 
national, regional and local planners; agricultural extension and
 
service personnel at all levels; rural cooperative officials; other
 
individuals concerned with marketing, credit and other activities
 
related to agriculture; as well as agro-businessmen and others in
 
the private sector engaged in storage, marketing and other activities
 
associated with agriculture. While we have included materials in
 

l/ A Review of the Pilot Training Course of the Agricultural Sector
 
Implementation Project (ASIP), Conducted July 21-August 29, 1975.
 
Prepared by the Staff of the ASIP, February 26, 1976. Governmental
 
Affairs Institute, 1776 Massachusetts Avenue, N.W., Washington,
 
D.C. 20036.
 



the draft which we hope will be useful to agricultural managers
 
at all levels, at the center of government and the private sec
tor, as well as in the field, we conceive our primary audience
 
to be agricultural managers at the middle level.
 

Where we believed that most agricultural managers at the
 
middle level had no need to know the details of certain tech
niques, we either referred those readers who wished to obtain
 
more details than we included in the text to other publications 
or, where it appeared desirable to have some technical material
 
at hand, to an annex to the text in order not to interfere with
 
the discussion in the main body of the draft. In choosing to
 
follow a middle road between discussion which was either too
 
general or too technical, we were motivated by a desire, on the
 
one hand, to avoid repeating technical procedures which are
 
easily obtainable in published works and, on the other hand, to
 
avoid so generalized a discussion that it is inadequate as a
 
guide to action for agricultural managers. It is up to the
 
reader to judge the extent to which we have succeeded or failed
 
in achieving the right balance.
 

Many persons participated in the preparation of research
 
materials for, or the writing of earlier drafts of, this refer
ence work. We want to thank the following ASIP former and pre
sent staff members and consaltants for their contributions in
 
the areas indicated: Roger Adams (regional planning); Patricia
 
Jeffers Devlin (training); Carolyn Dick (research); Khadija Haq 
(finance); Steven Hoglund (editing and production of final text);

Rusty Lawrence (projects); Kathie Major (training, research and
 
editing and production of final text); Bob Nothstein (research);
 
Gene M. Owens (organization and progress reporting); Ellen Schaen
gold (research); and Morris Solomon (projects). For their per
severance in typing numerous earlier drafts as well as the pre
sent text, and for their administrative support of the Droject,
 
we thank Kathleen Furgerson, Barbara Mehmel, Barbara Mills,
 
Judith Neal, and Patsy Segal.
 

Agricultural Sector Implementation
 

Project 

Albert Waterston, Director 

Wayne Weiss, Assistant Director
 

John L. Wilson, Project Associate
 

October 31, 1976 
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MANAGING PLANNED AGRICULTURAL DEVELOPMENT
 

I. INTRODUCTION
 

A. Impediments to Managing Agricultural Development
 

At one end of the planning scale in most less-developed

countries, planners at 
the center of government produce plans

for agricultural and rural betterment; 
at the other end, farmers follow their own "plans" with little reference to, or aware
ness of, the plans produced at the center. 
 The prime objective

of this 
work is to help bridge the gap between planners and

farmers by providing information for improving the capabilities

of those in the developing countries concerned with the 
planned

development of the agricultural sector.! A variety of factors
 
account for the yawning gap between the plans of central planners
and farmers. Since the formulation of sound 
plans for agricul
tural development requires capabilities which are in short supply
in poor countries, 
the gap between plan and performance in these
 
countries is often attributable to ill-devised plans. It is
 easy to name countries in Latin America, Africa and Asia with

plans which are inconsistent, unrealistic or 
otherwise difficult
 
or impossible to implement. Even when plans are relatively sound,
 

l/ Agricultural development is herein 
conceived as an essentially

intra-sectoral activity which includes all services necessary
 
to its promotion. In contrast, rural development is conceived
 as a multi-sectoral activity which 
includes, besides agriculture,

infrastructure (schools, clinics, roads, communications, power,

etc.) and welfare services (control of disease, programs for

improved nutrition, higher adult literacy, family planning, etc.).

While the primary objective of agricultural development is in
creased growth in agricultural output and supplies, the primary

objective of rural development is the enrichment of material
 
and social welfare. But agricultural development is the backbone of rural development since 
it provides the increased in
come required for self-supporting rural development. 
 While it

is true that attempts to achieve agricultural development out
side the framework of a program for rural betterment often fail
 
to benefit a majority of producers, it need not be so. This,

and the problems inherent in a multi-sectoral approach, make it

desirable to 
limit the scope of this work mainly to agricultural
development. 
 However, since it is desirable to ensure the wid
est possible distribution of benefits from agricultural develop
ment, attempts will 
be made, wherever feasible, to deal with
 
agricultural improvement in terms of its 
impact on rural welfare.
This is especially important for regional, subregional and local

development, where a multi-sectoral approach is often the pre
ferred approach.
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however, results may be poor because central planners merely
 
incorporate in their plans what must be done to achieve aggre
gate input and output targets, without indicating with suffi
cient precision how, by whom and when it is to be done. Critics
 
have often cited Idia's plans as being in this category, but
 
the same criticism applies to the agricultural plans of most
 
other countries.
 

Often, what needs to be done is not done because of inade
quate systems of communication between planners and technical
 
ministries, departments and agencies; I/ between entities of a
 
national government, on the one hand, and regional and local
 
government agencies on the other; or between those in the pri
vate sector who are engaged in production, storage, marketing
 
and other activities related to agriculture and those in the
 
public sector who are supposed to provide the supporting ser
vices. There is a widespread paucity oi good informational
 
systems for disseminating needed technical, economic and other
 
information to farmers. Between tradition-bound farmers and
 
government officials a great gap often exists. The failure of
 
communication is so common that it is difficult to name a low
income country where communication among government entities
 
or between them and the private sector is good.
 

Yet another reason for discrepancies betweer plan and per
formance is the lack of suitable administrative procedures and
 
institutional organization at all levels of government for man
aging agricultural development. This accounts for the fact
 
that in many developing countries, expenditures from budgetary
 
and loan resources lag badly behind what is available for agri
cultural projects. Perhaps most important, the dearth of skilled
 
managers and other personnel at all levels, but especially at
 
regional, subregional and local levels, seriously impedes the
 
transfer of knowledge to producers, thereby curtailing agri
cultural and rural development even when a government has a
 
strong desire to develop the agricultural and the rural sectors.
 
In Tanzania, for example, the Government has felt it necessary
 
to denude the Central Government of its civil servants in order
 
to staff regional governments with trained personnel to further
 
ujamaa, its program for rural development.
 

B. Basic Materials for Dealing with Management Problems
 

As a consequence of the development efforts undertaken in
 
developing countries, considerable experience has been accumu
lated about what works and what does not. There is a sizable
 

I/ One reason for this is that plannera tena to see a problem
 
as an aggregate while operational people tend to see it as
 
a project, or as one experienced observer has put it:
 
"Planners see a problem as a forest while project people
 
see only a tree."
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but scattered body of theoretical and applied knowledge ob
tained from research and experience which provides informa
tion for improving management of planned development in the

agricultural sector. 
 Atthe same time, without systematized

information about which approach has proved successful 
and

which unsuccessful, 
and why one has. been more or less success
ful than another, managers of agricultural development in less

developed countries frequently have to make decisions based
 
on partial information, hunch or whim.
 

The task which this work has tried to accomplish, therv:
fore, is the collection of available information required to

lay a sound basis for improving the planning and management

of agricultural development. It proved most convenient to do

this by comparing theoretical or normative works with the

practice in countries which have tried to 
plan all or part of

their agricultural development in a systematic way. 
 The les
sons learned from the comparative.analysis are incerporated
 
herein.
 

Good management of the agricultural sector requires real
istic plans. This means that in formulating a plan, planners

must be alert to the problems of implementation and indicate
 
precisely how the plan is to 
be carried out after carefully

weighing the feasibility of the means they propose for this
 
purpose. Planners must also take account of the main prob
,-is agricultural managers are 
likety to encounter when they

attempt to organize staff, control 
or otherwise administer
 
the execution of the plan on a day-to-day basis. Since manage
ment must convert into action the means 
of implementation re
quired to carry out a plan formulated to achieve specified

objectives, formulation, implementation and management of de
velopment plans constitute interrelated aspects of the 
same
 
process. This reference work is therefore concerned with the

fori-lation, provision for implementation, and management of
agricultural development plans, although it 
concentrates on

improving decision-making for implementing and managing agri
cultural plans, programs and projects.
 

It is hoped that this work, by itself, will be a useful
reference text for those concerned with planning and managing

agricultural development 
in poor countries. However, it is

envisaged as only a first step in 
improving the capacities of

agricultural managers and in helping bridge the gulf between
 
planners and producers. If this work is 
to be more than an

addition to the literature on agricultural and rural develop
ment, an 
effective way must be found for translating the in
formation in it into forms which are 
useful to agricultural
 
managers working at different levels.1/
 

I/ As used herein, the term "agricultural managers" includes
 
individuals in key positions who are concerned with agri
culture, but excluding farmers. Agricultural managers
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The kind of information that agricultural managers need
 
about management of the agricultural and rural sectors varies
 
with the level at which they operate. For example, at the
 
national level, agricultural managers generally require a
 
broad overview of the problems of both management and tech
niques for improving planned development of the agricultural
 
sector ke.g., the major objectives, targets, strategies and
 
policies for development of the agricultural sector and the
 
problems they raise). At the regional level, agricultural
 
managers may have to have detailed
more information than at
 
the national level to operate effectively (e.g., they may have
 
to 
know how to go about linking provincial with national mar
kets and local with provincial markets), although they may not
 
require as broad 
a spectrum of information as agricultural man
agers at the national level; while at the local level, agri
cultural 
managers may require very detailed information (e.g.,

about exactly how to manage a project), although the informa
tion required would generally be narrower in scope than at the
 
national and regional levels.
 

It would have been impractical to prepare a handbook or
 
manual which all agricultural managers, regardless of educa
tional background and training, could use as a guide. More
over, such a handbook or manual 
by itself canihot be a sufficient
 
basis for transferring information to the many individuals 
in
 
the public and private sectors at national regional and local
 
levels who would qualify as agricultural managers. To meet
 
these varying needs, a course was designed and tested in
 
Washington, D.C. in July-August 1975 
to train agricultural
 
managers in poor countries in methods of planning, implement
ing and managing the development of the agricultural and rural
 
secLors. The substantive core of the Course came from the
 
materials 
in this reference work. The materials were tailored
 
to the needs of the mostly middle-level, but also some upper
level, agricultural managers from six countries who partici
pated in the Course. A Review of the Course has been completed

which describes the lessons learned from the Course. 
 One les
son was that the materials in this reference worK lend them
selves to arrangements which permit their 
use to train agricul
tural managers with varying backgrounds, skills and experience

at national and regional levels in 
cou, tries of varying size
 
and situations at different levels of development. This ref
erence work has been prepared primarily as a source book for
 
such training courses.
 

comprise government offi:ials, including natioral, regional

and local planners; agricultural extension and other agri
cultural service personnel at all levels; rural cooperative

officials and other individuals concerned with marketirg,

credit and other activities related to agriculture; as well
 
as key agrobusinessmen and others in the private sector en
gaged in storage, marketing and other activities associated
 
with agriculture.
 



II. THE LINK BETWEEN AGRICULTURAL AND OVERALL PLANNING
 

A. Planning within *:n Overall Framework
 

Although it is hard to 
find a national, development plan
with an articulated program for agriculture which has 
been wellintegrated with other sector programs 
or with the macroeconomic
framework in the plan, 
overall development plans virtUally always include an agricultural 
program. In addit'on, many countries 
have prepared programs for agriculture without reference
to a national development plan. 
 Such programs can be found in
the country formerly called Ceylon,!/ Chile, Israel (1 p. 63)
and other countries, particularly in Latin America. 
 k2, p. 115
and 3, p. 63) Most agricultural planning specialists frown on
agricultural 
programs prepared outside the framework of an 
overall plan.?/ They take th p)sition, as one proponent of this
point of view put it, that "Programming for agricultural development must 
be undertake, within the framework of development
planning for the whole economy." (18, pp. 66, 67. 
 Cf., also 19, 
p. 548)
 

The argum'ents for this 
point of view are forceful. Thus,
it has been pointed ouv 
that development in agriculture and in
other sectors 'isinterdependent and mutually supporting.
over, it seems clear that if some 
More

kind of balance in intersectoral growth is to 
be maintained; if consistency and efficiency in allocating scarce resources 
among sectors
achieved; and if agricultural goals 
are to be
 

are to conform to national
goals, agricultural plans must be 
undertaken as an 
integral
part of comprehensive national 
planning. (14, 546-9;
pp. 12,
 
p. 31; 9, p. 56)
 

These arguments have been sufficiently compelling for most
low-income countries 
to €,,ibody their agricultural programs in
national development plans. 
 But, unhappily, since national
plans are frequently ignored 
to a greater or 
lesser extent by
budgetary authorities and technical 
ministries, departments and
autonomous agencies, it frequently happens tha' 
the plans are
not carried out. Moreover, whatever the reasons, whenever
countries fail 
to meet plan targets, they almost always 
have
the 
greatest shortfalls in agriculture. This has happened in
 

1/1, p. 65. Ceylon's program was 
for five years and included

irrigation and 
land development.
 

2/ See, for example, 4, p. 109; 5, p. 33; 6, p. 5; 
7, p. 29;
8, p. 3; 9, p. 56; 10, p. 1; 11, p. 178; 12, p. 31; 13,
p. 21; 14, pp. 548-9; 15, p. 1; 16, 
p. 26; 17, p. 4.
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India, Pakistan, Spain, in the U.S.S.R., as well as in many

other countries. In the poor countries, one may say that the
 
failure to attain agricultural targets largely explains the
 
failure of poor countries to grow in accordance with their
 
overall plan targets. (70, pp. 297-8) One study has found
 
"that in the developing countries, where the annual rate of
 
increase in agricultural output has been slow, the average
 
rate of overall growth has also been slow, and vice versa."
 
(19, p. 21) 

Obviously, one solution is to improve the overall plan
ning process. But the problems have thus far proved to be
 
too difficult for most poor countries to solve. As matters
 
stand, therefore, the results achieved from overall planning

have proved to be so disappointing that some authorities con
tend that there is a "crisis in planning." A group of plan
ning specialists and administratoi.s convened in Sussex, England,
 
some years ago for a conference with that very title.l/ While
 
most of those present agreed that there was a crisis Tn plan
ning, others felt that the problem was rather one of how to
 
plan in crisis; by which they meant that increased political

instability and economic uncertainty, (which make it difficult
 
to obtain a national consensus), combined with official and
 
administrative inability to maintain the required discipline

(a characteristic of underdevelopment), was making it impos
sible for many low-income countries to carry out their medium
term, comprehensive plans.
 

It is unnecessary for our purposes to resolve this issue;

but it is impossible to ignore the effect on agricultural plan
ning. In Latin America, disillusionment with overall planning

explains why many countries in the region no longer prepare

national plans. In other regions, most countries have national
 
plans, but many of these have little chance of being implemented.
 

Where there are no overall plans or where those which ex
ist are not being implemented effectively, the question arises
 
whether it is possible, and if so, whether it is desirable, to
 
prepare sector plans for agriculture outside an overall frame
work. Some authorities contend that even when no overall frame
work exists, agricultural plans must be based, implicitly if not
 
explicitly, on assumptions regarding the progress of the overall
 
economy, with parameters for the expected growth of population,

national product and income, consumption, foreign trade, indus
try and so on. (20, p. 6)
 

1/ Conference on "The Crisis in Planning" sponsored by the
 
Institute of Development Studies at the University of
 
Sussex, Brighton, England, in June-July, 1969.
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This approach was taken by the Food and Aqriculture Organ
ization of the United Nations (FAO) in the agricultural plan

it prepared for Nigeria for 1965-1980. In formulating that
 
plan and in the absence of a Nigerian perspective plan for the
 
country's economy, the FAO produced its own perspective growth

model of the Nigerian economy for 1965-1980, for the sole pur
pose of fitting the agricultural plan into an aggregative frame
work.I/ (21, p. xxv). At the time the FAO report was published

in 1966, this approach appeared to provide some assurance that
 
the 	size and composition of the agricultural plan was based on
 
reasonable assumptions about the progress of the Nigerian econ
omy. But aside from the fact that the methodology of forecast
ing 	economic change for periods as long as 15 years is still
 
underdeveloped, political instability and economic uncertainty
 
often make short shrift of economic forecasts, as events in
 
Nigeria demonstrated.2/
 

B. 	Planning without an Overall Framework
 

It is incontestable that optimal allocations of resources
 
to economic sectors and to projects within each sector can only
 
be made within the framework of a plan for the whole economy.
 
But the record shows that many practitioners involved in agri
cultural planning appear to be willing to forego optimality,

since they prepare agricultural plans outside an aggregative
 
framework where existing national plans are not operational or
 
where it is considered unfeasible to prepare overall plans
 
which have a reasonable chance of being implemented.3/
 

Moreover, experience demonstrates that it is possible in
 
practice,..however undesirable in theory, to achieve consider
able successes when planning is confined to the agricultural
 
sector. (23, p. 115) What seems to have been more important
 

1/ 	The model took as its starting point the broad objectives
 
of national economic and social policy enunciated in Nigeria's
 
National Development Plan for 1962-1968. (21, p. v)
 

2/ As Wordsworth put it: "High heaven rejects the lore
 
Of nicely calculated less or more."
 

3/ 	For example, one writer, describing the situation in the
 
Malagasy Republic, said: "In view of the importance of the
 
agricultural sector, on the one hand, and the difficulty
 
of working out an overall plan, on the other, one may well
 
conceive the idea of confining oneself to an agricultural
 
plan of an operative character, that is to say, one which
 
is envisaged as a coherent whole consisting of operations
 
at different levels. This approach can only be retained
 
for lack of better, but we must at the same time admit that
 
it can often be more effective than that of drawing up a
 
brilliant overall plan which, however, is not capable of
 
being translated in terms of specific operations." (22, p.2)
 



11-4
 

than an overal, plan in Taiwan, Israel 
and Mexico, for example,
was the strength of the effort exerted to develop the agricultural or rural 
sector in these countries. It seems reasonable
 
to suppose that 
this would also be the decisive factor in most
developing countries, given the fact that agriculture in these

countries contributes the major part of the national output and
income and employs most of the population. Even the World Bank,
sometimes in cooperation with the 
Food and Agriculture Organi
zation of the United Nations, has been preparing agricultural

plans outside an overall 
planning framework in several 
coun
tries, including Colombia, (24) Greece, (25) 
Peru, (26) Spain,

(27) Ethiopid and the Democratic Republic of the Congo.
 

All of which is nit to say that it is more 
desirable to
plan for agriculture outside a macroeconomic plan for all 
sectors of an economy. 
 But it is worth noting that when agricultural development is part of an overall plan, 
it is often subordinated to industrial or infrastructural development. 
 This
could be one reason why those in developing countries who wish
to advance agricultural development sometimes consider it desirable to plan for agriculture outside a macroenonomic plan. They
may believe that it is more 
likely that agriculture will receive
the resources 
and attention they consider desirable in a sector
plan than in a macroeconomic plan, where 
it is all too easy to
shift resources from agriculture to other sectors. 
 To the extent that agriculture receives 
an appropriate share of 
resources
in an overall plan, overall planning is suparior to 
partial

planning for agricultural development. 
 But to the extent to
which central planners 
are biased against agriculture or in favor of other sectors, those who wish 
to see the agricultural sector advance may opt for agricultural development outside 
a macro
economic framework.
 



III. ASPECTS OF AGRICULTURAL PLANNING
 

A. 	Deficiencies of Agricultural 
Plans
 

Whether 
or not 
they were incorporated in national
ment plans, 	 developmost countries have
But 	because there 
some kind of agricultural plan.
is no widely-acceptedset of principles for
sector planning agricultural development, the plans have varied
greatly from country to 
country. 
 If one thinks that
agriculture should start with 

a plan for
 
indicate the 

one or more achievable objectives;
resources available to 
attain them; explain how the
resources 
are to be distributed among projects; and
strategies, policies and 	
state the


institutional arrangements by which
resources 
are 	to be used to 
achieve the objectives, one will
find few agricultural plans which meet 
these criteria. (28,
P. 1141)
 

Many plans do not have clearly-defined objectives,
it is to carry out 	 unlessa bundle of projects which constitute the
main component of these plans.!! 
 Sometimes, attempts
to coordinate the projects, but often they are 
are made
 

largely unrelated
to each other. Productive projects are 
included in almost
every agricultural plan, but it 
is more common for a large number 	of piddling projects to 
be included in plans which individually or collectively are unlikely to add much to output or
come when completed; still inother plans emphasize overly-ambitious,
large-scale projects for irrigation, 
settlement and the like.
(2, 	p. 115) Productive or 
not, trivial or grandiose, few projects have been carefully prepared and their cost effectiveness
estimated. 
 This was 
true of the 43 projects which comprised
Bolivia's agricultural plan for 1962-1971 
in the abortive Ten-
Year Economic and Social Development Plan, 
and 	it is true for
the 	projects included in many other agricultural plans.
 

When objectives have been stated, 't often happens that
the means for attaining them have not been included because
they have not been devised. 
 Some plans merely recount the intentions of a government, without stating the strategies and
policies to 
be adopted; some do 
not 	indicate what 
resources 
are
 

1/ 	See, for example, the First Five-Year Plan of the Republic
of Somali, which concentrated "on 
a handful of projects."

(29, p. 17)
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to be allocated to 
each project in the proaram;1/ others set
only input targets, but not output. 
 (18, pp. 67-88) Plans which

claim to be comprehensive often exclude a large part 
of investnsents by the private sector. 
 Some plans which aspire to including
all public investments for agriculture, may actually concentrate
 on only one 
or two public investment sub-sectors. Thus, Iran's
agricultural plan in the 
Second Development Plan for 1955/56 to
1961/62 was more a plan for 
public investment in irrigation than
 
an agricultural plan. (30, p. 58)
 

There are agricultural plans 
that attempt the impossible by
detailing a long list of projects which cannot possibly be 
completed within the 
plan period. This is defensible if the planners
recognize that there will 
be no returns from some projects during
the period of the plan. 
 But when no distinction is made betweein
such projects and those which 
are expected to yield output and
income during the program period, it is apparent that the planners
do not have a clear notion of the limitations of the program's
time horizon. The agricultural plan in Iran's 
Third Five-Year
Plan for September 1I62-March 1968 illustrates this point. Despite the five-year period of the Plan, 
the agricultural plan included survey and research, range improvement and educational

plans, as well as a p.'oject for planting olive trees which would

require up to 30 years to carry out! (30, p. 58)
 

B. Time Horizons of Agricultural Plans
 

Since the agricultural plans of most countries incorare

porated in their medium-term national development plans, 
most of
which range from three to seven years, with a mode of five, the
periods of the plans are generally too short for bringing about
basic changes in agriculture. It is possible within 
a medium
term period to plan production of annual crops and crops from
existing trees, carry out 
some 
projects for improving agricultural
practices, 
start and carry forward long-term projects, and establish
 or reorganize institutional 
arrangements for bettering agriculture-.
But land reclamation and settlement projects, manpower training
and education projects for agriculture, improvement of nul'rition
 as well as large-scale irrigation projects, take many years, and
forestation projects may take decades, 
to build up to a point
where they begin to yield appreciable returns. The planting of
such tree crops as 
citrus fruits, coffee, coconuts and rubber, and
the development of beef cattle breeds 
are also well-known examples
cf agricultural projects with 
long gestation periods. (4, p. 122)
For example, it took about 45 years to 
develop the Jamaica Hope
 

1/ This may be because there are 
not enough well-prepared projects. If resources are allocated to a sector only in the
 
aggregate, there is no 
telling whether the amount will 
be
sufficient to 
carry out the projects required to implement

the plan. 
 It is only when projects have been prepared in
 some detail 
and their location determined that it becomes
possible to estimate their cost with reasonable accuracy.
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breed of cattle to a point where distribution of the cattle
 
to Jamaican farmers could begin.
 

It is essential, therefore, 
in planning for agriculture

to take a longer than medium-term look 
into the future. How

long a look depends on the agricultural changes sought.

development or improvement of plantation products 

The
 
like citrus


products, tea, rubber, and coffee requires
coconut 
 a look ahead
of at least 10 years; (20, p. 11) for irrigation and soil conservation 15 year, 20 year even
or longer periods may be necessary; for growing mahogany trees, 50 years may not be too much!

But the agricultural planners of most countries look 
into the
 
future for only 10 or 15 years.
 

Yet, even a 10 or 15 year period is too long for the formu
lation of plans of action for agricultural development. Aside
from the 
shortage of basic data required for long-term planning,
so many unforeseeable changes 
in domestic and external conditions
 
are likely to occur 
in most low-in tome countries that a detailed

plan for 10 or 15 years is almost sure to be out-of-date before

long. That is why planners recommend that long-term or "perspective" Plans for 15 years or more 
lay out only broad lines of

desirable agricultural development. The perspective plan need
 
not be couched in precise terms but should formulate the s~rategy of development in the agricultural sector in terms 
of the

country's needs and technical 
possibilities in particular fields,
e.g., 
forestry, land development, irrigation, agricultural edu
cation, and so on. (20, p. 6)
 

With such a perspective, it becomes possible 
to define the

general direction in which long-run development should take
place for 
a country, in accordance with the government's objectives. This strategy can then be supplemented with projects and

policies for achieving development objectives for agriculture

consistent with national development goals. But the projects

and policies need not, indeed should not, 
be incorporated in the
perspective plan for agriculture since the time horizon of such
 
a plan is so long that the perspective plan will undoubtedly

have to be revised, perhaps several times, in the light of
events. For this 
reason, it is generally recommended that the

agricultural development be 
spelled out in medium-term agricul
tural 
plans, leaving details of the projects which extend beyond

the medium-term period for 
inclusion in future medium-term plans.

While each project needs to be studied and prepared in detail,

the timing and scale of its incorporation into a medium-term
agricultural plan depends ultimately 
on unforeseeable factors
which may require its acceleration, retardation or 
even elimination.
 

What matters is that the perspective and medium-term plans
be reviewed periodically and adjusted to 
take account of changes

brought about by 
domestic and external events. The review of the
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perspective plan can 
be made every few years. But for the
 
medium-term plans, it is usually an exercise, and may
annual 

be done in one of several ways.
 

One way of adjusting to change is to revise the entire
 
medium..term plan for agriculture every year for the remainder
 
of the plan period. This is a difficult and time-consuming

exercise because it requires an amount of talent which few

low-income countries possess. A second way to 
revise outdated

medium-term plans is to prepare annual 
plans which take account
 
of progress made to date, allocate available resources to proj
ects as 
a basis for budgetary appropriations, and set out spe
cific instruments of 
policy and other measures for achieving

development objectives. While this is an easier way of adjust
ing to unforeseen changes, it has a serious defect. As the
 
years pass, the annual plans tend to deviate so substantially

from the medium-term plan that it longer provides much
no 

guidance for the preparation of annual plans.
 

A third way of taking appropriate account of change is
 
through the introduction of a so-called "rolling plan." In

this procedure, an additional year (or two) is added to the

medium-term plan at 
the end of each year (or two) after making

adjustments required as 
a consequence of changed circumstances
 
in the year just passed. In this way, the medium-term plan

provides a look ahead 
at each year's end for an undiminished

period. This approach has the additional advantage of provid
ing a medium-term pln with up-to-date benchmarks 
for annual
 
plans, which have to be prepared anyway to make the medium
term plan operational. If the "rolling forward" techni que is

applied every few years to the perspective plan, the latter
 
can also be updated to provide guidelines for rolling the
 
medium-term program forward each year.
 

The employment of perspective, medium-term and annual

plans is an ideal solution to the time-horizon problem. The
 
perspective plan permits 
a look far enough ahead to identify

in broad outline the main directions of agricultural develop
ment. The medium-tern plan spells out in greater detail than
 
does the perspective plan the interim goals which must be
 
achieved in the medium-term to attain the longer-run targets.

And the annual plans make the medium-term plans operational

by (a) reducing medium-term targets (which are usually stated

in terms of the end of the medium-term plan period) to annual
 
targets so as to allow allocations required for their achieve
ment to be incorporated in annual budgets and 
(b) enumerating

in sufficient detail the measures which will be adopted to
 
achieve the plan's objectives. The three plans fit together

like a nest of tables, with the medium-term program under the
 
perspective program and the annual 
program under the medium
term program.
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This approach to agricultural planning is largely associated with conventional macroeconomic planning which, most

authorities agree, 
requires the preparation of overall perspective, medium-term and annual development plans. The
difficulty with it is that few low-income countries have 
ever
succeeded, in practice, in formulating the three types of development plans and in integrating annual plans, where they
exist, with annual budgets. Although some countries have, or
have had, perspective development plans and almost all have,
or have had, medium-term plans, very few have made these plans
operational with annual 
plans closely linked with government

budgets.
 

In practice, agricultural planning in low-income countries
has 
been largely limited to the preparation of only 
one multiannual plan, the duration of which has 
varied. For example,
Taiwan has had a four-year and a ten-year agricultural plan;
Afghanistan, 
Iran and Israel have used five-year agricultural

plans;l/ Portugal had a nine-year agricultural plan which
started in 1962; Ceylon, Egypt, and the U.S.S.R. have preferred
ten-year agricultural plans;2/ the Peoples Republic of China
had a Twelve Years' Plan for agriculture covering the years 195667 
(later changed to 1959-68); Bulgaria had a fourteen-year plan
for agriculture for 
1957-1970; Yugoslavia has a fifteen year
plan; Ceylon has a twenty-year program for forestry and El
Salvador has 
a twenty-year plan for agriculture. Plans of shorter duration, usually for a year, 
are frequently Pmnloyed in
addition to the multiannual plan to translate 
the longer-term

agricultural plans 
into plans of action. This combination has
 
proved to be workable.
 

On the basis of this experience, therefore, it would 
seem
acceptable to prepare only 
one multiannual 
plan and an an:nual
operational plan. 
 While the multiannual plan could be for 
a
period of only five years in countries which have few projects
with long gestation periods, countries
most are likely to find
pDans for 10 to 
20 years more suited to their needs. 
 Where
time and talent exist, a rolling plan for the first three yearsof che multiannual plan, more detailed than the rest of theplan, but less detailed than the annual plan, could be given
third priority because it permits adjustment to be made in the
 

I/ Israel finds the five-year period long enough for most agri
cultural subsectors since the effect of decisionis made will
be felt within the five-year term. However, this is not
 
true for citrus 
fruit, which is planned over a ten-year period.
(31, p. 3) Afghanistan's and Iran's 
agricultural plans 
are
part of national development plans, while that of Israel 
is
 
not.
 

2/ However, Ceylon's tea rrdlanting plan is for 15 years.
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multiannual 
plan required by changed circumstances. As a
fourth priority, the multiannual plan as a whole migdt be
rolled forward every four 
or five years.
 

C. Scopeof AAicultural Plans
 

The scope of agricultural plans reveals 
as much variation
as their duration. Many countries prepare what they term comprehensive sector plans 
for agriculture. But comprehensiveness
does not mean that each agricultural subsector receives equal
attention. 
 For example, in Israel's agricultural plan, the subsector 
plan for forestry and, even more, 
the subsector plans for
fishing and hunting, are less detailed than the plans for agricultural 
crops and animal 
husbandry; similarly, the agricultural
program in Ethiopia's P1lan for 1962/63 - 1966/67 gave much lessattention to fishing and hunting than to crop production and
livestock. Nor does comprehensiveness imply that private investment receives the same emphasis as 
public investment. Often
it does not. In contrast 
to the attempts at comprehensiveness
of many agricultural plans 
-- bearing in mind that comprehensiveness 
is frequently accompanied by variations 
in emphasis -- some
agricultural plans concentrate 
on only one subsnctor or even
 
on one crop. (4, p. 145)
 

It is desirable, when possible, to plan for 
the entire
agricultural sector. 
 Where 
the data required is reasonably
good; 
the available trained manpower, financial 
and other resources adequate; and time 
is not a critical factor, comprehensive coverage of the sector is better than 
partial coverage.
But since there are few countries in this enviable position,
there is much 
to be said for partial planning, not because it
is as good in theory as comprehensive planning, but because it
sometimes works better in practice. 
 For example, in a country
where one or two subsectors account for most 
of the agricultural output, as, for example, is true 
in Uruguay where animal
husbandry i the major agricultural subsector, it is quite 
acceptable to limit the scope of a plan 
to these subsectors.
There are examples of successfu' plans where available 
resources
for agricultural development were 
largely devoted to a particular crop. In this way, for example, the output of jute 
was expanded rapidly in India 
after partition and, later, the 
production of sugar cane was increased, Rubber and 
cocoa in other
countries provide additional examples. (4, p. 145)
 

But partial planning of agriculture is not always the best
course. Thus, 
where a major government aim is to diversify
agriculture which 
is too heavily dependent upon one crop, or
where the objective is to 
strike a better balance among the
ious agricultural subsectors, var
it may be best to plan comprehensively. Even so, 
it is well to be selective in emphasizing


subsector over another. 
one
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1. Classification Systems
 

For this purpose, as well as 
for other reasons, a suitable
definition of the agricultural sector, which prescribes its 
limits and classifies 
or divides it into appropriate components,
is essential. There 
are 
four ways in which the agricultural
sector'generally has been defined. 
 The first is in terms of the
people involved, i.e., 
the agricultural

is in labor force; the second
terms of establishments, i.e., 
farms or agricultural holdings; the third is in 
terms 
of economic activity, i.e., the different processes undertaken within the 
sector; and the fourth is
in terms of output, i.e., the commodities produced. 
 Each defini
tion poses problems.
 

a. By the Agricultural Labor Force
 

Thus, while there is no 
doubt that those who 
are engaged
full-time in agriculture (whether as 
farmers who work their own
or others' 
land, or as landless laborers) are part of the agricultural 
labor force, questions arise about persons who work
only occasionally in agriculture, either as 
part-time farmers
or as temporary laborers. Whether the wives of farmers or theirchildren who contribute to agricultural output should be 
regarded
as 
part of the agricultural labor force is part of this 
question.

(32, pp. 51-52)
 

Whether or 
not all these people are included can
difference for planning purposes. 
mrike a
 

If, for example, per capita
estimates of agricultural incomes calculated by dividing
are

the value added by agricultural production by 
an agricultural
labor force which includes as equals all persons who nake anycontribution toward agricultural production, the result is likelyto be substantially smaller than if a more restrictive definition of the agricultural labor force is used. A more 
valid estimate of the per capita income wi~l 
be obtained if the agricultural
labor force includes full-time adult workers engaged in agriculture, plus part-time and child workers expressed in terms
their equivalence to full-time adult workers. 

of
 
(32, p. 53) But
this requires data and expertise in making use 
of available data
which are 
not always available.
 

b. By Agricultural Establishments
 

A farm or agricultural holding is also difficult to define
precisely. A farm or an 
agricultural holding is generally defined as an establishment wholly or 
partly devoted to the production of agricultural commodities. 

agricultural However, when classifying the
sector by farms or holdings (which is the way it is
done in an agricultural census), 
some way must be found to distinguish farms and holdings from family gardens.
done by defining a farm or holding as an area 

This is usually

used for agriculture which is either at least an 
arbitrarily determined mimimum
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size (a minimum which excludes family gardens) or if smaller
 
than the minimum size, one which yields an output exceeding a
 
certain minimum amount or value (this also excludes family gardens

but permits inclusion of small holdings like vineyards, hot houses
 
producing high-value flowers, mushroom beds, etc.).
 

c. By Economic Activity
 

The third way of defining the agricultural sector, by

economic activity, raises a problem about how to classify estab
lishments which are engaged in a variety of agricultural pur
suits. The two criteria established by the U.N. International
 
Standard Industrial Classification to deal with this problem

provide that (1) the farming units included in a given activity
 
group must account for the bulk of the output of these units
 
and (2) the group must contain most of the farming units which
 
produce most of the class 
of goods and services which character
ize the activity concerned. Since classifications of the agri
cultural sector by economic activity group all 
units engaged

in the same agricultural activity irrespective of whether they 
are
 
part of incorporated enterprises, or owned by individual proprietors
 
or governments, problems may also arise if information about the
 
ownership or operation of agr 4 cultural establishments is required

for planning purposes.
 

The best-known example of a classification system which
 
groups farming (and other) establishments according to the kind
 
of economic activity they are engaged in is the United Nations
 
International Standard Industrial 
Classification of All Economic
 
Activities (ISIC), which includes the agricultural sector. The
 
ISIC arranges economic activities into four subdivisions: (1)

Major Divisions, (2) Divisions, (3) Major Groups and (4) Groups.

There are ten Major Divisions in the ISIC, of which Major Divi
sion I covers Agriculture, Hunting, Forestry and Fishing. Under
 
Major Division 1 are 3 Divisions divided into 6 Major Groups, 
as
 
follows:
 

Major Division 1. Agriculture, Hunting, Forestry and Fishing
 

Division Major Group Title of Category
 

11 Agriculture and Hunting
 
ill Agriculture and livestock production

112 Agricultural services
 
113 Hunting, trapping and game propagation
 

12 
 Forestry and Logging
 
121 Forestry
 
122 Logging
 

13 130 Fishing
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The six Major Groups are divided into seven Groups, including 
considerable detail, as shown in Annex A. (33, pp. 26-7) 

d. By Commodity 

The fourth way of defining thn agricultural sector, based
 
on agricultural commodities, is the most common. It raises a
 
variety of problems, some of which are discussed below. A typical

example of a commodity classification system divides the agricul
tural sector into five subsectors: (1) agricultural crops, (2)
 
animals and their products) (3) forests and products, (4) game
 
and (5) fish.
 

These subsectors may, in turn, be subdivided into branches 
and sub-branclies. Thus, the agricultural crops subsector may be 
divided into branches of major and minor craps and each crcp may
then be listed as a sub-branch. This is by no means the only
possibility. As is indicated in Figure l the agricultural crops
subsector may also be divided into two branches: (1) food and 
beverage commodities, and (2) industrial raw materials; alter
natively, a distinction may be made between export and domestic 
commodities on the basis of where they are consumed: between 
crops which are produced by farmers for their own subsistence
 
and crops produced for domestice sale; between crops produced on
 
publicly-owned lands as opposed to those produced on privately
owned farms; between crops produced on indigenous farms and
 
those produced on foreign-owned plantations, and so on. (34, pp. 21-2)

The branches may then be divided further into sub-branches, e.g.,

the export crop branch may be divided into traditional and non
traditional export sub-branches or any of the branches may be
 
divided into sub-branches composed of individual crops like
 
cotton, jute and so on.
 

The division of subsectors into branches can run into
 
problems when the dividing line between two branches is obscure.
 
Thus, oil-producing plants fall into the food and beverage as well as
 
the industrial raw material branches. Although precision is
 
not alway possible, it may nonetheless be useful to make such
 
distinctions for planning purposes., (35, p. 5)
 

Another problem relating to the coverage of agricultural
 
plans concerns secondary and tertiary products or activities stem
ming from agriculture. Since marketing, processing and even manu
facturing activities are often closely linked to, if not in
separable from primary activities or commodities produced in
 
the agricultural sector, questions of inclusion or exclusion
 
arise. For example, the development,of poultry-raising and ani
mal husbandry depends on the supply of feed. This means that
 
poultry-raising and animal husbandry are inherently connected with
 
feed production and processing. Because fish spoil quickly, cold
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FIGURE 1 

Hypothetical Commodity Subdivisions of the Agricultural Sector 

Sector Subsector Branch Sub-branch 

I. agricultural crops - major crops- wheat 

animals and products corn 
Agriculture 3. forestry and products minor crops-.--lettuce 

4. 	game 
 Ntomatoes
 
5. 	fish
 

Some Alternative Branches
 

Food and beverage commodities
 

Industrial 
raw 	materials
 

< 	 Export commodities 

Domestic commodities 

< 	 Subsistence crops
 

For domestic sale
 

~Crops on public lands
 

Crops on private lands
 

Crops on indigenous farms
 

Crops on foreign-owned farms
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storage, smoking, drying, canning, filleting and other secondary
activities or their products are closely tied to 
fishing or its
products. Where the agricultural plan is part of 
an overall plan,
classification problems of this kind 
can usually be rc"r'ved by
clarifying the often blurred 
line between the agricultur&; and
industrial sectors. 
 In these situations it is only necessary to
insure that dll 
secondary and tertiary activities and products
associated with agriculture are included in one of the 
two sectors.
But where the agricultural plan is prepared outside an 
overall
framework and there is no 
industrial 
plan, it may be desirable to
include these activities or 
products in the agricultural plan. (35,
pp. 5-6) 

The 
importance of agriculture in the economies of most lowincome countries also invites the inclusion of other activities or
products in the 
plan for developing the sector. 
 For example, the
difficulty of absorbing surplus farm labor in these countries, 
has
led some specialists to recommend that family planning for rural
areas 
be included in agricultural plans. (36, 
p. 149) Once again,
the answer to the question of whether any activity or product
related to agriculture should be 
included in an agricultural plan
depends 
on the plan's objectives 
and the available alternatives.
 

Clearly, an agricultural plan cannot 
include every related
activity or product; however, if the activity or 
product is so
closely connected with agriculture th'at separate handling is indesirable, or, 
if there is no other sector plan to which it can
be conveniently assigned, its 
inclusion in the agricultural plan
may be justified. Thus, Israel's comprehensive plan for agriculture for 1962/63-1966/67 includes water development, despite
the fact that it relates cnly partly to agriculture; while Afghanistan 
(in its Plan for 1967/68-1971/72), Spain (in its 
Plan for
1964-67) and Taiwan (in its 
1961-64 Plan)included irrigation
agricultural plans in the
of their national plans. 
 It is clear, therefore,
that the classification of the agricultural 
sector of one country
is not necessarily the same as 
that of another.
 

The 
appropriate division of a country's agricultural sector
must be determined by the 
structure of its agriculture, the stage
of development and 
the sectoral 
development objectives. Each
country must 
therefore tailor its classification system to
own situation. Thus, its

in a country where the balance of payments'
impact of an agricultural plan is important, the way the agricultural sector is subdivided should make it possible to 
distinguish
between export and domestic agricultural acitvities 
or commodities.
 

2. When to Use Which Classification System
 

If agricultural development objectives 
are mostly oriented
toward increasing output or expoi-ts 
of specific products, and international comparisons are 
not important, a commodity classification
system may suffice. However, if agricultural development objectives
are, or are likely to 
become, concerned with income distributioh
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or levels of living of specified groups of farmers, a classification
 
system based on economic activity is appropriate because it per
mits farms to be classified according to their size, character,

technology and organization of production (besides facilitating

international comparisons), and thus to separate, let us say,

peasant from commercial, small from large, or poorly-endowedfrom

well-endowed, farms, A classification system based on commodities
 
does not allow such distinctions to be made since it is only con
cerned with the output of different commodities without reference
 
to its origin. Consequently, planning for the improvement of
 
specific kinds of farms, e.g., 
peasant, small or poorly-endowed

farms, is made difficult by the use of a classification system

based on commodities. Since many developing countries use classi
fication systems based on commodities, this introduces problems

in a field which already has a goodly number.
 

The ISIC not only permits farms of different kinds, technology

and organization to identified;
be it also permits the classification
 
of data by the commodities produced (see the Groups listed in
 
Annex A under Major Groups and Divisions). Thus, a classification
 
system bastcd on economic activity, like the ISIC, can meet planning

requirement- when development objectives emphasize either better
ment of specified groups of farms, increased output or both. If
 
there is interest in rural development, better levels of living

for poor farmers and reduction in income inequalities, consider
ation should be given to establishing classification systems based
 
on economic activity in countries without them.
 

Classification systems based on the location, size and kinds
 
of holding and the size and character of the agricultural labor
 
force are 
useful for planning purposes whatever the development

objectives; but they are indispensable for effe,:tive planning of
 
the betterment of the levels of living of poor farmers. 
Developing

countries therefore need to give thought to extending the use of
 
these classification systems.
 

However, in setting up an agricultural classification system,

much depends on a country's statistics. Where the statistical
 
data are stated in a certain way or are wanting in one more
or 

respects, the agricultural classification may have to conform to
 
the available date. Ideally, of course statistics should conform
 
to the needs f dgricultural planning rather than the other way

around. But this is impossible to achieve in the short (34,
run. 

p. 22) Consequently, planners must often make do with what is
 
available, at least at the beginning of the planning process.
 

However, since planning involves the use and comparison of
 
different statistical series, it is essential to ascertain if
 
the various series cover the 
same field of observation and are
 
therefore comparable. If the data in different series not
are 

comparable, the conclusions drawn from them can be invalid. (32,
 
p. 53)
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D. Territory Covered by Agricultural Plans
 

I. The Need for Regional Planning
 

An agricultural plan for a country as a whole cannot be 
realistic unless it takes adequate account of the varying ecolog
:'al requirements in the different areas in the country. Tempera
ture, rainfall, humidity. soil, water resources, drainage, topography

and altitude, all condition the methods used to increase agricul
tural crop and 
livestock production. Some regions are potentially 
more productive than others; some (perhaps because they are close to 
seaports with easy access to foreign markets 
or to urban and indus
trial centers with a high effective demand for perishable food
stuffs), have had a head start and lead; 
while others (perhaps

located in more remote, inland parts of a country) lag in the devel
opinent of their agricultural resources. Regions with irrigation

facilities are able to take advantage oc new varieties of rice, wheat,

and corn, whereas those dependent on rainfall may not. Moreovcr, if 
disparities among regions are to be reduced, the 
needs of depressed

regions will increase. Each region is, therefore, likely to
 
have its own requirements for progress.
 

Even within a region there may be considerable diversity.

Thus, the planners concerned with the Daudzai Project in Pakistan,
 
which covered an area of about 80 square miles with 89 villages

and a 1972 population of about 96,000 persons, learned that "the
 
needs of 
one village very often differ from those of another, and
 
unless and until an intensive survey...is undertaken, 
a meaningful
 
development plan for an area cannot be prepared." (37. 
p. 8)
 

Ideally, therefore, a national agricultural plan should in
clude regional plans for all the regions in a country, each of
 
which takes adequate account of the requirements of the different
 
parts of the region with which it is concerned. But it is a
 
difficult task for a national agricultural plan to include plans
 
for every region, particularly if it has pretentions toward corn
prehensive coverage of the agricultural sector. This helps explain

why national agricultural plans have usually been couched in
 
broad terms, with few details about the problems and needs of
 
specific areas in a country. (38, p. 229) Even when the 
problems

of different areas of a country have been 
taken into account in
 
setting national targets, ways and means of obtaining decisions at
 
the farm level which are essentip.1 4or achieving targets have seldom
 
been spelled out in adequate detail.
 

2. Regionalization of the Planning Process 

In recent years, however, countries with and without national 
development plans have been turning increasingly to regional planning 
for agriculture. Partly, this 
has been the result of a political
evolution which manifests itself, among other ways, in increasing 
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3. 	The Methodology of Regional Planningi/
 

a. The Growth Pole or Growth Center Regional Development Model
 

While there is a considerable literature on regional development,
 
there is no widely accepted theory which identifies the key elements 
in regional development and the means by which development can be
 
initiated and maintained. Nevertheless, there are three propo
sitions which most regional planners probably would agree are help
ful 	in planning regional development. These are that regional devel
opment (1) largely depends on the extent to which a region's export
 
capabilities expand; (2) requires the mobilization of government
 
and individuals to take advantage of development opportunities as
 
they arise; and (3) is most effective within the framework of an
 
integrated regional or subregional plan.
 

The a,-gumernt in favor of developing the export base assumes
 
that a region has a comparative advantage in one or more agricul
tural or manufactured products, or in both manufactured or agricul
tural products, which can be expanded by the establishment of
 
specialized marketing organizations, improved credit and transport
 
facilities, a trained labor force, and complementary industries.
 
The need to mobilize government and individuals assumes that ability
 
to recognize, evaluate and act on investment opDortunities, as well
 
as willingness to accept risk and adopt innovations, is frequently
 
lacking in underdeveloped regions. And the notion that economic
 
development must take place within an integrated regional or sub
regional system derives from the belief that only thereby can
 
planners obtain a proper understanding of where development arises
 
and how it is diffused through the regional or subregional economy.
 

The model which is most widely accepted among regional planners
 
may be stated in two propositions: (1) Growth and development are
 
initiated in a limited number of urban "growth centers" or "growth
 
poles"; and (2) is then diffused from these urban centers to their
 
respective hinterlands by growth-inducing innovations and market
 
mechanisms.2/ By implying that agricultural development within a
 
region depends on prior development of an urban center within a
 
region, the model necessarily requires the concentration of re
sources on urban development, at least in the early stages of
 

1/ 	This section borrows freely from James C. Miller's review mono
graph, Regional Development, A Review of the State of the Art,
 
Office of Urban Development, Bureau for Technical Assistance,
 
Agency for Ii;ternational Development, U.S. Department of State,
 
August 1974. In the absence of a different citation, the mater
ial is drawn from the Miller monograph.
 

2/ 	The major work in dynamic growth pole theor'y has been done by
 
the French economist, Francois Perroux. His theories describe
 
and explain the process by which growth poles are born, grow,
 
develop and sometimes disappear.
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regional development. Because of the importancE of this 
require
ment for agricultural development, it is well to examine the tenets

of the model and to assess the results which have bee,. attained from
 
its application in developing countries.
 

Proponents of 
the growth center or growth pole model hold
 
that growth and development occur when some 
firms or industries
 
in an urban area exert such a dominant effect on 
their environment
 
that they determine the direction and 
rate of development of other

firms or industries. 
 Some dominant industries in an urban area may

also be "leading industries." 
 These are new industries with a

high level of technology, a rapidly increasing demand 
for their
 
products and 
a strong capacity to generate, adopt and transmit in
novations. When dominant industries expand and 
produce a cluster

in their sphere of influence, they form an "industrial complex."

A development pole or center exists when 
the core of the industrial
 
complex is 
composed of dominant industries which 
are also leading
 
industries.
 

Growth becomes self-sustaining when firms 
or industries with
 
strong forward and backward linkages]/ attract other firms 
into

the development center. The ensuing agglomeration of firms produces

economies external 
to firms in the center, but internal to the
 
center itself which are appropriated by firms in the center, thereby

reducing their costs of operation.2/
 

Growth centers may be viewed in 
terms of their (1) distribu
tion activities or 
(2) production activities. The first view
 
attributes the centers' importance 
for regional development to
their capacity to 
link urban and rural economies by providing col
lection and distribution 
points for goods. As collection points,

centers are places to which rural 
produce, primarily agricultural,

is brought to be sold, processed or consumed. uenters 
are of different

sizes, and collection points at the lowest level small.
are Goods

in these small centers are partially processed and then shipped

to larger and more industrialized centers 
for further processing

and ultimate consumption. Growth centers may thus be seen as the
 
location of marketing, storing and 
processing facilities. As
 

1/ For example, a firm consuming intermediate goods would have 
a
 
backward linkage 
to firms producing intermediate goods, and a
 
forward linkage to firms consuming its own products.
 

2/ Among the most important of these economies 
are reduced transport

costs. A growth center not 
only makes possible reduced shipping

costs among firms located in the center, but 
tends to reduce ship
ping costs to and frcm the center. This is because the volume of
 
traffic generated by 
a center provides opportunities for econo
mies in terminal facilities, bulk shipping rates 
and frequent ser
vice. A center also provides opportunities for the establishment
 
of improved labor markets, financial institutions, and utilities
 
and other services which help keep 
costs down. It also provides
 
a market for consumer and producer goods.
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of regional development and is the link between the regional

and national economy. Agriculture tends to be more efficient,

commercial and prosperous in the vicinity of cities, and pro
gressively less so as the distance from urban 
centers increases
 
until, in the more inaccessible peripheries of regions, it is
 
characterized by backward, subsistence agricultural systems.

Third, a regional hierarchy of growth centers whose accessi
bility to farmers is assured by existing means of transport is
 
essential for the efficient distribution of goods and services
 
required for rural development.
 

b. Examples of the Growth Pole and Growth Center Approach
 

Most countries which have made 
an attempt at regional de
velopment have relied on growth center strategy. Regional

planners in these countries have tried through various 
means
 
to create external economies and linkages at selected urban lo
cations. The usual approach to regional development has been
 
through a government-sponsored industrial development plan. Fre
quently, the plan is directed toward strengthening existing

towns and cities that are considered to be strategically located
 
or on the threshold to sustained growth. However, in some cases,
 
new towns are constructed, especially in areas lacking cities and
 
towns of any significant size. After identifying the locations
 
to be developed as growth centers, a government usually devises
 
a public investment plan and economic incentives for the private

sector designed to guide industrial investment toward these
 
centers. 
 The plan may include provision for direct public in
vestments in industry, industrial estates, other infrastructure and
 
social programs, as well as low interest loans, grants, tax abate
ments and subsidies to private investors.
 

Italy has had one of the longest experiences with growth

center planning. Between 
1950-57, the Cassa per il Mezzogiorno,

the organization established by the Italian government to raise
 
the economic level of the poor southern 
part of the country, pro
ceeded on the assumption that agriculture was the key to reducing

the economic gap between the poor South and the richer North. 
 When
 
it became apparent that industry would not be self-generating from
 
an improved agricultural base in the South, a three-pronged pro
gram was substituted for the agricultural strategy in 1957.
 

The first element of the program was a set of compensatory
 
measures designed to 
off-set the higher operating costs of firms
 
locating in the South as compared to 
the North. These included
 
exemptions from 
some taxes and duties, grants to small-and-medium
sized firms, low interest loans, provision of risk capital, reduced
 
transport fees and technical assistance. The second element was
 
a series of investments in state-controlled regional firms, largely

in the heavy industry sector. The third element was a growth
 
center strategy.
 



~On the- bass ofcr rastyteceta:,gvrmncn
sortia'.establishedriera~e 
 ctr1governmnst of 
te economies 'of,thei'r jurisdicti ons led evopntf~ 

by thea rmo~"dvlment 

t6 ;the .establ ishmentf 42KhblocigenetstprmteSgrowth centers_. Twelve' growth cep''ters,,-ahwt~oult~'so


~~ ~at least'p200,000,' were~Areas of Industrial Development,'where 1K
rapid industrial, develop'ment. adtecon IsItruto-fbsi nf
,srcuewr planned*; and the'remaining 33O,,with, populations of 
 '>V:;4k 

S75,OOO peopje .or 1es's, were ,Nuclei of Industrial-ization,',where'
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~The resu-lts thus far of~ the Ca's rga 
av enmxd
 
Industrial output, incomes, consumption .and. employment in the
South have -improved greatly since 1950. However ' the considerable gaps which still exist between economic conditions in the,North
and South are'likely to 
take a long time to narrow substantially.
 

Spain has also had experiences with growth centers.~ The,
economic centers 
are widely dispersed, with poor transportation links
 among them. There are wide disparities in-incomes and standards of
living among the regions , and industry tends to be regionallyrather than nationally oriented. Integration of the economy is 
a
major objective of the nationial plan.
 

To achieve this objective, specific locations have been
chosen for development. These locations have been divided into
three types: (1)development poles (or development centers), (2)
poles of "decongestion" (industrial satellites of Madrid), and
(3) zones of "Preferred location" 
(rural growth centers). The
main criterion for selecting 
a site for a pole or center is 1ocation oralong existing proposed~transport and development-axes.
Seven centers designated in 1964 retained~this designation for
periods of five to eight years. 
 Four new centers~v.'?re established

in,1972. The means to
used carry out regional develo'pment strategy 

* 

.include, investment grants, tax 
and import duty exemptions, *and

preference in obtaining governmnent credits.,
 

However, 
the results obtained by regional development planning in Spain have not been encouraging.*Only a few jobs, equal 
to

4% ,of the laboVr 
force, have been~created. Few industries have;
been attracted,~with-chemicals, metals and food processing account

ing for 75% of total investment. In addition, some,'poles~ have had
 severe negative "backwash" effects on 
their hinterlands.
 

Several Latin American countries have included programs for
regional development through growth 
centers in their national kdevelop-.
ment plan's, 
with mixed results. In the 1960's,,Chile was'divided~
into'12 regions~, in additijon to, Santiago, the capital. ~A twofold approach was used. 
 The first, in the Santiago area, sought
to dipreindustrial1 

wr~4iin,7grow~thI toareu 
 * a~eneskilometers of the'capital. The second approcC dnii~got 

Scenters in the 12 other regions of the country. Prioritie's were~~i~set for the centers, on th& basis of their groth potential, .and~ resureswee aloa~edtothe centers according to theL priorities 
 j
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fixed. The 
means 	which were to 
be used to attract
to the centers 	 private industry
included the construction of industrial estates,
well 	as government loans and exemptions from import duties. 
as
 

Peru, where the main 
regional problem is the 
extreme primacy of
Lima, the capital, has set 
up four regions and six growth poles within
these regions. While'Lima is expected to 
remain the administrative
and commercial center of the 
country, the Peruvian 
approach calls for
development of the 
six poles by the employment of natural 
resources
around the poles, and by the 
production of industrial
for export. 	 commodities
Tools to implement this strategy
government licensing of 	
include tax incentives,


new industrial establishments, and public
investment in infrastructure and other facilities.
 

Colombia has 
set up nine development regions and has selected
major growth center in each. 	 a
In addition, a hierarchy of urban
for regional development purposes have been 	
places


identified.
centros 	 These include
locales, rural 
service and market centers; ciudades intermedias,
intermediate cities of 30,000-200,000 population; metropolis de
eguilibier, the designation given to 
the cities of Medellin, Cali
and Barrauquila, which compete with the capital 
for economic activity;
and metropole nacional, 
the capital city of Bogota.
 

Ciudad Guayana in Venezuela is a well-known growth center which,
unlike most 
others in Latin America, involved the creation of
city. 	 a new
The city was formed at the confluence of the Caroni 
and Orinoco
Rivers by linking two existing towns. 
 Ciudad Guayana is intended to
become the major growth center for 
a region rich in hydroelectric
potential 
and mineral, agricultural 
and forest resources.
the Corporacion Venezolana de Guayana, the 	
Through
 

invested heavily in steel 	
Venezuelan Government has
mills, natural gas, cement and pulp processing facilities, as 
well 	as 
in infrastructure.
 

Israel 
has had considerable experience with regional development.
The Israeli experience, which began in 1948, 
has had several objectives:
the settlement and employment of immigrants, overcoming regional
inequalities, reducing the primacy of Tel 
Aviv, occupation of frontier
areas 
for defense purposes, 
and the exploitation of natural 
resources
in the northern and southern parts of tne country.
 

Mixed results 
have 	been obtained from the
program. 	 regional development
It has been successful in dispersing the
dominance of Tel population, the
Aviv has been reduced, and the distribution of urban
centers has approached the 
more 	desirable pattern found in 
economically
advanced countries.l/
 

1/ 
 In these countries the hierarchy of urban communities tends to
be ranked in log-normal ordering, i.e.,
has 	 the second largest city
half the population of the largest city, and the third largest
city has one-third the population of the largest city, and 
so forth.
 



However, for several reasons, the ne w towns have,failed ,to 

develop zas rural servce centers.. For 'one, ,the~rural viJflages2
(6compbsed~ of, frrivately-%perate& :far~ms incoope.railve:c'oim~unities
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farmrs~easy access 'to the lre cte n 
therebyreduce thentee ocal services. .for. 

InGanathe'displacement of about '80,000 people from
 
some 700 villages as a result of the flooding caused by. the 
con
-struction of the Volta River dam at.Akosombo,.provided an oppor
tunity to resettle them- in fewer but large'ricenters in a network
 
,of hierarchi'cally-arranged centers. The objective was to. create 
 -

a system of, rural communities which-would be amenable to the mode rn......
ization- of agriculture' through the introduction of improved tec'h
niques for-the production of food grains and livestock. To achieve
 

thi a stragegy for creating a netobectveplanners devised 

work of rural to'wnships connected by a transport network with 
one
 
another and with the rest of the country which included the pro,.

~vision of farmers in the region with mater i 1 inputs; labor, es
'pecially'trained labor to operate mechanizel equipment, marketing

and related services; and technical assistance facilities..
 

'The region was divided-into-seven subregions, and in each4
 
'subregion 
 a hierarchy *of centers'composed of. (a) a central town,

(b)a,service-center villag'e; and'.(c) satellite villages were
 
established. The central town-of each subregion, with a population
 
of abo~ylt 10,0010, located where the best''coibination of water, supplies

for industry road and water transport,,minerals and agricultural ' 
raw materials was available, was intended to provide facilities
 
for government, industry and trade for, its subregion. -The service
center villages, with an average popiulation of 8,000 and not-r4
 
:Tess than 5,000, were to be local centers of trade,"indigenous

industry'and education. They were also to serve's'maller settle
ments and provide services for agriculture and the fishing industry- 
withina 'radi'us of:1O'to 15 miles. The satellite'viliag'es were:'to4
 
be-located in areas,,of intensive agricultural''activity where pro
cessing plants using l'ocal agricultural raw materials would be
 
'established.: A total of 52 settlements were set up each wit'its
 
own sanitation and water facilities, market stalls, and 'at ldast
 
onei school .', Higher o'rder centers had community centers, civiIc
 
-buildings and health clinics,,,, However,-many settlements are not
 
"doing as well as had been, hoped. In~part, this appears to'be ,due

'to 'a-ack-of financial resources,. but ;other factors -seem to Ibe 



?++++. +++- ,+ + ++++p++:+,,++++,4 ,+:involIved as. well'I , +++ ?++++ + +++ +++++..........
-since-"" at,'-least in one 'p+,

-

4 " -- ,+"-' "trading center", laid out,' by the planners , traders preferred to settle in 'shacks, a.Ts'hort dis
tance'away, at a ferry landing. (43,1p. 268) "i' 7-', ' ,~,' 

........ ....,..a........ ....... ...... 
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The experience in Israel and Ghana demonstrates that it may

be rash to create a town where the need for it is not real. There
 
are other examples of abortive "planners towns." In the Bemba area
 
of northeast Zambia, planners attempted to establish a town in the
 
countryside to off-set the tendency of the Bemba people to migrate
 
to the Copperbelt towns. The new town was equipped with electric
 
power facilities, a secondary school and other attractions. But it
 
did not succeed in achieving the planners' objective. The town
 
of Jinja on Lake Victoria in Uganda is another example. A great

deal of study is needed to identify the critical factors which are
 
likely to enable or prevent urbanization in a given rural area
 
before a commitment is made to establish a new development or
 
trading town. (43, p. 268)
 

Other countries are experimenting with growth center
 
approaches to regional development. For example, Mali, assisted
 
by U.S. Agency for International Development, is carrying out a
 
rural growth center project at Djoliba, a village of 1,600 persons
 
on the Niger River, approximately 45 miles from Bamako. It is
 
hoped that the center will have a population of 10,000 in 25 years.
 

In India, the Community Development Department of the
 
Ministry of Agriculture, assisted by the Ford Foundation, is
 
initiating a rural growth center program whose "objectives are
 
to improve the distribution of agricultural inputs, the marketing

of agricultural produce and the delivery of health and educacare 

tion, as well as to foster the development of agro-cottage and
 
small-scale industry in rural areas and small towns."
 

A pilot program to be carried out in 20 development blocks,
 
has four components: (1) the collection of data required to pre
pare a profile of each of the 20 areas an, to identify a three
tiered hierarchy composed of (a) villages, (b) large-size villages

which can be developed into market towns, and (c) towns;l/ (2) prep
aration of a settlement plan for each of the 20 areas whTch includes
 
the relationships of each settlement with its hinterlands and the 
other settlements; (3) preparation of sector plans, the construc
tion of the infrastructure and facilities required; and (4) prepara
tion of area plans for integrating settlement and sector plans. Since 
implementation of the plans will depend on investments by the state
 
and the private sector, the outcome will depend on the success
 
achieved in convincing state and private agencies to carry out
 
investments in accordance with the integrated plans.
 

In its Fourth Five-Year Plan, Nepal is taking a comprehen
sive approach to implementing a growth center strategy in order
 
to integrate the northern and southern regions of the country. A
 
series of north-south roads are to constitute "development corridors,"
 
along which urban areas where agricultural processing, marketing
 

1/ The work for the first component was carried out in 1970-74.
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facilities and resource-oriented industries will 
be established
 as growth centers. The Fourth Plan identifies four geographic
areas of the country and the center for each. 
 The planners
hope that the growth centers will facilitate the transfer of rural
people to 
urban employment in agriculturally-based and other industry, and prevent over-concentration of population and economic
activity in Kathmandu, the capital, 
and along the southern border

with India.
 

c. Critique of Growth Pole or Growth Center Approach
 

The few countries which have begun 
to plan for regional
development and the 
mixed results they have obtained give evidence that the 
state of the regional planning art 
in less developed countries is in its 
infancy. 
 The experience of economicallyadvanced nations 
in dealing with problems of lagging regions suggests that attempts to restructure the 
regional organization of an
economy after the regional 
economies have been established by investments and inter-relationships, 
are likely to be extremely
costly and only marginally successful. In less developed countries
whiere 
there is little fixed investment thus far, opportunities
exist to structure investment "inways which will 
prevent or at
least reduce the probabilities of undesirable regional 
inequalities.
Although the dispersion of economic activity to 
centers away from
 a primary city may be inefficient in the short-run, it may be
desirable 
in the longer run because of more 
balanced development

of the regions of a nation.
 

Nevertheless, it is by means
no clear that the way to 
start
development of a region 
is by making some provincial large village
or small town grow rapidly by 
the infusion of primarily industrial
inputs along 
lines espoused by advocates of growth pole or growth
center theory. Industries may 
nct find it easy to expand in an
urban environment 
if there has been no prior agricultural growth
in surrounding rual 
areas. 
 In such cases, injustries may find it
difficult to establish linkages with the 
rural areas and end up 
as
isolated outstations of 
the modern sector in an unchanged environ
ment.
 

Moreover, there 
is evidence that regional-development 
can
originate in rurdl 
areas 
and stimulate industrialization in nearby

urban locations.
 

4. Problems Posed by Regional Planning
 

The great attention which governments are giving to subnatinnal regional development portends 
a further increase in
regional planning- in general 
and regional agricultural planning
in particular. However, more 
regional planning raises serious
technical, social, political, 
financial, organizational and other
 
problems.
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a. Size and Definition of a Region
 

There a-e, for example, the problems 
of the appropriate

size and definition of a region. 
 In general, the appropriate size
of a region is one which is not so small as 
to lead to undue: fragmentation of national agricultural planning efforts, yet small
enough to permit rapid feedback between farm units, the
on one hand,
and regional planners on the other.l/ In Israel, a small country,
the appropriate size of the country's five regions has 
been determined to 
be one that includes a series of villages which can be
linked effectively through rural centers and small 
towns to a
middle-size town of 15,000-60,000 people. In contrast, in the
Philippines, which comprises many islands, 
the entire Island of
Mindanao was originally established as a region (it was later subdivided into four regions). In Italy, the southern part of the
country was constituted as 
a region; in the Netherlands, it was an
 area to be reclaimed from the sea (polder); in Colombia, it was a
valley which determined the Cauca Valley region; and 
in the Sudan,
the Gezira Region was defined on the basis of 
the irrigation possibil
ities.
 

It is apparent, therefore, that a region may be defined in
different ways. Its boundaries may be 
determined (1) geographically,

e.g., a valley or river basir, (2) demographically, i.e., 
an area
inhabited by a specific population group, e.g., a tribe 
or a people
with a common language, (3) administratively, i.e., 
one or more
political subdivisions of 
a nation (states or counties), (4)
functionally, i.e., 
an area in which it is believed that specified
functional objectives can best be achieved, e.g., raising the welfare functionally, or an 
area within the sphere of influence of a

particular urban center. 
 (45, pp. 4-5)
 

Since regional development usually includes a variety of functional activities which may be 
as different as the construction of
irrigation systems and family planning programs, what 
is the most

suitable set of boundaries for 
one purpose, may differ substantially
from what is the most suitable for another. Consequently, the definition adopted for a region 
is likely to be a compromise which is
better for achieving some objectives than others. In practice, the
realities in most countries make it necessary to define regions by
their political-administrative boundaries rather than by what may be
considered more natural 
boundaries. This is not always bad because the introduction of 
a new region injects additional "relay"
 

1/ In India, Profs. Gadgil 
and Chakravarty of the Planning Commission,

have held that activities should be planned 
in the smallest jurisdiction at which there 
are no substantial spill-over effects

(direct or indirect, good or bad) on territory outside the jurisdiction. However, it should be 
borne in mind that the 
lower the
planning level, the more 
partial the planning necessarily is.
This is because higher level jurisdictions (e.g., states) plan
some 
activities for lower-level jurisdictions (e.g., districts)

which are not included in 
the plan of the lower jurisdictions.
 
(44, p. A51)
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points into bureaucractic vertical communications and clearance 
struc
tures which may easily become delay points. For these reasons, even
 
if a dominant development activity (e.g., an irrigation area) has
 
contours 
that deviate so much from existing political-administra
tive 	jurisdictions that new regional boundaries 
seem necessary, the
 new region should, for the sake of assisting administrative cooardina
tion 	of development activities, be built from multiples or compoulents

of existing political-administrative jurisdictions. 
 (44, 	pp. A42-A43)
 

b. Definition of Needs and Objectives
 

A second problem which arises in regional pldnned develop
ment involves definition of the basic social and economic problems

to be resolved. Everything depends on who does the defining of the
 
problems, the setting of the objectives and the fixing of their
 
prioritie:. If officials objectives and
set 	 priorities, the re
sults may be different than if 
farmers set them. These differences
 
may be crucial: Although the officials' objectives may be
 
technically capable of being carried out, 
they lack the social pre
requisite for success which the farmers' objectives provide.
 

While it is conceivable that central, regional and local

officials will define basic problems and priorities the same as
 
the farmers of an area, it is unlikely. The probability of divergence

among the different levels, as well as between them and 
the farmers,

is greatest if central authorities identify regional and local
 
problems and set the priorities for them.l/ But the probability
is also great bhdt regional officials wilt define the basic problems
and objectives differently and fix different priorities than local 
farmers. And even if local officials define farmers' problems

and objectives, these may also differ from those the farmers them
selves identify.
 

It is easy to see wry officials in the national capital may

not be in a good position to define priority social needs and ob
jectives for the regions in a country, especially for those regions
 

1/ 	 This is because central governments tend to approach problems

from a national or long-term point of view in contrast to farm
ers' more local or short-term point of view. These differing

points of view easily lead to 
government objectives which are
 
inconsistent with those of farmers. 
 For example, farmers
 
may want to increase their cash income 
as much as possible, while
 
a central government may wish to improve nutrition, reduce
 
agricultural imports, increase agricultural exports, raise the
 
level of living of depressed areas or equalize per capita incomes,

all of which might reduce, or prevent the increase of, farmers'
 
incomes. (46, p. 272) Or a government may wish to introduce
 
a new crop and fertilizer, while farmers may want a feeder
 
road 	and better drainage.
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that are remote or inaccessible;l/ it is perhaps less apparent
 
that regional, and especially local officials, may also be unable
 
to define farmers' basic problems and priorities as farmers them
selves would, since many regional and local officials have a good
 
knowledge of regional and local problems, and a keen feeling for
 
regional and local needs.2/ Yet, the danger exists that regional
 
and local producers' needs and objectives may be misinterpreted by
 
even local officials. (48, pp. 45-46)3/ Partly, this is because
 
there is often a barrier between officials and farmers which in
hibits communication; but mostly, it is because officials, even
 
at local levels, and the farmers they deal with, tend to look at
 
things in different ways because their problems are different.
 

But if regional or local officials see things differently
 
than producers do, regional and local plans may be formulated to
 
solve problems which the officials rather than the farmers con
sider important. In Pakistan's Daudzai area, it was found that
 
when a development plan was prepared for the area by local func
tionaries, "without consulting the people, [it] had nothing in
 
common with the development plan which [later] emerged through
 
the [local] development units In consultation with the people."
 
(37, 	p. 8)
 

Too often, planners and other officials appear to view the
 
farmer as someone to be acted upon instead of someone to interact
 
with. They frequently take a paternalistic, or worse, a patron
izing view of the farmer and assume that they know his business
 

1/ 	 Frequently, the national officials do not see the need to con
sult farmers about their needs and objectives. If they see the
 
need to do so, national officials frequently consider it suffi
cient to talk to regional or local officials.
 

2/ 	 However, even local exteriion officials can show almost un
believable ignorance of a local situation. For example, elab
orate farm and crop plans incorporating the "package" approach
 
were written out and distributed to peasants under India's
 
Intensive Agricultural Areas Program (beginning in 1964-65). How
ever, since most of the peasants were illiterate, most of the
 
plans ended up unread and unknown, "tucked away usually into
 
the thatch of a hut or inside a clay pot for safekeeping."
 
(47, p. 203)
 

3/ 	 It is now recognized in India that the failure of the Community
 
Development Program launched in 1952 was at least partly due to
 
an incorrect appraisal of village attitudes and the requirements
 
of agricultural development, despite the participation of local
 
officials. (49, p. 35)
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better than he does.l/ These attitudes lead to one-way communi
cation--from the top down--often from a distance, and with consider
able gaps in knowledge; there is little return communication--from
 
the bottom up--from the farmer to the planner. What is needed most,

therefore, is that planners and other officials 
learn to listen
 
to farmers 
simply because the failure to do so produces errors
 
in planning agricultural development. (51, pp. 132-3)
 

If planning is to be diected toward resolving problems as
 
farmers see them, it must involve participation of the farmers.

This 	implies, first, that farmers must be given a voice in plan
ning 	for their areas; second, that planning must be "from the
 
top down," 
to which it is too often limited in practice, if it is
 
to meet social needs and objectives of farmers; and third, that
 
accurate definition of what are the social 
needs and objectives can

only 	be provided by those at regional and 
local levels. It also
 
means that the idea that central planners can plan for farmers
 
must give way to the idea they must plan with them, or better yet,

help 	farmers prepare their own plans.
 

Even when planners recognize the desirability of consulting

farmers about their needs, it is difficult for them to give up

completely the 
idea that they know as well as, or better than,

the farmers what the 
farmers' real needs are.2/ Underlying this
 
attitude is the strongly entrenched belief that somehow farmers
 
should be made to see 
the advantage of subscribing to officials'
 

1/ 	 One reason which is sometimes given to justify this point of
 
viev, is that people in rural 
areas are presumed to be uninformed
 
or apathetic about development. But experience does 
not con
firm 	this. In carrying out the Daudzai 
Project in Pakistan, the
Pakistan Academy for Rural Development reported that it dis
covered "that the rural people 
are in the best position to
 
identify their needs because they have been living in the
 
villages for generations and no one else is more sensitive or

alive to their needs ....[Moreover, the Academy] also found that
 
they were also capable of suggesting solutions to their problems...."

(37, 	p. 8) What another observer has written about what is now

Bangladesh is also true of other places: 
 "Rural development

is the development of the rural 
people, and therefore the most
 
interested party 
in it must be the r'iral people themselves.
 
It will be wrong to assert that the rural people do not want
 
to develop and that therefore we have to force them to do so.
 
The urge for development is there in every human being." (Khan,

Raja Mohammad Afzal. 
 "Thoughts on Problems of Rural Development.

Five Articles on Development Administration in Pakistan. Asian
 
Studies Center. Reprint Series, No. 1, 1966-1967. Lansing, Mich
igan; Michigan State University, 1967. As cited in 50, p. 25)
 

2/ 	 Planners are not 
alone in these attitudes. A United Nations
 
survey of 445 national and foreign advisers reported that for 83
 
percent of the foreign and 86 percent of the 
national experts coy
ered by the survey, the question of the "felt needs" of the
 
people concerned with the programs and projects with which the
 
advisers were associated, "the issue simply [was]...not salient
 
for our experts." ( p. 86) 
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definition of objectives; it hardly occurs to 
officials that
there might be even more compelling reasons why officials need
to see 
the advantages of subscribing to 
farmers' objectives!
 

Therae is also the even
fact that if individual officials
do understand these advantages, superiors 
in their ministries,
departments aid agencies may not, 
or the entities concerned may
not be organized to do what needs to be done about farmers' objectives. Each organization has its 
own success criteria for
its projects and programs and usually expects its staff to

adhere to the organization's criteria of efficiency in dealing
with farmers. This imposes 
a pattern on transactions between
officials and 
farmers which may mitigate against having officials
take adequate account of farmers' 
point of view. (53, pp. 3-5)
For example, in Mexico, the Government has sought to carry out
a rural development plan which 
takes account of local preferences.
Yet, despite good intentions, rural development plans have
generally ended up being 
formulated for, 
not with or by, the
community. What generally happened, was 
that an inter-agency team
of officials paid a brief visit 
to a locality to 
identify potentially
useful projects and programs. The team elicited from the 
people
information about what projects were desired 
and their order of
priority. The team then 
left and drafted a plan, taking into
account the people's desires, modified by the team's and interagency views about priorities, as we'll as the resources 
which agencies
considered appropriate for the region. 
 Frequently, however,
the plan which emerged was so different from what the 
people had
proposed that they were disappointed.!/ (53, pp. 
6-7) In the
Daudzai area of Pakistan, farmers gave the 
highest priorties to
land development, water 
management and communities. Nevertheless,
the Manager of the Daudzai 
Project reported that the provincial
Public Works Department was able provide only little help in
to 

these fields, "not because the Department was not willing to 
help,
but for the simple reason that it was not so 
organized 
as to be able
 
to help, .. " (37, p. 7)
 

The Project Manager also found that farmers in the 
area often
refused 
to accept government assistance 
or even to listen to extension advice unless officials first 
solved the problems which the
farmers thought came first--and frequently, the farmers' priorities proved to be 
better than the officials'. In one village,
the seemingly ignorant farmers refused 
to cooperate with officials'
plans to improve production unless 
the officials first dealt with
the sand-dunes which subsequent investigation revealed had blocked
local irrigation channels for years. 
 The Project Manager reported
that officials in the Daudzai area had 
many such encounters, and
"they learnt the 
hard way what people demanded [they really wanted]
and that what they demanded was the right thing." (37, p. 9)
 

I/ In one community, 
the people asked for a dairy and received
 
a latrine! (53. p. 7)
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Planners should 
recognize that in the last analysis, farmers
always have a veto over the 
plans which central planners prepare;
and that farmers are likely to exercise their veto when they feel
that plans do not adequately reflect t,,eir wishes and risks.l/
Since a country's 
or a region's agricultural output is the total
production of all 
the farms in the country or the region, national
and regional agricultural macro-planning must be connected with,
and adapted to, the micro-planning of individual farmers
country or region. (10, in the
 p. 1) Only plans which 
relate macroplanning at the national or regional 
level with micro-planning
at the farm level 
by taking into account farmers' interests, and
the possibilities and 
limitations of their environment, are likely
to secure farmers' active support. (21, 
 p. 51) The crucial
problem of agricultural planning is, therefore, to 
find a way of
relating the general 
needs of a national or regional economy, on
the one 
hand, and the possibilities and needs 
on the individual

farm, on the other. (40, p. 499)
 

Good planning requires 
that the human, as 
well as the physical
aspects, be considered, and 

Planners tend 

a good plan takes both into account.
to concentrate on 
the physical aspects of agricultural development because most are 
trained to 
relate national
jectives with physical possibilities for achieving them. 
ob-


Yet, even
if this task has been done, success or failure of
not a plan depends,
so much on 
the physical possibilities, 
as on the ability of
planners to 
influence many independent 
farmers whose cooperation
is a prerequisite to the 
implementation of 
an agricultural plan.
(54, p. 8) 

Indeed, 
the man on the land has to be the center of all planning if more than 
a sporadic expansion of agricultural production is
to take place. (55, 
p. 269) More than this, by its nature, planning
seeks to bring about 
continuing sociological, institutional, organization and technical change; and 
these changes cannot be 
implemented
unless the farmer accepts them. (57, p. 1)
 

To influence the farmer requires 
an understanding of social,
institutional, organizational and political 
problems which planners,
who are mainly concerned with the economic aspects of agricultural
planning, do 
not always possess. Even 
in economic matters, planners
may lack information about farmers' 
problems and priorities which
 

1/ Many examples 
can be cited to illustrate this point. 
 To cite
one example: in Zaire, paysannats qere set in villages
induce peasants to to
employ improved practices 
up 
in cultivating their
lands. 
 Since the paysannat system involved coercion which the
peasants did not 
relish, it is not surprising that the system
gradually disintegrated and 
finally collapsed entirely.
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may lead them to make errors which, in retrospect, seem have
to
been avoidable. 
 Thus, planners ha-ve set objectives which farmers
could not be expected 
to carry out, either because they were
inherently impracticable, or 
because farmers' resources were
sufficient. (56, p. 6) 
in-


Even so sophisticated a group of planners
as the Israelis admit they have done this. 
 (57, p. 2) Poor
timing of development measures 
and projects 
iave also led to failures.
Resettlement projects have 
on occasion proved to 
be premature. Programs have been started to raise yields on land on 
the assumption
that the need 
 increase returns
was to to le:nd when farmers were
concerned only with returns to 
their labor. 
 (38, p. 225) In Tanzania,
central planners wanted farmers 
to increase cotton production when
farmers' over-riding objective 
was a secure food supply.l/ In
India, planners gave top priority to irrigation when farmers thought
the most important problems were 
the control of floods and soil

erosion. (58, pp. 48-50)
 

Nor can economic incentives always be counted 
on to bridge
the communication gap between planners and farmers. 
 The right
economic incentives, applied at 
the right time and place and in
the right amount, can do much to 
help increase output in accordance
with national objectives. But, by 
the same token, an incentive,
directed to 
the wrong objective because of the 
lack of the right
information, can 
produce very disappointing results.
 

A good way of encouraging farmers 
to take part in the 
planning process is to 
have them form their own farm organizations
and local bodies headed by their own 
leaders rather than by government officials. This is important not only to 
insure that
definition of the problems and their priorities conform to 
those
of the farmers, but also to 
insure the farmers' active and willing
support of the 
plans which are prepared. 
 In the well-known Mexican
Puebla Project, Project staff made 
a strong effort to encourage
farmers to form local organizations of their own. By late 1971,
5,240 farmers were participating in 

call 

183 such groups. The farmers
meetings themselves and a farmer presides at 
each meeting.
A member of the 
Project staff is present 
at each meeting to discuss
problems in which farmers 
are interested and 
to answer questions.
The interest in these meetings may be 
seen 
from the fact that farmers convene meetings every two 
or three weeks. (59, p. 10)
 

In Taiwan, a strong Farmers'Association has 
played a major
role in the development of agriculture. The Association 
is a multipurpose organization with three sections: 
 (1) an economic section
concerned with the marketing of farm products 
and with the purchase
 

1/ Even when planners correctly gauge that farmers 
are prepared to
adopt an innovation, they may 
lack the information needed 
to set
incentives at 
high enough levels to induce farmers to adopt the
innovation. 
 Unless planners have sufficient knowledge of available local opportunities, resources, endowments, relationships,
and productivities in 
the existing system and their relation to
farmers' priorities, they are unlikely to make the 
right decision.
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of farm supplies and consumption g sods for sale to members; (2) 
a credit section which receives savings deposits from, and
 
makes loans to, members; and (3) an agricultural extension sec
tion which provides advisory and training services to its members.
 
The Government's agricultural planners consult with the 
Farmers'
 
Association about agricultural plans before they are issued and
 
rely greatly on the le.aders of the Association to suggest changes

in the plans. Indeed, many agricultural programs and projects

in the plans are implemented by the Farmers'Association.
 

A good way of organizing farmers is for them to tocome 

gether for the purpose of solving problems which they consider
 
to be the most important ones. When these problems have been
 
dealt with, the organization can take up other problems which
 
need solution. Officials concerned with the Daudzai Rural Devel
opment Project used this approach. The problem-centered organiza
tions were 
the first to emerge in the area. They were initially

formed to execute land development works which lOcdl farmers
 
considered to be the number one priority. Subsequently, they
 
were 
used for extension education and for maintaining village

works. More recently, organizations are coming into existence
 
to deal with credit needs. 
 (37, p. 10) These organizations are
 
likely to produce effective leaders since 
a poor farmer is likely

to be more representative of poor farmers than a rich farmer.
 
Since a truly representative leader arid the nominal leader of
 
a community may be different persons, these organizations provide
 
an opportunity for all interest groups among the 
small farmers
 
in a community to develop the leaders in whom they have the great
est confidence.
 

Unfortunately, decentralization of the planning process 
to
 
allow greater farmer participation does not always lead to in
creased equity because, as one observer of India has written, "it
 
is in local jurisdictions, at least in the countryside, that
 
traditional, grossly unequal status structures are likely to
 
be least distributed and, therefore, most callous 
in their treatment
 
of the low-end poor." (44, p. A45 ) Rural elites, who do not
 
yield their traditional privileges easily, have been known to
 
turn producers' co-operatives and other farmer organizations

into "vehicles for genteel rural corruption and elitist self
service...." (44, p. A47) 
 For example, in Bangladesh, average

membership in the large number of village co-operatives amounted
 
to only about one-fourth to one-third of the cultivators. Accord
ing to the Bangladesh Planning Commission, "The landless and
 
sharecropping cultivators were not attracted to 
these co-opera
tives. In many cases the co-operatives were dominated by tra
ditional 
power elites in the villages, who used the co-operatives

to expand and consolidate their exploitative roles." (60, p. 49)
 

Yet, experience shows that this need not happen. Organiza
tions can be set up in ways which attract small farmers and repel

large farmers. For example, the Daudzai problem-centered organi
zations already referred to, met weekly and required farmers
 
to make weekly deposits in accordance with well-known cooperative
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principles. The entire membership of 
an organization, which had
from 20 to 150 farmers, met as a body each week. 
 The requirement
that the full membership attend each meeting prevented the emergence
of an unrepresentative executive (ommittee 
to dominate the organization, 
a defect from which Pakist.in's traditional cooperatives
suffered; while the requirement for weekly attendance at meetings
and deposits proved to be too burdensome for large farmers who
had much less 
to gain than small farmers from the organization.

Consequently, although there was 
no bar against large farmers,

they chose not to join the organization. (37, p. 10)
 

Such organizations have been found useful 
for developing

representative leadership. 
 One way of doing this is for committees
to be set up, 
with members drawn from the organization, to deal

with specific problems. Committees composed of small groups of
members encourage both the emergence of natural 
leaders and wide
spread participation in the 
solution of problems. I/
 

Experience has shown that 
it is possible to get poor farmers
to join economic 
ventures which raise their economic well-being and
increase their voice 
in local decision-making. 
 The Amal Dairy
Cooperative in Anand, 
one of India's 30 largest corporations, is
 a good example of what is possible and desirable. The Dairy, owned
by some 280,000 small people, one-quarter of whom are landless laborers, and a leadership which 
identifies with the Cooperative's
majority of small members and they with it, 
is a commercially aggressive and successful enterprise which has made 
a considerable impact in the region where it operates. (44, p. A47)
 

Because poor 
farmers must often be assisted in setting up representative organizations, there is need for effective administrative
officials for this purpose. 
 Much more than money or equipment, there
is need for persons who can get things done and who 
can get others to
do what is required to 
help farmers solve their problems and achieve
their objectives. Officials, especially those 
at regional and local
levels, are in the best position to undertake these tasks. They can
do much to help clear bureaucractic hurdles, organize manpower, and
 

1/ According to 
Dr. Akhter Hameed Khan, who directed the Comilla
Project in what was 
formerly East Pakistan, the experience in

Comilla showed that good leadership can emerge from small farmers and that this leadership can be trained to improve the quality
and quantity of farm output. 
Another experienced authority with
wide experience in Latin America has 
urged that every effort be
made to obtain the cooperation of a community leader for devel
opment projects and programs. He says, "The cooperation of a
good leader with good knowledge and well-established relations...
 was a major factor 
in the success of our project. After he was
convinced of the need and practicability of the project, he would
 accompany us during the farm visits made to 
sell the project and
 to collect the data needed. He was 
also very useful for calling

and organizing meetings." (52, p. 112)
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provide farmers with knowledge they need to define their objectives
clearly. 
 To do these things requires careful planning, patience,
meetings with farmers and other officials, and the willingness of
officials to judge their 
own success by the extent to which they help
farmers realize their own objectives. What is needed, is the recognition by officials of the important role they 
can play as technicians
in this process.l/ (58, p. 175) 
 Genuine participatory rural development at subregional and local 
levels in which the area's important
interest groups 
are all represented is likely to 
evoke heated and contentious discussions, but 
it can also be a vital integrative, conflict-resolving force. 
 (44, 	p. A45)
 

c. Coordination vs. Harmonization of Objectives
 

Coordination constitutes 
a third problem in countries which
seek to expand their regional and local planning effort. Regional
planning requires coordination because there is always danger that
competing regional claims may get 
out of hand and exceed available
resources, or result in unproductive duplication of projects
different regions. Coordination is also desirable where one 
in
 
project
concerns 
more 	than one region and to 
encourage regional specialization
based on comparative advantage. 
 And while regions must be encouraged 	to prepare plans based 
on their own resources, needs and potentialities, they must also 
be made aware of the importance of reconciling regional and national 
objectives. 
 Without proper reconciliation, regions may give priority to regional, without regard for
national, objectives.
 

Since in most countries, regions 
have 	had to look to their national governments to finance 
at least 
a part of their plans, national
governments have sometimes been abie to 
use finance as a means of coordinating regional 
and national plans. Properly used, finance provides governments with 
a powerful device for coordinating regional
natioril development plans and objectives. However, when a govern-
and
 

ment's objective is to 
increase the national 
income to the greatest
extent possible or to 
reduce the differences in levels 
of development
among regions, the government may not 
be able always to exercise the
measure of control 
required since regional pressi:res for funds 
are
often so great that 
national governments 
have 	been unable to resist

regional pressures.
 

1/ 	 As one writer says: "Development can be stimulated and cnannelized by proper guidance and advice. 
 So the best way to go
about it, 
is to let the rural people themselves decide how they
want 	to 
develop. The responsibility of the government functionaries will then be 
to 
provide them with technical support and
such 	material help as is beyond their means 
and with which they
can exploit their existing resources to become sulf-sufficient
eventually." (Khan, Raja 
Mohammad Afzal. "Thoughts on Problems
of Rural Development." 
 Five 	Articles on Development Administration 	in Pakistan. 
 Asian Studies Center. 
 Reprint Series, No. 1,
1966-67. Lansing, Mich.: 
 Michigan State University, 1967.
 
(Cited in 50, p. 25.)
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"Coordination" implies the existence of coordinators. These
 
usually have been planners or others at the center of the government.

They generally have interpreted coordination to mean the use of sua
sion, economic incentives or varying degrees of compulsion to get

farmers and regions to conform to the central government's develop
ment objectives. Where national objectives have not been in substan
tial conflict with those of farmers and regions, the results obtained
 
often have been good, especially when farmers were stimulated by sound
ly-conceived economic incentives. But where centrally-made plans have
 
failed to reflect regional necds Ind objectives, farmers and regions

have shown little interest in helping implement these plans.l/
 

There is, therefore, need to establish bridges of communication
 
between national, regional, subregional and local planning bodies and
 
farmers, so that information may flow both ways. Only when there is
 
such a flow of information is it possible to reconcile differences in
 
the objectives of the central government and farmers.2/
 

The way national and farmers' objectives are reconciled is im
portant. The ce-tral government and its planners must, in the first
 
instance, accept farmers' objectives as having as much importance for
 
development planning as the government's objectives. To say this is
 
not to say that governments and planners should not suggest or apply
 
pressure to accelerate development decisions. Rather, their task is
 
to listen to farmers and learn what farmers want. Governments and
 
planners must learn to have confidence that farmers know more about
 
farming conditions in their own community than others.3/ (61, pp.

98-99) If governments and planners have this confidence, the problem

is not so much one of coordination, with its implicit subordination
 
of ,*.rmers' objectives to those of government, but the harmonization
 
of the two sets of objectives. If the two sets of objectives coincide
 
or can be harmonized, the outlook for agricultural development is
 
bright. If there are substantial differences, the task is tc find
 
ways of reconciling them.
 

If differences between the two sets of objectives are emphasized,

reconciliation is likely to be harder than if an attempt is made to
 
find the respects in which the two sets of objectives, or corollary
 

1/ In Brazil, when a state has been called upon to implement a plan

which was not in line with its own priorities, the federal govern
ment usually prevailed, but at the cost of impairing the plan and
 
straining relations between federal and state governments.
 

2/ Of course, the differences in objectives do not arise because farm
ers participate in the planning process. The differences, which
 
are there all the time, become apparent when they surface during

discussions. By becoming visible, differences have a better chance
 
of being reconciled than when they are submerged. That is one
 
reason why farmer participation in the planning process is desirable.
 

3/ As one writer says, "...we must study the farmer, not patronize
 
him; and we must assume that he knows his business better than we
 
do, until there is evidence to the contrary.... " (62, p. 28)
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objectives flowing into them, coincide; 
or, at least, to find points

of minimal differences between the two sets of objectives. If simi
larities or "points of contact" can be found in the two sets of ob
jectives at some level, every effort should be made to expand the
 
area of agreement.
 

Harmonization of objectives does not necessarily require that
 
either farmers or government abandon their objectives. Rather, har
monization generally involves compromises about priorities or timing.

For example, if government wants farmers to introduce a new crop,
 
say cotton, while farmers want to build a road, and if each believes
 
that their objective would best promote farmers' prosperity, the
 
seemingly different objectives may be reconciled by selecting the
 
course of action (e.g., growing cotton or building the road) which
 
is likely to produce the greatest prosperity for farmers. If farm
ers' prosperity would be greater in the long-run if they grew cotton
 
but they preferred the greater short-run prosperity which might flow
 
from the road, the difference might be reconciled either by govern
ment agreement to (a) guarantee farmers' from cotton
returns growing

(e.g., by the use of subsidies) or (b) obtain farmers' agreement to
 
introduce cotton in return for construction of the road by the govern
ment. A situation very much like this hypothetical example actually
 
arose in 1967 in connection with the Uboma Development Project in
 
the East Central State of Nigeria. In one community, after all ef
forts by the Project's sponsors had failed to persuade farmers to
 
substitute rice production for that of yams, Project leaders took
 
advantage of the community's desire for a bridge and road across a
 
stream which separated the community from the main raod five miles
 
away. In return for the bridge and the road, the farmers agreed to
 
grow rice. Another problem which arose with another community in
 
the region, was also handled on a quid pro quo basis. This community
 
was going to lose land by submergence under a reservoir to be con
structed to hold water for irrigation. This problem was solved after
 
several meetings with the farmers concerned by the signing of an agree
ment under which the Project's sponsors undertook to stock the reser
voir with fish which were to be harvested by each farmer in proportion
 
to his contribution of land for the reservoir. (63, p. F 51)
 

Whenever farmers' and government's objectives need to be recon
ciled, it is proper that the government, rather than the farmers, make
 
the greatest concession, sinc governments usually are exposed to a
 
much lower degree of risk than farmers. They consequently can afford
 
to make greater concessions that farmers.l/ On return for its 
con
cessions, however, the government obtains the farmers' commitment to
 
the plan because they see its objectives as their own.
 

1/ One agricultural adviser working in the Middle East suggests that
 
when new farming ideas were to be introduced, small farmers should
 
receive a guarantee against loss if they try new techniques which
 
the government advocates. The adviser felt that to be "impor
tant because small farmers cannot afford to 
make even a small
 
mistake." (52, p. 96)
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If attempts to harmonize a government's and farmers' objectives
 
reveal that there is no point at which they appear to be in agreement,
 
this is important for planners to know. It would, of course, strongly
 
suggest that the central government needed to reconsider its ob
jectives if the plan for agricultural or rural development was to
 
reflect regional conditions, needs and objectives. However, it is
 
-improbable that some common ground could not be found in most coun
tries in national and farmers' objectives; it is even more improbable
 
that common ground could not be uncovered if the reconciliation pro
cess were to proceed with a view to discovering similarities rather
 
than differences in the two sets of objectives.
 

The approach for harmonizing national and farmers' objectives
 
outlined above implies a relationship among equals. If, as is often
 
true, planners or other officials appear at meetings as donors of
 
funds and farmers as recipients, with no countervailing power,
 
planners and officials may be tempted to exert undue pressure to
 
get farmers to accept objectives to which they do not subscribe.
 
Then farmers are likely to sink into passivity in public in recog
nition of their subordinate status, but remain unconvinced, with
 
the result that the outlook for realizing objectives diminishes. To
 
be effective, therefore, a system of the kind outlined for reconciling
 
objectives must raise farmers' objectives to the level of official
 
objectives. This requires that farmers, 'Frougli their organizations,
 
be given considerable responsibility for the choice and achievement
 
of development objectives. In Tanzania, for example, the ujamaa
 
villages participate actively in selecting objectives and then have
 
complete responsibility for executing development programs, including
 
the spending of funds.)/ (64, p. 7) This approach is in marked con
trast with prevailing attitudes in many countries. In Bangladesh,
 
according to the Planning Commission of that country, "The people weve
 
never trusted (by the previous government). It was assumed that the
 
bureaucracy must have full control over the local institutions, other
wise there would be great misuse of funds an' resources supplied by
 
the government." (60, p. 50)
 

To change this situation, the Planning Commission has called
 
for a new system of local self-government which, if implemented,
 
would raise substantially the status of rural people. The Commis
sion has laid down strict requirements for the system: "The
 
local government body must be managed by peoples' elected repre

at the local leve'i must
sentatives and the government officials 

serve under them (underscoring added). Under no circumstances
 
should the government bureaucracy be allowed to interfere with the
 
decision-making functions of the local government bodies. At the
 

village level, decisions must be made by peoples' councils, i.e.,
 
the total body of voters in the village assembled in a mass meeting.
 

1/ Tanzania's national budget is divided' into two major parts: sixty
 

per cent goes to the various national ministries, and forty per
 

cent is allocated directy to the 18 regions. (64, p. 7)
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Development projects and 
schemes must be discussed in these meetings
before and after execution, and major decisions approved by 
the peo
ple. 
 The peoples' councils should have the authority to call back
representatives elected by them to 
the local government bodies ....
The co-operative movement cannot 
become strong and effective without full political support. 
 At the same time it is important to allow the cooperatives to develop as independent autonomous 
bodies. The

practice of controlling the co-operative by the bureaucracy through

nomination of members in the managing committee and various other
devices, 
must not be allowed to happen.... In order to make the co
operatives truly peoples' organizations the poorest class should

be encouraged and helped to 
organize and manage co-operatives...."

(60, pp. 50-51) Whether or not the plans for the system can be im
plemented remains to be But
seen. it is worth trying.
 

d. Regional Planning_ 0r3anization
 

The need to 
establish suitable information, coordination and
ha'monization systems for effective regional planning 
raises a
fourth problem: What kind of institutions are needed to prepare
and implement regional 
aiid local plans? There is in mcst developing

countries a dearth of subnational 
planning entities lhis means

that in most of these countries suitable regional arid subregional
bodies must be devised and established if effective regional planning

is to take place.
 

Whether regional development plans have been prepared by
national 
 as against regional budies has generally depended on
several factors, of which the most important have been the stage

of economic development of the region(s) concerned, 
the availability

of regional planners, and t.he size oi the country. As a rule, the
earlier th,- stage ot regional development, the greater the like
lihood that regional plans were prepared by the 
central planning

agency or by a planning authority established for the purpose by
the central government. Conversely, the 
more advanced the region,

the greater the availabil 4ty n! rgional planners; and 
the larger
the country, the more likely that the plans 
were prepared by the
 
regions themselvps.
 

Since regional planning in most mixed-economy countries has
been for economically backward areas, 
with special problems and

shortages of financial and human resources, most regional planning

has been conducted by central planning agencies 
or by special

authorities created by national governments. Frequently, regional

plans have been prepared outside the regions, usually in the national
capital, with little participation of the people ir the regions.

Aside from the fact that this approach has not been very 
success
ful in most countries where it has been tried, 
it is less likely
to be used in an era of increasing regional political awareness.
 



111-39
 

The institutional problem is a two-fold one of finding the
right (a) structure and 
(b) mix between centralized and decentralized
authority, self-financing and decision-making. Unless properly structured institutions are 
set up with the right mix,l/ there is danger
that the most logically consistent regional plans-will be opernot 

ationally feasible. (65, p. 15)
 

While every country will have to establish planning bodies
suited to its own institutional arrangements and stage of development,
it may be said that, in general, organizations at the local level
should be simpler in form than those at 
the intermediate subregional
level, and that intermediate bodies need be 
less complex than those
at 
the regional level. For example, at the village level, programming (as distinguished from more professional 
"planning") committees
 may suffice, while at the intermediate level (e.g., a district), one
or two planners in a small planning unit may be 
adequate. However,
at the regional level, 
a regional authority, appropriately staffed
with planning technicians, is likely to be essential 
for effective
 
development planning.
 

Special problems arise in 
the case of federal governments.
India is a good example. In that country, it has been found that
the unit of organization for the development of 
a river valley which
extends beyond a single state 
should cover all the states through
which the river valley runs. 
 This unit of political organization
could not be the central Government of 
India since it is too remote
to deal effectively with the communities concerned with the river
valley. Consequently, an organization with jurisdiction 
smaller
than the central Government but larger that 
a state government had
 
to be devised. (66, p. 107)
 

While structural problems be difficult, they are
can 
 likely
to be easier to resolve than questions relating the degree of
to
autonomy to be granted to regional planning units and 
the extent
to 
which these units should be advisory or supervisory in carryingq
out regional plans. In some countries, these questions have been
resolved by the establishment of 
a regional authority with considerable power and independence. These organizations 
are generally
responsible to the central government, and have authority to
in lieu of regular central 
act
 

ministries, departments and agencies in
the region 
over which they have jurisdiction.
 

Another kind of authority is advisory in rature, prepares
regional plans but relies 
on 
regular government ministries, departments and agencies to decentralize responsibility for taking action
to their regional representatives, and for the 
regional authority
to coordinate their activities 
to 
insure well-phased implementation
of regional plans. Unless 
the regional authority has the right to
 

In a country with a unitary government, e.g., Indonesia,
1/ 
"right mix"is likely to 

the
 
involve a lesser devolution of authority, self-financing and decision-making to the regions than in
 a country with a federal government, e.g., India.
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coordinate these activities, all questions must be veferred for decision to 
ministries, departments or agencies in the capital. Not
only is this a time-consuming process, but it may yield the wrong
answers because civil servants in the capital not usually
are 
 aware
of the nature of the problems in different regions of the country.
The Settlement Department of the Jewish Agency, which is 
responsible

for rural development in fsrael, 
is an example of the advisory type
of authority, although 
it has some dirvct responsibilities ;or rural
development, as well funds for carrying them out.
as 


The extent 
of a reqional authority's effectiveness often depends
on the financial resources put at its disposal. 
 Equally important
is the way in which funds 
are allocated to it for implementing plans.
The authority 
is likely to have the greatest indrpendence in imple
menting plans if funds are allocated to it directly by 
the central
government. The authority is likely to 
have somewhat less freedom
of action if it has to rely on transfers of funds allocated to the
various ministries, departments and 
agencies for projects and programs within its region for whose implementation it is responsible.
The authority is likely to have the least independence if it must
apply to the budget athority for fun6s every time it needs money

for a project. (67, Fp. .L-5) 

The location of the headquarters of the regional authority
is also si;nificant. To carry out its functions 
effectively, theauthority should be based 
in the region. Since it is usually more
difficult to staff an authority located in a region than 
one located
in the capital, therp 
is a tendency for regional authorities to
establish themselves in the capital. But 
this is a mistake, as
experience hs shown, because 
Lhe authority's staff loses touch
with regional problems., while the people in the region tend 
to
view the authority as alieH.I/ In contrast, where the authority
has been e'tablished in the region at the start, the populition ofthe r:gion tendn to view the authority as its own, and the staffof &h.' authority is i, position to take prompter action on problmsthan if it were in the capital. Experience also indicates thatregional authorities located in rural areas can be adequately staffedif rugioniai development in, made sufficiently challenging, and higherstatus, pay, living arrangements and wider opportunities for professioial training are offered to technicians than are available in
th cpital. (67, pp. 9-10) 

I, some couhLries, proximity to the 
budgetary authorities,

the seat of oower. or other government entities with which the
regional autnority must deal, 
may make it essential to have close 

I/ For e>,ample, in Guyana, planners in the capital did not know
when they set ambitious p:tput targets for farmers in a regionthat farmers did not 
have enough guns and ammunition to dealwith Lhe monkeys who were consuming large amounts of their crops. 
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and continuing contact with persons and entities in the capital.

In these circumstances, an office of the 
regional authority,

adequately staffed with individuals qualified to deal effectively

with those concerned, should be established in the capital. It
 may even be nerc;sary 
for the head of the regional -uthority to
spend much of his time in the capital to assure thF.t the region

and the regional authority concerned obtain what is required from

those in the capital. Even so, and with the assumption that a
suitably capable person will always be 
in charge of the authority's

technical staff in the region, the headquarters of the regional

authority should be located within the 
region for the reasons
 
given in the preceding paragraph.
 

The relationship between the 
regional authority and the local
 
population and authorities may assume a variety of forms. 
 Where
 a regional organization exists, and where it represents the people,

the most suitable arrangement is to put the regional planning

authority in the existing organization. If this is done, there
is greater likelihood than otherwise that regional 
and local plans

will come close to representing prevailing views at regional and
 
..cal levels. In what used to be 
East Pakistan, the Government
 
was able to organize and participate in carrying out a massive
 
program to develop rural infrastructure by working through existing organizations. (68, p. 162) France also seems to 
have followed

this approach for its regional development programs.
 

In contrast, a cent:'al government may create a regional

authority as an arm of the central government in a region to be
developed, SUDENE in northeastern Brazil is an example. With this
approach, however, there is a greater probability than in the
preceding approach that 
there will be difficulties in communica
tion between the authority and the people.
 

A third variety oF regional authority includes represercatives

of both the central government and regional farmers. This pattern

ha the advantage of establishing a communication link between

local and central government representatives. Crete and Israel

have adopted this approach. (67, pp. 10-11)
 

Since the first and third approaches seek to relate the people

in the regions and local areas directly with the central government, they are 
preferable to the second. But regardless of which
approach is adopted, the regional authority must still take measures
 
to insure adequate participation of producers in defining the basic

objectives to be achieved by the planning process.
 

The difference which producer participation can make is considerable. For example, concentration on traditional inputs in
Indian agriculture durin.1 the first three Five-Year Plans had only
limited success, and the net effect on the productivity of agri
culture probably returned very little 
on cost. (69, p. l05) In
 
contrast, even r,)re intensive concentration on traditional inputs
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to Chinese agricultu-:e yielded considerable success. (71, p. 57)
The different results obtained 
seem 	largely attributable to the
emphasis which the Chinese leadership gave to 
producer participation,
(72, p. 222) in contrast to the more passive role which Indian producers played in the application of the inputs.
 

While each country should 
create regional planning authorities
in a form suitable to its needs, successful regional planning depends on the degree to which regional plans are formulated and implemented with the participation of farmers in the regions 
or subregions concerned. 
 To the extent that such participation occurs,
farmers are likely to be amenable in helping carry out 
the plans.l/
 

e. Lack of Regional Information
 

Planning at 
the national level has been seriously hampered in
most 	developing countries by 
the scarcity of reliable statistical

and other information. Indeed, 
the lack of quantitatively and qualitatively adequate data 
on such basic series as the size and growth
rate of national populations, production, investment, consumption
and employment has frequently cast 
doubt on supply and demand projections, as well as parameters 
included in national planning models.
The fact that regil.nal and local statistics in most poor countries
 are generally much worse, where 
they 	exist, than national data, makes
it particularly difficult to 
plan 	effectively at regional 
and local
levels in these countries. The lack of good data 
on land use, water
resources 
and manpower constitute an especially great handicap. 
 Even
in countries where political subdivisions are defined as egricul
tural regions, in India
as 	 and Nigeria, serious deFiciencies in
data impede effective planning;2/ and the situation is usually worse
when an aqricultural region or subregion does 
not conform to administrative boundaries. 
 Whereas sector 
planning for agriculture
has frequently relied on 
data 	from a few experimental farms 
as
 

1/ 	 As one writer says: "Development can be stimulated and channelized by proper guidance and advice. 
 So the best way to go
about 
it, is to let the rural people themselves decide how they
want to develop. The responsibility of the government functionaries will then be 
to prnvide them with technical support and
such 	material help as is beyond their means 
and with which they
can exploit their existing resources to become self-sufficient
eventually." 
 (Khan, Raja Mohammad Afzal. "Thoughts on Problems
of Rural Development." Five Articles on 
Development Administra
tion 	4n Pakistan. 
 Asian Studies Center. Reprint Series No. 1,
96-6--967. Lansing, Michigan: 
 Michigan State University, 1967.

As cited in 50, p. 25.)
 

2/ 	 In India, most of the information collected at local levels has
been used by local officials to prepare reports 
to their superiors
in the civil service rather than 
for dissemination to farmers who
need 	it. Thus, 
even 	where knowledge is available, it is not used
to build up a fund of data on
based local experience. (61, p. 22)
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conventional yardsticks for estimating inputs and outputs, re
gional and subregional planning must obtain field data from actual
 
farms in each area to prepare accurate estimates. This implies
 
that new approaches to the collection of relevant agricultural
 
statistics are required for effective regional and subregional plan
ning. (73, pp. 582-3)
 

The data gap therefore is a fifth problem confronting those
 
who would expand regional and local planning. The magnitude of
 
this problem and the fact ,hat it will take much time to resolve
 
make it evident that regional and local planning will have to pro
ceed at a lower level of technical sophistication than prevails at
 
national levels and that, for the time being, mathematical formula
tions of regional and local planning models are likely to be of
 
little practical value in most poor countries, and as one observer
 
said of planning at the district level in India, "input-output tables
 
would be as futile as they would be difficult to contrive." (44,
 
p. A51 ) Moreover, the more one descends the hierarchy of juris
dictions, the more modest requirements should become for compre
hensive planning.l/ Nevertheless, as regional planning in such 
countries as China and Tanzania has shown, there is no reason for 
postponing the start of regional planning until adequate data become 
available. Some specialists becnme so preoccupied with the data 
problem that they all but counsel postponement of regional plan
ning until what they consider to be adequate data are produced. 

However, in the longer run, if regional and local planning are
 
to become effective development tools, steps must be taken to set
 
up suitable systems for the collection of data which employ uniform
 
units of measurement to allow intra.- and inter-regional combination
 
and comparison of data (a) on a continuing basis arid (b) for
 
clearly defined regional and local areas. To set up a suitable
 
data collection system for regional planr."ng purposes requires con
siderable discussion by statisticians and planners of the country
 
as well as those of the areas for which data are to be collected,
 
about the kinds of information requird for planning and other pur
poses a,id the form in which the data should be collected.
 

1/ 	 John Lewis, already cited a number of times, points out that
 
while a maximum case can De made for comprehensive planning
 
at the national level in India, at the state level the case
 
for comprehensive "planning is a good deal weaker, and at the
 
district level it is far weaker still." In some states, plan
ning concentrates on a few key sectors, while "by and large,
 
serious district-level planning lies in the future." Dr. Lewis
 
suggests that "the single most valuable and generally useful
 
skill for district planners.. .would be that of close analyti
cal project eveluation." (44, pp. A51-A52)
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Consideration should be given to 
the preparation of 
a multiannual statistical collection plan, including a system of financing
its implementation, which sets forth the types 
of data to be collected
and the priorities 
to be given to each. Since
out such the task of carrying
a plan is likely to be 
beyond the capacity of existing central
statistical organizations in most developing countries, consideration
also needs to be given to the reorganization and expansion of the
tral statistical office, cenas well as to the possibility of dividing the
task between it and regional 
statistical organizations in a manner
which world promote the most efficient use of 
scarce manpower and statiticdl equipment. 
 The work of central

agencies must be 

and regional data collecting
coordinated to 
avoid duplication, gaps
lection, or the use in data colof non-comparable units of measurement and,
addition, to in
promote cooperation between statistical 
and non-statistical agencies 
in the public and private sectors which collect social
and ecnonmic data.
 

f. Training Regional 
Planners
 

Since regional planning 
is still in its infancy in most developing countries, regional 
skills and expertise 
are in short supply.
If regional planning is to 
expand 
to the extent required, means
training those needed of
for, the purpose will have be
is no to devised. This
easy matter and constitutes 
a sixth Froblem for regional planning.
 
Because of the variety of skills 
demanded, training
gional development must be for reproblem-oriented. 
 This implies a multirather than a uni-disciplinary approach. 
 While much has
about the need been written
for a comprehensive approach 
to development problems,
little as yet has 
found its way into training materials and 
courses.
The same is true 
about planning "from the 
bottom up."
 
Another training constraint has 
to do with the "labor-intensive"
way in which planning, as a discipline, has
in the field are been taught. Teachers
generally highly-trained specialists whose teachin.j reaches only a few students each year. 
 Moreover, would-be
planners are 
genei ally required to undertake a lengthy couse of
study to provide them with 
the ability 
to formulate sophisticated
plans, often based on mathematical models. As a result, the training of planners has proceeded so slow'iy in the last two decades that
there is still 
a great shortage at 
the national level 
in developing
countries, 
and even more, at regional and local levels.
 

If regional planning 
is to expand at rate
the required to
meet urgent demands, a more "capital--intensive" approach to
ing regional planners will trainhave to be devised than has 
been used
thus far. If, 
for example, the information which planning specialists
have accumulated were 
incorporated in "programmed" forml/ 
in teaching
 

1/ By which is meant 
a detailed exposition of the objectives,
approaches and methods used to 
transfer substantive knowledge
about planning in the form of 
individual sessions and groupings
of sessions, utilizing task-oriented techniques which reduce the
amount of preparation required for teachers of the subject, 
and
permit them to 
transfer planning techniques by methods worked
out by specialists in 
the "programmed" materials.
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materials, teachers in training centers in the developing countries
 
could use these materials to train individuals within regions to
 
prepare and implement regional plans. Only by some such method will
 
it be possible to spread available knowledge about regional planning
 
as widely and as rapidly as is required to meet the demand for more
 
regional planning.
 

g. Need for a Regional Planning Manual
 

If regional efforts are to make a substantial contribution to
 
effective allocation of national and regional resources, the central
 
governiment must establish basic rules applying to regional planning
 
which all regions should follow. Governments sometimes have compli
cated procedures and requirements, insist on too much detailed infor
mation, or do not define with sufficient clarity the technical cri
teria which regional pl dners must follow in preparing plans, pro
grams and projects, with the result that regional planning is uninformed
 
and disorganized. To provide regional, subregional and local plan:
ners throughout a country with an understanding of what needs to be
 
done and to have them follow the same basic rules a central govern
ment should prepare and disseminate a simply written planning manual
 
which includes at least the following:
 

(1) a statement of the national objectives for
 
regional, subregional and local planning;
 

(2) a statement of national policies and measures
 
which have been or will be adopted to achieve these objectives;
 

(3) a statement of the emphasis to be given to
 
the different ecological regions (e.g., rain-fed vs. irrigated
 
regions) by the central government, if the emphasis will differ
 
among them;
 

(4) a list of priorities for regional planning

from the national viewpoint, with an explanation of the rationale
 
for these priorities;
 

(5) the procedures to be followed by regional,
 
subregional and local planners in preparing plans, programs and
 
pro iects, the data to be included, and the form in which they are
 
to be presented;
 

(6) the cost-benefit methodology to be followed in
 
preparing programs and projects;
 

(7) a requirement that plans be prepared with two
 
alternative assumptions about the size of the plan, one with a
 
higher cost than the other (as specified by the central government),
 
each with a list of projects and programs to which priorities have
 
been assigned [this to facilitate the addition of projects and pro
grams (to the low-cost alternative) or their subtraction (from the
 
high-cost alternative), as the availability of financial resources
 
dictates];
 

(8) an outline for a regional stocktaking and
 
diagnostic survey substantially like the one in chapter 6 of this
 
work, modified to meet the needs of each region.
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For example, farmers' demand for tube-well machinery and other farm
 
machinery and implements induced by rapid growth of agricultural out
put in what was West Pakistan, and largely accounted for by the intro
duction of high yielding varieties of wheat and rice in the 1960's,

produced a burgeoning of small-scale engineering industry in various
 
parts of the PunjaD. In turn, tube wells and other implements pro
duced by small industrial plants throughout the region played an im
portant role in increasing agricult.!ral output. This case is a
 
clear example of industrial-agricultural int_,raction with, on the 
one
 
hand, agricultural growth generating demand for output of local man
ufactures and, on the other hand, the supply of agricultural inputs

produced by local industry being the sine qua non for the "Green
 
Revolution" in West Pakistan. The role of small, local industry in
 
helping develop the agricultural sector in the Punjab has been well
documented by Frank C. Child and Hiromitsu Kaneda in "Links to the
 
Green Revolution: A Study of Small-Scale. Agriculturally Related
 
Industry in the Pakistan Punjab," Economic Development and Social
 
Change, Vol. 23, No. 2, January 1975, p. 249-275.
 

F. Agricultural vs. Rural Development
 
1. The Role of Agriculture in Rural Development 

Regional arid sub-regional planning may be comprehensive, in the
 
sense that it covers all functional sectors, or it may be partial when
 
it covers only a few or even one. It: may concentrate on rural or
 
urban areas, and within rural areas, on agricultural as opposed to
 
rural development. Agricultural development is an essentially sec
toral activity, i.e., one which is concerned with what occurs within
 
the agricultural sector, as usually defined. In contrast, rural 
de
velopment is generally conceived of as a multi--sectoral activity

which includes, besides agricultural development, rural industry, the
 
establishment or improvement of social overhead facilities or infra
structure (e.g., schools, clinics, roads, communications and water
 
supply) and welfare seivices or programs (e.q., for the control of
 
diseases, improved nutrition, widening adult literacy or family

planning).l/ While the primary objective of agricultural development

is usually increased growth of agricultural output, the primary ob
jective of rural development is the enrichment of the material and 
social welfare of the rural population, always including poor farmers,
 
and sometimes, landless farm workers and others in rural areas.
 

I/ Some rural development projects or programs are "selective"
 
rather than "integrated" in the sense that they cover a par
ticular non-agricultural activity like health, education or fam
ily planning. However, as generally employed, and as employed

here, rural development is an integrated multi-sectoral activity

which includes the development of agriculture, social over
head facilitiei, and welfare services and programs.
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Although it may not have been 
intended specifically, agri
cultural development has frequently benefitted rich farmers 
more
than 	poor farmers in developing countries because rich farmers have,

and poor farmers often lack, 
the education, credit, irrigation and
other attributes required 
to respond adequately to new opportunities.l/

This 	has led the World Bank 
and other donor agencies and countries
 
to give increasing attent~on to 
the promotion of development in

developing countries which provide poor farmers with the infrastruc
ture 	and 
services required to enlarge their share in increases of

agricultural output and incomes. 
 However, prodigious difficulties

stand in the way of mounting rural development programs which will

provide a sustained increase in the level of welfare of a signif
icant proportion of poor farmers specifically, and the rural poor
in general in an underdeveloped country. 
 While governments in these
countries may provide social 
overhead facilities and services to
the rural 
poor, it is difficult to make these facilities and services self-sustaining since, in most instances, they contribute only

marginally in the short 
run to ecoromic development.
 

Experience shows that for rural 
development to be self-sustain
ing, it is essential that it include a self-supporting agriculture

which can provide surpluses for financing social 
overhead facilities
 
and services on a continuing basis. This is so 
not only because
people's expectations about what can 
be supported become excessively
inflated when central governments provide rural areas with water

supply, drainage, roads, buildings and other facilities at little or
 no cost, but also because most developing countries do not have the
 resources to finance the establishment, operation anid maintenance of
rural infrastructure and services 
indefinitely. While it is true
that 	agricultural development, by 
itself, often ends up by benefitting
rich 	farmers more than poor ones, it is also 
true 	that if agricultural
 

1/ 	 In its issue for January 24, 1976, the Economic and Political
 
Weekly (Bombay) cites a Reserve Bank of 
India field study of

Small Farmers Development Agencies (SFDAs) which had been 
es
tablished to provide small farmers in India with 
credit and
other assistance. The study, which was of a sample group of
 
13 of the SFDAs, found that for various reasons, "large numbers
of small farmers wno 
were 	tenants and who deserved every incen
tive" were kept out 
of all except three of the 13 SFDAs. The
 
report also found that farmers with land and incomes well 
above

the eligible limits had managed to 
get themselves included in

the SFDAs. Other studies have also shown how easy it is for

larger farmers to gain the benefits of projects and programs

the exclusion of smaller farmers. For example, studies of the

to
 

green revolution suggest that programs which 
concentrate on the
adoption of improved techniques for the use of new seeds and fer
tilizers have tended to benefit the middle income and rich far
mers 	rather than the poor. 
 In fact, productivity increases

that are concentrated on larger farms can undermine the position

of small farmers by reducing agricultural product prices, put
ting priessure on tenancy and restricting the access of small
 
farmers to credit and other 
resources. (74, p. 43)
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Secod, since 	 even labo'ritensive~agricultureis6nlkyto 
fllemloyen,~~''j ~ 	 prcid yar-robn, employment generating," minor" 1 " Idevelopment works' with.hJgjLJabor. cotn (eg-teconstruct-ion of--

overhead~facilities '(e."g., schoolhojses,, clini,cal'bubtild-ings) shiould'
be carried outwithunder-employe'd or seasonally unemployed r'ural,,Al
labor. , Farmers Wiith time,to spare at irregualr intervals 4are likely

to' find it easier to cont'ribute their labor to small projects than
to llarger ones, because" largeprojects frequently require more fo&
mal work schedules than small ones. 
'Ifthe projects are timed.,to

provide 'for peak construction activity during 'the periods when agri
cultural activities diminish, they can provide substantial amounts
of employment' and increased income to farmers, and other rural workers.-

To minimize housing and transport costs, productive activities
 
,should be concentrated as much as possible in areas wvi~th. the great-,

est excess labor. In addition, local materials Ashould be employed

wherever possible, because their use provides employment and reduces transport costs. By using local labor to create' some of the

infrastructure needed in rural communities, 
the hanidicap of under
employment of the labor~ force can, be converted into an" advantage.

In China, peasants have constructed irrigation,, flood control, ter
racing, and other works~and have re-forested local areas. In Pakistan,

rural populations at the thana, and'?union lev'ls were; used in that
country's Rural Public Works program'"to'construct roads, bridges,
'embankments and ,other works. (76$ pp,,'i246-247) InIndia, sma'll
capital formation projects have provided 'supplemental incomes' to 
small cultivators andy landl'ess, agricultural workers who worked,"on
them. (77, p. 65) InBangladesh, Athe First' Five-VYearPlan calls
for emphasis on small' and intermediate< scale irigation and di'ai',n
age projects, 'and the installation of low lift pumps~and tubewe~lls.
 
These are low-cost,'la'bor-intensive ac~vte hc'ae'epetd

to reduce under-employment or seasonal unemployment-and' provide

water for food grain production. (78)
 

c. Light'industry 

A'Third, 
 small-scale, labor-usi~ng, 'light industries with low
 
capital requirements should~be esta'blished,in'rural to supareas 

plement employment~opportunities in,agriculture.d However, this does
 

''not 
 call 'for decentralization of industry.,, Decentralization may
be desirable from the point of~view of regional development, but' 
this is another matter. What is~ needed is the establishmen't of 

Aspecifi kinds of light industry,in rUer ,al areas . For best results,as 'experienIce in China' and Israel" has sh'own,''light'industry in

rural areas should be mainly of 'two kinds: (a) the processing of
 
agricultural omnoditiesproduced in the~area' copncerned,l/ and (b)
 

1/' Th ese'might i ncI ud e fruit and ,vegetable canneriles,- lu and y' A~>j.' rice mls, od'oring'-factories~, slaughter ihouses,,creameries'AA
 
land milIkpwe pl~t,,ua~einr~s paermlsand 'pro

'cessing units for>co't ton ~ginni ng and_'edi bl e oil's.'A" 
 A'ALA''AYAA1'4'4 
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d. Self-Help as the Foundation
 

Fourth, to be self-sustaining, the model must rest on a
 
foundation of local self-reliance or self-help. Simply stated,
 
self-reliance or self-help means that those communities which ben
efit from rural development must assume responsibility for raising
 
a reasonable proportion of the resources.
 

The total quantity of resources needed for rural development
 
in most poor countries is likely to fall short of what is needed
 
unless a portion of the money (or labor) required is raised from
 
the countryside itself. One way of doing this is to challenge
 
local authoritie.s and organizations to provide some funds through
 
taxation or otherwise, or labor, with government-matching grants
 
or other appropriately devised incentives to reward those juris
dictions which gather what is considered to be an adequdte amount
 
of funds, or otherwise help provide the resources for rural devel
opment. (44, pp. A48, A49)
 

However, while self-help should be a part of every rural de
velopment project or program, technical and financial assistance by
 
government is also essential. As planners in the Daudzai area of
 
Pakistan learned, it is "no more than a pious hope... [which] adds
 
to the frustration and disappointment by self-help without govern
ment assistance." (37. p. 8) As part of that assistance, it may
 
be desirable to conduct educational programs which teach farmers
 
and their families how to do things for themselves, and to under
stand that rural development requires a partnership between the
 
rural people and the government.
 

The people must be made to see that the government will only
 

help a community if the people in the community are prepared to ful
fill certain ob }gations, e.g., to band into organizations which
 
meet regularly, make regular savings deposits to create equity cap

ital or undertake the maintenance of completed works. (37, p. 12)
 
This has been done in China and Tanzania. In Tanzania, attempts are
 
made to bring home to those concerned the fact that they were being
 

educated in order to serve themselves, and that they should not ex

pect anyone else to serve them. (64, p. 6)
 

rural-based industries were not only important in producing
 

increased non-farm employment but also made available essential
 

farm inputs at much lower capital costs and smaller fpreign
 

exchange content...." (80, p. 251)
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What constitutes a reasonable proportion for a community de
pends on the size of the population, the degree of economic back
wardness, its growth potential and other relevant circumstances, but
 
in each situation criteria for judging the success of any rural de
velopment program would include measures of the extert to which lo
cal or regional areas should be required to contribute to the sup
port of rural social services. A second criterion should indicate
 
the time in which, and the extent to which, local or regional juris
dictions would be required to take over the support of rural facil
ities which are initially being financed by the central government
 
(r other outsiders, and provide incentives for speeding up the time
!-dble fixed.l/
 

I/ 	 An interesting proposal for quantifying the elements in a
 
self-help formula was devised for Indonesia. The proposal
 
suggests that the central Government make a single develop
ment grant to region (province) based on the following elements:
 

(a) a per capita element to take account of the varying
 
size of population in the provinces;
 

(b) a "growth potential" element to foster the exploita
tion of natural resources;
 

(c) a backward areas element to help the development of
 
transport, communications and infrastructure of poor
 
areas which do not have as yet any identifiable com
parative cost advantages under the present state of
 
knowledge;
 

(d) an incentive factor which would be added to or sub
tracted from the total of (a) through (c) depending
 
on the increase or decrease in the local authorities'
 
public savings rates. 

There are two basic computational problems in the proposal.
 
First, what basis to use for estimating items (b) and (c); and,
 
second, what weight to attach to the various elements. It is
 
not an easy exercise, but the growth potential element could be
 
based wpon a simple index of growth poles or centers. Probably
 
there should not be more than three categories--high, medium
 
and low. If, for example, the province of North Sumatra were 
considered to have good growth prospects because of its good
 
agricultural and tourism potential, it would be placed in the
 
high category; whereas if the growth potential of, say, the
 
island of Flores were considered to be poor, it would be placed
 
in the low category, and so on. Each -ategory would be allocated
 
an amount of rupiahs related to a size characteristic, such as
 
the number of hectares of usable land.. The backward area ele
ment could be simply a sum of money inversely related to the per
 
capita income below the average (modal) level of per capita in
come in Indonesia. Thus the amount of this element of the grant
 
would be zero for those areas having a per capita income at or
 
above the modal average, and would be higher the more the per
 
capita income falls below the modal average. Elements (b) and
 
(c) would tend to offset each other. This is intentional: the
 
precise weighting given to each element should reflect the Govern
ment's objective functions: the relative weighting which is at
tached to efficiency and income distribution.
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Where regional, sub-regional or local areas are completely de
pendent on outside grants and loans, rural development planning be
comes a matter of drawing up shopping lists for outside funding with
out the making of the hard allocative choices which realistic plan
ning requires. If the regions, sub-regions and localities are to
 
participate in the planning process, as good planning requires, it
 
is likely that the quality and reliability of rural investment choices,
 
as well as their management, will be improved if the people in the
 
area involved are required to raise.,and risk significant quantities
 
of their own resources.
 

Implicit in self-re'!ance and self-help is the concept of full
 

participation by small farmers, through their own organizations or
 
through other institutions where they feel they can freely express
 
their views and get a sympathetic hearing during the formulation of
 
rural development plans, programs and prospects. How this may be
 
done is discussed elsewhere in this book, but the point needs to be
 
made that without full participation, it.is idle to expect farmers
 
to help implement plans, programs and projects which do not reflect
 
their needs and object;ves.
 

as the basis
Self-reliance is becoming increasingly important 

For rural development.l/ Kenya, Tanzania and other countries have
 
emphasized "self-help" as integral parts of their rural develop'lent
 
programs. Mainland China has probably gone further than any other
 
poor country in this respect. For ex-ample, when major campaigns
 
were launched to control the five major parasitic deseases--malaria,
 
filariasis, hookworm, kala azar and schistosomiasis--great emphasis
 
was placed on having the rural "masses" take specific actions when

ever possible, rather than have everything done for them by outside
 
"e.xperts." (81, p. 222)
 

e. Organization for Rural Development
 

The preparation and implementation of a program of self-sus

taining rural development is necessarily a long-term task which
 

requires much planning and farmers' support. This means, therefore,
 

that it must be a product evolved by the country concerned, as well
 
cannot be the product
as its farmers;2/ and by the same token that it 


of short-term missions of international or national lending agencies.
 

These agencies can do much to support rural development by financing
 

1/ 	 For example, as already indicated, in China communes can ex

pand health and. educational facilities only from their own
 

savings. However, the county government provides teachers
 
and doctors once a commune has built the basic facilities.
 
(82, p. 6)
 

confirms what common sense suggests: un2/ 	 Experience in Africa 

less social services are designed to meet the demands of the
 

rural population, they are unlikel,, to be viable.
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components of 
rural development programs, but 
it would be unreasonable to 
expect them to provide the continuing, long-term
effort which viability requires. 
 Only the country concerned can

do that.
 

That effort also usually requires major adjustments in government organization and procedures. 
 This is so because each
ministry, department or agency tends 
to concern itself only with
its own funtional 
sector or sub-sector. However, a rural 
development program requires coordinated action among ministries, departments and aqencies which 
cuts horizontally across 
the vertical organization typical 
of most governments.
 

Experience in countries 
like Mainlai.d China, Taiwan and
makes Israel
it clear that where rural development has been adopted
national policy, it is normal as

for governpent structures and procedures to 
be adjusted accordingly. 
 Each ministry establishes
appropriate groups and administrative procedures 
to facilitate the
coordination of its 
own activities with
tinuing hasis. Moreover, at national 

those of others on a con
and regional levels, 
interministerial 
or other bodies, under the chairmanship of the minister
of agriculture or 
another suitable person, 
are established to
chrunize synthe related activities of the different ministries, departments and agencies. 
 Thus, what are exceptional activities
ministries when for
individual rural development projects
are involved becomes or programs
normal routine when rural 
development is *ational
pol icy.
 

Organizational 
structures should be
development program instead of preceding 
an outgrowth of a rural
 
a program, as 
is sometimes
the case. None-the-less, it is imperative 
to start organizational
structures required soon 
after the inception of 
a rural development
i0lan, program or project and
possible. to make them operable as quickly as
This is because it takes 
a long time to institutionalize
the organizations, 
as well as the hierarchical relations among them.
As the sponsors of 
the Puebla program in Mexico discovered, it is
too laLe to wait until a program has become effective before turning to the task of institutionalizing the organizational 
structure.
Moreover, even when institutionalization begins early in a rural
development program, abandonment of support before the organizations
have proved themselves viable can 
jeopardize the future of the
whole program. This happened in the 
case of the Comilla program
in what was 
formerly East Pakistan.
 

In the absence of a national 
policy for country-wide
development, it rural
is unlikely that conventional ministries, departments and agencies will 
be able to deviate from their normal 
structures and procedures to deal 
effectively with the requirements of
a rural development program in one 
or a few regions of a country.
This 
is also true of crop programs, e.g.,
ieties for high yielding var(HYV) of rice, maize or 
wheat, which may be concentrated in
a few regions of a country. 
 In these cases, experience shows that
it is best to establish a special 
agency to deal with the 
proqrams
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or regions concerned. 
 A wide variety of agencies have been tried,
Some of these are discussed below in Section 4 d. of this chapter.
 

Fifth, therefore, for the model 
to be self-sustaining, institutional and organizational arrangements must be built into 
a rural
developrent program 
or 
project and sufficiently institutionalized
to permit the activities covered by the first four elements 
in the
model 
to proceed on a continuing basis. 
 These arrangements will
necessarily vary from one 
country to another, but they should include farmers' organizations 
as well as government and (where pertinent) private agencies and institutions. 

to Too often, the failure
establish the necessary institutional and organizational structures to allow rural 
development to become self-sustaining accopnts
for the failure of otherwise worthy rural development programs.
 

f. Marketing or Development Centers
 

Rural development must be 
seen as 
a part of regional and national development. 
 If rural development is to proceed beyond
limited levels, 
a way must be found to bridge che wide gap which
usually exists between the villages and the metropolis, usually the
capital, which characteristically dominates 
a less developed country in terms of population, economic activity, income growth, decision-making and other development indicators.l/
 

A modern agriculture presupposes the existence of markets
where produce can be 
sold and where agricultural inputs 
can be
bought; and 
these markets must be accessible to farmers because
their occupation limits their mobility. 
 This means different things
in different countries, depending 
on whether the truck, 
the horse,
the ox-cart, the wheelbarrow, the bicycle 
or human carriage is the
common 
mode of transporting agricultural produce.
 

Most developing countries 
lack a national hierarchy of development centers. Without a well-structured hierarchy of marketing and
distribution centers 
rural farmers, 
most of whom usually are not
within commuting distance of 
a major city, have to depend on the inadequate marketing and other 
poor facilities typical 
of village economies in less 
developed countries. Because the village market is
small, 
the scale of farm operations tends 
to be too small to make
the adoption of modern techniques practicable. Moreover, monopoly
conditions in the villages keep produce prices low, thereby reducing
farmers' incentives to 
adopt improved techniques and expand production. These conditions keep rural 
areas 
poor and underdeveloped and
impede the development process.
 

l/ This domination exists even 
in a country, e.g., Colombia,
where several urban centers have the 
necessary population
to support sustained growth, because they lack 
the infrastructure and scale of economic activity required to 
be
 
growth poles.
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Even when the development process begins in rural areas, the

diffusion process seldom proceeds beyond the immediate area 
around

the printiry city and large parts 
of the country are outside the

growth are,'. Even where several urban centers exist, the absence

of a hie, rchy of regional distribution and collection centers may
impede the intogration of rural areas into the regional 
and national

economies. This was a major problem in India 
in 1965 where only

2,442 middle-size towns of 5,000-50,000 people provided the link

between 248 large uthan centers of over 50,000 people and the 564,718
villages. (83) In a country in this situation only villages close to
urban centers can be integrated into the regional economy through

the wave-like diffusion process. The rest of a region is likely to
be left out of the market economy and remain at low levels 
of tech
nology and subsistence.
 

The establishment of an appropriate hierarchy of 
development

centers therefore constitutes the 
sixth and final element of a

viable rural development model. Israel the
has longest and most

comprehensive experience with the development of hierarchies of development centers. To fill the gap 
between the rural villages l/

(A-level centers) and the metropolitan centers (E-level centersT,

three intermediate types of centers were 
developed: rural centers

(B-level centers), rural places with a population of a few hundred
 
persons, each of which provides basic agricultural services, a pri
mary school, a cultural center and a dispensary;2/ small towns of
6,000-12,000 people (C-level centers), 
which provide more advanced

services 
in a 6-10 kilometer radius; and middle-size towns of 15,000
60,000 people (D-Ipvel centers) containing central regional institu
tions and services.3/ Figure 
2 shows the Israeli center hierarchy in
 
graphic form.
 

Policies to implement the regional development program included

the settlement of new immigrants on farms or. providing public housing

and employment for them in the 
small-and medium-size towns (C-and Dlevel centers, respectively); as well as the construction of infra
structure and the 
provision of economic incentives to attract private

industry to the towns.
 

3. Applying the Model
 

Experience indicates that tie combination of (1) labor-iiten
sive agriculture; 
(2) labor-using minor development works; (3
 

l/ The size of a village varies in accordance with the types of
 
farms in the area (e.g., dairy, 
citrus or industrial crop).

(84, p. 272)
 

2/ Sometimes, the rural are
centers occupied only during day
time, their small service population dispersing at each work
ing day to the neighboring towns.
 

3/ A D-level town (e.g., 
in the Lakhish Region) was designed to
 
service from 3,000-5,000 farm families.
 



Other level 

Centers 


Other C-level 

Centers 


'-


Other rBlevel 
Centers 


Village 

(A-level) 


111-57
 

FIGURE 2
 

ISRAEL'S HIERARCHY OF CENTERS
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agriculturally-oriented, small scale light industry, using labor
intensive techniques with low capital requirements; (4) in an atmo
sphere of self-reliance; (5) the early incorporation and Institu
tionalization of essential organizational arrangements; and (6) the
 
establishment of a hierarchy of marketing and development centers
 
offers the best prospect for developing a self-supporting agri
culture which can, in turn, provide increased incomes for poor far
mers and rural workers, as well as the necessary savinas for the
 
social overhead facilities and services required for self-sustaining

rural development.l/ Since self-supporting, labor-using agriculture
 
is the backbone of-self-sustaining rural development, it should
 
have the highest priority of all the elements in the model; and
 
since it is difficult to organize effective agricultural develop
ment. based on labor-using techniques, time should be allowed to
 
make It viable. The precise combination of agriculture and indus
try, as well as the timing for introducing industry, will depend on
 
the circumstances in each country.2/ While government may find it
 
expedient to make available some social overhead facilities and ser
vices,3/ these should be correlated with the development of the
 
agricuTtural component over time to insure that earnings from agri
cultural output in the area will be sufficient to take over support
 
of these facilities.4/
 

1/ 	 Although the ultimate solution to rural under-employment in
 
many countries probably lies in the permanent migration out
 
of agriculture of labor not required for farm production, a
 
viable program of rural development can provide preparatory

training for rural workers who eventually migrate to urban
 
centers and spread migration over time. (20, p. 54)
 

2/ 	 In Pakistan's Punjab, farmer demand led to the establishment
 
of more than 100 small factories employing a total of over
 
1000 workers to produce diesel engines, principally from
 
local materials, for tube wells and grain mills. (85, p. 56)

In the Punjab of India, which has a dynamic agricultural
 
sector with a broad-based distribution of income, there was
 
a significant increase in the effective demand for 
consumer
 
goods and services. Some of these, like milk and milk pro
ducts, were old items of consumptions, while others, like bi
cycles and sewing machines, shoes and soap, were new consump
tion items. Often, increased demand and consequent increase
 
in the profitability of investment brought about a signifi
cant mobilization of rural savings fo. the provision of goods
 
and servif-es.
 

3/ 	 The provision of social services in rural areas of Africa has
 
been found to be effective in sustaining people',s interest in
 
development projects and in mobilizing self-help efforts in
 
rural areas, particularly for capital works projects.
 

4/ 	 Experience in Africa leads to the conclusion that unless the
 
rural community accepts the principles of self-help and self
financing, social services are unlikely to be viable.
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While the foregoing description of the rural development model
 
draws mainly from the experience of Mainland China, Taiwan, Israel
 
and Tanzania, the model is not exactly like those used in any of
 
these countries. Rather, its six elements constitute a composite

based on what appears to have been successful in these countries, as
 
well as in others, including India, Pakistan and Malaysia. As an
 
eclectic construct of the apparently successful elements in rural
 
development programs in several countries, 
it is not presented as
 
a model to be followed in its entirety by any country. Rather, its

elements are intended to suggest attributes which a developing coun
try might find useful in devising a rural development model of its
 
own. One or more 
elements in the model may be considered unsuitable
 
to conditions prevailing in a specific country; and elements con
sidered suitable probably would have to be modified and adapted to
 
prevailing circumstances. Nor is it likely that attempts to apply

the model, or even features of it, would prove successful in coun
tries where the land tenure system or other circumstances are in
compatible with viable agricultural or rural development, in every

country, consideration needs to be given to the situation in that
 
country--to the way 
in which land is held and worked, the climate
 
and ecology of the country, the state of under-development, the
 
quantity and character of under-employment of rural labor, and the
 
extent of the commitment of the political leadership, before it is
 
possible to formulate a viable rural development program for that
 
country.
 

Nevertheless, the successes 
achieved in the countries from
 
which the various elements are drawn recommends the model as a
 
guide to developing countries in search of 
a viable approach to
 
rural development. Its components collectively constitute the best

approach to viable rural development which experience has to offer.
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IV. PREPARING AN AGRICULTURAL PLAN
 

A. Components of a Plan
 

While writers on agricultural planning frequently refer to
 

the need for preparing plans which can be carried out, they usually
 
concern themselves much more with the niceties of formulating a
 
good plan than with the details of implementing it. This is evi
dent in their preoccupation with the need to link agricultural sec
tor plans with overall plans; comprehensive as against partial plans
 
for agriculture; the lack of statistical data for preparing plans;
 
methods of making long-term demand and supply projections for agri
cultural commodities, and so on. However, except for en passant
 
warnings that they are essential, one finds much less in the lit
erature about how to devise appropriate strategies and policies
 
for implementing plans; how to identify and prepare a stock of
 
well evaluated projects in sufficient quantity to permit intel
ligent choices to be made about them; how to stimulate agricultural
 
producers to increase Investment and output; or, precisely how
 

changed and what organizational
administrative procedures must be 

goals.
and institutional adjustments must be made to achieve sector 


There is, of course, a good reason for this. It is easier
 

to formulate a plan than to prescribe, in sufficient detail to per

mit action to be taken, exactly how to put into effect what must
 
reach planning goals, precisely who is to be responsible
be done to 


for what, and to give the sequence and latest dates when action must
 

occur if the plan is to be implemented within the planning period.
 

This is not to say that good plan formulation is easy or that
 

it is less important than plan implementation. Rather, it means
 

that not enough consideration is usually given when a plan is form

ulated to the spelling out of ways of carrying it out. Because of
 
never have much chance of being implemented. Plan
this, many plans 


formulation and provision for implementation are inseparable. If
 

this were well understood, plan formulation would be even more difT
 
But it would be realistic.
ficult than it is now. more 


a
Because implementation is the test of an agricultural plan, 


good one, whether within or oucside the context of an overall nation
should have many more components
al or regional development plan, 


concerned with its implementation than with its formulation. The
 

following list of twelve components to be included in an agricul
plan implementural plan includes eight (Nos. 5-12) which refer to 


refer to plan formutation as compared with four (Nos. 1-4) which 

1ati on.
 

(1) Sector development objectives
 
(2) A stocktaking and diagnostic survey
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agriculture, as well 


(3) A set of targets 
(4) Selection of a strategy from among available 

alternatives 
(5) Policies for achieving program objectives and 

targets 
(6) The projects and programs to be carried out in 

as in related sectors (infrastructure) to
 
achieve the plan's objectives and targets
 

(7) Research and studies to be carried out to
 
acquire the technical knowledge required for development of the
 
agricultural sector
 

(8) A program of public expenditures for finan
cing for each year of the plan period, including the source of
 
financing
 

(9) A program for training manpower required for
 
agricultural development
 

(10) Organizational, institutional and admini
strative improvements required to implement the program
 

(11) Consultancy services required to carry out
 
the program
 

(12) A system of evaluating progress
 

B. Planning Sequence
 

The sequence in which the twelve components is listed is
 
significant. Some things should be done before others, although

often tentatively, Lecause those components which follow the 
ear
lier component(s) logically depend oi the preceding one(s). Thus,
 
the setting of development objectives for agriculture should pre
cede the stocktaking and diagnostic survey because one objective

requires information for its realization which may, and often does,

differ from information required for the realization of other ob
jectives. For example, the information needed for achieving a re
duction in inequalities of farmers' incomes will differ from the
 
information required to achieve increased agricultural output.
 

The setting of sector ob.ectives should also precede fixing

ef targets (since targets are really quantified objectives); just
 
as the organizational and administrative implications of projects

and sub-programs which are to be carried out should be considered
 
before organizational responsibilities are assigned and technical
 
assistance requirements are determined. Unfortunately, this se
quence is not always followed.l/
 

1/ In Morocco, a program for reorganizing the orginizational
 
machinery concerned with agriculture was prepared in 19*67 be
fore the objectives of an agricultural development program had
 
been adopted.
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Sector surveys are made and targets are set without clearly

defined objectives; economic policies and measures are adopted with
out reference to the requirements for achieving targets; and new
 
agencies are established or existing ones are reorganized before
 
the tasks which must be carried out to implement the sector programs

have been defined.
 

However, although some aspects of sector planning logically

precede others, it would be a mistake to suppose that no deviation
 
from the suggested sequence is permissible, and that each coimponent
 
must be dealt with consecutively in the order given, one at a
 
time. The nature of the planning process is such that work on
 
some components low in the list may have to begin before work
 
starts on others higher up. This may be true, for example, in the
 
case of projects, the gestation period of which frequently exceeds
 
the time it takes to prepare most other parts of an agricultural
 
plan.l/
 

Usually, work must proceed simultaneously on two or more
 
components, with the emphasis changing from 
one component to an
other. This is because sector planning like macroeconomic plan
ning, is a continuous process, with inter-related and mutually

interacting elements. This implies that if a consistent plan is
 
to be obtained, each component must be coordinated with the others.
 
Thus, targets may have to be altered as planning proceeds if the
 
strategies or policies required to achieve them are politically
 
or otherwise unfeasible; projects may have to be reduced in num
ber and size, as well as in speed of construction; a development
 
strategy may have to 
be modified on the basis of rates of return
 
realizable from available projects; and objectives may have
even 

to be revised or discarded if, for' example, investment resources
 
prove to be insufficient. Conversely, additional investment re
sources may have to be found to 
permit the retention of objectives,
 
targets and projects which are considered essential.
 

In short, planning for the sector starts with assumptions

and speculations which may turn out to be untenable and proceeds

by a process of iteration or successive approximation to what is
 
tenable. 
 First estimates for each component can only be considered
 
to be tentative and preliminary, subject to revision as planning

nroceeds, with the final form emerging at the end of the process

instead of at the beginning. (86, p. 60) Figure 1 illustrates
 
how the inter-relationships among components affect the order in
 
which they may have to be considered in a hypothetical situation.
 

1/ In Iran, preparation of the agricultural program included
 
in the Second Plan for 1962/63-1966/67 took 18 months, but
 
the preparation of some projects in the program took several
 
years. (30, p. 57)
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V. OBJECTIVES FOR AGRICULTURAL DEVELOPMENT
 

A. Who Sets Objectives
 

Even the objectives first set for agricultural development must
 
be considered to be preliminary ones subject to change. Although

the setting of objertives logically precedes all other components in
 
the planning sequence, objectives should not be fixed without taking

due account of sector conditions and potentialities. It is therefore
 
desirable for agricultural planners to provide those who select the
 
objectives with guidelines which will help them make rational choices.
 
The guidelines should include information about the principal agri
cultural problems, feasible alternative solutions, and estimates of
 
the resources required and likely to be available for this purpose

under different assumptions.l/ (86, p. 60; 87, pp. 555-556)
 

A plan for transforming agriculture carries a price which farm
ers, land owners and urban dwellers pay in varying proportions.

Future benefits must usually be paid for with present sacrifices.
 
The process by which increases in agricultural output and incomes
 
are accelerated tends to destroy traditional ways"
 

The role of the family, the relation of sons to
 
fathers, the social hierarchy of the village, the
 
roles of moneylender and landlord, the political

sensitivity of farmers--all these, and many other
 
aspects of existing rural societies will almost
 
certainly undergo major change as agricultural

development takes place. (8, p. 2)
 

Because choices which must be made to bring about basic agri
cultural change are fraught with grave social, political and economic
 

l/ 	 The setting of even preliminary objectives implies knowl
edge of which are the major problems in the agricultural
 
sector, whether these be excessive unemployment or under
employment, a greatly skewed distribution of incomes a
mong farmers, low levels of output and productivity, or
 
the lack of foreign exchange because of low 1;els of in
come from exports of agricultural products. And since the
 
major problems in the agricultural sector are usually quite

clear, it is reasonable to expect that the information re
quired to set preliminary objectives is available in most
 
less developed countries.
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implications, the responsibility for setting agricultural development objectives must rest with the political leadership of a nation.The extent to which the political leadership understands the implications of the objectives it selects, 
and accepts responsibility
for them, is a good rule--of-thumb test of the seriousness with
which it intends to pursue their realization. If the political
leadership does not grasp how large theis scope and how far-reaching are the implications of their objectives; or if it evades responsibility for them, for e.xainp le, by permi tting those who preparethe plan to fix the objectives and, thereb, accept responsibility
for them; there not
is much chance that the 
plan's targets will be
 
achieved. (8, p. 2)
 

For their part, planners who prepare the plan must 
realize that
it is appropriate that economic objectives conform to social and political objectives, rather than 
the other vay around. Planners
frequently find 
it difficult to accept the subordination of economicto social and poiitical objectives necause iti may lead to highercosts or lower returns than when economic costs take precedence. Butthis misses the point, since the 
prime purpose of the planning process is not to maximize cost effectiveness, but to achieve social

and political objectives at th, lowest possible cost.
 

Just as the objectives for agri cuItura I deveiopment cannot beleft to national planners. they cannot be left to foreigners. Thisis because how development, and hence its obiectives, is defineddepends at least nartly on a country's values and cul ture. In the
developed countries, development 
 has usua ,y been equated with growthof per capita output and income, or growth with the strucltural changeswhich accompany the modernization of traditionala economy.recently, the failure of growth in per capita output 
More 

and incomes toimprove t:he plight of most people in the poorer countries has led
 
some economists in developed countries to 
re-define development as
an attack on the worst manifestation., of inderdev lopment, which aregenerally taken to be poverty, unemploymiient and inequailty, (88; 89) 

But even this definition may be unsuitable. Underdevelopment anddevelopment are 
not absolute conditions which 
can be measur2d objectively. Nor is there an ac':epted sot. of economic and social indicators which 
can trace the Drogress of a country step by step fromunderdevelopment to developmen-.Ii/ lnderdevelopment must seenbe as 
a culturally-determined assessment of what consti tutes 
an unsatisfactory quality of life. This implies that what is seen as the
worst elements of underdevelopment from the perspective of someone 

I/ This is not to duory that there are some indicators, e.g.,
duction of infant and 

re
child mortality, increased caloric and


protein intake, reduction in the unemployment- rate and health
services delivered, which would be widely accepted as indica
tors 
of progress toward development.
 

http:developmen-.Ii


V-3
 

in a poor country, and that ways of measuring underdevelopment in
 
a rich country may be inappropriate to a specific poor country.l/
 
While fatalism, apathy, backbreaking labor and low levels of pro
ductivity are features of underdevelopment which rich and poor can
 
agree upon as undesirable, other aspects, e.g., the extended family,

tribal and other communal forms of land ownership, or illiteracy may

be features which those from rich countries may consider more un
desirable than those in a specific poor country.2/ (88; 89)
 

If, then, underdevelopment is a Itate of being which can be
 
correctly defined only in a specific cultural context, it follows
 
that development is also a state of being which can be defined only
 
.in a specific cultural context. If thi, is so, then development ob
jectives must be appropriate to that context. They are most likely
 
to be appropriate, and hence most realistic when established by the
 
society concerned. However sensitive a foreigner may be: he is
 
almost always limited by the cultural values of his own society. He
 
may therefore opt for ways of developing a courtry which are not
 
significant for the poor society. If so, scarce resources will be
 
wasted. More importantly, development objectives and programs based
 
on foreign cultural values may generate change which is incompatible

with traditional institutions and ways of behavior. In that event,
 

1/ 	 For example, such measures as per capita income, the number
 
of telephones per capita, the number of university graduates,
 
or the number of western-trained doctors per capita are gen
erally more suitable for measuring the level of development
 
in rich than in poor countries.
 

2/ 	 Because of the absence of tangible benefits to peasants who
 
had had some education, farmers may not look with favor on
 
programs to eradicate illiteracy. Berreman tells how un
favora'ly government school programs were viewed by the in
habitants in a Himalayan foothill village; and Buitron writes
 
how farmers in Chimborazo, Equador who had participated in
 
an acult education campaign had forgotten how to sign their
 
names after three months because they had no need to read or
 
write. Because of this, Buitron concluded that outsiders
 
had to make sure that they were filling a real need of the
 
people when they introduced new knowledge. He says: "Those
 
who believe that to eradicate illiteracy it is sufficient to
 
augment the number of teachers, better their preparation, and
 
create more schools, are completely mistaken." (90, pp. 53-54)
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the changes are either likely to have only a temporary effect (which

lasts only as long as the foreigner is around) or, if more permanent,
 
may have an unsettling effect on the traditional society.l/ (89)
 

As with underdevelopment, there are some aspects of development
 
about which rich and poor can agree, despite the fact that they rest
 
on value judgments. Thus, more of what both consider good is gen
erally better than less; more of what is good is better for many peo
ple than for a few people; life is better than death; a long life is
 
better than a short life; 
health is better than disease; and a cul
turally rich life is better than one that is culturally barren.
 

But when one goes beyond these general assumptions to determine
 
the means of achieving these improvements or to specify exactly what
 
constitutes a "culturally rich" life, one enters an area in which dif
ferent culturai values are likely to yield different development ob
jectives. (88) Even if there is agreement between the 
nationals and
 
foreigners about what is important, the priorities may be different,

with nationals likely to give higher priority to "intangibles" and
 
the foreigners likely to give higher priority to the more "tangible"

aspects of development. 2/ The following statement from the set 
of
 
guidelines of the TanzanTa African Nationalist Union (TANU), the
 
Government party, issued in February 1971 and known as Mwongozo, pro
vides an insight into Tanzanian priorities, priorities which are not
 
likely to be shared by most foreign advisers: "Any action that gives

[the people] more control over their own affairs is an action for

development, even 
if it does not offer them better health or more
 

1/ 	 The literature is replete with errors made by uninformed foreign
 
experts. For example, in China 
some 	years ago White Leghorn

chickens were introduced because the expert concerned considered
 
the breed ideal for the locality. What he did not know was that
 
there was a local tabu against raising and eating white birds.
 
Similarly, in parts of Mexico attempts by outsiders to get

Mexicans to raise pigeons and doves were made without knowl
edge that these birds are believed to bring bad luck in the
 
form of illness, death or desertion by one's spouse. As a
 
result, both programs did not do well. (90. pp. 50-51) In
 
an African country, a donor country invested almost $500,000

in a poultry project designed, among other things, to provide
 
eggs for the people of the recipient country, before learning

that the people avoided eggs because they believed that preg
nant women who ate eggs would bear deaf-mute children; and
 
that generally men would not eat eggs for fear of potential

ill-effects on their offspring and even upon their own viril
ity. (91. pp. 32-33)
 

2/ 	 For example, governments in some countries give higher pri
ority to educating the young in religious principles than in
 
the principles of economic development, while foreign advisers
 
might reverse these priorities.
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bread."I! Mr. Paul Bomani, 
the Tanzanian Ambassador to the United
 
States expressed a similar sentiment when he said, "Much to our
 
disappointment, we are 
not getting much aid and assistance, but we
 
don't care. 
 If aid would enslave us we would rather do without it."
 
(64, p. 9)
 

Thus, it is not always tradition, which foreigners frequently

decry as the "dead hand of the past", which shapes 
a people's atti
tudes. The experience of a people may play as powerful a role as

tradition in shaping social, 
political and economic attitudes. For
eigners may accept experience as a more rational determinaott of
 
attitudes than tradition, and may even applaud attitudes founded
 
on experience. But the point is that foreigners (or other outsiders),

not having had the same experience, may be unaware of it as a deter
minant of a people's attitudes or, even when aware of it, 
unaware
 
of the potency of the experience as a determinant of behavior. Dr.
 
Ernest E. Neal, a U.S. Agency for International Development special
ist who saw considerable service in developing countries, illustrated
 
these points in telling the story of a group of black farmers in
 
the State of Texas in the United States who insisted on the estab
lishment of a cooperative grocery store in their area after World
 
War II despite attempts of "experts" to dissuade them because of the
 
high 	mortality of cooperative grocery stores. The experts tried
 
hard 	to convince the farmers to start a production and marketing

cooperative instead, because experience showed that this kind of 
co
operative had a good record. 
 But when the farmers persisted in
 
their demand for a grocery store, Dr. Neal inquired and discovered
 
that during World War II, the farmers had seen the white owner of
 
the local grocery store sell 
scarce goods to white farmers after
 
telling black farmers that they were unavailable. The grocery

store owner also addressed the black farmers' wives by their first
 
names, never as "Mrs.," which the black 
farmers considered dis
respectful. The cooperative grocery store was established after
 
being financed with farmers' savings and aided by volunteer workers.
 
So great was the local enthusiasm for the store that it not only

prospered, but became a social 
center for the black farmers at night

and for their families on weekends. Only the black farmers knew
 
how much they wanted that grocery store! (92, pp. 12-13)
 

1/ 	 This point of view ari!es from the conviction of Tanzanian
 
leaders that economic progress in Tanzania cannot occur
 
unless Tanzanians are freed from all 
vestiges of neo-colonial
 
dependence and subservience and that "development means
 
liberation." The Tanzanian leadership apparently is pre
pared to pay the price of a slower rate of economic devel
opment to achieve "liberation".
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Reliance on foreign expertise to set development objectives
 
may lead to activities which are destructive of a society's essen
tial supportive traditional institutions.I/ In the CADU Project

in Ethiopia, for example, traditional ways were arbitrarily labelled
 
as "backward" and "feudal". 
 Yet, the truth is that the society con
cerned is in the best position to separate out those elements of
 
culture which it considers essential from those it considers less
 
important to 
its culture, and which therefore can be sacrificed
 
for the sake of development. It follows therefore that every

society should establish its own development objectives if it is
 
to develop along lines acceptable to itself. This is as true for
 
agricultural development as it is of the development of other 
sec
tors of the economy as a whole.
 

This does not mean that a foreign adviser from a developed
 
country has no 
useful role to play in the setting of development

objectives for an underdeveloped country. The setting of objec
tives involves the calculation of costs and benefits which not
 
every society is able to make by itself. The well-trained foreign

technician can often provide a society with the information it
 
needs to assess the 
costs of achieving alternative objectives. If,

therefore, a foreign adviser becomes sensitive to the constraints
 
which culture imposes, he can perform a useful service and make 
a
 
significant contribution toward helping an underdeveloped country

make intelligent choices in setting its development objectives.
 

B. The Importance of Clear and Few Objectives
 

It seems obvious to say that a clear articulation of realizable
 
objectives is an essential requirement for sound agricultural plan
ning, but it is no simple matter to get an unambiguous statement of

objectives. Because vagueness engenders confusion, objectives should
 
be concrete rather than abstract. Thus, an objective for increasing

rural incomes to a level specifically related to incomes in other
 
sectors is preferable to one for increasing rural incomes to levels
"not too 
far behind those in other sectors." (4, p. 106) Concreteness
 
facilitates the setting of quantified targets. 
 It also helps in the
 
choice of appropriate means for realizing objectives.
 

Often political leaders are reluctant to commit themselves to
 
objectives which impose political or economic costs 
on powerful

interests (in which case clearly-enunciated objectives are seen as
 
a threat); or political leaders may wish to satisfy every important
 

1/ Since elites of less developed countries often absorb attitudes
 
found in more developed countries to a point where their con
cepts are much like those of foreigners, advice given by then
 
may have the same effect as the advice of foreianers.
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group (in which case the objectives resemble public relations pro
nouncements rather than guideposts for setting targets and estab
lishing plans for their achievement).
 

It is common to find agricultural plans with a long list of
 
objectives. For example, the agricultural plans in El Salvador's
 
Pl,'n for 1965-69 set objectives for (a) increasinQ agricultural

productivity; (b) increasing production of industrial raw materials;
 
(c) diversifying production; (d) increasing employment; (e) improving

distribution of income among the agricultural population; and (f)

agrarian reform.l/ Besides the likely inclusion of mutually ex
clusive objectives (e.g., attempts to increase productivity in
 
the Salvadorean Plan might conflict with attempts to increase em
ployment), a long list of objectives is generally harder to achieve
 
than a short one because of the scarcity of resources. Since the
 
problem is more often one of too many objectives than the lack of
 
them, one precept worth bearing in mind is the desirability of
 
having as few objectives as possible and, ideally, only one.
 

C. The Difference between Ends and Means
 

A related principle is that it is desirable to distinguish

between objectives and means for their acnievement. In particular,
 
a strategy, a policy or a policy instrument should not be confused
 
with an objective because this may lead to the substitution of the
 
means for the end to be achieved. The end result sought is the ob
jective; while the broad or general approach adopted to achieve the
 
objective is the strategy; the guiding principle by which decisions
 
are to be made to put the strategy into effect is the policy; and
 
the measure adopted to carry out the policy is the policy instru
ment. For example, where achievement of self-sufficiency in food
 
requirements is the objective, a high yielding varieties (HYV) pro
gram may be the strategy, the use of government subsidies for
 
fertilizer may be the policy, and the sale of fertilizer by co
operatives to farmers at lower than market prices is the policy

instrument. (Figure 1 shows the relationship between ends and means.)
 

1/ Bolivia's Plan for 1962-71; Afghanistan's Plan for 1967/68
1971/72; Ethiopia's Plan for 1962/63-1966/67; and Honduras'
 
Plan for 1962-65 similarly had long lists of objectives for
 
developing the agricultural sectors of their respective coun
tries. A. Rubner (in The Economy of Israel) has listed the
 
following often contraditory objectives used in agricultural

planning: maximum levels of income for farmers, maximum caloric
 
output, maximum foreign exchange earnings, maximum value of
 
output per acre, maximum value of output per unit of water
 
and maximum employment per unit of land (cited in 93, p. Ill).

To which may be added other contradictory objectives like the
 
raising of farm incomes and the maintenance of low food prices

for urban consumption or the subsidization of inefficient far
mers and the achievement of greater efficiency.
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FIGURE 1
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Hence the HYV program, the use of subsidies, or the use of coopera
tives to sell the subsidized fertilizer should not be included as
 
objectives because they are means for achieving self-sufficiency.l/
 
Thus, it was incorrect to say that one of Peru's "objectives for
 
the agricultural sector: [was an] increase [in] the budget alloca
tion to the Ministry of Agriculture, thereby improving the capabil
ities of this institution."2/ (94, p. 2) Similarly, it was a con
fusion of ends and means for the First Malaysia Plan to list as ob
jectives increases in the number and quality of agricultural teachers,
 
researchers and extension agents; intensification of agricultural
 
research; stimulation of improved production practices; increases
 
in acreage under cultivation; and improvements in agricultural in
stitutions, when there were only means for achieving higher output.
 
increased employment and higher agricultural incomes. (95, pp. 105
106) Turkey's First Five-Year Development Plan also furnishes an
 

since it
illustration of the confusion between ends and means, 

incorrectly identified more efficient use of land as a development
 

Efficient use of land is only a way of achieving development
objective. 


1/ 	 This distinction between ends and means applies when both refer 
to the same level, e.g., the national level. However, what are 
means at one level may be an objective at another . Thus, in 
the example cited, the HYV program, which at the national level 
was the means for realizing the objectives of self-sufficiency, 
may be the objective at the regional level, while the use of
 
government subsidies is the regional means for achieving that
 
objective. Similarly, what are the means for achieving a govern
ment's plan objective may become the objective of one of its
 
ministries, departments or agencies. For example, the HYV pro
gram, the means which the government employs to achieve its
 
objective of self-sufficiency in foods, may be an objective for
 
the ministry of agriculture; just as administration of govern
ment subsidies for fertilizer (which constitute the government's
 
policy for carrying out the HYV progirm) may be the legitimate
 
objective of the government agency in charge of that function.
 
One writer has suggested that it might help clarify the difference
 
between ends and means to identify development objectives as
 
final, intermediate or immediate. For example, for a rural de
velopment program, improved income and welfare of rural pro
ducers may be the final objective, increased production of cer
tain crops may be an intermediate objective to help achieve the
 
final objective of increasing income, and the provision of inputs
 
designed to increase output may be an immediate objective to
 

achieve increased ouptput of the crops encompassed by the inter

mediate objective. However, as will be seen in the discussion of
 

development strategies and policies, the distinction between
 
ends 	and means is operationally more useful.
 

2/ 	 Budgetary allocations are usually made as a matter of policy.
 

When 	a specific decision is made under a general policy, e.g.,
 

when a budget allocation for a specified amount is made, it
 
may be referred to as a "policy instrument".
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objectives; it cannot be the end result to be achieved. (96. p.
 
129) 

Although it may be proper to consider land reform a key policy
 
in d'strategy to increase rural employment and agricultural develop
ment opportunities, it should not be thought of an an objective of
 
agricultura?'development, but a means of achieving that objective.
 
Consequently, it should not be included among the objectives of an
 
agricultural plan. This distinction is not a matter of semantic
 
quibbling. Where land reform has been viewed as an objective rather
 
than a means for achieving agricultural improvement, many of the
 
complementary measu'es required to make the agrarian reform pro
ductive have frequently not been carried out. Land reform which
 
doesn't take account of the need to build and maintain credit sys
tems, marketing, supply and other supporting systems will not lead
 
to much.I! (97, p. 10)
 

Confusion between objectives and means makes for uncertainty.
 
In Tanzania, for example, it has been unclear on occasion whether
 
participation of the rural masses in planning and implemer.tation is
 
an objective or a means of increasing rural incomes.
 
If rural mass participation is the objective, 
it might be achieved without realization of increased incomes, and 
vice versa. If both are objectives, the means used to achieve them 
would have to differ from .he means used to achieve only one. Or, 
if rural development is an objective, it might be achieved by govern
ment coqstruction of infrastructure and the provision of rural ser
vices; but if self--sustaining rural development is the objective, the 
means would have to provide for agricultural development to make it 
possible for local putput and incomes (rather than government sub
sidies) to eventually support continuing rural developme.nt. Thus, 
clarity in defining objectives goes hand-i n-hand with knowing what 
medns to empioy in realizing the objectives. 

In the Kenya Special Rural Development Programme (SRDP), there 
was confusion between ohjectives and means Incr(ased Incal parti
cipating, improved project and program ipl mentition, self-gqner
ation rural development, increaied output and incomes, and reduced 
unemployment were all listed as objectives, when increased local 
patticipation and improved imr meentation were oniy means for achie
ing selF-geneiating rural devclopment, increased iutput and incciles, 
and reduced unemplrymen! In the SRDP, also, hazy distinctions 

1/ 	 in India, the zamindari system in which the landlord (zamindar) 
shared little of the costs of production and risks of innova
tion, but heavily in the output, discouraged production. But 
removal of the zamindars has improved the environment fur inno
vation. But the opportunity thus presented has not been acted 
upon -- which indicates that a favorable change in the land
tenure system is not a sufficient condition for inducing tech
nological change. (49, p. 54) 

http:developme.nt
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between objectives and means, well as
as 
 vaguely defined objectivesl/

led to unclear guidelines to 
local officials and to inadequate execu
tion of the Programme.
 

D. Other Distinctions among Objectives
 

Social and political objectives, e.g., for improved distribution

of agricultural incomes or 
raising the income levels of depressed
areas, are 
sometimes included in agricultural prograis. Since such
objectives may reduce the 
rate at which output can otherwise increase,
at 
least in the short run. it is essential that the political leadership indicate the extent 
to which it is willing to trade off growth
of output and incomes to achieve social and political objectives.2/

Otherwise, it is difficult to select appropriate strategies and
policies, and as a result, either the 
economic objectives or the
social 
and political objectives may fail of achievement.
 

A distinction should be made between short-
 or medium-term

objectives and long-term objectives. Prudence dictates 
that a
realistic assessment be made of what 
can be accomplished in the
short-run or medium-term on the basis 
of past history, available
 resources and the prevailing level of administrative competence;

and what had best be left for the longer-run. In defining objectives,
it is important to make short-term objectives 
concrete because they

are the basis for operational targets, strategies and policies.
cause 
long-term objectives are implemented only over an extended 

Be

period, they may be broadly framed and indicate only the general

directions in which the 
sector is to develop. (86, p. 61)
 

Structural change in agriculture usually takes many years to
achieve, and many objectives for the sector are 
therefore long-term.
Examples include objectives for a substantial increase in the efficiency
 

1/ For example, it was 
unclear just where incomes were meant to
 
be increased.
 

2/ It is possible for what are means in a long-term plan or plan
ning period to be objectives in & short-term plan or planning
period. For example, although land reform is a means 
for achieving agricultural development in the long 
run, in the short run

it could be viewed as an objective. But the danger in dividing

the planning period into segments whe,, agricultural development

(however defined) is the long-term objective is that that ob
jective may be lost sight of. 
 It is therefore important where

agricultural development is the ultimate objective not 
to consider

the means for achieving that objective 
as more than intermediate

objectives. Insofar as 
the long-term is concerned, intermediate
 
objectives must be seen means which
as 
 require additional
 
measures to be taken to reach the long-term objective.
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of production, a major shift from backward subsistence agriculture
 
to modern commercial agriculture,l/ a considerable diversification
 
of output, a great reduction in the proportion of the population

dependent on agriculture, a major decline in agriculture's share
 
in total output, or a change from ru-al diets heavily dependent on
 
cereals to ones which rely nainly on protein foods like milk, meats,
 
fish, eggs, vegetables and fruits.2/
 

Although a short- or medium-term objective for agriculture

is frequently a necessary stage in the achievement of a long-term

objective, it may be different from, and even opposed to, the long
term objective for the same variable. Employment of agricultural
 
manpower is an example. In the short- or medium-term, especially

in early stages of development, the objective may be to increase
 
rural employment opportunities; but in the long run the objective

is likely to be a reduction in the proportion of the population en
gaged in agriculture. (9, p. 56; 86, p. 61) Because long-term

and short-term objectives may be mutually inconsistent, decisions
 
may have to be made about whether the short-term objective is to
 
Orevail at the cost of the long-run objective, or whether the long
ru'n objective is the more important. (4, p. 106)
 

E. Objectives and the Stage of Development
 

Agricultural objectives differ among countries, as well as in
 
the same country in different periods. Since agriculture is the
 
main economic activity in most less developed countries, agricultural

objectives in these countries are usually similar to national ob
jectives. (4, p. 103) Indeed, one may say that in these countries
 
national objectives are agricultural objectives and agricultural ob
jectives are national objectives. (8, p. 2) This differs greatly

from the situation in developed countries. Because agriculture in
 
these countries is usually responsible for a small part of total
 
output and employment relative to other sectors of the economy, there
 
is sometimes a great divergence between national and agricultural
 
objectives. (4, p. 103)
 

In developed, mixed-economy countries, the major objective

generally has been improvement of farmers' incomes by preventing output
 

1/ E.g., as was envisaged in Ethiopia's 20-year agricultural 
program. 

2/ 20, pp. 10-11. Improvement of nutritional standards, par
ticiilarly through an increase in the consumption of animal 
protein often requires an increase in livestock production
increased per capita incomes, and the introduction of new 
nutritional habits through gradual education before better 
nutrition becomLs widespread. (96, p. 129) 
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from 	increasing beyond what the market will absorb 
at prices which
 
are considered remunerative for farmers.!/ (14, p. 558) This ob
jective has been interpreted in Western Europe and the United States
 
to mean 
that the gap between low-income levels in the agricultural

sector and higher incomes in the industrial and service sectors must
 
be reduced.2/ (40, p. 500) 
 Where developed countries are large ex
porters of agricultural products, this objective has had to 
be bal
anced against the need to maintain competitive prices in international
 
markets.3/
 

Since agriculture accounts for a large proportion of the national
 
product of less developed countries, the maintenance of farmers' in
comes at leVels comparable to those in other sectors has been an ob
jective which has thus far proved to 
be beyond the financial capacity

of most of these countries. Indeed, with some exceptions, the agri
cultural sector in less developed countries has been the main 
source
 
for financing industrial development, at least at first. (4, p. 106)

Because few less developed countries produce enough food and 
fiber to
 
meet even domestic requirements, the primary objective of these coun
tries has been to increase agricultural production. This objective

has been adopted for a variety of reasons, e.g., to increase exports,

promote import substitution or improve nutrition. 
 It has often been
 
supplemented and qualified by other, often related, objectives, such
 
as fuller utilization of under-employed rural manpower and diversifi
cation of production to improve the balance of payments position (e.g.,

in the Sudan, by producing rice, sugar and coffee as import substitutes;

in Pakistan, by increasing output to obtain self-sufficiency in
 
domestic food requirements; and in Jordan, by increased agricul
tural exports). (99, p. 247)
 

While there usually is a clearcut difference in the agricultural

objectives of the developed and the less-developed countries, there
 
are exceptions. Thus, in the U.S.S.R., as in Eastern Europe, the
 
major objective has been, as in the less-developed countries, to in
crease output, especially of grain; (2, p. 116) while in the less
developed countries, the "green revolution" has raised the possibility

that 	in 
at least some of these countries it may be necessary before
 

1/ 	 With the elimination of agricultural surpluses in 1973, this
 
objective no longer is as important as it was 
before.
 

2/ 	 However, the desire to make food available to domestic con
sumers at reasonable prices tends to limit the extent to
 
which farm incomes can be increased through increased food
 
prices. (98, p. 60)
 

3/ 	 In the United States, domestic and foreign price problems

have tended to be neutralized by government payments to pro
ducers. In 1972, the U.S. Department of Agriculture reported

(Hatch, Roy E., Farm Index, December 1972) that such payments

amounted to more 	 total net
than 20 per cent of farm income,

i.e., over $4 billion compared with $18.8 billion in net farm
 
income.
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long to curtail, rather than expand, the output of wheat or rice
 

(100, p. 20) where effective demand does not keep pace with the ex

pansion of output. With regard to agricultural labor, objectives
 

of less-developed countries usually reflect the fact that they are
 

plagued with redundant agricultural labor; but Libya has found it
 

difficult to retain a sufficient number of agricultural workers be

cause of the expanding labor requirements of its oil industry. (2,
 

p. 116) Ultimately, therefore, a country's agricultural objectives
 

depend on its circumstances, as well as on the degree of its devel
opment.
 

Nevertheless, the stage of a country's development is still the
 

most important determinant of agricultural development objectives.
 
This appears to be as true for countries midway on the road to devel

opment as for those at either extreme. Thus, increased output for im
objective of countries at the midway
proving nutrition is usually an 


stage of development rather than of countries at an early or late
 
stage.l/ (4, p. 106)
 

Israel's objectives for agriculture appear to stand halfway
 
between the developed and less-developed countries. Some of its
 

reagricultural objectives (e.g., growth of the national product, 

the trade gap, and balanced dispersal of the population)
duction in 


development objectives; while others (e.g.,
closely reflected national 

greater efficiency and productivity, improved levels of vocational
 
and general education, and greater equality of incomes) are peculiar
 

to agriculture rather than the economy as a whole. (101, p. 347)
 

1/ However, there are indications that improved nutrition may
 
become an objective of less-developed countries.
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VI. THE STOCKTAKING AND DIAGNOSTIC SURVEY
 

Effective agricultural planni.g requires knowledge about
 
recent progress in agriculture, the existing situation in the
 
sector (especially the main problems impeding development), and
 
the potentialities for achieving agricultural objectives. This
 
information is needed for re-assessing current investment and
 
other development activities as well as for planning new devel
opment activities and setting benchmarks against which to measure
 
progress toward the achievement of objectives. Improvement in
 
the way activities are being carried out can make as ilreat a
 
contribution to development as the start of new activities. (102,
 
p. 180) Analysis of recent and current conditions also may re
veal structural and institutional relationships or policies af
fecting agriculture which have to be modified if agricultural
 
development is to accelerate.
 

Thus, knowledge of the recent past and the present is
 
essential for defining the nature of the planning task and its
 
limits. A stocktaking and diagnostic survey, carried out early
 
in the planning process, is a desirable way of providing the re
quired information.
 

A stocktaking and diagnostic survey should be distinguished
 
from a basic research study for agriculture or one of its sub
sectors, or from a program for a series of such studies. Although
 
short-term research and a few fact-finding, ad hoc studies in
volving small sample populations which can be completed quickly
 
are not necessarily to be excluded, a stocktaking and diagnostic
 
survey of an agricultural sector or a subsector should be, as its
 
name implies, a broad-gauge inventory, and assessment of largely
 
existing information about the sector !r subsector.
 

A stocktaking and diagnostic survey is also to be distin
guished from an agricultural plan. The purpose of the survey
 
is to prepare, collect and classify pertinent information needed
 
to formulate an agricultural plan. The process by which a plan
 
for agriculture is prepared may therefore be seen as consisting
 
of two main steps: First, the stocktaking and diagnostic survey
 
and, second, its conversion into an ongoing plan in the light
 
of objectives set for the agricultural sector. Since the pro
vision of information for preparing an agricultural plan is
 
therefore the justification for the stocktaking and diagnostic
 
survey, the duration of the survey should be determined by the
 
requirement for completing the formulation of the agricultural
 
plan by a given date. In general, the survey should take no
 
more than six months. The formula'ion of the agricultural plan,
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i.e., the second part of the two-part procedure, usually takes
 

longer, perhaps a year or more.l/
 

Information is never available in sufficient quantity and
 

quality to meet all planning requirements, and the accumulation
 
purposes is a never-ending task.
of data required for planning 


sur-
Hence, those responsible for the stocktaking and diagnostic 

vey must resist the temptation to produce new data which take much
 

time to obtain. Instead, they should concentrate on the collec

tion, analysis and projection of available data. At the same
 

time, they must note the informational gaps which require longer

term research and study so that provision may be made to fill the
 

gaps with a.program of basic sector and sub-sector pre-investment
 
and other research studies which may require years to complete.
 
These studies constitute a separate matter which will be dis
cussed later when the seventh component of an agriciltural plan
 
is considered. The concern here is only with the stocktaking
 
and diagnostic survey.
 

Since the main purpose of a stocktaking and diagnostic sur
vey is to provide information within a short time for the prepara
tion and implementation of an agricultural plan with specific
 
objectives, it is essential that the survey be activity-oriented,
 
i.e., directed toward the provision of concrete information re

quired to formulate a plan for achieving these objectives.2/
 
Thus, the data collected, the way they are arranged and analyzed,
 
and the choice of issues examined must be dictated hy the plan's
 
objectives. It must be understood that the stocktaking and diag

nostic survey is not intended to be a mears for accumulating and
 

anaylzing all available facts about the agricultural sector. What
 
matters most is not the quantity of data obtained but its relevance.
 

sur-
Consequently, proper conduct of a stocktaking anG diagnostic 

vey requires considerable discrimination in the selection and re
jection of data to be acquired.
 

I/ 	 One specialist suggests that "the drafting of a well
considered agricultural program is likely to take at
 
least 2 years...." (14, p. 569; 11, p. 183)
 

2/ 	 As has already been noted in the discussion of the classi
fication systems for agriculture, and as will be noted
 
again hereafter, data collection and arrangement can be
 
carried out ina manner which will facilitate or fristrate
 
the preparation of a plan with specific objectives. If,
 
for example, a plan's objective is to bring about a more
 
even distribution of producer incomes and the data collected
 
are arranged in a manner which facilitates comparisons or
 
projections of commodity increases rather thao output and
 
incomes by farm unit, preparation of an effective plan whose
 
objective is more even distribution is made difficult or
 
impossible. Since most data are arranged with an eye to
 
growth, this problem can be a serious impediment to the prep
aration of plans which give high priority tc, objectives other
 
than 	growth.
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The foregoing implies that the scope of 
a survey should be
limited, not all-embracing; and that the survey report should be
thematic rather than discursive. It implies also that the information in the survey report must be 
pointed and relevant, not
merely of general interest; sufficiently detailed to be useful,
but not so detailed that the report is too bulky for easy use 
as
 
a reference.l/
 

A good way to begin the stocktaking and diagnostic survey is
to outline the scope and emphasis of the survey, as well as the
subsectors to be covered. 
 As far as possible, tho survey should
provide separate information for each of the major regions in the
country. 
 An early task in the survey period is the collection of
all previous studies (and plans) 
of the agricultural sector, 
as
well as all available indexes of aerial photographs, and topographic and other relevant maps, for examination, co;iparison and
 
analysis.2/
 

In many countries, there 
are surprisingly good opportunities

to obtain regional or local plans, statistics, maps and other
useful material from district and other area 
offices. Those conducting the survey should therefore arrange to 
visit these offices.
(62, 	p. 82f) It is also desirable, a. soon as possible, to 
determine the subjects for which short-term field investigations will
be required. This is not alway easy to do early, unless gaps
information are known in advance or become evident soon 

in
 
after
 

1/ 	 Appendices and annexes are convenient means for including
statistics and other information which are considered im
portant but outside the 
scope of the main themes being developed in the 
survey report. To avoid overburdening even
the appendices and 
annexes with infornation only peripherally

related 
to the main themes in the report, one appendix or
 annex may list the peripheral or other data not 
included
in the appendices and annexes 
and where they may be found.

Computer programs have been proposed or attempted for the
management of data. 
 Where much data are involved, computer
facilities make retrieval 
of such data easier. With good

programming, computers 
can handle complex inter-relation
ships among data. 
 One method of portraying resource data
 
visually is explained in 103.
 

2/ 	 Some countries have amassed 
a considerable amount 
of data

ard materials which can 
provide much useful information. For
example, under the auspices of the Organization of American

States, each Latin American country now has available an
Annotated 
Index of Aerial Photographic Coverage and Mapping
of Topography and Natural 
Reources, which 
shows the specific
areas 
in each country which have been surveyed. The Index
provides information on all 
geologic, soils, forestry, ecological and land capability mapping, 
as well as the standard
 
topographic and 
aerial photo coverage.
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the survey begins. But the later such studies start, the 
smaller
 
the chances that they will be completed in time for use in prep
aration of the nrogram. Finally, it is important at the start to
 
sc:t up 
a timetable with deadlines for each phase of the survey

and to check progress at regular intervals against the timetable.
 
By "planning the planning" in this way, it is easier than it other
wise would be to take appropriate remedial action quickly when
 
work lags.
 

A stocktaking and diagnostic survey encompasses a broad
 
range of subjects which may be grouped in different ways. Although

these subjects may be divided into separate classes for better under
standing, the* subjects are not really discrete. Proper analysis of
 
the agricultural sector requires that agriculture is seen as a
 
system of functionally inter-related and inter-dependent elements,

each of which contributes to the existing and potential level of

performance of the sector. 
 Thus, the survey should combine its
 
parts in a form which constitutes an integrated whole in which
 
information, analysis and projections complement each other. 
 What

has been said about classification of the data therefore also applies

to 
the sequence followed in their collection and analysis. While
 
it is sensible to assemble and analyze information included in a
 
survey in accordance with some logical sequence, it is unnecessary

and unfeasible to establish one sequence for general 
use. With

these caveats in mind, the following six-fold classification and
 
sequence for a stocktaking and diagnostic survey is proposed as
 
one possibility:
 

(1) Basic Data
 
(2) Inventory of Agricultural Resources
 
(3) Agriculture's Role in the Economy

(4) Present State and Potentialities of Agriculture

(5) Supply and Demand Projections
 
(6) Informational Gaps
 

A. Basic Data
 

An early task in the conduct of a stocktaking and diagnostic
 
survey is the collection of the available relevant data about
 
agriculture. Such information is needed 
not only for the prepara
tion of a plan for agricultural development, but for exposing
 
gaps 
and weak points in the data. This means that collection of
 
statistics is not enough. It is essential, 
of course, to have
 
quantitative data, 
say, of the different kinds of livestock; for

the production, distribution and consumption of agricultural pro
ducts;l/ the amount of fertilizer and other inputs used; the prices
 

1/ The production data should give as much up-to-date infor
mation as possible about agricultural production. with the
 
area planted with each main crop and average yieids; where
 
each crop is distributed (whether domestically or exported);
 
and where it is consumed.
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farmers receive for their products and pay for their equipment,

supplies, labor and use of capital, the taxes they pay, and so
 
forth. But, it is equally important to evaluate the reliability
 
of the statistics.
 

This often requires an examination of the way the data were
 
collected as well as their timeliness, coverage, comparability

and accuracy. If data are found to be defective, the extent to
 
which they are usable or perfectable should be noted. (104, pp. 
2-5) 

*The kind of data required for planning will depend on the 
way the plan 
is to be formulated. If the agricultural plan is to
 
be an aggregative one in the first instance and disaggregated sub
sequently, the data required will differ substantially from what
 
will be needed if the aggregative plan will be, in essence, the
 
sum total of individual regional, subregional and local plans
 
prepared within each of these territorial areas in the first in
stance. Since, as has already been indicated, good planning for
 
agriculture must include planning "from the bottom up," detailed
 
local, subregional and regional data will be needed for the form
ulation and implementation of subnational plans. If information
 
about farmers' priorities, primary objectives, attitudes and
 
beliefs are to be considered; and if those of traders, middlemen,
 
processors and others in the private sector concerned with agri
culture are to be taken into account in formulating the plan, data
 
frnm other than official sources will have to be collected in the
 
field. And if policy and administrative practice are to conform
 
to the planning process "from the bottom up," the information col
lected must be collated and organized with this in mind. Effective
 
agricultural planning must begin, therefore, with a proper appre
ciation of the fact that data are to be collected, collated and
 
organized in ways which lend themseives to the formulation of local,
 
subregional and regional plans.
 

Implicit in "planning from the bottom up," is the need to
 
^tual farm data in each area for which a plan is to be pre
..e relationship between inputs and output. In most
 

..,z oped countries, calculations of required inputs and
 
effects on output are based on data from a few experimental


farms for which national or regional averages are calculated. Not
 
only may these calculations never have been accurate for individual
 
farms in some regions, subregions and localities in a country; they
 
may have been made so long ago that they are no longer suited 
as
 
yardsticks in areas in which they may have been appropriate orig
inally. (73, pp. 582-583) Where agercies for the collection and
 
arrangement of the necessary data exist, reorganization and admin
istrative reshaping may be required; where they do not exist, the
 
need for creating organizations suited to the collection and arrange
ment of local, subr.gional and regional data will have to be pro
vided for when the inventory of institutional resources is made
 
(see Item B, 3, p. 199). (73, p. 582)
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With these caveats in mind, 
the basic data should include
information on the production of major crops; the 
areas cultivated in each major crop; yields per unit of area, 
areas sown but
not harvested; fallow areas; double-cropped irrigated areas; and
inter-cropped areas. 
 Estimates should be made of final 
demand
for each major crop, including consumption on farms. The statistics also should include the trade in major agricultural commodities and the extent 
to which exports aid imports are involved.
The data should also include information on 
the size, character,
technology and organization of farms, by groups.
 

B. Inventory of Agricultural Resources
 

Closely related to the collection and analysis of basic data,
and in some respects an extension of that aspect of the 
stocktaking and diagnostic survey, is (a) the taking of 
an inventory
of currently used and potentially available 
resources for agricultural production and (b) an evaluation of the quantity and
quality of these 
resources 
for increasing production in each major region of the country. 
 The extent to which agricultural development is possible ultimately depends 
on the amount and nature
of available resources. 
 To get the most from the planning effort
therefore requires knowledge 
of the productive resources available and their potentialities for expanding output.
 

Some resources 
available for agricultural development may
be unknown. One purpose of an inventory is to reduce the area of
the unknown. An inventory of resources 
can also reveal points of
areas 
which might repay further investigation, even 
when resources
are not available for immediate use, 
e.g., the possibility of increasing the 
amount of water for irrigation.l/ (105, p. 82)
nother purpose of an inventory is to 
A

discover whicri resources are
partially or ineffectively employed. 
 Still another purpose is to
distinguish between 
resources 
which are relatively scarce, and
hence should be used to the utmost.2/ (11, p. 183) Common to
 

1/ Thus, 
surveys have revealed that 'Senegal has supplies o-f
ground water which 
can be used to increase agricultural output in the 
dry regions of Northern Senegal. However, it also
 appears that little has 
thus far been done to exploit the
possibilities of tapping the ground water which may be avail
able for agriculture.
 

2/ In all economies, one or 
more factors are scarce. The way
in which land, 
labor, capital and water are combined to best
advantage will depend the
on factor(s) in shortest supply.
At the start it is therefore important to identify the 
factor(s) which, because of scarcity, limit(s) output and
utilize it (them) first to satisfy the need 
to
 

for producing the
most profitable or 
desirable product(s). The remainder of
the limiting factor(s) may then be combined with the other
factors to produce less 
profitable or otherwise less desirable

products, in order of their real 
profitability or desirability

to the national economy. (105, p. 178)
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all these purposes is the need to learn enough about the avail
able productive resources for agriculture to allow the national

effort to be concentrated on those which are most 
important for
 
achieving development objectives.
 

The inventory and its appraisal should cover the (a) nat
ural, (b) capital, (c) institutional resources and (d) manpower

currently and potentially available for 
the production and dis
tribution of agricultural commodities. In estimating future re
sources, foreseeable changes in quality as as
are important changes

in quantity.l/
 

1. fNatural Resources
 

It almost goes without saying that the preparation of an
agricultural plan 
can be greatly facilitated when there is an

inventory of all 
land available for agriculture. For each ma
jor region of the country, the inventory should include infor
mation on the physical features (topography, geology, soils,

natural vegetation, and hydrology -- both surface and sub
surface 
-- 2/ which determine the land's capability for agri
cultural development. The inventory should compare the 
poten
tial uses of land in each major region w.ith the way it is ac
tually employed, making special note where the is underland 

utilized or poorly utilized.3/ Since the comparison of actual

land use with 
land 	capability can provide key information lead
ing to the identification of agricultura. projects, 
it is im
portant that the comparison be made with 
this 	in mind.
 

In classifying the principal 
uses 	to which agriculture is
 
or may be put, distinctions should be made among cropland,
 

1/ 	 For example, in the initial phase of 
plan 	preparation in

Israel, planners noted 
that (a) only a slight increase in
 
the total supply of water for agriculture, which is a scarce
 
resource, could be expected in the program period and (b)

thr quality of the water would deteriorate in some regions

because water with a higher mineral thin before
content 

would have to be used. (40, p. 507)
 

2/ 	 The information on water resources 
should provide data on
 
the availability, distribution, dependability of supply,

and uses to which irrigation water is put, as well as pos
sibilities for increasing water resources. If the supply is
 
inadequate, estimates of demand should be made; 
if supplies
 
are underutilized, this should be 
noted, together with the
 
reasons which account for underutilization.
 

3/ 	 For example, if a land area is producing one crop a year

where two or three crops are possible, or if land which is suit
able for growing high-yield agricultural crops is being used
 
to graze cattle, this should be noted.
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pasture, ,orests, wasteland, or other uses in terms of acres, hect
ares or other appropriate unit of measurement, as well as in terms
 
of farm units. Wherever possible, statistics should be supplem-,oted

with maps which facilitate reference to differences in physicAl

land characteristics, as well as differences in meteorological,
 
climatological, hydrological, geologic and geomorphic conditions.
 
The inventory should also relate land capability to other pertinent

factors, including population densities, types of land tenure sys
tems used, proximity to markets and urban centers, well
as as
 
available transportation and other infrastructure.l/
 

I/ Until noW, most physical data have been collected by aer'al
 
photographic or ground surveys. Now, a breakthrough in data
 
collection appears to be in the offing. The Ead th Resources
 
Technology Satellite (ERTS-J), launched July, 1972, promises
 
to be a significant improvement over present methods of col
lecting physical data. A second satellite is scheduled to
 
go aloft in 1976. Through photographic maps, ERTS provides
 
an inventory and monitoring of the earth's resource , the
 
details of which far exceed the capabilities of aerial photo
graphic or ground surveys. The advantages of ERTS are its
 
cost-effectiveness and scope of coverage. In one day, ERTS
 
can scan over 6 1/2 million square kilometers and produce

about 1,350 photographic images. Moreover, with a near
polar orbit about 912 kilometers up in space, which is sun
synchronized, ERTS can photograph any given location on 
earth at the same time of d y on consecutive days over an 
extended period. This permits a recording of seasonal changes 
to a degree not possible before. During the first seven months 
of orbit, ERTS-l completed sixteen 18-day cycles of the earth, 
covering about 75% of the world's land area. 

ERTS has been particularly accu-rate in crop and vegetation

identification, timber and range resource surveys, and the
 
construction of soil asso.iation maps. With an accuracy level
 
of 70-90%, it has been able to identify corn, soybean, pop
corn, winter wheat, rice, safflour, asparagus and cotton. it
 
has been able to detect field conditions for areas as small
 
as 10 acres. Witl. ERTS photography, it took only 10 man hours
 
to delineate 7 vegetation types from a color composite of the
 
Seward Peninsula in Alaska where only four types were known
 
before.
 

ERTS makes it possible to map remote and previously inacces
sible terrain, record villages and cities, fields, forests
 
and wastelands, distinguish among crops, separate healthy

from unhealthy crops, locate geological faults and other
 
features. The data ERTS makes available through satellite
 
photography surpass aerial and ground surveys in providing

information on land use, land classification, and natural
 
and other resources. However, data fromn a satellite survey
 
are expected to be complementary to traditional Surveys since
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Where a country's objectives for agriculture emphasize in
creased output, it may help to divide all l3nd available for agri
culture within each farming area in accordance with its potential
 
to increase output. For example, the invertOry can divide all the
 
available agricultural land, as one agricultural authority has
 
suggested, into the following three classes: (a) areas of imme
diate growth potential; (b) areas of future growth potential; and
 
(c) areas of low growth potential. (107, pp. 21-22)1/
 

(a) Areas of immediate growth potential would include those
 
where climate, soil and water conditions are favorable for agri
culture and where technology needed to substantially increase out
put of at least one major crop already being grown is available.
 
To the extent that problems existed which could impede substantial
 
increases in output, they would have to be capable of resolution
 
within a short period, say, one year.
 

(b) 	Areas of future growth potential would include those
 
with favorable climatic and soil conditions which lack one or more
 
of three elements essential for an area of immediate growth poten
tial. The first of these elements would be an adequate and con
trolled supply of water; the second would be the technology re
quired for substantially increasing production of a major crop or
 
crops currently grown or capable of being grown; and the third
 

ERTS data could indicate where more intensive ground or
 
aircraft surveys wil be useful. Satellite photography
 
offers particularly great advantages to the less developed
 
countries because these countries are generally poorly
 
mapped and in great need of resources surveys. Although
 
the ERTS program is considered experimental, less developed
 
countries are already participating in the program. For
 
example, Bangladesh, Bolivia and Brazil have programs 7or
 
land use, hydrologic and resource inventory surveys tr
 
be carried out by satellite. (106, pp. 9-15)
 

1/ 	 Areas of differing growtOi potential are likely to be
 
found within the same district. For example, even if
 
the same major crops are grown in all parts of a dis
trict, some land in the district may be irrigated or re
quire arainage, while other land may not; different crop
ping patterns may prevail in different parts of the district;
 
etc. As a result, a district may combine areas of immediate,
 
future and low growth potential, or only two of these.
 
(108, p. 98)
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would be the transportation needed to 
tie the area(s) into the
national economy. 
 Lands whirh would otherwise be considered
 
areas of immediate growth potential would have 
to be classified
 as areas 
of future growth potential if the missing element(s)
could not be provided in a hort 
time, which might be defined

for illustrative purposes as three years.
 

(c) Areas of low growth potential would include those with
climatological, soil, 
topological or other deficiencies without
economic means for correcting them. Frequently, such areas have
too little or too much rainfall, or rainfall at the wrong time;
and have subsistence farms 
over a large part of their territory.
For such areas, only major technological breakthroughs, 
not foreseeable at tht time the inventory is taken, are required before
substantial increases 
in output are possible. (107, pp. 21-22)
 

As indicated, the three-fold classification just described
is appropriate if the objective is to 
increase all agricultural
output. Frequently, however, plan objectives call 
for increases

in the output of a specific crop. For example, in the early
1960's 
the Plan for East Pakistan (now Bangladesh) called for
increases in rice production to make the 
Region self-sufficient

in this cereal. In this 
case, the available lands would ha N to
be classified in accordance with their potential 
for producing
rice.l/ But if land 
were divided without reference to a single
crop, greater ,'ariations would be possible, 
even in so homoge
neous a country as Bangladesh.2/
 

If the plan objective is other than increased output,
attempt should be made 
an
 

to classify the available land areas 
accordingly. 
 For example, in Tanzania, where 
the plan emphasizes

the ujaama village, the land 
area might be classified in accordance with the potental for furthering the ujaama concept
through (1) villages which are likely to be especially amenable
to organization into ujaama units because they were 
settled with
 

1/ Of course, there 
is nothing sacrosanct about the three
fold division. A two-fold, four-fold or 
other division

is possible. 
 In the case of Bangladesh, where land conditions are more 
uniform than in most other countries, the
classification might have 
been based on the number of rice
 crops obtainable in different lands 
each year and the
tent to which areas 

ex
suitable for rice production were subject to floods and other natural hazards which might im

pair their ability to produce.
 

2/ For example, land could be classified on the basis of
whether food grains 
or cash crops were dominant. The tea
plantations in Sylhet and Chittagong Hill 
Tracts might make
 a natural region. 
 Regions bould also be classified according

to the amount of sugar cane 
and jute produced, etc.
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this purpose in mind by government intervention; (2) village
 
units which might be somewhat harder to organize because they
 
were spontaneously settled by.those who live there who were not
 
especially oriented to the ujaama deal; and (3) villages which
 
would be hardest to change into ujaama villages because they
 
were engaged in commercial agriculture, especially of perennial
 
crops.
 

This kind of land classification differs from that for
 
assessing the potentialities for increased output in that it
 
refers more to the likely attitudes of producers than to the
 
characteristics of the land on which they are located. However,
 
if the potentialities for achieving agricultural objectives other
 
than increased output can be related to specific land areas,
 
classification of available agricultural lands would be useful.
 
This would also be true if a plan's objectives called for raising
 
the income of producers in, say, the lowest 20% of a country's
 
income level, provided that these producers were largely located
 
in clearly-defined depressed regions. But if the poorer farmers
 
tended to be dispersed in many areas among the more well-to-do
 
farmers, there would be little value in classifying land area
 
in accordance with its potentiality to achieve plan objectives.
 
Instead, it would be better to classify producers in the various
 
areas in accordance with the level of income, size of farm worked,
 
farmers' relationship to the land (renters, squatters, owners,
 
etc.), the kinds of crops produced, and the marketing system
 
employed. Thus, for Mexico, where poor and rich areas tend to
 
be separated, a classification of land in accordance with its
 
potentiality for achieving plan objectives (whether for growth
 
output or for objectives other than growth), is likely to be
 
useful; in contrast, in India where poverty is endemic, a divi
sion of land area is likely to do little to help shape policy
 
for dealing with the problem. Here, it would be better to clas
sify producers in each region, subregion or locality in accor
dance with their levels of income, size of farm, crops grown,

and so on.
 

An Indian writer has proposed a division of a country's
 
land area which could be used whether or not the plan objective
 
was to increase output. Scarce resources would be concentrated
 
in a few selected distric('s or regions which would constitute a
 
first "tier" of regions where a policy of intensive agricultural
 
development would prevail. Since it would be difficult for po
litical or social reasons to ignore the districts or regions
 
which, where excluded from the tier as well as undesirable from
 
the point of view of a country's long-term development, a second
 
tier composed of the remaining districts and regions would be
 
constituted where a policy of extensive agricultural development
 
could prevail. The first tier would comprise those few districts
 
or regions which could serve as "pathfinders" and "pace-setters"
 
where the most intensive effort was exerted and "where the latest
 
lessons of science and technology... (would be) tried out by the
 
best available personnel and with all the investment needed so
 
as to achieve a breakthrough." For each district or region in
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this tier a special package of practices and works would be pro
vided in the light of its special needs and with the aim of pro
ducing the best possible results. In the second tier, with all
 
the other districts or regions of the country, the development
 
effort would be relatively thinly spread with resources left over
 
after providing adequately for the first tier. However, the
 
second tier districts or regions would eventually benefit from
 
this approach since there would be a gradual movement over time
 
to the first tier. (109, pp. 9-11)
 

Without division of the available agricultural land areas
 
(or producers, where this is indicated), into some such group
ing as those described, resource allocations are likely to be
 
uninformed about the requirements of different agricultural
 
areas or groups. For example, when 'and has been classified
 
into the three classes mentioned according to its growth poten
tial for a specific crop whose output the plan is attempting
 
to stimulate, it becomes possible to allocate financial and
 
other resources in a way calculated to (a) maximize output from
 
areas of immediate growth potential, (b) insure the soonest pos
sible conversion of areas of future growth potential to areas of
 
immediate growth potential, and (c) maintain the socially minimal
 
status of areas of low growth potential.l/
 

Even where political or social considerations dictate that
 
a central government provide all administrative areas in the coun
try with an equal amount of resources for agricultural develop
ment regardless of their growth potential, the classification of
 
agricultural land according to growth potential, where growth is
 
the plan objective, allows resources to be used most effectively.

Thus, for areas of immediate growth potential, it might be best
 
(if farmers agreed) to concentrate scarce resources on increasing
 
output and postpone expansion of community facilities beyond the
 
essential minimum until increased incomes provide a surplus for
 
this purpose; while for areas of low growth potential, it proba
bly would be sound to spend most of the available resources for
 
useful community facilities because the prospect for increasing
 
output is poor; and for areas of future growth potential, it is
 
likely to be best to divide resources between projects (a) re
quired to transform the area into one of immediate growth poten
tial and, since the results from these investments will take time
 
to yield returns, (b) for community facilities, which have higher
 
visibility and are likely to yield returns in the short-term.
 
(46, p. 55; 379; 397)
 

1/ 	 In a hypothetical instance this might be accomplished by
 
allocating, say, 15% of available resources to areas of low
 
growth potential after investigation showed this to be the
 
amount required to maintain minimum levels of welfare con
sidered desirable; and dividing the remaining 85% of the re
sources between areas of future and immediate growth poten
tial in a way calculated to maximize output during a desired
 
period.
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2. Capital Resources
 

The inventory should describe and analyze capital invest
merits in agriculture, as well as annual increases in the value
 
of long-term improvements in each major region. Investments
 
should be divided into categories which distinguish among
 
buildings, water systems, irrigation works, drainage systems,
 
fences, fruits or other trees, etc. The value and kinds of
 
machinery and equipment used in agriculture should be classi
fied by kind, e.g., tractors, tillage and harvest machinery,
 
hand tools, trucks and automobiles. The number arid value of
 
work animals and breeding stock should be included among capi
tal investments, and estimates should be made of the circulating
 
capital invested in such items as seed, fertilizer, spray mater
ials, feed and the like. (104, p. 99)
 

The main private and public sources of financing agricul
tural investment and working capital should be discussed. The
 
extent to which farmers finance their own capital investments
 
should be examined and the reasons for the prevailing level of
 
self-financing should be given. For example, if incentives play
 
a role in increasing self-financing of if administrative regula
tions or other legal requirements tend to reduce the level of
 
self-financing, the effects should be outlined. If investment
 
or working capital constitutes a constraint on development, the
 
nature and the extent of the constraint need to be explained.
 

3. Institutional Resources
 

It is important to include in the inventory detailed accounts
 
and evaluations of the national, regional and local institutions
 
connected with agriculture, including those concerned with re
search; extension work; training; the provision of short-, medium
and long-term credit; marketing; and development. The nature,
 
scope and method of operations of each of these institutions,
 
and whether they are national, regional, public, private or mixed
 
organizations should be described. The account should include an
 
estimate of the ability of each important institution to perform
 
the tasks assigned to it and to expand its activities.l/
 

The organization and role of the most important government
 
ministries and departments concerned with agriculture should also
 
be assessed. (104, pp. 67-68) In many countries, the ministry
 

1/ Institutional deficiencies should be noted. For example, an
 
extension service may not be able to help farmers much if
 
it does not have enough agents; an experiment station may
 
be engaged in research unrelated to farmers' needs; and an
 
agricultural educational institution may be using outdated
 
curricula. (104, p. 2)
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or agency most concerned has failed to prepare, implement and
 
manage effective agricultural development programs. In some of

these countries, other government and private entities, including

marketing boards, commercial and public b&nks, suppliers of agri
cultural inputs, cooperatives, farmers associations and groups

(both national and regional or local), 
processors of agricultural

products, and importers and exporters have performed 
some of these
 
functions. 
 The inventory should describe the organization and

operations of the most important of these entities 
in detail and
 
evaluate their effectiveness.
 

4. Human Resources
 

Size, composition, distribution and changes in the agricul
tural labor forc. should be estimated by major regions in the in
ventory and related to 
demand. Labor force estimates should show

the composition (e.g., the number of owner-farmers, sharecroppers,

and wage workers), 
and the number of the labor force employed,

underemployed and unemployed, well as variations.
as seasonal 

Trends in the composition and distribution of the agricultural

labor force should be estimated, as well as internal migration

(among rural communities and to urban areas), as well as 
external
 
migration. The level 
of illiteracy and education, as well as

the levels of nutrition of the agricultural population should

be noted, especially if there is reason to believe that nutri
tional intake levels 
are below levels required tc obtain in
creased productivity and output. Indeed, the inventory of hurnan
 
resources should be keyed reveal
to the extent to which the human

factor acts as a constraint on, and can contribute to, expanded
 
output.
 

Estimates should also be made of the number of technicians
 
available for research, extension and administration of agricul
tural projects and programs. Present employment of technically
trained personnel should be noted, well as fields in
as the 

which shortages of such personnel exist or 
are likely to appear.

For this purpose it may be useful to estimate the number of differ
ent kinds of technicians required for minimal or optimal 
results.

The numbers needed will vary according to the situation. For

example, the ratio of extension workers to farmers will depend

on such factors as farmers' level of education, farming conditions,

the road network, the quality of the extension workers and the

techniques they use, as well as the financial resources and orga
nization for extension services. (110, p. 173)
 

C. Agriculture's Role in the Economy
 

The collected basic data related to agriculture and the in
ventory of resources will 
facilitate analysis of agriculture's

role in the economy, which constitutes the third element in 
a
 
stocktaking and diagnostic survey. 
 An analysis of agriculture's

economic role is essential since planners must first know what is

happening now before they 
can project and plan agriculture's future
 
role in the economy.
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If the agricultural plan is to be for a region, the. part
 
played by agriculture in the region and in the nation should be
 
analyzed; if the plan is for a nation, agriculture's role in the
 
national economy and in the major-producing regions should be
 
analyzed. Besides the present role of agriculture, the analysis

should cover a period in the recent past, the length of which
 
should be determined by the extent and timing of changes in agr-r
 
culture's role in the economy. The rate of growth in agricult~ire,
 
both on an aggregative and per capita basis, should be compared
 
with the rate of growth in other sectors and of the economy as a
 
whole. Agriculture's contribution to national investment and the
 
net value of agricultural production should be compared with in
vestmen-t and net output in other functional sectors, as a portion

of the gross national or domestic product;l/ and agriculture's
 
share in the country's foreign trade should be noted, as should
 
structural changes, i.e., shifts in the relative importance of
 
regions, classes of producers, commodity groups, and so forth.
 
(Ill, p. 103) The number of persons in the rural population,
 
the numbers dependent on agriculture (if this differs from the
 
rural population) and the agricultural labor force should be com
pared with the urban population, total population and the total
 
labor force (in the region and/or the nation), respectively; and
 
the level of income in agriculture should be compared with those
 
in other economic sectors.
 

D. Present State and Potentialities of Agriculture
 

In addition to the natural, capital, institutional and
 
numan endowments of the agricultural sector, the degree of devel
opment attained in the sector, in each major region of the coun
try, can provide important indications of desirable directions
 
for future development. Unlike industry, where planning can some
times start from scratch, agricultural planning is always con
ditioned a priori by an existing production system with certain
 
capacities and resources. (113, pp. 11-12) Part of the stock
taking and diagnostic survey should therefore include a determi
nation of the existing capacities and resources of the sector,
 
and its regional distribution and utilization; a descriptive anal
ysis of how the agricultural sector functions in the various re
gions; the nature of the major production and distribution proD
lems encountered;2/ and the opportunities available for meeting
 

1/ 	 Cf. 111, pp. 104-5, for a discussion of the problems inherent
 
in efforts to segregate the net contribution of a single sector
 
in an interdependent economy.
 

2/ 	 It is important to provide sufficient detail about the major
 
problems to permit effective remedies to be taken. Thus, a
 
survey undertaken in Turkey made it apparent that many irri
gation problems could be solved with laws regulating water
 
rights and the use of pastures. (96, p. 118)
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plan objectives. If an agricultural p~an has been in effect, the
 
results obtained should be appraised critically to identify the
 
crucial factors which made important contributions to agricultural
 
development and which limited progress. If output appears to be
 
much lower than the possibilities, an attempt should be made to
 
assess the relative roles of production practices, the utilization
 
of resources, the activities of agricultural enterprises, etc.,
 
in curbing output. Where growth is an objective, it is helpful
 
to make a preliminary estimate of the production potential of
 
the most important commodities, based on known yields if modern
 
production methods and alternative land uses were employed.
 

The analysis should include an estimation of the quantity,
 
and an evaluation of, inputs and the level of prevailing tech
nology to produce outputs (e.g., the use of fertilizers, machin
ery and other production aids), as well as farm practices, includ
ing cropping and other production systems, yields per hectare
 
for important crops in the major regions, etc. The extent to
 
which the current pattern of land use conforms to the use capa
bilit of the available land also should be discussed. (112, p.4)
 

Attention should also be given to current production prac
tices, including the availability of, and access to, resources;
 
the way resources are utilized; (48, p. 2) the level of labor
 
productivity and the extent to which it is due to favorable or
 
unfavorable resource endowments (e.g., man-land ratios), in
vestment or underinvestment in technology or human capital, or
 
a combination of these factors; the extent to which farmers tend
 
to react to technological innovation; the way price, credit, land
 
and other policies affect production; the existence and operation
 
of domestic and external markets for agricultural products and
 
the potentialities for their improvement and expansion;l/ the
 
factors influencing farmers' incomes, and the way in which incomes
 
are distributed among and within the various groups (e.g., land
owners, tenants and laborers) contributing to agricultural pro
duction, as well as the reasons for the distribution pattern.2/
 

1/ For example, in South Korea, analysis of agricultural con
ditions and possibilities revealed that while many products 
could not compete internationally, on the basis of price, 
design or other standards, other products could. This led 
to the adoption of incentives and institutional supports 
which encouraged exports of the competitive products. (114, 
p. 4) 

2/ The data should include information on income per capita, 
income per active person in agriculture, income per farm or 
income per family, as well as physical output per perban, 
farm and family. (115, p. 78) 
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Variations in the agricultural system should be described
 
and analyzed. For example, the agricultural system in an under
developed country may differ markedly for domestic, in contrast
 
to export, crops; for small, in contrast to larger, farmers; for
 
traditional, in contrast tn non-traditional, crops; or for crops,
 
in contrast to livestock. The terms of trade between agricultural
 
and non-agricuitural commodities; between agricultural commodities
 
and means of production; ;nd between production for domestic con
sumption and exports, should be discussed. (115, p. 78)
 

Attention should be given to major bottlenecks and other im
portant problens which limit efficient agricultural production.l/
 
Since niarketing inefficiencies often play a crucial role in con
straining growth in production, the way the marketing system
 
functions should be examined with special care. Consideration
 
should also be given to the relative importance of demand and sup
ply factors for determining future growth of the sector, including
 
the question of whether growth is irhibited by limited output or
 
inadequate demand. If there is much urban migration thought
 
should be given to how increased urban demand can be met through
 
commercial channels from domestic production; and if there are
 
technical or economic impediments to this, how they might be
 
mitigated or eliminated.
 

While some resources, like climate, must be taken as given,
 
others like the amount of water available for irrigation, can
 
vary over time. Feasible alternatives for developing the agri
cultural sector through increasiig the r source base or other
wise, should be explored. Possibilities for using water more
 
efficiently, raising labor productivity and increasing yields by
 
the introduction of new techniques or otherwise should be evalu
ated. The relative merits of diversification, improvement and
 
expansion of traditional exports, and production for import sub
stitution should be assessed, including the probable effort and
 
cost required for each proposed alternative. As already indicated,
 
it is desirable to classify possibilities for removing constraints
 
and improving potentialities under three headings: (1) those
 
about which something can be done in the short-term; (2) th.se
 
which require a longer period before change can be expected to
 
occur; and (3) those about which little can be done in the fore
seeable future.
 

For the purposes of development, it is also important to
 
understand farmers' attitudes toward change and innovation.2/
 
Answers are needed to questions which cast light on farmers'
 

1/ 	 For example, in Guyana, the low rate at which the agricul
tural sector had been growing was found to be due to high
 
production costs, low yields per unit of land, small size of
 
holdings, poor services and inadequate institutional arrange
ments.
 

2/ 	 If the poorest farmers have a different attitude than the
 
richer ones, a distinction should be made between the atti-

Ludes of the two groups.
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attitudes. 
 For example, do producers appear to respond to:
economic incentives? 
 noneconomic incentives? 
 approval of
authority and, 
if so, is the authority a public official 
or
private individual (traditional or other kinds 
of "opinion
leader")? Or do 
the producers' responses 
reveal a desire for
status or prestige? Do producers respond to appeals 
to religious motivation, or the "better" ways of long ago?
have pride Do they
in family or village? 
 Are tribal loyalties strong?
What kinds of stimuli for producing change are likely to
effective or, be ineven worse, do more 
harm than good? Is agricultural change best introduced by 
one or two 
leading farmers or
by a group (e.g., 
the tribe or village)?
 
Efforts should be made 
to 
learn from past experience. But
it should be borne in mind that what works well 
for stimulating
needed agricultural change in one 
country, region, subregion or
locality may not in another; what works well 
in the short-run
may not in the long-run; 
and what works well
technicians as long as outside
are 
present may prove to be ephemeral when they
leave, even temporarily.
 

The survey should therefore describe and evaluate successful and unsuccessful 
past attempts to introduce changes
cultural in agriand related practices in the 
areas of the country covered
by the 
survey. The description of the 
salient features of each
attempt and its 
assessment 

tail 

should be developed in sufficient deto provide a firm basis 
for conclusions (to be 
included in
the 
survey) concerning the best ways 
of stimulating desirable
changes in production, marketing and other practices in
cultural communities concerned. the agri-

Successful 
past attempts to
introduce change should be evaluated to 
determine the 
likelihood
that they could be repeated in other 
areas 
of the country. On
the basis of past experience, the assessment should also indicate
which existing social 
forms


innovation and which 
in each area are likely to support
are likely to undermine it. There are times
when innovation has 
a better chance of being accepted than 
at
other times. Farmers will accept at 
one
accept at another time. 

time what they will not
The assessment should 
therefore include
suggestions concerning Yhat is likely to be the best timing for
attempts to introduce innovations.I/ 
(90)
 

1/ Since the "right time" might refer to 
the time of the year
(e.g., when farmers are likely to 
have the time and money
to try something new) 
as 
well as the longer term, the assessment should consider this aspect as 
well. For example, the
best time of the year to try to introduce an improved variety
of seed 
is when the farmer is likely to be planning his next
planting; 
the worst time would probably be just after the
farmer has 
plcited the traditional 
seeds he has always used.
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Efforts should be made to identify the specific strengths

(resources) in each region and to make constructive suggestions

for building upon them. In this connection, it should be borne
 
in mind that what appears to be a weakness in one context may be
 
a strength in another. For example, disguised unemployment,

usually seen as a weakness, may be viewed as an opportunity to
 
increase output by making fuller use of underemployed manpower.
 

E. The Role of Agro-Industry
 

During the taking of the inventory of agricultural resources,

the discussion of agriculture's role in the economy or, likely,
most 

the discussion of the present state and potentialities of agricul
ture, those conducting the stocktaking and diagnostic survey prob
ably will touch on agro-industry as it affects agricultural and
 
rural development. But the subject of agro-industry is so impor
tant that it deserves a special section in the survey. This is
 
so because agro-industry may stimulate the expansion of agricul
tural production, provide employment and 
raise rural levels of
 
living; and conversely, a lack of processing or other agro-indus
try may impose constraints on a country's agricultural development.

Indeed, agro-industry can spell the difference between rural de
velopment and stagnation. In two otherwise similarly endowed
 
rural areas, one may develop much faster than the other if the
 
former establishes the right number and kind of agro-industries

and the second does not.l/
 

The survey should include a description of existing agro
industries, by types. The major kinds of agricultural inputs,

rural consumer goods produced or agricultural commodities pro
cessed should be listed, as well as the quantities of commodities
 
produced or processed. The description should indicate the char
acter of existing agro-industries, the extent to which production

is in cottage industries and/or separate plants and whether plants
 
are power driven. For each major agro-industrial branch, the
 
description should 
cover the general extent to which labor-inten
sive and capital-using techniques are employed.
 

1/ S.R. Sen gives a good example of this in discussing eastern
 
Punjab and eastern Uttar Pradesh (U.P.). He attributed the
 
more rapid development of eastern Punjab to the establishment
 
of a much larger variety of medium and small power-driven

agro-industries there than in eastern U.P. 
and the much
 
stronger urge for a higher standard of living among farmers
 
in eastern Punjab than in eastern U.P. (116, pp. 11-12) Of
 
course, the stronger desire for a high standard of living
 
among the farmers of eastern Punjab than among those in eastern
 
U.P. may help account for the establishment of the greater

number of agro-industries in eastern Punjab than in eastern
 
U.P. Mr. Sen also cited the Kaira district of the Indian
 
State of Gujarat as another area which prospered as a result
 
of the establishment of small ancillary industries. (116,
 
p. 12)
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The dispersion of the industries in rural and urban areas
 
should be indicated, as well as the size of plants. The number
 
of persons employed in each of the major branches of agro-industry
 
should be listed, as wel as the extent to which aqro-industries

draw workers from farm communities. The extent to which agro
industry is financed by farmers, private entrepreneurs or the
 
public sector should be described, as well as the extent to which
 
major agro-industrial branches are integrated with agriculture.
 

The major problems confronting the most important branches
 
of agro-industry should be discussed, including, for example,

lack of adequate credit, power or transport facilities; need
 
for technical information or advice for improving product design

and marketing; competition from products of larger-scale, urban
based, or foreign indu try.
 

The survey should consider the possibilities for establish
ing small- and medium-scale agro-industries and the pre-requisite
for this. In particular, the survey should examine the possibility

that the lack of adequate agro-industry might be a bottleneck tu
 
further agricultural develoerment. It should indicate whether
 
existing producer cooperatives or other organizations are equipped
 
to set up and operate agro-industries or whether new organizations
 
are likely to be needed to stimulate agro-industry. (20, p. 54)

It should also indicate whether there appears to be scope for
 
joint ventures between farmers and private investors and indicate
 
how such joint ventures might be organized and financed./
 

Where relevant, the description should indicate the role
 
which trade associations play in coordinating and otherwise in
fluencing agro-industries and the impact of these activities on
 
the agricultural sector. Finally, the survey should indicate what
 
public policies and programs might be set up to promote agro
industry and the extent to which the private investors, farmers
 
and the public sector might cooperate to maximum advantage in
 
rural-based agro-industry.
 

1/ PROLACSA, a joint enterprise of Nestle and Nicaraguan dairy
 
farmers, is an example of the type of venture which might

be considered. PROLACSA was initiated in 1969 to open up

profitable outlets for additional milk produced by benefi
ciaries of a loan from the Inter-American Development Bank
 
(IDB). The milk is used to produce powdered milk for the
 
Central American Common Market countries. The IDB loan
 
provided funds for the plant's equipment as well as an
 
access road to the plant. Nestl6 pr-ovides knowhow at the
 
farm and plant levels and is the sales agent for the plant's
 
output. (117, p. 11)
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F. Projecting Demand for, and Supply of, Agricultural Products
 

The fifth elenent in a stocktaking and diagnostic survey,
 
the projection of demand for, and supply of, agricultural prod
ucts 	involves the use of methodological techniques of some com
plexity. Some of these techniques are still evolving. Annex B
 
contains a resume of the present state of the art, its rationale
 
and some of its deficiencies. The resume is intended to provide
 
benchmarks for agricultural planners who wish to use the tech
niques given in the references referred 
the difference between projections and 
relationship between the two, are consi

to. 
targets, 
dered. 

At this point, only 
as well as the 

1. Projections versus Targets 

Production targets for agriculture may be set in any one of 
several ways. They may be fixed on the basis of more or less 
detailed field surveys, extrapolation of past production data, 
estimates of future demand based on a specific nutritional 
standard,l/ estimates of the level of agricultur.al production 
required fo achieve aggregative targets in a national or regional 
development plan, or essentially arbitrary on subjective grounds. 
But it is generally agreed that the preferred Wdy of arriving at 
production targets for an agricultural development ,.rogram is to 
base them on estimates of future levels of consumption for agri
cultural commodities. 

This is so despite the fact that accurate projections of con
sumption depend on good statistics which are often scarce. Even
 
when 	statistics are not completely reliable, it is generally be
lieved that in the hands of a competent technician, margins of
 
error may be kept within permissible working limits.2/ Permissible
 
margins or error are most likely for projections of domestic de
mand, especially at low income levels, and For short periods up 
to about five years. It is less likely to be true of demand pro
jections at higher income levels, or for longer periods; for
 
foreign demand, or in situations where unusually great economic
 
or political instability prevail. (28, p. 1174; 156, p. 6)
 

1_/ 	 E.g., in Bolivia's Plan for 1962-71, demand for foodstuffs,
 
as well as production targets, was determ.ned on the basis
 
of estimates made by Bolivia's Ministry of Health of the "min
imum recommendable diet according to age, sex and occupation."
 
(118, p. 73) Nutritional norms have also been used in Ghana
 
and Madagascar in setting output targets. (29, p. 19)
 

2/ 	 There are those, however, who disagree. For example, D.G.
 
Johnson does "not believe that projections that can now be
 
made 	possess the necessary degree of accuracy to make it
 
feasible to rely upon detailed planning procedures...." (28,
 
p. 1177)
 

http:agricultur.al
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Production and supply projections, whether of individual
 
products or of aggregates, are more subject to uncertainty than
demand projections. The effect of 
some uncertainties may be mitigated, but it is generally impossible in the present state

the art to make supply projections with the accuracy 

of
 
of those made


for demand. Nevertheless, supply 
as well as demand projections
are 
generally recommended for plans for agriculture since practicable output targets must take account of the kind and amount
of agricultural commodities which 
can be produced with available
 
resources.
 

If the targets in an agricultural plan are to be chosen for
their economic, political and social viahiliLy, they should be
selected only after alternative projections have been made and
evaluated to reveal 
the feasible possibilities for action.l/

Since each projection embodies its 
own assumptions, comparisons
may be made of the economic effects of 
the varying, sometimes complementary, sometimes conflicting, assumptions on which each projection is based, thereby determining ,he most economic 
or otherwise most acceptable variant. Projections thus serve as a valuable

tool in target-setting and 
are in fact a first step in setting
 
targets.
 

So closely allied are the procedures by which projections are
prepared and targets 
are set that they can be considered to be parts
of one procedure. Yet projections and targets are conceptually and
operationally two distinctly different things. 
 Projecties are
quantified forecasts of 
the likely response of a multitude of pro-ducers and consumers, to assumed government policies and events,
without any attempt to affect the response which is being forecast.

In contrast, targets 
are a specific prescription for the future
which require the adoption of specific policies and 
measures for
 
their achievement.2/
 

Targets may be based on projections, but they need not be 
the
 same as any projection. (149, p. 273) Projections are useful for
taking the spectrum of possible options into account without
 

I/ 
 For example, separate demand projections may be made with

demographic assumptions at high, medium and low levels; or
 one set of supply projections may be made with optimistic

assumptions and another with pessimistic assumptions. See,

for example, 157, p. 274.
 

2/ 	 It is possible and it may be desirable to include with each

original projection an indication of the actions required 
to
realize them, but this differs from the adoption of specific

policies and measures to achieve the projection selected 
as
 
a target.
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resolving which projection is to be selected as an output target

until the different projections have been completed and compared.

Conceptually, therefore, projections constitute a way of exploring

different variants before one projection (which may be an amalgam

of two or more of the original projections) is selected as a pro
gram 	target. Thus, the target is a result arrived at after a
 
variety of projections have been considered. It follows, there
fore, that operationally, the preparation of projections precedes

the setting of targets, although in the process of setting tar
gets 	it may be necessary to amend or supplement projections pre
pared earlier. (158, p. 527)
 

The projection of demand does 
not imply freedom of consumer
 
choice or the allocation of resources through the market. 
A gov
ernment may wish to stimulate the consumption of some commodities
 
or 
bring about a reduction in the consumption of others. It would
 
then set targets in the plan to produce a different pattern of
 
consumption or 
output than what would have materialized if con
sumers had followed their own inclinations. Even so, it is de
sirable to project what consumers themselves want, partly to
 
avoid waste of resources to produce what is unwanted, and partly

to determine the extent to which intervention is needed to decrease
 
or increase demand to 
conform with development objectives. (125,
 
p. 40) 

G. Informational Gaps
 

The preceding discussion about the content of stocktaking and
 
diagnostic survey has occasionally touched upon the scarcity of
 
reliable data. But for the sake of simplicity, the discussion gen
erally assumed that the required data were available. In fact,

however, great gaps in the information needed to carry out a stock
taking and diagnostic survey, 
as well as a plan for the agricul
tural sector, surely will as 	 In
be exposed a survey proceeds. 

many countries, even the most basic data required for planning does
 
not exist.l/ In the sixth and 
last 	step of the survey, therefore,

it is essential to collect and list in an organized way the in
formational gaps revealed as a stocktaking and diagnostic survey

proceeds.
 

While the conceptual framework for analyzing agriculture in

developing countries is reasonably satisfactory, the great deficiency

is in the scarcity of reliable empirical evidence. (13, p. 54)

As a result, one of the most serious impediments to consistent plan

formulation and implementation is the lack of data. (146, p. 51)
 

1/ 	 The New York Times for June 24, 1972 states that, "Indonesia,
 
for example, was for decades 
a land of about 3,000 islands -
until aerial photographers counted 13,667 of them a few
 
years ago. What's on them, however, is another question.

Last 	year, an exasperated...jounalist from Singapore cabled
 
his newspaper a report that began: 'Indonesia is a land
 
of incredible statistics, most of which are simply 
not
 
available.'"
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In many countries, the only production data with much reliability
 
involve major export commodities and those which are commercially
 
produced. Censuses of agriculture are recent innovations. They
 
are hampered by lack of maps, by small and irregular fields in
 
which crops are often grown, by the prevalence of mixed and suc
cessive cropping, by widespread subsistence production, and by
 
the illiteracy of the producers from whom data must be obtained.
 
(131, p. 329) It also takes a long time to obtain, assemble and
 
check data from the large number of farms found in many countries.
 
(4, p. 108)
 

In most developing countries, the list of informational
 
lacunae is likely to be long. Much of the basic data is likely
 
to be little more than guesswork.l/ What is available is often
 
of questionable reliability. Attempts to compare data often rest
 
on extremely weak foundations. The national income accounts, none
 
too precise for most sectors, are likely to be least accurate for
 
the agricultural sector, sometimes under-estimating, sometimes
 
over-estimating output.2/
 

To obtain the value added in agricultural production, it is
 
necessary to know output quantities, prices ootained by farmers,
 
paid out costs of raw materials and intermediate goods, non-paid
 
out costs (e.g., for seed and wastage), and depreciation allowances.
 
None of these data is generally available in developing countries.
 
(34, pp. 21-22) In the Near East, for example, only four countries
 

1/ 	 In Ceylon, the Food and Agriculture Organization of the United
 
Nations reported that for many crops and for animal husbandry
 
as a whole, the statistics "could be called pure guesses."
 
(157, p. 271) In Iran, also, a planning specialist reported
 
that many of the data used in agricultural planning "were
 
no more than informed guesses." (30, pp. 13-14)
 

2/ This is true in almost all underdeveloped countries. But most
 
of these countries try to use what national accounts data
 
are available. Not so in the Somali Republic, where the
 
First Plan stated that "The methodology of planning for the
 
Somali Republic does not follow the usual pattern based on
 
the gross national product (GNP) approach, for the simple rea
son that information about GNP is not available." The Plan
 
then went on to say that other data were either not available
 
or, if available, unreliable and incomplete. This was true of
 
population, birth and death rates, labor force, immigration
 
and emigration, employment and unemployment, areas under dif
ferent crops, agricultural production, yields for various
 
crops, agricultural holdings, livestock production and trade,
 
forestry and fisheries, etc. (159, pp. 16-17; 160, p. 25)

The lack of data may be especially great in the Somali Republic,
 
but there are many developing countries where the size and
 
structure of the a'ricultural population are not known with
 
precision, let alone the structure of land holdings, the
 
total acreage and yield of individual c.rops, or the number and
 
yield of the main classes of livestock. (14, p. 582)
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were publishing details of their agricultural GDP in 1968. This
 
contrasted with eight countries in the area which were publishing
 
details of their industrial GDP at the time. (148, p. 2) In
 
Pakistan, "the immense void of farm level and other micro data"
 
was found to limit effective planning. (161, p. 29) This is
 
true for many other undeveloped countries.l/
 

Inventories of agricultural resources are hard to carry out
 
in the absence of reliable statistics on natural resources (especially
 
water supply), capital inputs (especially working capital), in
stitutional facilities (especially as regards their limitations),
 
and-human resources (especially the extent of their under-employment).
 
Determining prices of agricultural products in poor countries is
 
extremely difficult because of price variations in time and place.
 
Projections of final demand are usually based on shaky statistics.
 
In many countries, income elasticities are unavailable, so that
 
expected increases in demand have to be estimated arbitrarily.
 
There often are few dependable statistics on the quantities of
 
foodstuffs being produced for commercial sale, which makes it
 
difficult to relate output to capacity. The lack of good informa
tion about area yields for each major crop, (161, p. 29) inputs,
 
rainfall and prices, makes it difficult to forecast production;
 
and the paucity of reliable data on subsistence foods and stocks
 
makes it difficult if not impossible to forecast supply.
 

Basic economic data for intelligent planning for forestry are
 
often lacking in developing countries. (162, p. 158) The planning
 
of fisheries development presents special diffi-uities, in partic
ular because nf the lack of knowledge about the size, mobility and
 
reproducibility of the resource base. (2, p. 130)
 

In these circumstances, margins of error in the available
 
data are often so large that projections based on them appear to
 
be of doubtful value. Yet, if agricultural planning were to wait
 
on perfection of the data, it could not begin for many years in.
 
most less developed countries. It is preferable to initiate the
 
planning process as soon as possible by assembling the information
 
available and using it with judgment and appropriate qualifications
 
to make the best possible decisions. (112, p. 2)
 

However, the more complex and detailed a plan, the more in
formation is needed. For this reason, it may be desirable at
 
early stages of development, when data are scarce and unreliable,
 
to begin the planning process with a simple plan which is largely
 
confined to the provision of basic inputs and the creation of key
 

1/ 	 For example, the Organization of American States has reported
 
that information on agricultural capital and other aspects
 
is fragmentary or wDolly lacking in most Latin American
 
countries. (104, p. 122) In the Near East, the shortage
 
of statistical data has limited the formulation and implemen
tation of agricultural d.velopment plans. (99, pp. 250-251)
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institutions. (127, 
pp. 379-80) As information improves, plans
gradually can 
be made more complex. 
 (22, p. 6) By avoiding the
formulation of plans which 
are too elaborate for the available
data to support, planner-
 can produce reallstic plans quickly.
 
Those who conduct the stocktaking and diagnostic survey are
in good position to evaluate the extent 
to which data 
ara available for plan formulation. 
 They should, therefore, consider this
as part of 
their task, and include recommendations concerning
the complexity of the planning which the data permit.
 

Many gaps 
in the data will be exposed during the conduct
of the stockbuilding and diagnostic survey; 
others will be revealed during later stages 
of the planning process. 
 As part of
the planning process, a multi-annual research and studies program
should be devised with a view toward filling the most 
important
informational 
gaps in accordance with 
an appropriate set 
of
priorities and 
a suitable timetable.l/
 

H. 
 If the Survey Team Comes from Outside the Country
 

The extended and detailed discussion about the character
and composition of the stocktaking and diagnostic survey should
make clear that 
it is a vital part of the planning procLss for
the agricultural sector. 
 It is no exaggeration to 
say that the
rest of the planning process will 
depend in large measure on the
results produced by the survey. 
 If all possible soarces 
of data
have been thoroughly combed and 
the available data assembled and
analyzed in ways which provide planners with clearly defined
issues and alternative ways of dealing with them, the 
rest of
the planning process will 
be greatly facilitated.
 

It is therefore imperative that those who make the survey
be provided with carefully worked-out terms of reference for the
conduct of the survey which embody precisely what is wanted and
what is not. Annex C contains an example of such 
terms of reference. It needs to be stressed, however, that the terms 
of referernce for 
each country must be specifically tailored to 
its own
condition, and 
development objectives.

bound to vary with 

For terms of reference are
a country's stage of development, type of agriculture, emphasis given 
to each agricultural subsector, and most
important, whether the primary development objective is growth in
national output and 
incomes or, alternatively, equalization of
regional or 
income disparities.
 

The number of members of the 
survey team and the expertise
required will 
also vary from one 
country to another, depending on
the nature of the agricultural sector, the 
size of the country, and
the complexity of the problems likely to be encountered. In the
 

1/ The 
nature of the research and studies program is discussed
 
at a later point.
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terms of reference in Annex C, a total of 17 team members is en
visaged (including the Head of the Team and the Team's Secretary),

but the number might be larger or smaller for a specific country.
 

Since it is essential that the nature of the problems likely

to be encountered, and their level of complexity, be adequately

gauged before a survey team is assembled, it is desirable to have
 
one or ttbo specialists (including the one who will lead the 
team)
 
carry out a preliminary inspection trip in the country concerned
 
to determine the nature and 
scope of the problems required in the
 
agricultural sector. 
 Such a trip, of about two weeks' duration,
 
can do a lot to prepare the way for a survey team. Among other
 
things, those who make the preliminary trip can determine the number
 
and kind of experts which will be required, the likely duration of
 
the survey team's stay in the field, and the availability of infor
mation about agriculture.
 

In this connection, and on the basis of the findings of this
 
preliminary inspection trip, a request for information required by

the survey team should be prepared as soon as possible after the
 
trip and forwarded for action to the appropriate official of the
 
country concerned. The request, which should be prepared with con
siderable care, should ask that the materials to be collected for
 
the survey team be ready at least two weeks before the survey team
 
is scheduled to begin work. Annex D contains 
a hypothetical re
quest for information. As in the case of the terms of reference,

the content of the request for information will depend on the nature
 
of the agricultural sector in the country concerned and 
the scope

of the contemplated survey. A member of the survey tear 
snould be

assigned to the place where the information is being assembled to
 
inspect it at least two weeks before the 
survey tearn begins work,

and to ask officials concerned to fill informational gaps as quickly
 
as possible.
 

When a survey team has been assembled, and before it leaves
 
for the field, briefings for its members should be conducted for
 
at least one week, during which ceam members should try to familiar
ize themselves with the country and its problems, the objectives

of the survey; the functions of each team member; his her
or 

responsibilities and timetables; administrative, reporting and
 
consultation arrangements; etc. If this is done, the team will 
be
 
prepared to begin work in the field at the appointed time with
 
little waste of effort and time. Thereafter, weekly meetings

should be 
held in the field and, to the extent possible, each team
 
member should report orally on the progress of his work, problems

encountered, successful practices employed to 
achieve results, etc.

In this way, each team member will be kept informed about the work
 
of his colleagues and learn from their experience. The weekly
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team meetings should be supplemented with meetings between the
 
team head or his deputy and a team memberwhere it appears that
the team member is in need of guidance or other assistance.l/
 

The choice of a proper head for the 
survey team should be

given considerable thought. Ideally, the one chosen should com
bine technical, managerial, and leadership abilities with tact

and the ability to obtain the cooperation of government officials
 
and others whose acceptance of the team is essential its
to success.
 
It is rarely possible, in practice, to find owe individual with

all the required talents. Even if one can be found, he can hardly

be expected to find the time required to do all the things which
 
must be 
done. if the survey team is to function satisfactorily.
 

Because of the difficulty of finding a head of a team with

all the needed qualifications and 
in the light of the pressures

which a team head is likely to undergo, consideration should be

given to dividing leadership responsibilities between the team

head, 
a deputy head and, if need be, others. Experience shows
 
that it often is desirable for the head of 
the team to concentrate
 
on policy and the team's relationships with government officials
 
and others to whom the team must look for information and accep
tance, and for the deputy head to concentrate on the team's ad
ministrative tasks and the direct supervision of the team members'

work. The actual division of functions between the head and his
 
deputy will depend on the training and predilections of the head
 
of the team. But the point to 
remember is that, depending on
the head's training and disposition (e.g., is he primarily a
 
technician or does strength
his 	 lie in diplomacy?), he must be

supported by a deputy head others
or on the team to the extent re
quired to insure that the team's 
outside relationships, policy

formation and technical work each receive the attention required

for efficient operations.
 

I. The Survey as an Institutionalizing Medium
 

The stocktaking and diagnostic survey must be 
seen 	as more
 
than 	an exercise in gathering and analyzing data, 
important though

this 	is for planning for the sector. 
 When 	properly organized and
 
conducted, the survey can 
also 	become a means of promoting the

institutionalization of improved organization 
and management of

the agricultural sector. Specifically, the survey should be 
con
sidered as a vehicle for (a) on-the-job training and (b) establishing
 

l/ 	 By these means, each team member will know at all time: what
 
is expected of him and the heads of the team will know what
 
each 	team member is doing. Where such regular meetings are
 
not held, a team member may find, as ':; who spoke about his
 
experience to 
the writer found, that he "worked for four
 
weeks on a team before finding out what the head of the team
 
wanted done."
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(an) effective agricultural planning unit(s). 
 These ends may be
achieved by the assignment to
either are or will 
the survey team of individuals who
become senior staff members of
tural planning unit(s). (an) agricul-
ThesE individuals
from beginning to should participate
end 
in the soirvey, including its dezign. 
 While
the survey is being conducted, the members of
they are the survey team [if
not the same as 
the senior staff of the existing or to,be-established agricultural planning unit(s)],
members of the should train the
senior staff (-to-be) in the techniques of data
collection, collation and analysis, and make certain that they
are involved in all 
aspects of the survey.
staff Indeed, the senior
(-to-be) should participate as
cussions'concerning all 

full team members in disproblems encountered in carrying out
survey. the
If this is done, they should be in an excellent position
after the survey's completion to carry on
activities in the agricultural the continuing planning
sector. 
 If the main body of the
survey team is composed of other than the senior staff (-to-be),
one or two should stay on 
for a year or tw3
completion to help the 
after the survey's
staff of the agricultural planning unit(s)
convert the date 
in the stocktaking and diagnostic survey into
on-going agricultural plan
an 

and to organize and
cultural planning unit(s) 
put the agri

on 
a sound footing.
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VII. SETTING TARGETS AND ALLOCATING RESOURCES
 

A. Introduction
 

result which the planning process is
An objective is the end 

That is why clearly defined objectives
designed to achieve. 


than one, of course, just as there 	may be ob
(there may be more 


as well as outputs) are essential to good
jectives, for inputs 

planning. If the objectives are ambiguous, contradictory or
 

otherwise subject to being misunderstood, they provide inadequate
 

guidelines for planners, with the likely consequence that the plan

produce a plan which charts an uncertain course.
ning process will 


But even when an objective is clear beyond doubt, it is un
determine
likely to be stated in sufficiently concrete terms to 


enough resources to achieve the objective in
whether there are 

to be allocated to
 a substantial way, permit available resources 


progress
measure in reasonably precise terms
achieve this, and 

When the objective of an
toward realization of the objective. 


increase production, reduce
agricultural development plan is to 

raise the level of incomes of poor 	farmers, the


unemployment or 

meant but how much. To answer
question is not so much what is 


this question requires the setting 	of numerical targets. By
 
the via

restating objectives as quantities, targets permit () 

tested against the availability
bility ot the objectives to be 


resources for achieving
of resources, (2) precise earmarking of 
 indi
objectives, and (3) establishment of suitable criteria or 


with which plan objectives are
 
cators to measure the success 

being achieved.
 

in the form of targets
But the quantification of objectives 

for planning beyond these advantages because it
 has importance 


requires those who set the targets 	to choose from among available
 
relative priorities and size
 

alternatives the direction, scope, 

is ultimately a politIcal respon

of the development effort. This 

with the setting of objectives, it 	involves
 

sibility because, as 
 Consequently,

political and social, as well as economic choices. 


set by political authorities rather than by plan
targets must be 


Nor may the political authorities cede this obligation to
 ners. 

For only if the political authorities accept
the planners. 


responsibility for selecting targets which set the 
levels of the
 

hope that they will accept
reason to
development effort is there 

responsibility for adopting the strategies, pplicies and measures
 

attain plan targets. (120, p. 55
required to 


those who believe that planners should try "to

The're are 
 p. 2) But
to the political leadership. (155,


sell" their ideas 

must be approved by politicians be

even they concede that "plans 

fore being implemented, (and that) 	the political acceptability of
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a plan is...a prerequisite of any practical program." (155, p. 6)

Planners almost always have their preferences and they cannot be
 
expected to stifle them in pursuit of the chimera of value-free
 
planning. When their preferences are based on sound technical
 
grounds, they have every right to a hearing. 
 But when the pref
erences reflect their social and political views, it is hard to
 
see how they, as planners, can claim special prescience. They

must accept the reality that the social and political factors in
 
the planning process are prerogatives of the political leadership.
 

However, although planners must defer to 
political authorities
 
in setting targets, they have an important role to play in the pro
cess. 
 Since planning is designed, in considerable measure, to
 
alter prevailing economic forces as required to attain targets,

(120, p. 65) planners are able to furnish political authorities
 
with useful information about the economic consequences of setting

targets at different levels. Different targets usually require

different policies, investments and other actions, and planners

should -resent political authorities with a series of alternatives,

based oa projections or other estimates of current and future
 
situations, which allow the political authorities to 
weigh the
 
advantages and disadvantages of each alternative. Only by careful
 
consideration of the cost and other implications 
of each target, is
 
it possible to maKe a rational choice among them.
 

Targets are a way of getting specific about "who gets what"
 
in the development process, and this unavoidably affects people

differently. The political authorities are likely to 
know what
 
they consider desirable, but the planners have the techniques to
 
tell them whether what political authorities consider desirable is
 
feasible. The targets 
selected should balance the desirable with
 
the possible. In the end, therefore, planners must have a say

in the setting of targets if plans are to be implementable.
 

B. Targets vs. Projections
 

It is true, of course, as one publication put it, that
"success in reaching a target may mean 
that the target was too
 
low in relation to what might have been achieved with a more dy
namic policy...," (120, p. 55) experience indicates
but that what
 
is considered a "desirable" target is more likely to be higher,

not lower, that what is possible.l/ Unrealistically high targets
 

1/ This is most likely to be true of production targets. Under
stated targets are usually for inputs, e.g., fertilizer. It
 
sometimes happens that understated input targets and over
stated production targets exist side by side in a plan. 
 The
 
outcome is not difficult to foresee, even if the input tar
gets are fulfilled.
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are sometimes justified on the ground that high targets are needed
 
to inspire high levels of effort.l/ The difficulty is that when
 
a target is set unrealistically high, it may have the opposite

effect. Indeed, if a target is set so high that those who must
 
realize it consider it impossible to attain, it runs the risk
 
of being ignored. Then, it both Fails to inspire high levels
 
of effort and to guide planners in allocating resources or adopt
ing appropriate policies and measures 
to achieve the target. (120,
 
p. 65) 

In the longer run, unrealistically high targets raise the
 
possibility that success will not be recognized when it has been
 
achieved. If a reasonable production target calls For an average

increase of, say, three per cent per year, but the target is
 
fixed at five per cent, achievement of the three per cent increase
 
appears to be a failure rather than 
a success. One consequence

then might be that in seeking successes to emulate and build upon,

planners would pass over as a failure what was actually a success.
 

Despite the clear disadvantages of unrealistically high tar
gets, they are common in development 7lans. While increases in
 
agricultural production of four to five per cent annually are
 
widely considered to be respectable,2/ many developing countries
 
set much higher targets. For example, targets for annual increases
 
in agricultural output have been set by Iraq at 7.5 per cent; by

Bolivia at 6.3 per cent; by Burma at 6 per cent; and by Uganda,

Senegal, the Philippines, India and Madagascar from 5.3 to 5.9
 
per cent. (1, p. 56)
 

Nor has the situation been different in the socialized countries.
 
North Korea set an ambitious target for an annual increase of
 
13.2 	per cent in agricultural output in its Plan for 1961-67.
 
(1, p. 56) Albania's targets for the growth of gross agricultural
 
output in 1971-75 range from 8.5 to 9.2 per cent per annum, while
 
Rumania's agricultural output targets range from 6.3 8.3 per
to 


1/ 	 But political motives may also be behind the unduly high
 
targets, Thus, a former member of India's Planning Commission
 
has described how, at a meeting of the Commission, the Min
ister of Finance urged that high targets be set for the
 
Fifth Plan because they look good arid "even if it was known
 
in advance that they would not be fulfilled." The Minister
 
contended that there was no need to be squeamish about setting

high targets because, despite the fact that "few Plan targets

had ever been fulfilled in the pdst... this had not affected
 
the popularity or credibility of the government of the day."

(163, p. 2124)
 

2/ 	 Arthur Lewis puts it more strongly: "An annual rate of in
crease of 5 per cent (for agricultural growth) must...be re
garded as a remarkably high achievement, and claims in excess
 
of this must be treated with suspicion!" (165, p. 155)
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cent per annum. (164, p. 58) The U.S.S.R. and Mainland China
have,also been known to set unduly high agricultural targets.
 

In all the countries named, previous rates of increase were
substantially below the listed growth rates.]/ 
 There were, more
over, good reasons why a sudden upward spurt in the growth of

agricultural output was unlikely in most 
countries.2/
 

A pronounced difference between proposed and 
previous pro
duction can also be found in other developing countries. 

example, Afghanistan's Plan for 1967/68-1971/72 set 

For
 
a target in

crease of 16 per cent in agricultural production for the Plan

period, when the increase for the preceding five-year plan period
had amounted 'to only 1.6 
per cent; (168, p. 188) and Sri Lanka's

Plan 	for 1970-1976 calls for annual 
increases of 4.9 per cent in
 
agricultural output, when annual 
agricultural growth reached 
a
 
level of only 1.7 per cent in 1966-71. (166, p. 23) Iran's
 

1/ 	 Thus, Iraq's proposed growth 
rate 	of 7.5 per cent for 1965/66
1970/71 compared with a growth rate of only 1.8 per 
cent 	in
1961-66; Bolivia's proposed growth rate of 6.3 
per cent for
 
1962-71 compared with a growth rate of 4.6 per 
cent 	in 1961
66; Burma's proposed growth 
rate 	of 6 per cent for 1966/67
1969/70 compared with a growth 	 cent
rate 	of 0.7 per in 1961
66; Uganda's proposed growth rate of 5.3 per cent for 1966
71 compared with a growth 
rate 	of 2.2 per cent in 1961-66;

Senegal's proposed growth 
rate 	of 5.4 per cent for 1965/66
1968/69 compared with a growth rate of 2.0 per cent 
in 1961
66; the Philippines growth rate of 5.5 
per cent compared

with a growth rate of 3.2 per cent in 1961-66; India's pro
posed growth rate of 5.6 per cent compared with a growth rate
 
of -0.7 per cent in 1961-66; Madagascar's proposed growth 
rate
 
of 5.9 per cent in 1961-66 compared with a growth rate of
3.5 per cent in 1961-66; (166, pp. 23-24; 1, p. 56) 
Albania's
 
8.5 to 9.2 per cent growth rates for 1971-75 compare with a

growth rate 
of 5.2 per cent in 1961-65 over 1956-60 (data

for 1966-70 unavailable); and Rumania's 6.3 to 
8.3 per cent
 
growth rates compared with a growth rate of 4.2 per cent in
 
1966-70 over 1961-65. (164, p. 58)
 

2/ 	 The situation in Syria was not atypical. In that country,

only 9.9 per cent of the public allocations planned for agriculture in the Second Five-Year Plan for 1966-1970 had been
 
spent at the end of 1969. According to a United Nations 
re
port, "that so little was spent on agriculture in comparison

with what was allocated for it was said to 
be the result of
financial 
problems, multiplicity of decision-making centres
 
for some projects, lack of incentives, etc. The small amount

of money spent explained why in most cases, crop and livestock

production lagged far behind planned production goals."

(167, p. 9) The reasons given also explain why Syria's 6.7
 
per cent annual agricultural output target for 1966-70 
was
 
over-ambitious.
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agricultural growth target of 4.4 per cent per annum in the Fourth
 
Agricultural Plan for 1968-1972 also was substantially higher than
 
the annual rate of growth of 3.5 per cent in 1966-71. (166, p. 24)1/
 

Targets calling for excessively large increases in overall
 
agricultural output require excessively large increases in the out
put of individual crops. (169, p. 188) Thus, production of a
 
wide range of food crops in Sri Lanka would have to increase by
 
10-40 per cent annually from 1970 to 1976, in each case by per
centage growth points much higher than those achieved in the 1965
70 period, for the annual overall agricultural ,rowth target of
 
4.9 per cent to be achieved. In these circumstances, it is under
standable why many targets are never realized.
 

There is nothing inherently wrong in setting agricultural
 
targets at levels which are substantially higher than in the past,
 
provided appropriate steps are taken to insure the effort naeded
 
to achieve the targets. For example, when Israel's Five-Year Plan
 
for Agriculture called for an increase of 35 per cent in agricul
tural production during 1966/67-1970/71, the Plan indicated that
 
the production target would be achieved by greater mechanization
 
and increased productivity. To these ends, overall investment was
 
planned to increase to 725 million Israeli pounds, of which 183
 
million pounds were to be spent on stockfarning, 126 million pounds
 
on machinery, and 110 million pounds on irrigation projects. In
 
addition, policies and measures were to be adopted to bring about
 
an increase of 75 per cent in exports during the Plan period (Bank
 
for International Settlements, Press Review, No. 2LO, November
 
15, 1966). Who was to do what and when were spelled out and put

into effect. Small wonder then that the targets, although ambi
tious, were realized.
 

But few of those concerned in developing countries seem to
 
be adequately aware of the effort required to achieve targets in
cluded in agricultural plans. This is even true of India, whose
 
planners include some of the best-trained technicians to be found
 
anywhere. It is understandable that, in the early days of Indian
 
planning, inexperienced planners could increase the target for
 
agricultural growth in India's Second Five-Year Plan for 1956/57
1960/61 without providing for additional effort and inputs to
 
achieve the higher target; (49, p. 58) but it is hardur to under
stand how the annual target for agricultural growth in the Fourth
 
Five-Year Plan for 1966/67-1970/71 could have been fixed at 5.59
 
per cent, when in the ten years, 1952/53-1961/62, the compound
 
rate of growth in agriculture had been only 2.94 per cent, and few
 
new factors were visible ac the time the Fourth Plan was drafted
 
to warrant the assumption that the growth rate for agriculture
 

1/ The inflated character of the target became apparent when
 
figures, released for the Persian year between March 1969
 
and March 1970, revealed that agricultural growth had
 
actually slowed down that year to 1.7 per cent (The Financial
 
Times, October 20, 1970, p. 9).
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could be increased by 90 per cent during the 1966/67-1970/71
 
Plan period. The target fixed is even more difficult to under
stand when it is realized that the planners expected the rate of
 

a reagricultural growth to almost double virtually entirely as 

sult of increased productivity, when productivity had increased
 
by only 1.67 per cent during the preceding decade (B.M. Bhatia,
 
The Economic Ti; es, October 6, 1966). In Sri Lanka, the planners
 
seem to have assumed that increases in the output of various
 
crops, ranging to 40 per cent, would somehow occur between 1970
1976 without provision of additional extension services, credit,
 
seed and fertilizer supplies, improved marketing, price and other
 
supports and in the face of an acute lack of financial resources
 
to support the ambitious capital investment program included in
 
the Plan. By assuming the existence of what was lacking, the
 
planners were in fact assuming away the problems which had to
 
be faced before agricultural targets could be realized.
 

When a government or planners fail to adopt adequate measures
 
and provide support services and other means required to achieve
 
targets, it is in effect relegating the targets to the level of
 
projections. No measures or special means need be employed in
 
dealing with a projection, since it is merely an estimate of what
 
will happen under given assumptions about the behavior of pro
duce'rs, businessmen, consumers, governments or combinations of
 
these, within a given economic, social and political framework and
 
time horizon. And while a projection may be converted into a tar
get by adopting appropriate policies and other means to insure
 
its realization, what is called a target is, in fact, no more
 
than a projection if palpably inadequate provision is made for
 
its fulfillment. I/ Consequently, although planners are supposed
 
"in theory to distinguish meticulously between projection and
 
targets," (170, p. 78) in practice they often do not. The test
 
of a target is whether adequate means are provided for its attain
ment. To the extent that the means are inadequate for this pur
pose, the "target" is really no more than a projection.
 

The need to provide appropriate means for achieving targets
 
is all the more important where, as in mixed-economy countries,
 
plan targets are only guidelines or indicative of government in
tentions rather than orders whose violation may invoke legal or
 
other sanctions. In the classic version of the Soviet planning
 
model, there was no need to stress that targets were more than
 
projections, since the system of bajances employed in the planning
 
process was a conscious atte'ipt to insure that a sufficient amount
 
of needed inputs would be made available to achieve output targets.
 

1/ 	 There is only one possible exception to this rule: long-tcrm
 
(perspective), as distinguished from medium-term and short
term, plan targets (like objectives) may be used more as in
dicators of future trends than as operational devices. (4,
 
p. 111) Nevertheless, even in the case if long-term targets,
 
it is desirable to indicate what supporting means will be re
quired to achieve the targets.
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To the extent that planners were successful in balancing inputs
 
and outputs, it is fair to say that output targets in the Soviet
 
planning system met the test of a target enunciated in the pre
ceding paragraph.l/
 

But in the planning regimes of the mixed-economy countries,
 
command production targets, supported by commanded supplies of in
puts which planners have estimated to be necessary to 3ttain pro
duction targets, are virtually unknown. In these countries, there
fore, governments need to make special efforts to insure that inputs
 
-- be they physical, financial, policy or other -- are made avail
able at appropriate times and in amounts. combinations and loca
tions calculated to attain plan targets; and "it is important
 
to be reasonably sure that the tasks are physically and organiza
tionally feasible of attainment." (47, p. 203)2/
 

C. The Kind and Number of Targets
 

Planning specialists have varying views about the kind and
 
number of targets which should be included in an agricultural plan.
 
Those at one extreme contend that "it is i iportant that the plan
 
contain specific targets for each of the activities designed to
 
affect agricultural output..."; (171, p. 31) those at the other
 
extreme, hold that for mixed-economy countries which piArticipate
 
in international trade (and hence can import agricultural commodities
 
they do not produce domestically), agricultural productivity tar
gets are more useful than output targets. As one exponent of this
 

1/ 	 Not that the planners always succeed. For example, in the
 
U.S.S.R.'s Eighth Five-Year Plan (for 1966-70), new irrigated
 
land fell short of the Plan target by 35 per cent; for land
 
reclaimed by drainage, by 37 per cent; for tractors, harvesters
 
and fertilizers, by 15 to 20 per cent; and for overall in
vestment in agriculture, by 18 per cent (Economic and Political
 
Weekly, Vol. 8, 22 December 1973, p. 2269)
 

2/ 	 It should go without saying that this requirement is not ful
filled when a level of inputs is assumed which is unlikely to
 
be forthcoming. India's Fourth Plan furnishes &n example.
 
Against a shortfall of 50 per cent from the comparatively
 
modest chemical fertilizer targets of the Third Five-Year Plan
 
pericd, the Planning Commission assumed the availability of a
 
300 per cent increase in chemical fertilizer in the Fourth
 
Five-Year Plan period without indicating how the additional
 
fertilizer was to be obLained. Similar optimism prevailed
 
for green manures, with a 300 per cent increase in the Fourth
 
Plan period after a 50 per cent shortfall in the Third Plan
 
Period (B.M. Bhatia, The Economic Times, October 6, 1966).
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point of view says: "So long as agricultural productivity goes
 
on improving, it does not matter very much from the point of view
 
of development how the crop pattern behaves so long as adjustments
 
are possible through trade." (109, p. 17) Other specialists have
 
other views. Thus, Arthur Lewis states flatly that "Most of the
 
targets for commodity output are not to be taken seriously; what
 
matters is the level of total investment and output..."; (165,
 
p. 273) while P.M. Smallfield contends that targets may not "be
 
necessary or desirable where a general increase in production can
 
be encouraged by promoting technological advances and such inputs
 
as fertilizers and better equipment." (9, p. 56)
 

However, if the targets included in agricultural plans are
 
an indication, most planners prefer to set targets for many, if
 
not all, "activities designed to affect agricultural output."
 
(171, p. 31) Thus, Pakistan, (173, p. 127) Maddgascar, Tanzania,

Tunisia and Egypt have set targets in their plans for reducing the
 
share of agriculture in the national output. (29, p. 8) While
 
Egypt, (174, p. 65) Syria, and Taiwan (175, p. 40) have had plan
 
targets for increasing agricultural employment, Pakistan, (173,
 
p. 127) the U.S.S.R., (176, p. 149) and Japan (81, p. 74) have had
 
targets for reducing the number of persons working in agriculture
 
and increasing productivity.
 

Nicaragua set targets in its 1965-69 Plan for *lowering the
 
death rate of calves and reducing the age at which cattle were
 
slaughtered. (177, p. 170) A host of input targets have been set
 
in many plans, from Kenya's targets of gross, capital formation in
 
agriculture, livestock ard fisheries, (178, p. 114) to the Republic

of China's target for the construction of forest access roads.
 
(175, pp. 40-125)
 

ranzania has had a target for increasing the number of cooper
atives and the percentage of cattle to be marketed through them. 
(29, p. 31) Spain set targets for the number of tractors to be
 
put into service and the gross registered tonnage which its fishing

fleet would attain; (179, pp. 54, 58) so has the Republic of China.
 
(175, pp. 40-125) Many countries have hag targets for inputs of
 
fertilizers, pesticides, newly irrigated lands and new areas to
 
be settled; (179, p. 54; 179, pp. 56-57; 175, pp. 40-125; and 178,
 
p. 108) and Malaysia has set targets for new rubber plantings.

(95, p. 62) South Korea (180, p. 63) and Kenya (173, p. 95) have
 
had targets for exports of various agricultural commodities, while
 
Israel has had both export and import targets, among many others.
 
(101, pp. 355-363) Of course, other countries have had similar
 
and still other targets; and specialists have suggested yet other
 
targets as appropriate.l/
 

I/ For example, the UN's Committee for Development Planning has
 
suggested that targets might be fixed for new areas brought
 
under cultivation, yield increases on existing areas, acreage

to which new and improved seed were applied, price ratios be
tween outputs and inputs by major crop, acreage on which
 
land reform was to be carried out, agricultural research
 
and experimentation, and control of pests, weeds and animal
 
diseases. (171, p. 31)
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Production targets have been set in virtually every plan in
 
various degrees of aggregation. Thus, while many countries have
 
set targets for the output of individual crops, some have set
 
them for groups of crops (e.g., cereals, vegetables or fruits),

for subsectors (e.g., field crops, animal products, forest prod
ucts or fish), or for the entire agricultural sector. Targets

have been set in physical terms; in terms of value, usually in
 
constant prices; or as production indexes (sometimes subdivided
 
into subindexes for domestic consumption and export).
 

Not all the targets in a plan are likely to be of equal im
portance for the realization of the plan's objectives. Thus, a
 
target for the construction of a number o" farm buildings during
 
a plan period is less important than a target for increasing pro
duction of a major crop and could be dispensed with. Every plan

is likely to include targets which are not essential to the plan's

implementation. Since the greater the number of 
targets, the
 
greater the difficulty of fulfilling them, the more desirable it
 
is to reduce the number of targets to the minimium required to
 
reach a plan's objectives. Even the U.S.S.R.. which used to con
sider it necessary 
to set production targets for many individual
 
commodities, now sets far fewer. For example, in the Plan 
for
 
1966-70, output targets 
were set only for total a ricultural pro
duction and seven major commodities. (174, p. 59
 

One way of reducing the number oT targets is to comibine
 
several targets into one. A combined or aggregate target is
 
usually easier to achieve than the separate targets for each com
ponent included in the aggregate because one component can be
 
substituted for another. 
 For example, in India's First Five-Year
 
Plan, the output target for grain was reached despite a shortfall
 
in rice production because the targets for wheat and millet were
 
over-fulfilled. (181, p. 112) Aggregate targets are useful as
 
measures of overall progress, but they provide limited guidance

for producers on the emphasis to be given to individual commodities.
 
(4, p. 112) Where it is important to emphasize one or more

commodities over others, therefore, aggregate targets are 
less

useful than 
targets for the individual commodities concerned.
 

The greater the number of targets, the greater the need for
 
information; and the informational gap can be more than statistical.
 
For example, ambitious mechanization targets set in Korea's Third
 
Five-Year Plan appear to have in the Korea's
little basis, light of 

limited experience with farm machinery. Soundly conceived targets

would have had to be grounded on more knowledge than planners

could have had about the probable demand for farm machinery and its
 
likely profitability in the Korean situation. 
 Sometimes, informa
tion is even lacking for the setting of aggregated targets. For
 
example, targets have sometimes been set for a total volume of
 
inputs on the basis of an arbitrarily determined overall relation
ship between a targetted volume of output and the inputs. When
 
such aggregated targets are it is difficult or
used, impossible to

determine the contribution which each input item makes toward in
creased output, and whether the proposed input and output targets
 
are mutually consistent. (96, p. 131)
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There is a widespread tendency for planners, who sometimes
 
believe they can forsee the future, and administrators, who may

wish to control it, to engage in the practice of "targetry" even
 
when it makes little sense to set targets for activities over
 
which a government can have little control. Thus, while it is
 
reasonable for political authorities to set a plan target for a
 
major increase in irrigation which will require and receive from
 
the government the investment funds and'support required, it is
 
not sensible for the government to set a target for minor irrigation

which requires decisions by many farmers about digging wells and
 
canals, when the decisions are to be elicited by nothing more than
 
the exhortations of extension workers.l/ (182, p. 62)
 

In summary, therefore, it is desirable to limit the number
 
of targets to the minimum needed to fulfill plan objectives; to
 
make the targets as aggregated as possible, given the need for
 
targets to furnish guidance to producers; and to avoid setting
 
targets for activities which the government cannot influence or
 
control.
 

Since most planners do not seem to be ready to rely solely
 
on targets for productivity increasing or improving technology,

and it is well perhaps that they do not take so limited a view
 
of the function of targets, production targets are needed. Be
cause climate, plant diseases, pests and other uncontrollable
 
factors are likely to cause great variations in output from year

to year which cannot be foreseen, it may be better to fix produc
tion targets for the last year of a plan period rather than for
 
each year. Production targets for the terminal year of a plan

also provide the time needed to adopt measures required to change

trends. However, fluctuations in output are sometimes so great

that even a target for the terminal year of a plan period may
 
not be effective. For example, during India's Third Five-Year
 
Plan period (1961/62-1965/66), cereal production was virtually

stable around 80 million tons in each year of -ice first three
 

1/ 	 In his Presidential Address to the Indian Society of Agri
cultural Economics, Prof. V.M. Dandekar drove this point

home very forcefully. Said he, "We witness the District
 
and Block agricultural officers and the extension workers
 
under them running around with targets of agricultural pro
duction, crop by crop, targets of areas to be sown with im
proved seed, targets of areas to be brought under new minor
 
irrigation, targets of green manuring and targets of compost

pits to be dug. In all these cases the officers and exten
sion workers know full well that what they can do in the
 
matter of achieving these targets is extremely limited, and
 
final decisions lie with the farmers .... In consequence,
 
a make-believe world is created in which targets deterare 

mined and progress reported in terms of items over which the
 
parties concerned have no authority or control whatsoever.
 
No one believes in these figures, and nevertheless everyone
 
must engage himself in so much paper work which is worse
 
than wasteful...." (182, p. 63)
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years of the Plan period. Output rose to 89 million tons in the
 
fourth year and Aeclined to 72 million tons in the fifth year.
 
(47, 	p. 199) Because great fluctuations in annual output are
 
common, it may be best to use either an average annual output tar
get or an aggregative target for a plan period.l/ (109, p. 16)
 

Events occurring after the start of a plan period may make it 
evident that targets have been set too high or tou low; or targets 
may have to be set tentatively because of uncertainties which can
not be resolved at the time a plan is prepared. In either case, 
targets may have to be revised after the start of the plan period.2/ 
Provision for such revisions may be made when a plan is formulated.
 
Thus, in the Irenc, Plan for 1962-65, targets for the output of 
cereals were set subject to revision upwards or downwards as domes
tic and European Economic Co;.munity demand became apparent during 
the Plan period. (170, pp. L16-47) In Kenya, allowance for an 
average shornfall of 5 per cent for crop production and livestock 
was included in the 1966--]1970 Plan, and growth targets were amended 
accordingly after the sta-t of the Plan period. (178, p. 85) In 
agriculture, more than iA any other sector, targets must be flex
ible and subject to revision to take account of changed resources 
and other circumstancet. (120, p. 55; 165, p. 273) What is impor
tant for agricultural development is that the trend of production 
conform to longer-term plan targets rather than that each annual 
target be achieved, eslecially since it is difficult if not im
possible to predict with reason.ible precision output for each 
year in a plan period.3/ 

In addition to output targets, input tdrgets are often useful 
as a measure of the extent to which action needs to be taken to 
support output targets. But input targets should be used with 

1/ 	 For example, the agricultural targets of the U.S.S.R.'s 
Five-Year Plan for 1966-70 were expressed in texus of
 
the planned increase in average annual production during
 
the Plan period over average annual production in the
 
1961-65 Plan period. (174, p. 59)
 

2/ 	 For example, the annual target for food grains in India's 
Third Plan, initially set at 100 million tons, was revised 
in mid-term to 92 million tons when it became apparent that
 
the original target was not likely to be attained. (47, p. 199)
 

3/ 	 This does not imply that output during each year of a plan
 
period is of no concern; only that since it is virtually im
possible to Forecast with reasonable accuracy output for
 
each 	year of a plan period, there is little point in
 
trying to do so.
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caution since .firs't'," they are" inore than a means toward increas' 4"2 
ing output .and,;" h'ence, are not, by themselves 'a sati,,factory measure 

4.44. f.tdevelopmet;i /'second., they may~overstate. progress because they.., 
are usual~ly- stated, on -a'gros's rather 'than4Va'net'basjs't/ , i n clud
ing new"'ri't'b.cnl dug4 while ignorinlg,.those wpkcbar fall

which. theyj'are ,based miay' be. faul ty, for a,numer o A Wea so0ns,e.g,
4''theorgnlexndteesiae ma'aebe-Jacrt or,2


alhog oignlyaccura~te, were made obsoleteA 'yprice'changes.

Neetees'.teueo nu targets.,may be waraite'.because


'. .increased, outputs4 may.,require 4the,'planned provision of certain' in
~~ put .tMoreover', where the'a're' used, a,4shortfallin,inputta'rgets 

or<wh'ether' estimated' inpu't-output relationships were accurate.

(120,1 p. 56)' 

D. ,,From Projections to Targets 

1. Methods of Setting Targets
 

It ispossible, and common, for planners to obtain agricul-r
4
'tural. targets.'simply by setting (a)output' targets4,equal the
to 

estimated increase in demand for agricultural commodities over
 
a plan period; and (b) input targets equal to the estimated in
puts required to 'Achieve the output targets. Aside from the'
 
circular reasoning (since demand often depends on 4output), this
 
approa'ch implies that output is a function of inputs solely,A

rather'~than a complex amalgam of technological change, insti

'tutional'factors, climate and pr~oducer motivation interacting

with the inputs. (127, pp. 382-3)
 

This approach to target setting also implies that the plan-A

ning problem in developing countries~is to raise output to the'
 
level of demand. 4 But this is not 4necessarily "so. It is true that.
444' if a country (India is an example) has a chronic food deficit which
has to bernet by imports, it should give priority to expandin9

food product-ion and reducing~imports. However, if a country (Ni
geria is an exam~ple) is largely self-sufficient in food production,

it might give priority to increasing exports or the output of nu
tritionally superior foods44which could reduce protein deficiencies.

(138, 'p. 36) '4 

..
l/ In 1958, the Indian Agricultural"'Administration Committee
 
wrote: "LAt P-esent'we have a spectacle of financial, tar
gets being fulfilled,'without-the proportionate, additional. 
 ..

production being realized." (73, p. 565) A similar situe, 
. . 

'tion prevails in many countries.
 

4'4 4 
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If the major bottleneck is on the supply side, targets are
 
likely to differ from those when the major bottlenecks are on the
 
demand side.l/ Or if priority is given to increased production
 
for domestic consumption, agricultural targets may differ from
 
those set when the priority is to increase production for exports.
 
And if the objective is to increase rural incomes, targets proba
bly will not be the same as when the objective is t- increase agri
cultural output.
 

Yet, regardless of the targets to be set for a plan period,
 
estimates must be made of demand for domestic consumption and
 
exports; as well as for supply from current production, imports
 
and stocks accumulated from previous years. In addition, esti
mates must be made of the extent of financial and real resources,
 
especially those in short supply, available for use as inputs.
 
Together, these elements are essential ingredients for the setting
 
of targets. All are inter-dependent. Demand deteriines supply and
 
supply determines demand; while resources determine supply and de
mand, and vice versa.
 

Because of the closeness of their relationship, it is possible
 
to begin the target-setting process with the resource, supply or
 
demand estimates. (109, p. 14) While planners might differ about
 
which of the three to start with, all would agree that supply and
 
demand must eventually be equated, within the limits of avail
able resources.2/ This equilibrium is not easy to achieve be
cause inconsistencies often show up among the supply, demand and
 
resource estimates. When this occurs, the method by which they
 
are made mutually consistent must be repeated -as often as necessary
 

1/ 	 However, planners must be able to identify the real bottle
neck. Prof. Carl Eicher contends that planners in many less
 
developed countries mistakenly believe that the major bottle
neck to agricultural development is supply rather than demand.
 
They therefore set targets for expanding food production.
 
Prof. Eicher thinks that this "supply approach to agricultural
 
planning" needs to be reappraised because "expanding agri
cultural production much above population growth rates has
 
not and will not contribute to the overall growth of the
 
economy because the effective demand is inadequate to purchase
 
the increased production and, as a result, the expanded output
 
will lead to depressed farm prices and incomes." (138, p. 36)
 
However, another authority argues the opposite. He holds that
 
"In low income countries, it is most common for a program of
 
planned development to cause demand for food to grow faster
 
than domestic food production can be raised." (11, p. 177)
 

2/ 	 That is why planners must be concerned with the demand and
 
supply sides of the equation, as well as resources. (184,
 
p. 1) 
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with changed assumptions and considerable backward and forward
 
adjustments until, after as many exercises as necessary in itera
tion and successive approximation, final targets are evolved.
 
(183, p. 133) So frequently is the process of iteration and
 
successive approximation employed that it has been called the
 
essence of target setting. (183, p. 140) The need to harmonize
 
demand, supply and resources implies that regardless of which of
 
these estimates are made the starting point of the target-setting
 
process, first targets derived from the sequence adopted are likely

to be tentative and subject to adjustment. Indepd, the choice
 
of one or another estimate is only the beginning of the target
setting process.l/
 

1/ 	 For example, suppose that in a given country total private

consumption was growing at 4.5 per cent annually and (on the
 
assumption that 90 per cent of this increased consumption was
 
of agricultural origin) that total private consumption of agri
cultural commodities was growing at an annual rate of 4.0 per

cent. If population was increasing at ai annual rate of 2.5
 
per cent, the annual per capita growth of total consumption

would be about 2 per cent and, of agricultural commodities,

about 1.5 per cent. Ncw suppose an initial growth target of
 
3 per cent were set for agricultural production. This target

would be incompatible with the rates at which total and agri
cultural consumption were growing since, if the proportions of
 
agricultural imports and exports in relation to domestic pro
duction remained unchanged, the available quantity of commodi
ties of agricultural origin per head would increase by only

0.5 per cent per annum. On the assumption that the rates of
 
overall and agricultural consumption had to be maintained,
 
several solutions would be possible, but each would introduce
 
serious problems. Thus, to increase agricultural imports suf
ficiently to close the gap would disrupt the balance of payments;
 
to let prices for agricultural products rise to equate supply

and demand would be politically difficult; or to increase the
 
growth target to, say, 4 per cent would require resources not
 
easily obtainable. Hence, much thought, effort and time would
 
be required to consider available alternatives before appropri
ate adjustments could be made in the growth targets. (128,
 
pp. 45-6) Indeed, the adjustment process might expose the
 
possiblity that the gap between what was desired and what was
 
possible was 
so great that it could not be closed within the
 
limits of resources made available for agriculture. In that
 
event, it might be possible to make some adjustment in the
 
overall plan or to increase the resources for agricultural

development. (183, p. 139) But the adjustment process would
 
take time and effort!
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There are countries which have started the target-setting
 
process by allocating available resources to different subsectors,

branches or crops in the agricultural sector.l/ This approach
 
is used where demand is not thought to be ai Timiting a factor
 
as resources.
 

In some countries, target-setting starts with a consideration
 
of projected supply.2/ (183, p. 134) This is justified on the
 
ground that past agricultural production provides the best basis
 
for determining whether future growth targets are realistic. (30,
 
pp. 29-30) This approach is also justified on the ground that,
 
despite inadequacies, statistics on past production are likely
 
to be mo-re readily available than data on demand.3/
 

1/ 	 For example, for Iran's 1962/63-1966/67 Plan, agricultural

planners were asked to prepare an agricultural plan which
 
would cost only 80 per cent of the allocation assumed i.n
 
the plan frame. (30, p. 75)
 

2/ 	 Thus, in Venezuela, supply projections were assumed to be
 
equal to demand and used as targets; (132, p. 9) and the
 
French Fourth Plan set targets for meats, eggs, wine and
 
vegetable oils at the level of expected production; that
 
for milk at 10 per cent below production; and those for
 
off-farm sales of cereals considerably below production.
 
(170, pp. 46-47)
 

3/ 	 Cf., 120, p. 57, which contends that starting dvith projec
tions of the recent trend of output could give a first in
dication of the possible line of growth for the main crops

and livestock products. In principle, this approach is
 
simple to carry out. If one starts with the output of the
 
last few years, then postulates a percentage increase for
 
the plan period which is considered reasonable, this per
centage can be fixed as the output target. Thereafter,
 
estimates of key inputs, e.g., fertilizer, improved seeds
 
and pesticides, considered necessary to achieve the increased
 
output, are set as input targets and, finally, domestic
 
funds and foreign exchange are allocated for them. (185,
 
pp. 6-7; 97, p. 61) The problem with this approach is
 
that in a non-competitive economy it ignores demand entirely.
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But in most countries, the process by which tentative tar
gets are set begins with demand because it is considered that
 
the best way of increasing weliare is to adjust available re
sources and supply to the greatest extent possible to meet demand
 
requirements. in this approach, the process begins with calcu
lations of market demand, followed by estimation of resources
 
and production capacities in whatever sequence seems best. For
 
example, Israeli agricultural planners chose to follow calcula
tions of demand 'y calculations of the resources available to
 
meet market demand, the ability of producers to increase output,

and the amount of imports required to supplement domestic pro
duction. (105, pp. 177-8) However, the planners who prepared

Ceylon's Plan for 1959-68, preferred to follow demand projections

with estimates of production possibilities.l/ (157, pp. 274-75)
 

in calculating demand, it is important to incluat (a) demand
 
for domestic food supplies (including provisions for nutritional
 
improvement where, as was true in Ghana and Madagascar, improved
 
nutrition is an objective) as well as reserve stocks; (b) require
ments of raw materials for domestic industry; and (c) expected
 
exports. (29, p. 19; 120, p. 56) More than one set of projec
tions of domestic demand may have to be made before even a first
 
approximation of the likely level of demand can be estimated for
 
the plan period. Por example, during the preparation of Ceylon's

Plan for 1959-68, two projections of consumption requirements
 
were mdde. The first was a low estimate which assumed that per

capita domestic consumption would not chanqe during the plan pe
riod, but that total domestic consumption would increase 38 per
 
cent to correspond with the expected rise in population during

the ten-year Plan period. However, since private per capita con
sumption in fact was expected to increase by 17 per cent over the
 
period, a second high estimate was made which included both the
 
expected rises in population and per capita consumption during the
 
Plan period. As a first approximation, it was assumed that local
 
production would have to be expanded to meet the low demand esti
mate, leaving the difference between the low and high estimates
 
to be imported. (157, p. 274)
 

2. Allocating Resources
 

Once demand has been (tentatively) determined, the resource
 
problem may be seen as essentially one of selecting among feasible
 
alternatives a pattern of resource use designed to exploit to the
 

1/ The methods used to estimate Ceylon's production possibili
ties were qualitative and practical in that the planners
 
arrived at their estimates by asking agricultural experts
 
whether they thought it was.technically feasible to expard
 
production sufficiently to meet their estimates of demand.
 
Despite differences of opinion between planners and agricul
tural experts about the possibilities of expansion, as well as
 
a lack of data, estimates were made and investment schemes
 
and programs were formulated, often an the basis of "judgmeats
 
of a fairly arbitrary character." (157, pp. 274-275)
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fullest the production possibilities of the available 
resources
 
to meet demand within the limits of development objectives. (11,

p. 177) While the primary development objective in most develop
ing countries ,s to 
increase the value of production as much as

possible, another objective may have priority. If, for example,

the objective is to increase the level 
of farmers' incomes, or
 
to raise farm incomes in low-income regions, resource allocations
 
must be made in ways consistent with the objective chosen.l/ 
 But

whatever the prime objective, resources should be allocated in
 a way calculated to increase the value of output as much 
as possible, after adequate provision has been made to achieve the objec
tive.
 

This makes the principle for allocating scarce resources
 
among the various sectors of an economy, as well as within each
secto!, simple to state: available resources 
should be allocated
 
so a_ To obtain 
the greatest possible value of production within

the limits set by development objectives. 
 How this may be achieved

is also easy to state: available resources must be allocated to
provide equal marginal productivity to each resource in each use,
also after taking due account of development objectives. It follows.

therefore, that the question of what quantity of 
total available
 
resources should 
be allo:ated to each sector is inseparable from

the question of the returns which 
these resources can obtain from

the different uses to whIch they can 
be put within each sector.
For agriculture, this means 
that the quantity of total available
 
resources it can claim on economic grounds depends 
on the extent
 
to which it 
can be shown that the returns from these resources

when allocated to various uses within the agricultural sector are
 
no lower, for the sector as a whole, than 
can be obtained from
 
other sectors. (127, pp. 381, 385)
 

But it is frequently difficult to 
obtain reliable data on
social costs and returns in the agricultural sector. This is so,
firstly, because agricultural development is largely a process of

creating and building insti,.utions, and investing in such things

as research, extension, crrdit and marketing systems, of
for all

which it often is very hard to estimate the marginal costs and
 
returns. (186, p. 2) And it is so, secondly, because farmers
 

1/ 
 In Israel, the level to which farmers' incomes was to be
 
raised under the agricultural plan was quantified and made

into a target. This target served as 
a yardstick for allo
cating resources among different farmers insure that farm
to

incomes rose as required to bring about "equal average income"

in different parts of the country and for farms 
of different
 
structure and type. 
 A complex system of theoretical models

of various farm types was prepared, taking account of the

situations in different areas, the availability of water,

and capital investment to insure that allocations were made
in ways which would provide "equal average prospects" to all
 
farmers and areas to obtain a uniform net income. (6, pp.

3-4)
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are guided by market prices which frequently are so distorted that
 
the prices do not accurately reflect the true social cost of inputs

and the true social value of outputs. Unless "accounting" or

"shadow" prices can be calculated which reflect the 
true social
 
costs (i.e., relative scarcities) of imported and domestically
produced inputs and the true values of outputs, there is a good
 
chance that resources will be wasted by allocation to uses of low
 
productivity. However, at best, the calculation of ac'.ounting
 
or shadow prices in agri ulture is no easy mntter and, at worst,
 
it is extremely difficult.
 

These considerations have made it impracticable for most
 
poor countries to apply the principle of equal marginal produc
tivity to eaLh resource in each use. In practice, allocations to
 
agriculture often are made on the basis of collective value judg
ments rather than on the basis of knowled' ' of true costs and 
returns in the sectur compared with other sectors.
 

Yet, the severe limitation of resources in niost less de
veloped countries is a sufficiently compelling reason for these
 
countries to impose upon themselves the discipline of economic
 
analysis to help make choices among alternatives for achieving

development objectives. It is true, of course, that the techniques

of economic analysis often must rely on ratios, coefficients and
 
other data of less than desirable reliability, and that in the
 
end there always must be a large element of judgment in the allo
cation of resources among different uses. (187, p. 147) It is
 
also true that the allocation of resources among crops, institu
tions and regions is usually more than a technical matter, since
 
political and social, as 
well as personal and sectional, consid
erations are enter the process.
bound to But far from obviating
 
the need for economic analysis, these considerations make it all
 
the more important that political authorities recognize the
 
extent of the price paid when they select economic alternatives
 
which are less that the best available ones.
 

The alternatives can take many forms. For example, there
 
may be a question of how many additional resources should be allo
cated to direct, physical inputs for a given subsector, crop or
 
region, as opposed to indirect measures which would encourage
 
farmers to intensify their production efforts. Or the question
 
may involve the extent to which resources should be spread over
 
the whole country, as opposed to their concentration in rela
tively favorable areas where rapid development could "spearhead"
 
progress for the entire economy. Or a question may arise about
 
the extent to which resources should be allocated to promote ex
ports as opposed to import substitution. (112, p. 6)
 

In considering available alternatives, it isimportant to
 
examine their comparative economic costs. In the case of one com
modity, it may be more economic to meet inbalances between supply

and demand by imports from another country (or region) and to pay
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for them with surpluses of other commodities in which the country
 
(or region) enjoys comparative advantage. (183, p. 139) In the
 
case of another commodity, it may be more economic to expand pro
duction.1/
 

Commodities for which foreign demand exists need to be eval
uated to identify those whose export is to be promoted because
 
they wold best further the country's development objectives. The
 
commodities selected for this purpose may vary depending on the
 
primary development objective. If the objective is to increase
 
national output and income, which is most frequently the case,
 
computations should be made of the likely real profitability to
 
the nat'ion of each potential export commodity to determine which
 
should be encouraged because its profitability is high and which
 
should be discouraged because its profitability is low.2/
 

if the primary development objective is other than to max
imixe the growth of national output or income, e.g., to raise the
 
level of incomes of the poorer farmers in a country or to increase
 
employment in rural areas, commodities which would contribute to
 
the achievement of the "non-growth" objective should first be
 
identified. Once these commodities are identified, however, those
 
which contribute most to social profitability and foreign exchange
 
earnings should be selected in order to insure the most efficient
 
allocation of scarce resources. If the development objective is
 
to increase national output and incomes, commodities for export
 
promotion should also be selected on the basis of the results of
 
these tests.
 

1/ 	 Cf., for example, 30, pp. 66-68, for an account of how Iran
ian planners preparing Iran's Third Plan were led to the con
clusion that it was more advantageous for Iran to produce the
 
food and fibers the country required than to import them. The
 
conclusion was based on the conviction that the costs of pro
duction in Iran were lower than in countries from which Iran
 
would have to import, as well as on the "opportunity costs"
 
of labor if increased domestic production was not taken as an
 
objective.
 

2/ 	 Similarly, the cost of producing each major commodity grown
 
for domestic consumption should be computed to determine whether
 
it would not be more profitable for the nation to import it
 

than to produce it domestically. Where land, water oi other
 
production factors are scarce, these calculations would permit
 

the allocation of resources in such a way as to got the great
est possible return for them.
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Since capital and foreign exchange are scarce resoLrces which

limit development in most low-income countries, final 
selection of

commodities for export promotion should be made in these countries
 
on the basis of the commodities' ability to (a) provide the highest possible socitl rates of return on 
capital investment and (b)

earn the largest net amount of foreign exchange for each unit of

real domestic resource cost.l/ The first test should be applied

to insure that capital 
invested in producing export commodities
 
yields a rate of return which is as 
high as possible while satis
fying social objectives, or put somewhat differently, which yields
 
a rate of return which is above the minimum required to satisfy
social objectives. A convenient way of applying this test 
is to
 
compare the real internal rates of return for all potential export

commodities which have been identified as 
capable of satisfying

social objectives.2/ 
 The second test should be applied to insure

that 	commodities selected for export promotion have domestic 
re
source costs at the prevailing shadow exchz-nge rate3/ which 
are

lower than those of other commodities; or stated from another
 
point of view, commodities selected for export promrtion 
shold
give promise of earning more foreign exchange per unit of cost
 
than other commodities.4/ The satisfaction of this test insures
 
specialization in commodities which 
are consistent with t[E principle of comparative advantage. It also guarantees consumers in

the exporting country prices competitive with international prices,

thereby contributing to the maximization of their welfare.5/
 

1/ 
 This 	implies that where foreign inputs (e.g., imported ma
chinery or fertilizers) are used, their cost must be de
ducted from the foreign exchange to be realized from the
 
export price for each commodity.
 

2/ 	 188 provides detailed information on how to apply this test.

Although it 
Is concerned with projects, the techniques described
 
may also be applied to commodities.
 

1/ 
 This 	implies that if the exchange rate is undervalued or

overvalued, or if 
a change in the exchange rate is fore
seen during the period of a forthcoming plan, this must be

taken 
into 	account in making the calculations.
 

4/ 	 Conversely, for agricultural commodities imported, those
 
which should be selected for domestic production should give

promise of saving the greatest amount of foreign exchange, per

unit 	of cost.
 

5/ 	 Cf., 188 for procedures used in applying this test. See, also,

123 for a method of comparing projects and commodities on the

basis of the total real resource cost per unit of net foreign

exchange earned.
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In general, however, the foreign exchange test should be
 
given greater weight than the 
rate 	of return on investment test

because use 
of the foreign exchange test precludes the possibility

that 	a country, in pursuit of a high rate of return, might un
wittingly be led to promote commodity exports in which it does
 
not have a comparative advantage. Since failure 
to pay regard

to the foreign exchange test could lead to inefficient allocation
 
of internal resources, 
the foreign exchange Lest must be considered
 
the basic test to be applied to commodities for export.l/
 

Where economic analysis is employed in the allocation of re
sources, whatever the shortcomings of the data and techniques,

there is-at least recognition of the need for economic impartial
ity in decisions involving the distribution of scarce resources.
 
And while it is true that economic impartiality may have limita
tions at times and that judgment based on experience must always

have 	the 
last word, attempts to quantify costs and benefits of
 
available alternatives can add useful information which 
can help

political authorities make rational 
decisions about the allocation
 
of resources.
 

The economic analysis used can take simple or complex forms.
 
In Peru, a relatively simple procedure was adopted in which all
 
agricultural commodities that could be produced in the country

(except fish and forestry products) were weighted by value in re
lation to their probable contribution toward achievement of devel
opment objectives. 
 Thirty top-ranking commodities were then com
pared with the priority commodities tentatively listed in the 1970
 
agricultural plan. After weighting the commodities on the tenta
tive 	list in the agricultural plan on the basis of the comparison,
 
a new and final group of 30 commodities was selected for inclusion
 
in the plan. (51, chapter 2, pp. 19-20)
 

A more inclusive weigiiting system was adopted in another
 
country to quantify a series of qualitative value judgments. Each
 
major ccmmodity which could be produced in the country 
was weighted

in accordance with its importance in achieving each of several

development objectives,2/ which were 
in turn weighted in accordance
 

1/ 	 Thus, if the domestic cost of foreign exchange in terms
 
of a U.S. dollar earned exceeds the shadow rate of exchange

for a commodity, it should not be selected for export pro
duction even if its rate of return on investment is relatively

high, unless there are over-whelming non-economic consider
ations involved. (188, p. 177)
 

2/ 	 The objectives included import replacement, increased exports,

diversification of agricuiltural 
output, reduced unemployment,

redistribution of incomes and 
improved nutrition.
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with 	the priority which each objective was deemed to have in the
development plan.I/ 
 In this way, it was possible to quantify the
importance of eacW commodity in achieving each objective and, by

weighting the results for each c;mmodity by the wieght assigned
to each objective, to determine the importance of each commodity

In the development plan. 
 Finally, by assigning the same number
of points to 
each 	activity required to increase output of each
commodity, it was possible to 
quantify the importance of each
activity for increasing the output of each commodity.2/ By multi
plying the points accumulated by each activity (i.e., extension,
research, etc.) 
by the weight for each commodity and finally, by
the weight given for the 
priority of each objective in the plan,
it was possible to 
obtain for each activity a quantity which indicated 
its imp6rtance for the development plan. By listing each
activity (e.g., extension, research, marketing) by the qudntities

obtained, the order of importance of each activity for 
the plan
was indicated, and 
a basis set for the rational allocation of re
sources.3/ While it was recognized that the assignment of weights
"inevitably involves considerable value judgment," it 
was held

that 	the judgments involved were bound 
to be made when governments

decided to accept or reject 
a project and, consequently, that
"the 	allocation of points is nothing but 
a rationalization of these
 
decisions." (186, p. 5)
 

Israel has used sophisticated mathematical techniques to

allocate resources to agriculture which employed linear and 
nonlinear programming to select the alternatives which promised the
highest 
returns consistent with development objectives. These

techniques involved the optimization (i.e., the maximization or
minimization) of a defined objective function, subject 
to various
constraints. 
 For example, the maximization of agricultural in
come 	or 
net foreign trade receipts might be the objective, with
domestic demand within finite price elasticities the constraint.

If export demand or 
import supply functions were not perfectly

elastic, these functions were 
included in the objective function
 

1/ 	 For example, increase exports might have been weighted by

8, diversification of output by 6, and 
so on. What mattered
 
was the relative weighting rather than the absolute weights

given each objective.
 

2/ 	 For example, assume that 10 points assigned to
were each

commodity. For livestock production, veterinary services

might be considered the most important activity and receive
5 points; research might come next with 3 points, and extension 	and the provision of watering facilities might receive
 
one point each. For wheat production, out of '10 points, 
extension might receive 5 points, marketing systems might 
recieve 3 points and research might receive 2 points.
 

3/ 	 186 describes in detail the procedures followed.
 



VII-23 

to maximize net foreign exchange receipts. Non-linear program
ming was then used to solve the problems involved before appro

priate targets were set. (155, p. 8)
 

While different methods may ')e employed to determine the re

source allocation pattern for agr culture, they should have in com

mon the capacity to allow comparison of the gains obtainable from
 

one use of a given quantity of resources with the gains obtainable
 

from other uses of the same resources. (112, p. 6) This is an
 

essential condition for the allocation of resources along eco

nomically rational lines.
 

But the choice of a rational resource allocation pattern goes
 

beyond economic considerations. For one thing, the setting of one
 

target almost invariably involves assumptions about policies,
 

projects or programs which differ from the assumptions which apply
 
While it is easy enough technically to introto another target. 


duce in each of several output projections the policy, project or
 

program assumptions for achieving the target selected, thereby
 

providing a "package" of policies, projects and programs for each
 

target, it frequently is not done. For reasons which do not with

stand much scrutiny, some assume that policy considerations, as
 

well as the allocation of resources, should follow rather than be
 

integral part of the targetting process.l/ (35, p. 7)
an 


This cannot be desirable because each target requires policies
 

(and perhaps projects and programs) specifically designed to insure
 
a social or political
its realization. Moreover, if there should be 


limit to the degree to which a particular policy or program can be
 
targets are
applied, it is essential that this be known before final 


to relate tarset. Otherwise, as frequently happens when the need 


gets and policies (as well as projects and prograls) is not met,
 

targets have little chance of being realized. Where social and
 
the degree to which a particupolitical bottlenecks put a limit to 


lar policy or program can be used, it is necessary to set targets
 

at levels below what is economically desirable, although at levels
 

which, taking the political and social considerations into account,
 

yield the highest possible economic returns.
 

to the need to relate targets and policies, it
In addition 

is important to the construction of an agricultural development
 

plan to relate output targets to inputs. Although substantial
 

increases in the output of agricultural commodities in developing
 
in the production process, the
countries usually involve changes 


accessibility of credit and marketing facilities, inter-copimodity
 
tenure conditions, and
price relationships, cost-benefit ratios, 


other factors that control the individual farmer's production
 

Since policy usually raises vexing political and social
1/ 

questions, it is understandable why one might be tempted
 

to postpone dealing with them.
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of addidecisions, higher than past output also requires the use 

tional quantities of inputs like fertilizers, pesticides, improved
 

seeds and water in suitable quantities, and at the right places
 
and times. (97, p. 62) While the total volume or value of inputs
 
going into a country's agricultural sector is often known,l/ the
 

crops is usually basea on
appropriate allocation to individual 

estimates from local knowledge. Many attempts have been made to
 
estimate the production equivalent of a particular crop attrib
utable to additional physical inputs. To the extent that these
 
estimates have proved reliable, they have furnished useful yard
sticks for allocating resources to specific crops, or regions,
 
localities and farms which specialize in these crops. (189, p. 9)
 

The use of the "input-output" approach calls, firstly, for
 

the determination of the most profitable conbination of inputs,
 
and secondly, for the identification of the most promising pro

duction units. The inputs estimated to produce given outputs may
 

then be incorporated in a series of budgets for regions, locali
ties and farms. Each budget is in fact an estimate of costs (in
puts) and returns (outputs) of what might happen if a certain
 

of action were taken. (151; 142, p. 194) By reference
course 

to these budgets, resources may be allocated down to the farm level.
 
This techrique of "resource budgeting" is particularly desirable
 
where one cr more resources are in critically short supply. (187,
 
p. 146) An important part of allocative planning for resources
 
is to insure that adequate supplies of resources in very short
 
supply reach appropriate regions, localities and producing units.
 
This may involve planning for the provision of foreign exchange
 
if production inputs must be imported, or of necessary public in
vestment in transport and warehiouse facilities, if these are re
quired to distribute and market the inputs efficiently. (191,
 
p. 6)
 

Israel, where water is a critical resource, has evolved a
 
system of "program planning" for allocating scarce resources to
 
regions and farms in a way calculated to yield the greatest possi
ble return from available resources. Israeli program planning
 
starts with an estimate of available resources and continues
 
down to the point of selection of producing units. The basic
 

1/ 	 For example, studies in many countries have shown that
 
past increases in production of about 2 per cent per year
 
have been brought about by means of an average investment
 
of $900 per hectare of arable land or $3.50 per annum per
 
hectare of agricultural land. (190, p. 100)
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assumption underlying the methodology used is that with a fixed
 
amount of resources available for production, the return to all
 
resources will be greatest when the return to 
the most limiting

factor (water) is greatest.l/ (192, p. 44)
 

In allocating resources, planners must try to ascertain
 
what production possibilities do in fact exist. The planners'
 
task is to allocate resources known to be availatle and not, as
 
'istoo often the case, merely to estimate the quantity of resources
 
which would be required to meet a previously-fixed target. When
 
a target has been set with knowledge that the resources required

to realize it are not available, the allocation exercise is of
 
little practical value. (193, p. 142) While it is permissible,

and even desirable, to set preliminary -- e.g., demand-oriented -
targets before allocating resources, if subsequent study indicates
 
that 	the preliminary targets cannot be reached with availabe re
sources, the targets have to be modified. (120, p. 63)
 

When preliminary targets have been set, planners must check
 
their compatibility. Thus, they must balance the target for 
over
all agricultural consumption with the sum of production which is
 
to be obtained from various crops; they must also balance the pro
visions made for overall inputs and investments in the agricultural

sector with the sum of the inputs and investments allocated to
 
achieve production targets for each agricultural commodity; and
 
they must balance the global value target of agricultural exports

and imports with the sum total of the import and export targets

for the various products. Depending on the development objectives,

planners may also have to balance other targets. For example, if
 
nutritional objectives are part of a plan, the value of the diet
 
obtainable from the planned production for domestic consumption

(in terms of calories, proteins, vitamins, etc.) have to be com
pared with the nutritional target set in the plan.2/ ('28, p. 46)
 

Cumparisons of these balances will 
often reveal incompati
bilities which will necessitate revision of some or all targets.

But the task of harmonizing the targets is much more than an arith
metical exercise, since to bring the balances into equilibrium with
 
each other may require changes in policies, programs and projects.

(128, p. 46) This is turn, may introduce problems which will
 

1/ 	 "If all the scarcest factor is applied to enterprises which
 
yield the highest gross profit per unit of that factor, then
 
the total gross profit to that factor will be maximum, the
 
average gross profit per unit of that factor will 
be maximum, 
and total gross profit to the combination of factors will be 
maximum." (192, p. 44) 

2/ 	 14, pp. 564-565 discusses ways of preraring tables to facil
itate the calculation of the balances.
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influence the setting of final 
targets. Finally, the targets for
the sector as 
a whole must be made consistent with the regional,
subregional and local 
agricultural targets. 
 This raises special
problems to which we 
now turn.
 

E. Regional and Local Targets
 

To be effective, an agricultural plan for a country must have
a high degree of specificity to 
take account of basic variations
in conditions and requirements among regions and localities. 
 (194,
p. 2) This implies thet each geographic unit must have targets
tailored to 
its condition. Such targets 
are required not only
because each area 
is unique, but also because of the inherent interdependence of inputs 
in determining outputs. 
 If input and output targets in a national agriculturai plan are specified only as
aggregates, the interdependence of inputs Thus
may be overlooked.
the yield from irrigated water supplied in 
one place, fertilizer
in a second, and improved seed in a third will 
almost certainly be
lower than the same 
quantities 
of all three inputs applied to the
 
same acreage. (171, p. 32)
 

Because of the complementarity of inputs, 
it is important that
input and performance targets be given in the plan for each of the
smallest feasible geographical units. (171, p. 32) 
 However, the
smallest feasible area 

be 

for which input and output targets should
set varies from country to country. 
 Where, as in India, state
governments 
are responsible for implementing agricultural programs,
at least targets at 
the state level are necessary. Within India's
states, targets have 
been divided into local 
targets for districts,
communities and villages. 
 However, experience indicates that there
is a productive limit to 
the degree of disaggregation. It is a
valuable incentive 
to have regions and localities establish and
try to realize their own production targets within 
a state or
national plan. If, however, the local targets must be phased, 
coordinated or aggregated into 
a state or national 
 effort
involved may be greater than 
plan, the 


it is worth. (4, pp. 119-120; 120,
p. 59) 

For this reason, and also to 
avoid too circumscribed an
approach to the development process, 
it is undesirable to set
separate targets below the level 
of the largest geographic area
where agricultural conditions 
are relatively homogeneous.
example, where a district includes several 
For
 

villages with essentially
similar supply, sale and 
other marketing conditions, it is
necessary to unhave targets for each village if targets 
are set
for the district. (73, p. 579)
 

It is not easy for central planners to set targets for the
various regions and localities within a country. 
 Where farming
systems are relatively homogeneous over most of a country, or
over sizeable areas, 
it is possible to select 
a few kinds of
farms as representative of the farms in the 
area concerned and
set 
targets for a locality or region by multiplying the targets
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for the representative farms by the number of such farms in the
 
area. For example, in what was formerly East Pakistan, two or
 
three "average" farms were considered to be adequately descriptive

of 80 per cent of the farms in the Province.4/ (46, p. 30) By

employing a model commune 
or district as a base, it was considered
 
feasible to set targets for the different communes and districts
 
in the Province. (46, p. 193) In Israel, also, local 
and re
gional targets were set on the basis 
of four main farm types:
 
a dairy farm, a citrus farm, a field-crop farm and, more recently,
 
a farm which specialized in producing agricultural products for
 
export. From these model farms, secondary farm types were derived
 
for different regions. With these derived model farms as the

basis, targets were set for the different regions which were in
 
harmony with the overall 
targets for the national agricultural
 
plan. (6, p. 4)
 

However, for most countries, the diversity of flarming systems

makes it impossible to find a few "average" farms which can be
 
considered as representative for substantial geographical 
areas.
 
Moreover, apparent similarities among regions may be misleading.

Thus, two regions with the same amount of production may still
 
differ substantially in economic pcrformance. 
 For example, if

there 
are important differences in the distribution of wealth in
 
the two regions, their propensities to use labor-intensive or land
intensive methods, or to save, invest use capital
or may differ.
 
If the distribution of income in one region conforms to the normal
 
or bell-shaped curve, the "average" farmer could be 
considered
 
to be a representative producer for the region. But if the dis
tribution of income in the other region were 
heavily-skewed, the
"average" farmer (whether the mean, 
the median or the mode) would
not be a representative producer because 
most of the output would
 
not have been produced by average farmers, but by the few farmers

who were wealthier than 
the average. And, of course, the "dverage"

farmer in one region would differ from tKL 
 "average" farmer in
 
the other. (62, p. xxi) Small wonder, therefore, that there is

increasing distrust of the concept of 
an average or representative

farm for setting targets. (62, p. xxi)
 

An agricultural plan with targets for an 
entire country

formulated either implicitly or explicitly on the basis of an
1average" situation in an "average" region, with similar targets,

number or kinds of projects, work patterns or ailocations of
 

1/ It was 
found that a farm which had 0.8 hectares of main
season rice, 0.3 hectares of jute, 0.1 hectares of vege
tables for home consumption, and possibly 0.4 hectares of

second-season rice was reasonably representative of the
 
farms in most of East Pakistan, despite the fact that the

Province had a rural population of no less than 55 million
 
persons. Moreover, it was 
found that farms with land and
 
irrigation facilities substantially greater or less than
 
the representative farm engaged in operations which were

essentially similar to the representative farm. (46, p. 30)
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funds for every region and subregion, may prove unsuitable or
 
inapplicable in varying degrees for particular areas in most
 
countries. This approach to sector planning, aside from pro
ducing unrealistic targets and other errors of commission, may
 
also lead to serious errors of omiscion. For example, when it
 
was used in India, the Agricultural Administration Committee in
 
that country reported that in one state with 35,000 waterlogged
 
acres, no project or other provision for dealing with the problem
 
was even included in the agricultural plan. (73, p. '565)
 

Indeed, there is a question whether it is even possible to
 
set realistic regional and local input and output targets by set
ting national targets ind disaqgregating them without first deter
mining for each region and locality the precise conditions which
 
cultivators face, and their capacities to utilize inputs and in
crease production. National targets (whether derived from past
 
production records for the country as a whole, prospective market
 
demand estimated on the basis of expected population, or an assumed
 
increase in per capita income and income elasticities for various
 
products), when set in the center on the basis of national objec
tives, tend to apply to suitable and unsuitable regional and
 
local soil indiscriminately. (39, p. 9) As an example, African
 
farmers have been urged to grow cotton to meet national targets
 
when maize is more profitable to them, and where planting of cotton
 
at the proper time might risk too late sowing for their vital food
 
crop. (182, p. 81) When officials tell farmers to grow X acres
 
of a crop merely because a government has set a target for that
 
crop, it almost always indicates a lack of understanding of the
 
difficulties that farmers have in adjusting their normal crop
 
patterns, given their linited financial, labor and other resources.
 
(182, p. 67) It is not s'irprising, therefore, that where agri
cultural planning for regions and subregions is based on the dis
aggregation of national targets, without adequate account taken
 
of regional or local conditions and attitudes, great discrepancies
 
may occur between expectation and achievement.
 

The failure of targets formulated in the center to take
 
acrount of regional and local conditions has led to the suggestion
 
that production targets be set "from the village upwards instead
 
of the country downwards." (195, p. 82) Advocates of this approach
 
contend that the only sure way of dovetailing national targets
 
with reqional and local capacities and requirements is to derive
 
sector targets by aggregating regional or local targets rather
 
than by disaggregating targets framed at the national level. They
 
hold that only when each region and locality has set input and out
put targets designed to take adequate account of the physical re
sources, with their limitations, and the human resources, with
 
their dispositions and motivation; in each region and locality;
 
and when these regional and local targets become the basis for
 
framing the targets for the entire sector, can it be said that a
 
sector target for a country's agriculture has been formulated
 
realistically. (73, pp. 564, 566)
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Clearly, however, a nation's sector targets for agriculture
 
must be more than the sum of local or regional targets. If re
gional or local targets for agriculture are set without regard
 
for the general framework provided by national development ob
jectives or resources, they may be inconsistent with national
 
development objectives; just as sector targets set without re
gard for regional and local conditions may be inconsistent with
 
regional and local capabilities or aspirations.
 

Target setting for agriculture must, therefore, be seen as
 
a two-way process involving planning from the bottom up as well
 
as from the top down in which sector objectives and targets help
 
determine, and are themselves at least partly determined by, re
gional and local targets. To achieve this result necessarily re
quires an upward and downward iterative process by which, through
 
successive approximations, arrived at by procedures which oscil
late between the national and regional (and local) levels, re
gional, local and sector targets are harmonized. It is only by
 
such a process of mutual interaction that sector targets can be
 
set which are sufficiently realistic to meet both national aspir
ations and the needs of each region and locality. (73, pp. 566-7)
 

eut harmonization does not mean that sector input and output
 
targets must be totals of the input and output targets of all re
gions or localities. Where national objectives require that
 
national targets be set for some commodities, it may be necessary
 
to set targets for these commodities in regions and localities
 
where they can be, or are, produced; but where national targets
 
have not been set for commodities, there normally is no need for
 
regional or local targets, except insofar as these areas may wish
 
to set them for their own purposes. For example, in Israel, where
 
certain crops are subject to marketing restrictions, production
 
quotas are assigned to the regions; but for crops without such
 
restrictions, regions are free to produce as much as they wish
 
within the priorities for development of the various agricultural
 
subsectors and branches set forth in the national agrkcultural
 
plan. (40, p. 507) Whether or lot the regions set production
 
targets for unrestricted crops is for them to determine. Such
 
targets may be set by regions because they may be considered use
ful as guides for producers in the region.
 

Regional and local targets which take account of the condi
tions, capacities and aspirations in the areas concerned, can be
 
set by the center after consultations with regional and local
 
authorities. In principle, this is done in a series of steps of
 
which the following is illustrative:
 

(1) The central planners set national production
 
targets which are desirable from the national point of view.
 

(2) These targets are broken down by major agri
cultural areas in consultation with agricultural planners from
 
the various areas.
 

(3) The planners from each area indicate the pro
duction targets which farmers in the area can be expected to achieve,
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and the socio-economic conditions which must be established to
 
enable and motivate the farmers to realize the targets.l/
 

(4) These targets for the various agricultural
 
areas are aggregated to yield an estimate of national agricul
tural production from the point of view of the various areas in
 
the country.
 

(5) If the producti sn targets of the various
 
areas deviate widely from the nationally desirable prooiction

targets, a 'feedback' procedure is applied to bring about a recon
ciliation of national targets and 
area targets by readjusting

national and/or area targets and, if necessary, farm production

budgets and plans. 
 This may also involve certain adjustments in
 
the environmental conditions in the various f:-rming areas and
 
in national econoinic and agricultural policies.
 

(6) After discussions between the planners

at the nationail and regional and/or local levels, final 
national,

regional and local targets are fixed. (39, pp. 7-8)
 

Some countries, including India and Sri Lanka, have made an
 
attempt at such tw'-way planning. (189, p. 9) But some have
 
gone further than otners to achieve adequate interaction. Among

the mixed economy countries, Israel has probably had the greatest
 
success in this respect. But in most mixed-economy count:' es,

there has been a failure to recognize that the feed-back process

is essential for setting viable targets and achieving them; as
 
well as a failure to understand that target-setting requires

active cooperation between local planners arid farmers, as well
 
as among planners at all levels from the local farming areas up

to the national planning agency and back down to 
the local leve'l.
 
(39, p. 9)
 

Among the socialized countries, the U.S.S.R., and the Peoples

Republic of China have followed most closely the process of plan
ning "from the bottom up and from the top down."2/ The procedure
 

1/ 
 Implicit in this part of the exercise is a typical farnm
 
budget or farm plan applicable to the area concerned which
 
includes estimates of costs (inputs) and returns (outputs)

of what may happen on the farms in the area if a certain
 
course of action were initiated. The budget or plan would
 
havi been prepared with the active participation of farmers
 
in the area to make sure that it is consistent with farmers'
 
objectives and sense of what will work for them. (151, p. 194)
 

2/ In the U.S.S.R., state and collective farms prepare tentative
 
plans with targets which are combined into district, republic

and, ultimately, nation-wide plans and targets. After review
 
and adjustment, plans and targets move downward in 
the orga
nizational hierarchy. Since targets for only major crops to
 
be sold to the State are now set at the center, the regional

and local plans have greater latitude than formerly in setting

targets for commodities not sold to the State. (120, p. 59)
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followed in China is particularly illuminating. The process begins
in every commune after each mid-year with a review of the previous
year's performance and the proposed targets for the next year.

The commune's proposed targets, 
which largely reflect its own
needs and priorities, arid what it considers to be 
the best use

of available manpower and financial resources, are sent to the
county in which it is located. After discussions between representatives of the county and 
the communes, the county passes on
 to the 
province in which it is located the county's targets for

production and iiputs (e.g., 
fertilizer and machinery). The province then submits the targets 
to the Central Planning Commission.

At the annual meeting between provincial and Planning Commission
 
representatives, the adequacy of the 
targets for all major crops
is reviewed. Attempts are 
made to have provinces with deficits
in grains, sugar, cotton, vegetable oils, etc., increase pro
duction targets, and adjustments are made in the targets. The
adjusted provincial targets are then disaggregated and transmitted
 to the counties and communes and a second 
round of meetings are

held between provincial and county representatives, and county
Lfnd communal representatives before the targets 
are made firm. I/

(82, p. 6)
 

It may seem obvious to say that those responsible for achieving production targets 
should have a voice in setting them, but

the lack of adequate consultation with 
those most concerned with
implementation of targets is so 
common that the point needs 
stress
ing. Not only are producers who help set their own 
targets likely
to be more committed to their realization than to targets set by
outsiders; the 
targets which producers themselves set may well
 
turn out, if conditions are made propitious, to be higher than
those set by outsiders since producers 
are almost always better

acquainted than others with their own 
capabilities and limitations.
But whether the targets are higher or lower than those set by outsiders, they are likely to be more realistic.2/
 

1/ The exercise is governed by two 
principles. The first,

"leaving leeway," implies 
the need for maximum flexibility

in setting targets; the second, "combatting egotisn," re
quires everyone to 
take into account others' needs. (82,
 
p. 6)
 

2/ 
 In Tanzania, the Government has consistently held to the view
that the development of a country is brought about by its people, that for a plan to be significant requires that the peo
ple participate in the planning process, and that 
no one is
better equipped than they to know their own problems.

TANU (Government Party) Guidelines 

The
 
(generally referred to 
as


Mwongozo) admonish members of the Party that it is their duty
"not to ur,e the people to implement plans which have been

decided upon by 
a few experts and leaders. The duty of...
[the] Party is to 
insure that the leaders and experts imple
ment the plans that have been agreed upon by the people them
selves.
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Since people are likely to be most committed to targets

they have set themselves, the ideal arrangement is for central
 
authorities to abstain from modifying regional and local targets

whenever possible. But since this 
is likely to be difficult or

impossible in most instances, the applicable principle is that
 
direction and control 
from above should be reduced to the mini
mum required to harmonize regional, 
local and farm targets with
 
national objectives.
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VIII. SELECTING AGRICULTURAL DEVELOPMENT STRATEGIES
 

A. Why a Strategy is Nceded
 

To achieve an objective, a target, or both, a variety of
 
policies may be needed. The range of potentially useful policies

for this purpose is very wide, covering fields as diverse as man
power, rbsources, production, investment, prices, taxation, 
mar
keting, credit, research, training, extension, nutrition and
 
settlement. Policies adopted to achieve a specific objective
 
or target may require that activities be carried out in a variety

of ways, together or separately, differently in different regions

of a country -- or even differently for different farmers in the
 
same region. (196, p. 2) Some policies can stand alone;l/ others
 
are complementary or mutually reinforcing, and have to be used
 
in combination to give the best results;2/ still 
others are mu
tually exclusive.3/ Some policies are sTow-acting, while others
 
have an almost immediate effect. Somc differ in the extent 
of

their demands on scarce resources, and vary in their capacity to
 
utilize the more abundant ones. Some policies have a direct im
pact on production, while others 
exert their effect indirectly by

changing the environment in which farmers make investment and pro
duction decisions. (120, p. 72)
 

Because of the complexities involved, policy-making is a

difficult task. Moreover, because the realization of an objec
tive or a targe't depends on the policies adopted, more than on
 
any other element in the planning process, policy-making is at
 
the heart of that process. (14, p. 5554) Effective policy
making requires, first, the identification of relevant and po
tentially desirable policies for achieving an objective or a tar
get ana, second, the selection from these policies of those which
 
are best for the purpose. (196, p. 2)
 

1/ E.g., a policy for improving marketing laws3. 

2/ E.g., policies for irrigation, fertilizers and extenstion 
services associated with a high yielding varieties 
seed program. 

(HYV) 

3/ E.g., irrigation and mechanization policies might be 
mutually exclusive if both required heavy foreign exchange
expenditures which together exceeded a country's resources. 
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B. What is a Strategy?
 

To facilitate the identification of relevant policy alter
natives and the choice of those likely to be most effective, re
quires a frame of reference. This is what a development strategy
 
provides. By laying out the broad approach or general direction
 
to be taken to achieve a specific objective or target, a strategy
 
allows planners to choose from a variety of potentially useable
 
policies, projects, programs and other measures and activities,
 
those which are best suited to that approach and to relate them
 
to each other in an integrated network.
 

More than this, a strategy is a convenient means, because
 
it is interm'ediate between an objective and the policies required
 
to achieve it, for testing whether all the policies, programs
 
and other measures and activities needed to realize an objective
 
are being or can be adopted. For example, if a high yielding
 
varieties (HYV) strategy is adopted, the strategy provides a con
venient reference point against which to check the variety of
 
policies, etc., needed to insure that adequate amounts of fer
tilizer, pesticides, water, credit, technical information and
 
other inputs are made available to farmers at the right time
 
and place. A well-considered strategy could reveal that, be
cause of farmers' attitudes or other factors, policies for appli
cation of government or institutional funds and the use of a wide
 
array of incentives ranging, let us say, froi subsidized inputs
 
to high output prices, could not achieve an objective to in
crease production in the absence of structural reforms. This
 
was found to be the situation in Indian agriculture in the early
 
and middle 1960's (Economic and Political Weekly, Bombay, India,
 
Vol. 8, No. 36, Sept. 8, 1972, p. 1620). A carefully chosen
 
strategy can also help identify constraints, e.g., a shortage
 
of managerial and technical personnel and lack of land clearing
 
capacity, which have to be removed before an objective can be
 
achieved. This was the situation in Malaysia, in connection
 
with the development program of the Federal Land Development
 
Authority.
 

A strategy can also be considered as a means of selecting
 
elements or factors on which to concentrate in developing the
 
agricultural sector. These elements involve choices among dif
ferent technologies, spatial arrangements, time horizons, pro
duction mixes and human groupings, as well as the emphasis and
 
sequence to be given to each element in achieving a given objec
tive or target.
 

Viewed in this way, a development strategy for agriculture
 
may be seen as a framework for a consistent set of policips,
 
measures and activities within defined constraints which together
 
constitute an organized thrust in specified directions toward
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fulfilir~e_ oatcl~ojc~
or_ target 1/v For example, if
the proniotion' of agricultural 'exports' is' the. strategy selectted 
~to' further!an objective of increased producti on', the ,pri ceiX, produ~tion,' invest' ent, credit'aV&d other releva'nt, poliies' must 

~~cons~tutea consstentgroup :of -measures-ca-lculate 0~iefaim''um effect tothe expo t promotion strateachieving the;

objectiveof'increased 'agricultural production.
i4,
 
C.. Theor vs. Practice ,. 

At least, tha.t is the theory.. In practice, however, one
frequently finds policies in effect without. reeect acerly

defined- development strategy, asmuch in national macroeconomic
 
as in agricultural planning. For example, India's'Professor'l

Gadgil later Deputy Chairman of the Planning Commission.'ob
served in 1966 that "total absence of a policy frame is the most
 
outstanding feature of the planned Indian econoiny."2/ Absence

of a "plicy frame.',' was especially apparent in India's 'agricul
tural planning. On'e can only speculatL that if this was true in
India, which has exceptionally well-trained planners, how much
 
more it was likely to be, true in countries-'less well-endowed.
 

any- less developed countries py Scant.attentio t the
 

development strategies required to achieve their agricultural ob
jectivyes. Typical of this situatio'n, a Joint Session'of the Near

East Commission on Agricultural Planning and -the Nea,r East Commis
sion on Agricultural Statistics reported in May, 1972, that "there
 
was no specific agricultural development strategy to achieve the
 
rural employment goals stated in the natio'l developientepldns"

o' the Near East. (197,'p. 17) In contrast, some countries
 
seem'to have a shotgun approach; with policies headed in different,
 
sometimes opposite, directions.. For example, a reportof a
 

I/ The adoption of a strategy to achieve a givenobjective

or target does, not imply that everything outside the strategy
will'be ,gnored -- onlytha't the strategy will be emphasized. 

ohusin Bangladesh, the adoption of a two-fold strategy

for mutpecopping ahd increased, yield rates for, rice 
p.production did'notc mean that the production of jute, tobacco,

cotton, potatoes, oilseeds, pulses, tea and 
oth'er crops would get no attention, but that the production
o0f rice .yould get the greatest attention.-
Cited by B.H. Minhas, "Where Planning Went.Wr ong," The
 
Hindustan Times (India), May 10, 1974.
4 ,9 : .. 

I -

2 
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research group of the Universities of Reading (England) and Ghana
 
reported that Ghana's objectives for "increasing food production

and improving the balance of payments are to be achieved primarily

by a vigorous agricultural policyl/ so mounted as to achieve other
 
rural development objectives at the same time -- better inter
regional balance, as well as higher standards of material living

in health, housing, roads, electricity, education, etc." (193, 
p. 21) Senegal, while trying to maintain production of its major
 
crop, groundnuts, at high levels, has pursued a strategy of diver
sification, aimed first at the substitution of home-grown products

for imports of staple foods and 
cotton, and second, at a further
 
diversification of exports. 
 (199, p. 93) Still other countries,

while claiming a strategy, do not make the choice explicit, with
 
the consequence that they may fail to adopt all the policies re
quired to make the strategy effective. Thus, in Tanzania, which
 
had adopted an agricultural strategy designed to increase farmers'
 
productivity, the Government provided farmers with 
a subsidy to
 
promote the use of fertilizer, but failed to alter conditions
 
enough for farmers to adopt the cultivation intensification pro
cedures required to achieve increased output with the subsidized
 
fertilizer. (200, p. 70)
 

Part of the problem may be that many agricultural plans fail
 
t. distinguish among objectives, strategies and policies. This
 
has already been mentioned in chapter 5. The point worth noting

here is that when an objective, which is an end, is taken to be
 
the same as a strategy, i.e., a means for achievinq the end, the
 
need for a unifying framework for the policies required to achieve
 
the objective or target is likely to be overlooked; and when a
 
policy is taken as a strategy, it is likely to be too narrowly

defined to provide a unifying framework for all the policies
 
required.
 

An adequately defined strategy allows resources 
to be com
bined in specific ways to achieve an agricultural development ob
jective or target. Clear definition is important because different
 
strategies use resources in different ways. Thus, the way re
sources are used to achieve a development objective will be dif
ferent with a high yielding varieties (HYV) strategy, which re
lies on a discrete technological jump, than with a strategy which
 
relies on a gradual improvement and intensification in t'he use
 
of traditional agricultural inputs. The HYV strategy requires
 
a series of policies which lead to the concentrated application

of improved varieties of seed, fertilizer, pesticides and other
 
inputs, many imported, at the right times in areas with assured
 
rainfall or irrigation to insure success; while the "gradualist"
 

1/ As indicated in the next paragraph, plans frequently fail
 
to distinguish among objectives, strategies and policies.

As the footnoted word above shows, even "experts" sometimes
 
confuse a ::trategy with a policy.
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strategy may require land reform, raising the general 
education
 
level, extension and credit programs, as 
well 	as less capital
intensive technolugy, and 
than the HYV strategy. 

hence less foreign exchange inputs, 

D. Types of Strategies 

1. Concentration vs. Dispersion of Resources 

While different strategies may be used to achieve the 
same
 
objective, a given objective often requires one 
kind 	of strategy

instead of another. Thus, experience shows that if the objective

is greater equality in the distribution of income, a strategy in
volving agrarian reform produces better results than 
one which
 
concentrates on new agricultural services. 
 (201, p. 10) This

is because farmers respond better to attempts to improve agri
cultural productivity when they have an adequate stake in the
 
land they work. In contrast, if the objective is a rapid in
crease in agricultural 
output wilhout regard to improved income

distribution or promotion of employment, a HYV strategy is likely

to be more effective than a gradualist strategy. There are sev
eral 	reasons for this. 
 First, the HYV strategy can be implemented

quickly and with small expenditures of time and money for devel
opment since, after local testing of the HYV seed, seed can be

imported for distribution to farmers;l/ second, the HYV strategy

allows two, three or even four crops per year to be grown on 
the
 
same land when water is adequate; (202, pp. 10-11; 203, p. 11)

and third, it permits resources to be concentrated among farmer
 
groups with the greatest propensity to adopt innovations, who
 
are usually found in a few regions with high production potential
ities.2/ In contrast, the gradualist strategy spreads 
resources
 

1/ 	 India, Pakistan and Turkey all took advantage of this by

importing seed from Mexico. (203, p. 9)
 

2/ 	 For example, in India, the HYV strategy was designed to
 
ration scarce inputs on a selected and restricted regional

basis where soil, climate and irrigation conditions were
 
propitious for incensive use of inputs to maximize output

at greatest profit and least risk. (47, p. 208) This
 
approach was justified on the grounds that the high yielding

varieties of wheat required a new technology with an entirely

different set of husbandry practices than other seeds. 
 Thus,

if farmers were to realize the genetic potential of the seeds,

they might need to increase the plant population, change

the time of planting or the depth of seeding. They also
 
had to irrigate more frequently than with other seed, and
 
with more precision; use fertilizer in large quantities; and
 
weed carefully to prevent waste uf fertilizer on weeds. (203,
 
p. 10) Not all farmers in the country were equally able to
 
carry out HYV strategy.
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over wide areas to assure that increased output is accompanied

by an 
adequate return for most farmers without reference to
 
their innovative propensities.
 

The record in 
India, Mexico and elsewhere indicates that
 
concentration of resources may be 
an acceptable strategy where

increases in output are readily obtainable if the objective is
 
to increase production as quickly as possible. 
 But the price

for rapid increases 
in output may be high. For example, the

HYV strategy may require a change in the 
scale of agriculture

with attendant displacement of farm tenants 
and workers which
 
can lead to a conflict between increased output and social jus
tice objectives. This happened in India. 
 In addition, subsidies

for inputs ard price supports in connection with India's HYV
 
strategy for agriculture led farmers 
to reduce the production

of pulses, an important source of protein.l/ The same thing

happened in the Far East. 
 The decline in The production is

likely tD have 
a serious effect on poor consumers who rely on

pulses as a cheap source of protein. (166, p. 25) In Mexico,

the concentration of resources 
on the larger, commercial farmers

included substantial economic incentives 
for increasing production

which greatly increased the public costs of carrying out 
the

HYV strategy. Moreover, a study of the results obtained in
the agricultural sector revealed that large farmers were 
less

efficient in the use 
of capital than small farmers, since the

larger farmers used a greater proportion of the capital 
invested
in agriculture than they contributed to output, while the rela
tive contribution of small 
farmers exceeded their relative cap
ital investments. 2/ (204, pp. 34, 38)
 

Because of the possibly higih social costs of a strategy

which concentrates resources, there is something to 
be said
for a strategy of gradualism. Experience demonstrates that the
 

1/ Between 1971 and 
1972, per capita wheat production in India

increased 25%, while the production of pulses dropped 38%

(Cooley, John K., Christian Science Monitor. April 29,

1974, p. F6).
 

2/ It is interesting to 
compare the Mexican strategy with that

of Israel, Japan, South Korea, Singapore and Taiwan, all of
which adopted a strategy for increasing the production of
 
export crops which stressed labor and skill-intensive prod
ucts. The strategies of all five countries (other than

Mexico) coordinated major investments for raising the
 
general educational 
level of rural people with subsequent

creation of productive employment opportunities in rural
 
areas. (74, p. 41)
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gradualist approach may be the most stable and reliable way to
 
develop agriculture in poor countries, although it may not be
 
the quickest way.l/ Indeed, the less urgent the need for short
term increases in output, the greater the benefits of a strategy

which calls for combining limited amounts of capital with in
creased use of surplus labor to gradually improve production
 
methods on as large a proportion of the farmers in a country as
 
possible. In Taiwan, which chose the gradualist strategy, the
 
scale of agriculture was stabilized by a land reform program,

yields were increased, although more slowly than with the HYV
 
strategy in India, and the benefits of increased output were
 
widely distributed among the country's farmers. (205, pp. 44-45)

Thegradualist approach not only has shown that it can increase
 
output; it can provide more employment and a more equitable
 
distribution of incomes than a strategy based on concentration
 
of resources.2/ (206, p. 9) In contrast, where resources have
 
been concentrated on the larger farmers, who generally are the
 
most apt at adopting innovations, mechanization of agriculture
 
may be promoted, thus accentuating the employment problem and
 
the maldistribution of rural incomes. This has happened in
 
Pakistan. (207, p. 21)
 

2. Short-term vs. Long-term Strategies
 

It is also essential to consider the time horizon for a
 
strategy before it is adopted. Some strategies require a longer
 
time to carry out than others. It is, therefore, desirable to
 
ascertain how long it is likely to be before a given strategy will
 
produce results. (20, pp. 25-26) If results are wanted in a
 
short time, it is important to avoid a strategy which relies on
 
major reforms in technology, administration or organization.
 
Long lead times are typical in agriculture and careful evalua
tion of potential strategies is essential to separate long-term
 
from short-term strategies.
 

1/ 	 A study of the gradualist approach in Israel, Japan, South
 
Korea, Singapore and Taiwan found that after an initial
 
period of slow growth lasting about a decade, growth be
comes more rapid. The author of the study concluded that
 
"Once the slower growth phase is passed, the transition to
 
a stage of relatively high development can be accomplished
 
in short order." (74, p. 44)
 

2/ 	 A study of Taiwan's (and Japan's) agricultural progress re
veals how carefully human skills and physical and institu
tional structures were built up over time. "Their progress,"
 
writes one experienced observer, "was by no means like a one
day hike to the mountain top. The same careful persistence
 
in three respects - development of land, institutions and
 
skill - is beirg shown in China since 1950. They, too, are
 
beginning to reap the reward of their wise persistence."
 
(208, p. 9) 
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As in the case of objectives, a long-term strategy to
 

achieve a given objective may conflict with a short-term strategy
 
irrito achieve the same objective. For instance, expansion of 


a sensible strategy for increasing outgation by flooding may be 

put during the period of a five-year plan. From a longer point
 

lost because of salinization
of view, however, the cost of land 

may make it preferable to forego the short-run benefits of the
 

flooding strategy and adopt a longer-run strategy of drainage
 
done in Pakistan.
and desalinization, as was 


As has been implied in the previous section, the choice be
resources and the gradualist strategies
tween the concentration of 


raises the question of whether the diversion of large resources
 
in an HYV program, to obtain a
to a specific area or crop, as 


rapid increase in the output of grains, is worth the expenditure
 

in people and money if the strategy yields a lower rate of social
 

returnm than the gradualist strategy over a long period of time.
 
not mean that the gradualist strategy always
However, this does 


has the edge. Of course, it is desirable to set in motion a long

term process of sustained increase in the overall productive
 

capacity of the agricultural sector. But a gradualist strategy
 
execumay involve long-term research on traditional crops and the 


tion of such projects as drainage, irrigation, flood control,
 
breeding, educaland development and settlement, plant and animal 


tion, improvement of marketing and establishment or improvement
 

of credit and agrarian institutions, all of which have a long
 

gestation period. In these circumstances, it is understandable
 
impelled to emphasize concentration
why some governments feel 


of resources strategies, like an HYV program, with their promise
 

of quick increases in output.
 

In practice, however, most developing countries compromise
 
short-term prowith strategies which embody both long-term and 


as well as longergrams, thereby attempting to meet immediate 

term objectives. For example, in its First Five-Year Plan for
 

1973-78, Bangladesh adopted two broad strategies to achieve its
 

objectives of self-sufficiency in foodgrains, and reduced unemploy

ment and under-employment: first, an increase 4n cropped area
 

through multiple cropping made possible by low-cost, labor.-inten

sive irrigation pro'ects, and second, the introduction of high
 
The longeryielding varieties of seeds in irrigated areas. 


term strategy involves expansion of the area under irrigation
 

during the Plan period according to a fixed time table, while
 

the short-term strategy involves the concentration of physical
 

inputs, credit and technical information to existing irrigated
 
areas. (78)
 

3. Resource Concentration for Small Farmers
 

The question of resource concentration also has arisen in
 

dealing with the problem of small-holder development. Here, two
 

principal strategies have emerged. The first concentrates on a
 

cash crop of high potehtial as a focal point for rural development.
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The Kenya small-holder tea project is an example. 
 It provided

credit, extension services, tea-processing factories and access
 
roads for small-holders in the tea-gi'owing areas. While the
 
cash crop strategy has the advantage of spreading the benefits
 
of development widely among small farmers, 
it has limited scope

where market prospects, climate or soil conditions are not pro
pitious.
 

The second strategy concentrates on small-holders in a geo
graphic area which has 
both high potential and manageable size.

This strategy, while seeking to increase agricultural productivity
 
among small farmers in a selected area by supporting production

for subsi'stence and marketable surpluses, may also 
include such

activities as soil conservation, the improvement of local mar
keting facilities, the provision of agricultural inputs, road
 
construction and social services. Examples of this strategy can

be found in the Lilongwe and Karonga projects in Malawi, 
the
 
Wolamo project in Ethiopia and the Casamance project in Senegal.

A variant of this strategy calls for the selection of a village
 
or other sub-regional area 
in each of a series of regions as a
 
model for the introduction of a package of improved production

inputs and techniques. This strategy was employed in India's
 
Intensive Agricultural Developient Program during the Third Plan
 
period. (4, pp. 145-146) While it may produce greater yields

by concentrating scarce resources in specific areas, 
it may dis
criminate against areas not included in the program by drawing
 
resources away from them. (206, p. 45)
 

4. Other Strategies
 

a. Import Substitution
 

Besides the strategies already discussed, a variety of others
 
have been used. Until recently, the major objective of agricul
tural planning in most developing countries was to increase pro
duction, either to make 
a country self-sufficient in certain agri
cultural commodities, to 
improve the balance of payments, or both.
 
Thus, the strategy adopted in Lebanon's Six-Year Plan for Eco
nomic Development (1972-77) for increasing agricultural production

was to 
concentrate on food crops for domestic consumption, thereby

also reducing the deficit in 
the country's agricultural trade.
 
(179, p. 6) In the 1960's, Sri Lanka (then Ceylon) placed great

emphasis on a strategy of import substitution through expansion

of its domestic food crop production, both to help make the
 
country self-sufficient in its basic foods and 
to reduce imports.
 

b. Traditional Exports
 

Some countries have thought it best 
to try to increase

agricultural output with 
a strategy for promoting such traditional
 
explurts as bananas, coffee, cocoa, sugar, tea rubber.
or This
 
strategy has sometimes included policies for increasing income

from traditional exports through more efficient marketing arrange
ments or through agreements between importing and exporting countries
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designed to get a better balance between supply and 
demand, e.g.,

through international coffee agreements 
or U.S. sugar import agreements. (184, pp. 4-5) 
 Export promotion of agricultural products

generally involves commercial and capital-intensive activities, and
requires a certain degree of sophistication about standards, packing, handling, etc., 
and a certain minimum scale of operations.

(209, pp. 
257-373) Lacking these, an export promotion strategy must
take into account that it is generally applicable only to advanced

farmers and that peasant farmers 
are likely to be excluded unless
they can work through cooperatives or marketing boards, e.g., as in
the case of tea marketing in Kenya.l/ (206, p. 45; 117, 
p. 13) Unless this is possible, an export promotion strategy may not 
be appropriate if improved income distribution is a major objective.
 

c. Agricultural Diversification
 

Some count;-ies, dependent on or
one two export crops for a
large proportion of their export earnings, have sought greater
security with 
a strategy of agricultural diversification. During

its Second Five-Year Plan, Thailand achieved much 
success with this
strategy in decreasing its dependence rice.
on Corn and sugarcane
became major crops, while cassava root and various kinds of beans
also increased their shares in agricultural output at the expense

of the traditional rice. While rice has remained by far the larg
est crop, output has not increased since 1966. (211, p. 266)
 

Taiwan and Mexico, two countries with outstanding records

for agricultural growth, also illustrate the effectiveness of a
diversification strategy. 
 In 1950, sugar accounted for almost all
of Taiwan's agricultural exports and 
for 80 per cent of its total
exports. By 1967, 
sugar exports, though still 
large in absolute
terms, constituted only 7 per cent of total 
exports, while exports

of bananas, canned fruits and vegetables each exceeded sugar's
proportion in total exports. 
 Mexican agriculture diversified

rapidly in the 
1960's, after the country achieved self.-sufficienLy

in wheat. The Mexican diversification strategy led 
to a shift in
 
resources to the production of to
corn, sorghum and soybeans

expand the grain-based poultry and 
livestock industries. Corn
production increased by almost 
50 per cent between 1963 and 1968,
while output of sorghum and soybeans multiplied several times. The
production of 
processed fruits and tegetables, primarily for export to the United States during that country's off-season, also
 
expanded rapidly.2/ (212, pp. 162-163)
 

1/ A government can, as 
a part of the strategy, establish domestic marketing standards with grades which gradually get peasant

farmers accustomed to improving the quality of the products

they grow. (210, p. 8)
 

2/ However, whereas Taiwan's diversification strategy was 
direc
ted toward small farmers throughout the country, who were 
able
to 
employ labor-using techniques in Production, Mexico's strat
egy by-passed the small, labor-intensive producers through
out the country and encouraged production primarily through

large farms. As a result, while production increases have
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However, the strategy appropriate for country may not
one
be appropriate for another. 
 In general, however, in small countries 
the best strategy is export oriented; in large countries,
strategy can be aimed at satisfying domestic demand, especially
when an 
equitable pattern of development generates 
a mass market.
 
(74, p. 44)
 

E. Who Selects Agricultural Strategies
 

The discussion of strategies should make clear that the
choice of strategy, like the choice of a development objective,
involves critical decisidons about which groups 
are likely to benefit from'development efforts, and which 
are not. A strategy,
like the HYV approach, may be "neutral" 
in theory with regard to
farming scale or location, in the sense that even 
a small-holder
located anywhere can 
apply the package of inputs required to obtain profitable returns. 
 But in practice neutrality breaks down
quickly because the control of irrigation water by larger (and
wealthier) farmers and 
their better access to credit, inputs and
officials make it much easier for them than 
for poorer farmers
to apply a strategy 1ike 
an HYV program and to benefit from it.
(21., p. A-141) Because of this, the 
selection of a strategy, like
the selection of an objective, is more than 
a technical matter.
Almost invariably, some 
groups of farmers -- usually the larger
or wealthier ones 
-- have tended to benefit 
more from develorment
efforts than others. 
 It is evident, therefore, that althougn a
strategy has technical content and implications which planners
and other technicians are qualified to deal 
with, the political
and sacial 
aspects of a strategy are even 
more important. Consequently, it is the political leadership, assisted by planners
and other technicians, which has 
the ultimate obligation and
responsibility for selecting from the 
available alternatives the
development strategy to 
be followed.
 

F. Constraints on 
the Choice of a Strategy
 

1. Need for a Systematic Analysis
 

Since ideals of social 
equity and economic efficiency often
conflict, at 
least within 
a given time period, development strategy
for the agricultural sector must not only aim at 
an acceptable
compromise between conflicting social 
and economic aims, but must
also seek to obtain efficient use of 
resources 
that are scarcest.
To 
achieve these aims requires a systematic analysis of feasible
alternative ways of reaching 
an objective. In Malaysia, for example,
such an analysis determined (a) the 
real but limited prospects
for the diversification of crops grovn primarily for domestic 
con
sumption, (b) small-holders' major problems and 
the measures require-d
 

been widely dispersed in Taiwan, in Mexico four-fifths of
the production increase has been 
laming from the less 
than
five per cent of the farms employing only one-sixth of the

farm labor -force. (85, p. 7)
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to raise rural incomes, (c) the need to reconsider the government's

rice policy, (d) the importance of maintaining the strength of
 
the import sector, (e) the increased contribution to overall de
velopment which improved utilization of forest resources would

make possible, (f) the possibilities of developing fisheries 
on
 
the east coast of West Malaysia, and (g) the development problems

and prospects of Sabah and Sarawak.
 

A geod analysis requires the collection and consideration of
 
as much information as possible about the costs, benefits, advan
tages and disadvantages of each alternative, as 
well as a deter
mination of the 
relative abundance and scarcity of major resources.l/

The information which needs to be gath.ered will depend, first, on
 
how big an effort is to be made in ag,'iculture and, second, on

the objectives to be achieved, e.g., the extent to which the ob
jective is to improve employment and incomes for small farmers
 
and farm workers as compared to the expansion of production.

Using all available information, the analysis seeks to estimate
 
the li'ely effectiveness of each strategy to achieve the selected
 
objective, and to identify the 
one with the greatest promise.

(214, p. 915)
 

While the benefits and advantages of a possible strategy are
 
generally easy to discuss, its full costs and disadvantages are
 
frequently less apparent. One reason for 
this is that the nature
 
of the constraints for a given strategy may vary greatly from one
 
country to another. Arother reason to identify constraints is
 
that it is first necessary to adjust a development strategy to
 
the special situation in a country before all the costs and dis
advantages can be assessed. Planners frequently fail to recon
nize that substantial differences in constraints 
from country to
 
country make it essential to identify specific constraints in spe
cific environments rather than to look for a strategy that will
 
be suitable in a wide range of diverse conditions. Zaire provides
 
a good example of why specificity is essential. Because the 
over
all man/land ratio is extremely low in Zaire, a cursory review
 
might make it seem most desirable to increase agricultural produc
tion by expanding cultivated areas. But more careful study by
 
a World Bank mission made it clear that labor constraints mili
tate against this. Nor did mechanization offer an easy way around
 
Zaire's labor constra nts because uncertainties exist about soil
 
qualities and the possible impact of mechanization on them. More
over, land tenure arrangements and the attitudes of the people pre
clude large resettlement activities, at least in the short run.
 

1/ For example, an analysis which a World Bank team made for
 
Sri Lanka, identified foreign exchange and investment capi
tal and, to a lesser extent, managerial skills as relatively
 
scarce resources; and unskilled and educated manpower as
 
relatively abundant resources, with considerable unutilized
 
potential in natural resources.
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This left raising present crop yields 
as the most promising approach
 
as an 
initial strategy for increasing output, especially since
 
present yields are below previous levels. 
 The World Bank mission's
examination of the possibilities inherent in this approach revealed

that production could be increased quickly in this way. 
 Once
 
this strategy was seen as the most desirable one, the measures

and policies to be adopted as 
part of the strategy became apparent.

The key element for raising yields was seen to be the need to restore the quality of planting materials. This called for policies

and 
a concerted program to encourage the production, multiplication

and distribution of improved seeds. 
 With this as the underlying

acti-vity,.other policies and measures 
which could have effects
 
quickly were also recommended.
 

In summary, to choose an appropriate strategy requires a

systematic analysis of feasible alternative ways of achieiving
 
a desired objective which includes, among other things, 
a careful
consideration of the material, 
technological, spatial, production,

time and human constraints. 
 While the actual constraints encoun
tered on the use of any strategy depend on the situation in a
 
country at a given time, there 
are generalizations which are ap
plicable for a number of constraints.
 

2. Resource Constraints
 

One of these is imposed by the natural conditions in a country. Climate, endemic disease and the scarcity of water are 
ex
amples of natural 
conditions which set limits on agricultural strategies. Agricultural strategy in 
India must take cognizance of

the monsoons, just as agricultural strategy in Tanzania must take
 
account of sleeping sickness borne by the tse-tse fly; and coun
tries where water is scarce must devise strategies which make the
 
mo.t of available supplies, as for example in Saudi Arabia and
Israel, where agricultural strategy calls for the 
concentration of
 
scarce water on high value crops. 1/ (197, p. 6)
 

Recognition of the 
resource constraints on the choice of an
agricultural strategy may spell 
the difference between success 
and

failure in achieving targets and objectives. In Kenya, identifica
tion of the importance of a labor constraint led 
to the restriction
 

1/ Where water 
is in short supply, a well-designed strategy will
 
take account of the fact that 
this imposes varying constraints
 
on the growth of different crops. For example, it takes
 
more water to grow rice than 
to grow wheat, sorghum or vege
tables. 
 Since much tropical land lacks sufficient water to
 
grow two rice crops a season, but enough to grow one crop of
rice and another of wheat, sorghum or vegetables, a good

strategy would call for a combination of crops which will yield

the greatest output or incnme. (203, p. 11)
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of tea plantings to less than one 
acre per holding through strict
 
control of seedling distribution. This restriction prevented

farmers from planting more seedlings than they could care for
 
properly. In contrast, failure to 
identify a critical labor con
straint in Tanzania led to a failure to intensify cotton cultiva..
 
tion 'n that country.
 

However, a word of caution is in 
order since the resource
 
constraints of today may not be 
the resource constraints of to
morrow. Planners must look ahead and estimate which 
resources are
 
likely to increase and which are likely to decrease. Such fore
sight can help in the selection of suitable strategies. (102,
 
p. li6) 

3. The Staqe of Development
 

A second constraint which must be considered in choosing an
 
agricultural strategy is a country's stage of development. Thus,
 
a country at the start of its development with plentiful supplies

of labor, should not normally select an agricultural development

strategy which, like mechanization, requires skills, foreign 
ex
change and other resources which it lacks; any more than a country

in an advance stage with labor supplies which are scarce relative
 
to capital 
should adopt a strategy which emphasizes labor-intensive
 
techniques in agriculture.l/ Nor should a strategy be selected
 
which is otherwise inappropriate to the situation in a country.

For example, if land fragmentation is a serious problem, aaoption

of a mechanization strategy would be ill-advised unless 
adequate

steps could be taken to consolidate holdings or otherwise permit

efficient use of mechanized equipment.
 

4. Institutional, Attitudinal and Organizational Constraints
 

A nation's social, 
political and economic institutions and

beliefs is a third determinant of agricultural development strat
egies. Thus, at the international level, agricultural development

strategies are likely to embody a country's attitudes 
toward the

role 	of foreign trade, foreign assistance and aid, foreign private

investment, the importance of international regional cooperation,

and the desirability of attaining economic independence; and at
 
the national level, agricultu-al development strategies will 
reflect
 

1/ 	 For example, the United States' approach to agriculture

makes maximum use cf capital and minimum use scarce
of labor
 
on plentiful land. In recent years, less developed countries
 
which have achieved high per-acre productivity generally

have 	maximized the use of relatively plentiful labor on
 
scarce land. The American (like the Russian) strategy re
sults in high output per man, but in many developing countries
 
this 	approach results in the under-utilization of scarce
 
land, as well as plentiful labor. (85, p. 13)
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a government's attitude toward the role of the private sector,

the role which the public sector should play in stimulating de
velopment, the need for equality and justice in sub-national re
gional development, the question of family planning, unemployment

(and, therefore, among other things, the 
choice of technology for
 
public investment projects), the desirability of bringing about
 
greater equalization of incomes, the tolerable level 
of consump
tion, the speed of development, retention of esteemed traditional
 
ways and forms, or alternatively, institutional reform (e.g.,

changes in land tenure patterns), and so forth.
 

How underlying attitudes and assumptions influence the choice
 
ofdevel'opment strategies may be 
seen in the cases of China and
 
India, among other countries. Thus, Chinese leaders held the
 
conviction that Chinese agriculture was backward mainly because
 
of what the leadership considered to be China's feudalistic
 
institutional framework. 
The Chinese approach to agriculturaI

development was, therefore, based on the assumption that existing

"feudalistic production relations" had to 
be replaced by production

relations based on collective farming before agricultural produc
tivity could be increased. (215, p. 91)
 

In contrast, India assumed that it could gradually improve

existing backward production relations, and when this attempt

failed adopted a development strategy which sidestepped them.
 
Immediately after independence, India approached agricultural de
velopment with the 
three-fold assumption that (a) the technology

required for agricultural development was available, (b) farmers
 
were wedded to backward production techniques because of ignor
ance 
and illiteracy which made them suspicious of innovations and
 
impeded their acceptance of new and profitable techniques, and
 
(c) landlords (zamindaris), moneylenders and merchants exacerbated
 
farmers' inadequacies by exploiting the farmers. The Indian
 
strategy for remedying these conditions took the form, respectively,

of (a extension service systems to inform farmers about new pro
duction techniques; (b) literacy programs to increase the level
 
of education and social welfare programs to gain the confidence
 
of cultivators; and (c) land reform programs which sought to abolish
 
the "zamindari" system, alternative sources of credit to free the
 
cultivators from the moneylenders, arid regulation and provision of
 
alternative means of marketing agricultural commodities to protect

farmers from exploitation by traders. (49, p. 34)
 

However, when it proved to be too difficult to reform the
 
existing agrarian structure, and it became clear that the spreading

of available resources thinly 
over the entire country would not
 
lead quickly to desired increases in agricultural production, a new
 
strategy was adopted which concentrated development efforts in
 
areas of assured irrigation. The introduction of the Intensive
 
Agricultural District Program in 1960-61 
in three districts marked
 
the first phase of the new strategy. The Program was later ex
tended to an additional thirteen districts. A modified version of
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the strategy, the Intensive Agricultural Area Program, was extended
 
to more districts between 1964-65. The strategy, which involved
 
the use of high yielding varieties of seed, reached a rnore advanced
 
stage from 1964 onwards with the introduction of high yielding
 
varieties of wheat and rice.l/ (216, p. A74)
 

Some constraints, like a government's attitude toward the
 
private sector or its price policy for foodstuffs for urban workers
 
which may discourage production, are self-imposed. Some are not,
 
but occasionally the line between the two is thin. For example,
 
foreign exchange constraints on the choice of a strategy usually
 
are independent of a country's social, political and economic
 
attitudes. However, if a countr, avoids certain kinds of foreign
 
aid as a matter of principle, the foreign exchange constraint is
 
at least partly self-imposed.
 

Planners may sometimes wish they had the power to change a
 
government's self-imposed constraints. They may not always be
 
able to do thi.. But for planning purposes, they should determine
 
the extent to which they must accept as given existing attitudinal
 
and institutional constraints on the choice of strategies and the
 
extent to which the constraints are subject to revision. Only a
 
good understanding of the political leadership's thinking can make
 
it possible for planners to help select an appropriate strategy
 
for achieving agricultural development objectives.
 

In many developing countries, the state of the public admin
istration is a serious constraint on agricultural development. In
 
these countries, failure to recognize this constraint has led to
 
the adoption of strategies which make demands on the public ad
ministration that are greater than it can support. A commonly
 
encountered situation is one in which a government administration
 
is called upon to carry out more projects, or to intervene more
 
frequently, than it can manage effectively.
 

5. Constraints at Varying Levels
 

In choosing a strategy it is important to distinguish among
 
constraints at the national, sector and farm levels. Lack of in
vestment resources may be a constraint at the level of the agricul
tural sector but not at the national level where a government has
 
decided to concentrate available resources on industrial rather
 
than agricultural development. And just as constraints may differ
 
between the national and sectoral levels, they may differ between
 
the constraints at either of these levels and tiose at the farm
 
level. (196, pp. 5-6) Thus, where the availability of fertilizer
 

l/ 	 Three-fourths of India's cultivated acreage is not irriga
ted and "dry" farming prevails. Large parts of the country
 
have not been touched by the high yielding varieties strategy
 
and equally large parts can claim only "small islands within."
 
(213, p. A135)
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may not appear as a constraint at the sector level, at the farm
 
level unreliable deliveries may prove to be a constraint; and
 
while skilled manpower may be a constraint at the national level,

farmers may have all the knowledge required to farm better than
 
they do if only deliveries of fertilizers could be improved. Since
 
the constraints faced by farmers are the ones which actually re
tard development at a given time, assumptions must fit the con
straints which farmers face if effective strategies are to be
 
selected. Too often, strategies turn out to be answers to the
 
vrong questions because they are based on assumptions which are
 
applicable to constraints at national or sectoral levels instead
 
of the constraints at the farm level. For a strategy to be
 
successful, it must be designed to insure that the farmer sees
 
the actions taken under the strategy as contributing to the solu
tion cf his problems and the achievement of his objectives. (217,
 
pp. 2-3)
 

Sometimes, a single strategy will not be enough to achieve
 
agricultural development objectives. This is true, for example,

where objectives include improvement of commercial and traditional
 
parts of farming. Since the problems and constraints of commercial
 
agriculture differ in nature from those of traditional agriculture,
 
two strategies or two distinct components within an overall strat
egy have to be identified: one dealing with commercial agricul
ture; the other with the usually more pervasive and thor';-y issues
 
of traditional agriculture.
 

In some countries, a single strategy may be an "over-aggregated"

approach to agricultural development for other reasons. Thus,
 
a country with diverse ecological, climatological or economic re
gions may find it necessary to devise different strategies for
 
different regions. in Brazil, for example, great regional diver
sity and a tradition of regional autonomy in matters of development

make the formulation and execution of a unified agricultural strat
egy impracticable. Turkey has two distinctly different regions -
the highland plateau and the coastal zone -- each of which requires 
a development strategy different from the other. (210, p. 27) This 
is also true of the dry zone and coconut-lands regions in Sri
 
Lanka. Peru has three zones which required separate strategies.
 
(51, Vol. 1, pp. 5-6, Vol. 2, pp. 82-105) Frequently, differences
 
in development strategies arise from economic differences among
 
regions of a country. Thus, economically backward regions in
 
southern Mexico and Italy and in northeastern Brazil require de
velopment strategies of their own which differ From strategies in
 
other agricultural parts of these countries; and the same may be
 
true for a region which is more advanced agriculturally than others
 
in a country, e.g., the Punjab in India.
 

6. Dealing with Constraints
 

The best agricultural strategy for achieving a given target
 
or objective is one which, among available alternatives, is least
 
bound by constraints. Thus, in a country with a foreign exchange
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constraint, a strategy which makes maximum use of domestic 
resources,
 

like mechanization, which requires
like labor, is better than one 

imports. Implicit in the strategy selection process is the require

be made of a country's abundant re
ment that the greatest use 


as in Brazil, a good strategy
is plentiful,
sources. Where land 

In countries with great rural
would make the fullest use of land. 


unemployment and under-employment, as in Bangladesh, a good strategy
 

would make the fullest possible use of surplus labor by means of
 

labor-intensive projects, programs and production techniques. In
 
a good
countries where land is in short supply relative to labor, 


Land-scarce but
 strategy also calls for a labor-using strategy. 

developed
labor-plen- iful Japan, China, Korea and Taiwan have all 


successful strategies based on labor-intensive agriculture Lnd
 
(85, pp. 14-15)1
small-scale, labor-intensive rural industry. 


labor,
And in countries where capital is plentiful relative to 


as in the oil-rich countries, a capital-using strategy which con
also be viewed as
 serves scarce labor is desirable. Location can 


a resource. For example, Panama's development strategy for the
 

1970's treats its geographic position as an advantage and builds
 
on it. (166, p. 87)
a set of appropriate policies and actions 


While constraints impose limitations on the choice of strategy,
 

they can be dealt with either by sidestepping them or by devising
 

a strategy with elements which fit the constraints. Thus, on the
 

one hand, when India formulated its high yielding varieties strategy,
 

it sought among other things, to sidestep the constraints imposed
 
On the other hand, Sri Lanka furnishes
by its traditional farmers. 


an example of how an agricultural strategy can be adapted to a
 
In that country, the low educational level
specific situation. 


and conservatism of farmers, which restricted rice production,
 
In these circumconstituted a constraint against a HYV strategy. 


stances, an intermeditate strategy was devised which involved
 
improved rice varieties. These gave
the promotion of two local 


varieties, but did
significantly better results than other local 

not require as much investment, water, water control and discipline
 

as did the high yielding varieties. The local improved varieties
 

were also suitable for small farmers, something not always true
 

of the high yielding varieties because of their more stringent
 

financial, educational and labor reqiirements.2/ Moreover, the
 

labor has become scarcer, the degree of labor-intensity
1/ As 

is being reduced in most of these countries.
 

help than large farmers if they
9/ Small farmers need ;iuch more 

are to make full use of the HYV technology. Above all, they
 

require credit and irrigation facilities suited to the small
 
size of their farms. (205, p. 25)
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adoption of the intermediate strategy provided hope that it would
 
help train farmers sufficiently to permit the later adoption of
 
more advanced technologies such as the HYV approach required. (61,
 
p. 100)
 

G. Implications of a Strategy
 

Before selecting a strategy, it is well to explore with care
 
its possible repercussions. Sometimes, it easily may be discerned
 
that a selected strategy will not achieve its avowed objective. For
 
example, a strategy which emphasizes sophisticated and capital-inten
sive production techniques is unlikely to achieve an objective
 
to raise. the incomes of poor farmers. But sometimes, even if it is
 
clear that a strategy wi11 succeed in achieving an objective, there
 
may be side effects which need to be considered. The Mexican
 
experience is especially revealing of the side effects produced
 
by an agricultural development strategy. The Mexican HYV strategy
 
aimed at large farmers, allowed large producers, who were bene
ficiaries of subsidies, relief granted from taxation, and other
 
economic incentives as well as the good prices they received for
 
their crops, to do so well financially that they were slow to
 
adopt efficient production techniques. In contrast, small pri
vate and ejido farmers produced wheat and other crops more eco
nomically than the large commercial farmers in the irrigated areas
 
by combining small amounts of scarce and expensive capital inputs
 
with abundant cheap labor. However, they were largely neglected
 
or bypassed by the new strategy. Since the Mexican strategy also
 
aggravated the existing income inequalities between, on the one
 
hand, the large commercial landowners and, on the other, the small
 
farmers in the private sector and the ejiditarios (farmers on co
operative farms), the social cost of the Mexican strategy was much
 
greater than was necessary. (204, pp. 34, 38) If speed was im
 
portant to Mexico's objective to find the best way to increase
 
agricultural output, the HYV strategy aimed at large farmers which
 
was chosen right have been justified despite its high cost. How
ever, if the "best way" of increasing output was interpreted
 
to mean increased production at low cost, the strategy adopted
 
might better have been directed toward small private and ejido
 
farmers.
 

The process by whi h a strategy is selected from among avail
able alternatives should, therefore, include careful consideration
 
of its possible negative effects. From the examples cited through
out this chapter, it is clear that some unforeseen negative
 
effects arising from the adoption of the strategies discussed
 
might have been foreseen and provided for with contingency measures
 
if a systematic analysis of the strategy had been made prior to
 
its adoption.
 

The HYV strategy is a good example. An HYV strategy usually
 
has implications for regional and personal income distribution
 
which need to be considered. Since a HYV strategy usually must
 
be confined to areas with adequate water and water control, it may
 
lead to considerable increases in income iiiequalities among regions
 
of a country. (207, p. 21) It may also lead to increased income
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inequalities among farmers, since the HYV strategy often benefits
larger and wealthier farmers more than smaller and poorer farmers.

(203, pp. 58-59)
 

The 
problems raised by HYV strategies have been dubbed "second
generation" problems. 
 However, this is misleading since it implies
that the problems were unpredictable or unavoidable. Actually,
most of the so-called "second generation" problems probably were
predictable had the implicat-ions of the HYV strategies been considered with the 
care they deserved. Certainly, in 
India, planners
were aware of some 
of the negative implications of the HYV strategy
before it was adopted, although they made little effort to 
assess
their impact. (49, p. 60) 
 In any event, it is clearly prudent
prior to adoption of a strategy to assess 
its implications, the
negative as 
well as the positive results likely to 
accrue from its

adoption.
 

Once a strategy has been chosen, it is important that those
who will 
be concerned with agricultural and rural 
development are
well-informed about its 
nature and implications.
insure that the This will help
policies and policy instruments'selected to give
effect to the strztegy are consistent with, and properly a part
of, the chosen strategy. Unless this 
is done, policies and policy
instruments may turn out to be 
inimical to the strategy. This
 
has happened.
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IX. 
POLICY AND POLICY INSTRUMENTS
 

There are 
two broad types of policy that the policymaker has
to be concerned with. First, there are 
priorities among regions,
subsectors and objectives. Strategy helps here by laying out the

broad outline or framework for where the sector is to 
go. This,
however, is only guidance when it 
comes to working on policy issues
like manpower, employment, natural resources, investment criteria
and technology. Priorities must 
be worked out in detail 
to establish the criteria by which decisions can 
be made in the day-to-day
implementation of the plan. Investment policy, for instance, should
set the discount rates 
at which funds are made available for different private and semi-public activities. 
 Natural resource policy
may have to allocate water, for instance, between rural-agricul
tural and urban or industrial uses.
 

The second type of policy involves the instruments for achieving
objectives. Price supports, taxes, marketing boards, credit,
tenure systems, extension services, and provision of inputs are
all instruments for carrying out 
policies. Policy instruments
 
cover both the activities undertaken by the government directly
and the actions designed to influence the activities of the pri
vate and semi-public sec~ors.
 

The establishment of priorities and the selection of instru
ments to carry out objectives are interrelated aspects of the

policy setting process. Different policy instruments may also
be interrelated. 
 For example, price policy may be ineffective
 
at reaching subsistence farmers. Hence, be necessary to
it will

establish land tenure, marketing and extension policies to bring

subsistence farmers into the market economy if price policies 
are
to reach them. But suppose farmers would respond to 
price changes
but cannot get the inputs they need to 
expand their production. In
this case, price policies must be joined with policies 
to insure

that necessary inputs are available to 
the farmers. If inputs
are available, it may also be necessary to 
provide-extension services to show farmers how to use the inputs.
 

The problem that the policymaker faces is thus a three-part
one. First, 
he must determine what the specific constraints are
that are 
retarding movement toward the objective, e.g., low returns
to farmer investment in new technologies may retard growth in output.
 

Second, the policymaker must determine whether the policy
instruments available can remove 
or reduce the constraint. If
the instruments will remove the constraint, e.g., if a higher price
will raise returns sufficiently so 
farnmers adopt the new technology,

or if market improvements are made so inputs are available for
farmers to adopt the new technology, then he 
can adopt the instrument and work out with 
the various implementing agencies the best
 
way of implementing the policy.
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If, however, the 
policy instruments available are 
inadequate,
that is, if the institutional environment is such that policy
changes do 
not affect the people facing the constraint -- in this
case the farmer -- then 
a third step must be taken. This is the
institutional 
reform of the environment so 
that policy instruments
will work. The 
two most significant institutional reforms 
are of
the land 
tenure system and of the marketing system.
 

In practice, there is no 
easy way to determine whether a
policy will work in a developing country without trying it.
if the policy works, it may only reach a small 
Even
 

proportion of the
farmers, usually the larger and 
more commercial ones. In most
developing countries, the effects of institutional constraints,
e.g., inadequate marketing 
or tenure systems, are 
only roughly
known. 
 Experience with policy variations is fairly limited. 
 Thus,
new policy instruments will 
often have to be experimented with.l/
 

A. Inputs
 

Arthur Mosher has divided the measures needed to 
increase
productivity in agriculture into five essentials and 
five accelerators that are 
not essential 

five essentials 

but do help things along. The
are markets for farm products, constantly improving technology, local availability of needed supplies and equipment, production incentives 
for farmers and transportation.2/ He
argues that these are essential because increased production
not cantake place without them. 
 For instance, transport is essential
because farmers will 
not grow more unless they can move
to the surplus
a market. Transportation costs 
increase the
and decrease the price 
cost of inputs
the farmer receives for output. 
 Thus when
transportation costs are 
high, farmers find 
it less attractive
to use purchased inputs 
in production. (102)
 

Not all 
experts agree with this division between essentials
and accelerators. 

(218, p. 223) 

Some maintain that education is an essential.
Some argue that planning is necessary if the other
essentials 
are to be produced and coordinated. 
 China's policies
on self-reliance and rural 
industrialization to 
provide farm inputs
locally have substantially reduced the need for transportation in
that country. 
 The high cost of transportation is one 
of the major
 

1/ 
 The attempts of developed countries to 
deal simultaneously
with unemployment and inflation are just 
as experimental.
 
2/ The five accelerators are: 
 education for development, production credit, group action by farmers, improving ani
panding land, 
and national ex

plannirg for agricultural cevel
opment. (102)
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reasons for the local self-reliance policy. (219, pp. 78-79;
 
220) Farmers groups would be an essential if they were necessary

to make )ther essentials available. For instance, producers'

associations provide both inputs and extension for many cash
 
crops in Latin America and the Farmers' Associations do the same
 
in Taiwan ind Japan. Credit was felt to be essential to the
 
Minimui Package Program in Ethiopia. (221, p. 42) Participation

by the farmers was also considered essential for long term growth
 
in this program.
 

Thus there is some disagreement about what the essentials
 
are in various circumstances. This does not mean Mosher is
 
necessarily wrong. What it means is that what is essential 
for
 
agriculture in general is not always an essential policy problem

in a particular situation. What the policymaker must do is iden
tify and concentrate on what the critical problems are in a par
ticular situation. For example, transportation may be an essential
 
for agricultural dev~lopment but it may be adequate in a particu
lar situation. No action need be taken on transportation. The
 
policymaker must direct resources into areas 
where action is in
adequate or lack of action has created a bottleneck. This may

be an item on Mosher's list of essentials or it may not.
 

1. Package Programs
 

If Mosher's five inputs or any other combination of inputs is
 
truly essential in a particular situation, then by definition
 
supplying essentials together will increase output more than sup
plying them separately in different areas. (22, p. 140) Al.l
 
essentials must be present if any progress is to be made.
 

Frequently, however, policies fail because of the failure
 
to provide adequate supplies of particular inputs as in Indonesia
 
an1 elsewhere. (223, p. 38; 224, p. 7) Fertilizer, quality seeds
 
and pesticides are frequently in short supply. Output has declined
 
in Zaire, for instance, because of a decline in seed quality. Even
 
when available, inputs are often distributed too late for correct
 
use or are overstocked in some areas.and understocked in others.
 
(56, p. 1; 182, p. 62; 225, p. 120; 226, p. 60) The result is
 
that all the essentials are not available anyplace.
 

To avoid this problem, a number of countries have begun intro
ducing policy measures in packages so that all the essentials are
 
provided together. (206, p. 7; 218, pp. 222-223) Since there
 
is rarely enough manpower or supplies to cover the whole country,

this usually means concentrating these packages ir a few areas
 
or on a limited number of farmers 
-- usually the oetter off farmers.
 
Thus the Intensive Agricultural District Program in India concen
trated on areas with adequate water and entrepreneurship. (227,
 
pp. 284-285) In Zaire the World Bank recommended concentrating
 
on areas near cities and towns, near existing transportation,

where people had demonstrated good agricultural practices and where
 
soils and climate were favorable. The Minimum Package Program in
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Ethiopia was organized to cover blocks extending five kilometers
 
on each side of a 75 kilometer stretch of road. This program in
cluded provision of feeder roads as well as credit, inputs and ex
tension and was initially generally successful. (221, pp. 40-42)
 

Package programs often have not worked as well as their
 
sponsors hoped. Output has not risen as much as expected and
 
adoption of new practices has lagged. (228, pp. 81, 83) The
 
most frequently raised complaint about packages is that the tech
nology they are built around is inadequate. In India, for instance,
 
it was reported that the technical package there was not profit
able enough. (49, p. 85)
 

There is'some reason to doubt that this is the real problem
 
as often as it is claimed to be. Because packages are made up
 
of several ele;rents it is often difficult to determine where the
 
difficulty lies. Studies in Africa were not able to distinguish
 
whether low profitability or high risk discouraged farmers from
 
using technical packages. (229, p. 66) Other reasons for pack
age failures are also possible. When a survey was taken in India,
 
only 36 percent of the farmers suggested better'and larger supplies
 
as a need. Sixty-nine percent of the officials felt more and
 
better supplies were needed. Many farmers simply did not want
 
more fertilizer, improved seed or other innovations. (230, p. 36)
 

The technical package is sometimes a problem, however. In
 
Ghana a maize package required a change in planting time and the
 
people felt the new maize was not as suitable for consumption. The
 
!'improved" practices included growing maize alone rather than inter
planted with other crops. This might have reduced overall farm
 
income. The project failed to generate much interest in this pack
age. (63, pp. C26, C29) In many places new techni:al packages

have been inadequate because they ignored the additional labor re
quired. (231, pp. 23-24) Problems with technical packages are
 
much worse when they are rigidly applied, as happened in Indonesia.
 
Local government had no authority to adapt the packages to local
 
conditions. As a result, yields were not up to the farmers' ex
pectation and the farmers became resentful and many defaulted on
 
credit obligations. The Government's Green Revolution prigram
 
was halted. (223, pp. 42-43)
 

Technical packages often require a number of changes in the
 
farmer's mode of operation at one time. This makes the package

highly risky from the farmer's point of view. (182, p. 67) The
 
only way to eliminate thii risk is to offer the farmer a guarantee
 
if he adopts the package, This is what is done in contract farming

and production for some producers' associations (see the Extension
 
chapter). In most cases, however, there is no guarantee so the
 
farmer must learn a lot about a number of new things at once if he
 
is to understand the new technology and accurately estimate the
 
risks involved. Not surprisingly this is often too large a task
 
so the farmer either rejects the package, adopts only part of it,
 
or adopts it on only part of his land. For instance, farmers al
most always use less than the recommended amount of fertilizer. Even
 
many large farmers in Java in Indonesia diversified their rice crop
 



IX-5
 

among high yielding, local and national varieties. (223, p. 53)
 
Farmers at Puebla in Mexico experimented with new practices and
 
often adopted them a little at a time. (232, p. AlOl) If farmers
 
typically adopt new technologies a little at a time, it suggests
 
that the package approach may be heading in the wrong direction.
 
A scquential approach based on a step at a time may be more appro
priate. This is discussed more fully in the Extension and Research
 
chapter.
 

This does not mean.that packages are always a failure. The
 
packages associated with dwarf varieties of wheat and rice have
 
been highly successul in raising output in some parts of the world.
 
(233; p. l2) But even this may turn out to be a mixed blessing.
 
These packages include large amounts of ertilizer at a time when
 
the price of fertilizer has risen drastically. The cost of im
porting fertilizer is a serious burden in many countries. (234,
 
p. 31)
 

Thus, although farmers do need all of the essentials, it
 
is often very difficult to determine what these essentials are.
 
The result is that many packages have failed because of inherent
 
defects in the packag , e.g., an inadequate technoloqy, because
 
essential elements were omitted or because farmers just were not
 
interested. Since this has been true so frequently and because
 
the same problems have led to the failure of many extension pro
grams, package programs are not a good idea unless they have had
 
complete field testing and are significantly and consistently
 
adopted by farmers in these tests.
 

2. Testing Individual Programs
 

The major alte-i-tive to introducing measures in packages is
 
to introduce them one a' a time and this is the approach used by
 
most developing countries. In most countries the first step was
 
public works for transportation and water. Next came the pro
vision of ir,uts and measures to improve technology, primarily
 
extension services. (235, p. 174) Only then have marketing re
forms or policies to improve incentives been tried, e.g., price
 
policy and land reform.
 

There is a certain rationality in taking these steps in
 
this order. Since governments often don't know how serious the
 
parts of a problem are, it makes sense to begin with the broadest,
 
easiest and least controversial measures and work up to the narrower,
 
harder and more risky measures. Transportation is an easy first
 
step as it benefits all industries, the government and the military
 
and fits in with ideas of nationalism. Provision of inputs and
 
extension are more specifically agricultural but not usually con
troversial.
 

When a country considers changes in tax, price, tariff, import,
 
and other policies which have broad incomie distributional implica
tions, the problems become more complex. What is given to one
 
group, e.g., higher incomes for farmers due to higher prices, is
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taken from another group, e.g., 
urban consumers whho must pay
more for food. Finally, there are 
the institutional 
reform issues
which mean fairly major changes for significant groups in society.
Land reform, marketing reform and the formation of farmer associations and cooperatives may raise major political 
and social
questions for a country. 
 Hence, it is not surprising that institutional reforms are 
the policy changes which have been put off
the longest except where extraordinary circumstances 
like revolution, e.g., in Cuba, China, Bolivia or Peru, threats of revoor
lution or conquest from abroad, e.g., 
Taiwan, Japan, have generated
the commitment necessary to 
undertake such reforms.
 

In practice, there 
have always been grounds for hope that
easier measuees wou', work. 
 At each stage some 
farmers responded
to the improvements, iricreased output, adopted new techniques and
became more commercialized in production. 
 As policy improved and
more of the essentials Lecame available, more 
farmers took advantage of this availability. 
 These, however, were usually middle
and 
large scale farmers. Generally, the smaller tho farmer, the
less likely that he has 
been drawn into commercial production or
that his output has expanded beyond what more 
use of land and
labor could provide. (236, p. 1)
 

One of the reasons that larger farmers succeed 
in adopting
new methods and increasing output is that they 
can help obtain
their own essentials. 
 They can afford to entertain an extension
worker or to go to 
town to pick up inputs or deliv2r produce. This
may be totally beyond the small 
farmer who is ignored by extension
workers and faces much higher costs 
of transportation. 
 In addition,
when 
the delivery mechanisms for services, especially those. providing inputs, break down, the 
larger farmer has 
a greater capacity
to 
overcome such breakdowns. 
 He can get first choice of what little
is available or bypars breakdowns by going further afield for
 
services.
 

3. The Choices of Inputs
 

Physical 
and policy inputs are essential for all farmers.
The question is whether and how these inputs will 
reach particular
groups of farmers. 
 The package program approach has the right
idea: supply everything that is needed. 
 It is just that in practice the correct package has 
eluded policymakers. Essential 
measures 
have been omitted. 
 But this is also true of adding one poIicy
at a time. 
 There has bee:- a tendency for governments to 
never
get to 
the harder issues; again essential measures 
have been omitted.
 
Thus the key to 
success is not 
the use of a technical package or a step-at-a-time approach. 
 The key to success is including
the measures that 
are essential 
in particular circumstances.
virtually all In
cases these measures 
have included the provision,
either through cooperatives, farmers' associations, processors
or the private sector, of physical inputs. Beyond
been no substitute to finding out from the 

this there has
 
farmers what they need.
In many countries what the farmers say they need is land.
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Finally, 
one element of any group of inputs is flexibility

in application. One of the defects that 
has led to the failure

of package programs is rigid application. This is not only con
trary to the way farmers learn to adopt new practices but often

leads to P poor fit of the package to local conditions. Both
packages dnd programs must 
be tested and adapted in field trials

but also tested and adapted on the farmer's land. 

B. Incentives 

Price, tax and other policies are closely related 
supply ince it is the prices of inputs almost as much 

to 
as 

input 
theiravailability which 
determines input use. Prices and taxes on
 

output, land and 
income also affect incentives. The cnmbination

of input and output prices, taxes, etc., together must be such
 
that the farmer finds it is in his interest to adopt new technologies and expand output. 
 Nowhere has development or expanded

output 
come about when farmers have not found the increased effort
 
and investment worth the effort involved. 
 (30, . 9)
 

On the consumption side of incentives, what the farmer wants
 
or needs income for, the availability of consumer goods and ser
vices, like health and education services for himself and his
family, and the direct 
taxes he must pay also influence the farm
er's decision. (237, p. 78; 102, p. 100; 238, p. 249)
 

The incentive to tne farmer 
is not the amount of money he
makes but the goods and services this money will buy. Money is
 
an intermediate objective. Thus 
it could be that a farmer's unwillingness to increase production is due 
to a low valuation of
 
the things he can buy. This 
in turn may be due to the limited
 
selection of things to buy.
 

Many observers have noted that there is a wide range of consumer goods available in stores 
in rural areas in China, miuch more
 
so than in countries with a less dynamic rural sector like India.
This may be due to more equal income distribution in China which
 
provides an increased 
consumer market. The hypothesis that these
 
goods also have an incentive effect, however, cannot 
be excluded.
 

In Japan a land tax p&id in cash helped commercialize agri
culture and forced 
farmers to increase production. (239, p. 26)
Medical care and education for children also have this effect.

lack of consumer goods 

A
 
is reported to have discouraged agricultural


production in Zaire. 
 In most other countries, the consumption

side of incentives has been largely neglected.
 

1. Yields and Input Subsidies
 

Yields have a significant place in art incentive system be
cause the greater the physical return to an output, the lower the

price can 
be and still give the farmer the same income. (240, p.
59) The greatest incentive effect is created when both prices

and yields are favordble. The combination of higher yields,
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subsidies for inputs and price supports led to 
the adoption of new
 
technologies, e.g., tube well and pump irrigation and high yielding

varieties in India, Pakistan, Bangladesh and elsewhere, and striking

increases in output to larger scale farmers. (203, pp. 10, 
57)

This combination also was a main cause of increased cotton produc
tion in Tanzania.
 

It would obviously be desirable, however, if yield increases
 
were sufficient so that farmers kept increasing output without
 
higher prices. Thi would allow increased farm income without im
posing a burden on consumers. 
 This happened in Mexico, for instance,

where crop prices declined nearly one percent a year from 1940 
to

1962 at the same time that quantity and variety of food increased.
 
(203, p. 21) 
 Developed countres generally seem to have reached
 
a point where improved technology is habitually adopted and 
out
put increases regardless of relatively minor declines in 
price or
 
acreage. Japan and Taiwan have also reached this state. (146,
 
p. 51; 47, pp. 169, 211-213) Thus, technological improvements are

the preferred method of increasing farm income if the conditions
 
for the systematic development and adoption of such changes can

he created. (143, pp. 10-1i) Significantly more productive input;

may be especially helpful when are
farmers just beginning to adopt
 
new technologies. (241, pp. 25-26; 143, p. 293; 242, p. 7)
 

The profitability of a new technology also depends the
on 

prices of necessary inputs. Thus, if inputs are not significantly

more productive than traditional met'dods but input costs are high,

and any input cost may seem high and risky to a farmer who has not
 
used purchased inputs before, then it is unlikely that farmers will
feel it desirable to purchase such inputs. (20, p. 25; 241, pp.

25-26) 
 This problem can be overcome by either increasing input

productivity or outlowering input price (in addition to raising 

put prices discussed above).
 

Because tne productivity of inputs is generally fixed in
 
the short run, many countries adopted input subsidies a way
as 

of encouraging farmer use of inputs, e.g., Pakistan. 
 (243, p. 20;

244, p. 66; 226, pp. 53-53; 95, p. 11) Fertilizer was subsidized
 
especially frequently. (237, p. 112) in some cases, such subsi
dies were necessary to compensate for the orice raising effects
 
of import duties, protection of local producers and high marketing

costs. (243, p. 20; 245, pp. 105-106; 159, p. 10)
 

One advantage of input subsidies 
is that they are paid only

to those who use the inputs. Price supports go to all producers

who sell in the market. (246, p. 589) A disadvantage of subsidies
 
is that low prices for inputs may discourage private producers from
 
entering the input supply trade happened in Nigeria, India and
as 

Indonesia. (144, p. 40; 
225, p. 120; 247, p. 111) The latter

problem could be handled in the way the subsidies are provided.
 

2. Output Price Policy
 

Of all th, incentive policies, output price adjustments were

the most frequently used policy inst,'ument. Frequently governments

held down prices to provide cheapar food for urban, 
more politically
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active, consumers. (102, pp. 104-705; 66, 
p. 149; 182, p. 81)

In other cases 
export duties, marketing board surpluses and ex
change policies reauced farmer prices. (144, p. 44) Compulsory

procurement at set 
prices also reduced farmer incentives. In

these cases farm output was reduced. (225, p. 33; 102, pp. 104
105; 248, p. 61; 249, p. 202) The disincentive effects of these

polizies was especially apparent when the policy changed to 
one
 
promoting greater output. Such changes 
were often followed by

significant increases in output. (250, p. 9; 251, p. 52)
 

The price policy situation is not quite this simple, however.
 
Almost universally, observers found that farmers in developing

countries7 respond to shifts in relative prices, especially when
 
the crop took a small part of the total crop area. (252, p. 741;

253, pp. 160-161; 254, p. 134; 255, p. 39; 143, p. 211; 20, p. 26;

256, p. 197) In some cases, the responses to relative price

shifts were similar to or even higher than the response of farmers
 
in developed countries. (257, pp. 309-310; 258, p. 4; 66, pp.

149-150)
 

Attempts to increase the output of all 
crops by raising all
 
agricultural prices, however, were not successful.
as In India,

for instance, prices increased much more 
rapidly than output, even
 
though the use of inputs such as high yielding variety seed, fer
tilizer and water also increased. (47, p. 206; 253, p, 161) Even

in developed countries, the response of total supply of all crops

to higher prices is low. (143, p. 2)
 

In addition, there may be considerable variation among regions,

crops, scales of farm and individual farmers in price responsive
ness. Responsiveness is increased by the existence of strong

commercial markets and the availability of inputs. (253, p. 156)

Commercial crops and more
farmers respond than subsistence crops

and farmers. (259, p. A-70; 143, p. 200; 235, p. 176; 260, p. 3)

Thus, price changes may do little to the small
help farmers who
 
need help the most. (261, p. 7) This is especially true of sub
sistence farmers, since benefits from higher prices depend on
 
marketed not total output. (206, p. 21; 143, p. 3)
 

Three other possible uses of price policy have been proposed.

First, higher prices can increase returns to market sales and thus,
 
over a period of time, draw subsistence farmers into the market.
 
(235, p. 176) Unfortunately the output of larger producers tends
 
to increase rapidly so this becomes 
a costly way to commercialize
 
small farmers. Second, price stabilization can reduce risks to

producers -- thus use of new
encouraging the technologies and
 
purchased inputs 
-- and stablize prices for consumers. (20, p.

25; 262, p. 365; 245, p. 100; 94, pp. II, 68-69; 237, p. 100; 4,
 
p. 134) In West Pakistan, for instance, the 
imports of PL 480

grain facilitated the shift of many farmers 
to cash crops because
 
it stabilized the price of food crops. 61-62)
(244, pp. In Brazil,

farmers began growing sugar cane but reverted to cereals due to

price instability. (102, p. 102) Third, price policy can be used
 
to redistribute income between urban and rural 
areas. This will
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not, 	however, solve the redistribution problem within the agricultural sector. 
 The two countries which have been most concerned
about income distribution in rural 
areas, Israel and China, used
price, or 
terms of trade, policy to 
shift income towards rural
areas but they have had to 
provide other means 
to equalize income
distribution within rural 
areas. (101, p. 349; 68, p. 50)
 

In summary, output prices must 
be high enough to pay the
farmer for his inputs and give him 
a return for the 
extra effort
and 	risk involved in the, use 
of any technology. (263, pp. 23-24;
242, 	p. 7; 9, p. 58) 
 The output price high enough to do this will
depend on the prices and productivity of inputs and 
technologies.
Also, price policy aone can 
be highly effective in helping shift
production from one 
crop 	to another. However, raising prices will
not 	be of as 
much 	assistance in raising gross agricultural output
once 	prices are pay the
high enough to farmer's costs.
 

3. Methods of Adjusting Prices
 

A major problem of any price policy, for 
inputs or outputs,
whether up or is that
down, someone 
has to pay the cost. For
example, food prices often were 
kept 	low because forcing urban
consumers to 
 costs
pay the full of adequate production was
sidered too risky politically. As 	
con

a result, shortages developed
that 	led to increased imports. 
 In the past, when PL 480 grain
was 	plentiful and could be 
paid 	for ir local currencies, this
was 	a low cost way to 
make 	up food deficits in many countries.
The end of grain surpluses in the West and 
increased shortages
elsewhere have drastically raised the costs of such policies.
As a result, higher food prices 
are the rule 
in much of the world.
 
(203, p. 20)
 

Where cheap methods of bearing costs 
were 	not available,
coercion was 
often tried. 
 Many 	countries tried compulsory grain
procurement and rationing 
as solutions to the problem of grain
costs. 
 This, however, often caused declines in grain output. 
 It
also 	put a tremendous burden on the administrative capacity of
these countries. 
 Black markets formed, governments failed 
to
achieve procurement targets and imports 
increased. Most governments 
lacked the control and understanding of trade necessary to
enforce compulsory procurement programs.

to 	 (234, p. 20) Attempts
substitute government procurement for private trade 
were 	given
up for at least some commodities in Pakistan, India, Burma, 
some
East 	European countries and elsewhere.
 

There are several 
ways 	to reduce administrative and other
costs of price policies. First, the farther the price the government is trying to establish is from a price 
that 	would match supply
with 	demand, the greater the costs will 
be. 	 For this reason it may be
desirable to let 
the market establish a price level and then to
stabilize prices 
in that vicinity rather than to 
try 	to push prices
up or down. Price stabilization has become 
one 	of the more popular
developing country price policies. 
 (3, p. 66; 180, p. 150; 249,
 
p. 203)
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Similarly, if input subsidies are
use of inputs, used to encourage farmer
it is preferable that such 
subsidies be as
possible. low as
As farmers become accustomed to their use and
ductivity rises, farm prothese subsidies should be 
reduced unless they
are to compensate for duties 
or 
other price raising actions elsewhere in the economy. When artificially low prices for inputs
are maintained for 
long periods, they lead 
to overuse of such
puts and neglect of alternative methods. in-

For instance, the free
provision of irrigation water in Sri
efficient and wasteful Lanka has allowed very inuse of this resource. In Pakistan, plant
protection activities were 
provided free of charge. 
 This did
spread pesticide technology throughout much of Pakistan.
it *was a'very costly way to However,


use 
the limited technical personnel
available. (244, p. 66)
 

Second, it may be desirable to support only a few crop prices
as 
this greatly reduces administrative costs. 
 This policy has
frequently been followed in developing countries.
A problem with this (4, p. 145)
policy is that it tends 
to lower production
of other crops 
as it increases the production of price supported
crops. 
 This makes 
sense only if the price supported crops
a more use
productive technology 
so production gains 
are greater in
the supported commodities than the 
losses are 
in other commodities.
Even then there are limits 
to such a strategy.
for instance, price supports for rice led 
In the Philippines,
 

to an over-supply and
fall in prices for rice. a
The same 
thing happened elsewhere.
(212, pp. 97-98) Generally it will
diversification be necessary to provide for
to cash crops once 
price support and other measures
have generated a siginficant increase 
in basic food grains.
 

Price stabilization is best achieved by government buying,
selling and storage operations for domestic crops and by financial averaging for exports 
(financial averaging is the creation
of a reserve 
in years when exports bring high prices that
paid out to can be
bolster domestic prices when 
international prices
low). (260, pp. 2-3; 66, are
 
operations 

p. 154; 4, p. 134; 249, p. 205) Such
are not 
costly if they average out gains and
over losses
time. (264, p. 11) 
 There will, however, be
in providing the capital costs
storage necessary for buffer stocks. 
 (260, pp.
2-3)
 

For the farmer, 
a major element in price instability may be
the difference between farm-gate, harvest-time prices and prices
a few months later or 
prices received if he could sell
petitive market. in a com(4, p. 134) Hence,
ways of increasing returns to 
one of the least costly
 

store grain at 
the farmer is to increase his ability
to low cost or 
to sell in competitive markets.
Brazil instituted a system which permitted the producer to 

When
 
easily hold part of his more
production beyond harvest time, 
an estimated
to 30 percent of rice stocks in major producing
still in producers' hands five months after the harvest. 

areas were
 
(265, p. 33)
 

If incentive 
programs are to 
be successful
the farmer with they must provide
a combination of input prices, 
increased yields
and output prices which together make it worthwhile for him to
 

20 
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increase his output. Taxes, duties, tariffs, exchange rates,
 
marketing board surpluses, and subsidies all enter as factors in
 
either input or output prices and so should be considered only
 
when their effects on agricultural development are being kept
 
in mind.
 

Clearly, the preferred way to promote agricultural development
 
is through improved technology. Where this is not feasible, or
 
where specific crops need to be developed, price increases or in
put subsidies will help. The lowest cost price program, however,
 
will be one of price stabilization around the trend of balanced
 
supply and demand. Price increases will not generally help small
 
farmers, sharecroppers and tenants as much as large farmers. (242,
 
p. 7) Here irstitutional barriers will bar the way. A price in
crease may only present a windfall to merchants or landlords. A
 
subsidy on inputs is of no use if input distribution systems can't
 
deliver the goods. (1, p. 114) Institutional reforms such as
 
improved marketing, cooperatives and land tenure reforms will be
 
needed. (266, pp. 13-14; 17, p. 25) The countries that have
 
achieved agricultural growth rates of five percent or more during
 
the 1950's, for instance, were those that had a minimum level of
 
both incentives and effective institutional arrangements. (191,
 
p. 7)
 

C. Credit
 

1. The Need for Credit
 

There is considerable agreement that increased farmer credit
 
is a great need in developing countries. (48, pp. 4-5; 267, p. 15;
 
97, pp. 286-287) Many experts recommend more credit. (2, p. 10;
 
268, p. 117) Many countries have introduced credit programs.
 
(212, p. 96) Credit is particularly needed to finance increased
 
uses of new inputs and thus to increase production and incomes.
 
(269, p. 286; 35, pp. 9-10) For instance, the International Rice
 
Research Institute estimated that shifting from traditional methods
 
to the methods recommended for high yielding rice raised the input
 
costs for the average Philippino farmer from $20 to $220 per hect
are. (270, p. 80) The recommendations of the Puebla Project staff
 
in Mexico, where farmers were using more purchased inputs to begin
 
with, raised input costs from 19 to 82 percent. (271, p. 87)
 

Farmers receive considerable credit in most countries from
 
informal sources like relatives, friends and moneylenders. (2,
 
p. 10) In fact, even in countries like India, where moneylenders
 
are pictured as inevitably extortionate, private lenders were
 
able to compete successfully with public credit due to more flexible
 
and streamlined loan procedures and sufficiently competitive finan
cial terms. (49, pp. 65-69; 381, p. 47) Often governments make
 
this worse by tying credit to the use of inputs or other entangle
ments that discourage farmers from using credit. This is especially
 
serious when credit is tie< to the use of inputs that are late in
 
arriving.
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Although farmers frequently report that credit is a need, it
 
is clearly not a need in the same sense that physical inputs like
 
fertilizer or seed are needs. It is easy to mistake lack of credit
 
for the real problems. (272, p. 1) In India, for instance, farm
ers bought pumps, often with nongovernment loans, but the real
 
constraint was lack of promised electrification that would permit
 
the pumps to pay for themselves. (230, p. 26; 225, p. 129) Even
 
when credit is necessary, res,rictions on who gets it mean that
 
those who need it most don't get it. Those that get it often don't
 
need it. This occurred at Vihiga in Kenya, for instance. (231, 
p. 96) 

Empirical studies have often found that credit has not been 
a constraint on the use of new inputs, especially in Africa. (229,
 
pp. 69-70) In Nigeria and Ghana, for instance, it was found that
 
traditional sources of credit could finance higher rates of growth
 
than were being achieved although not the maximum growth possible.
 
(144, p. 7; 63, pp. C40-C42) Many more farmers in Malawi bought
 
inputs with cash when credit was not available than when it was.
 
(231, p. 91) Credit is often unnecessary for modern inputs because
 
these are self-financing. When inputs are worth the effort, they
 
pay for themselves in a single season, including indigenous credit
 
costs, or they can be adopted in small doses so the farmer can
 
develop the necessary capital in a few seasons. (234, p. 23; 241,
 
p. 26) In recent years commodity prices have been high enough
 
to finance inputs in some countries.
 

Most investment in agriculture can be undertaken with labor
 
if tenure conditions and prices make this worthwhile. (229, p.
 
68; 235, pp. 173-174) If tenure and prices are inadequate, then
 
credit is unlikely to be sufficient to generate changes in output.

For the poorest farmers, their greatest need is more income rather
 
than credit.
 

This does not mean credit has no role to play in agricultural
 
development. Short term credit may speed up development processes
 
that are already going on for other reasons. Credit may be espe
cially helpful to the poorer farmers who have the least capacity
 
for self-financing. Credit may be more important following a land
 
reform or other major institutional reform as such reforms disrupt
 
traditional credit systems and make credit more necessary. (273,
 
p. 15)
 

Small farmers have special needs for consumer as well as pro
duction credit. In Gambia, the primary s-nall farmer credit need
 
was for consumption credit. (63, p. B42) In some cases, farmers
 
don't even distinguish between production and consumption credit.
 
k274, p. 293) In Asia over one half of all borrowing by farm
 
households goes to finance consumption. As a result of his need
 
for cash, the small farmer is often forced to sell to larger farm
ers part of the inputs he receives through loans in-kind. In
 
Tanzania this situation was aggravated in a tobacco growing pro
gram because farmers were unable to grow maize for their own con
sumption needs.
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Unfortunately, the sma'l 
farmer's need for consumer credit

is often ignored by official credit programs. Such programs often
explicitly exclude consumption credit, e.g., by providing loans

in the form of production inputs rather than cash as 
in Tanzania,
a project in Ethiopia, in parts 
of Mexico, Pakistan and elsewhere.
(204, p. 36; 275, 
p. 687) Official production credit often required repayment at 
harvest thus also depriving the farmer of
grains from delayed selling. (97, p. 287) To prevent the use of
production credit for consumption, many credit programs require

the farmer, with the aid of an extension agent, to prepare a farm
plan. This must be followed by further extension and production

supervision to see that the farm plan 
is implemented. (97, pp.

287-288) Supervision may also be 
a part of in-kind lending.
some cases, dredit is used to require farmers to 

In
 
grow particular
 

crops and to market through approved channels. (105, p. 318)
In Mexico, the lack of contact with the real 
needs of the farmer
 
was carried to the extreme of simply providing inputs to farmers
and charging the 
account of ejido credit societies for these inputs
without even telling 
farmers why they hdd suddenly been granted

credit. This led to a thriving black market in inputs, sales of
inputs to 
private farmers and drastic increases in the indebtedness
 
of the ejido societies to the bank. 
 (204, pp. 33-36)
 

In many cases, there is a need for medium and long 
term credit
 
to purchase cattle or equipment or make building or land improvements. Small farmers may require longer term 
credit to pay off obligations to moneylenders and thus free themselves to 
invest in
and improve their farms, 
as in Bangladesh. Longer term credit
 may be required to finance market development and storage. (276,
pp. 15, 37) Since marketing expands much more rapidly than 
out
put as agricultural production increases 
(see Marketing Section),

marketing may have a special 
need for credit. This type of credit
 may be required by cooperatives, farmer associations and smdli
food processors as in Costa Rica. 
 (277, p. 31) In Mexico, credit
 
was 
made available for all phases of production, processing and
marketing to 
support the development of apple production. (278,
pp. 54-55) Artisans, small merchants, boatmen, rickshaw pullers
who live in rural areas 
may also have needs for medium and long

term credit. (279, pp. 15, 45) 
 Longer term credit becomes especially important when equity and rural 
development become govern
ment objectives as it is precisely these types 
of small farmer
and rural production and service activities that will 
form the
basis for more equitable growth and rural development. Most
government-sponsored rural 
credit programs, however, specifically

exclude all but short 
term production credit. Where term
longer

programs are approved they are often not funded. 
 (279, p. 43)
 

Thus the first step in developing any credit program- is to
determine whether farmers 
really need credit. If they do need

credit which farmers need it and for what and how long? 
 With this
information credit programs can 
be designed that are truly respon
sive to the problems farmers face.
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2. Collateral, Subsidies and Repayment Rates
 

In many countries small farmers are excluded from credit
 
programs because of collateral or down payment requirements that
 
they cannot meet. (231, p. 96; 267, p. 30; 280, p. X9; 274,
 
pp. 292-294; 281, p. 18) Even when there are no such requirements,
 
there is often a presumption that small farmers are unrcliable
 
so they are excluded simply because screening committees don't
 
trust or like them. Even where such factors cannot be shown to
 
be operating, small farmers are a disproportionately small part

of total loan receivers. (282, p. A107)
 

The collateral problem for small farmers is aggravated by

another common feature of credit programs, especially programs

supposedly aimed at small farmers. Often these programs are 
sub
sidized as an aid to small farmers or as an inducement to farmers
 
to adopt the technology package of which the credit is a part.

This subsidy has two unfortunate affects. It reduces the amount
 
of funds that can be loaned and it increases the demand for loans,

often for less productive purposes as in Korea, Kenya and Brazil.
 
(273, p. 37) The drain on loanable funds is increased further
 
when the administrative costs of lending are high, as they are
 
when dealing with large numbers of small loans or when complex

loan provisions and production plans make supervision expensive
 
as in Kenya. The result is that credit must be rationed by some
 
means 
other than interest rates among the available consumers. The
 
usual.tendency is for amount of security, i.e., collateral, beto 

come a rationing criterion. Thus low interest rates tend to in
directly exclude small farmers from getting credit by raising

collateral requirements arid decreasing funds available.
 

Large farmers not only benefit from the cheap credit but
 
in Bangladesh they borrowed at cheap rates and re-lent the money
 
to small farmers at higher rates. Thus the subsidy went to the
 
traditional moneylenders rather than to the small farmers.
 

Not only is subsidized creiit frequently damaging to small
 
farmers, it is usually unnecessary. In Gambia, for instance,
 
primary cooperative societies were charged nine percent interest
 
and farmers were charged 15 percent in a successful loan program.

(63, p. B42) In Japan, Korea and Taiwan, farmers wanted timely

and adequate rather than cheap credit. (242, pp. 6-7) Thus,

the most successful credit programs for small farmers will be tho.se
 
that charge the full. cost of funds and credit administration,
 
especially on short term loans. (234, pp. 22-23) This means,

however, that administrative costs must be kept low.
 

Peculiarly, discrimination against small farmers persists
 
even though empirical studies of loan repayments show that small
 
farmers have better repayment rates than large farmers. (92, p.

89; 59, pp. 14, 54-55; 283, p. 24; 63, p. C42; 231, pp. 93-94)

Exceptions to this occur where small farmers have begun to regard

loans as an income supplement which they need not repay or where
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crop failures prevent repayment. (279, p. 14) In Mexico, for
 
instance, fertilizer company loans, clearly not a government grant,
 
are repaid 97.5 percent of the time on the average and never less
 
than 95 percent of the time. The Ejidal Bank average is nearer
 
80 percent. (59, p. 11)
 

3. Loan Administration
 

A great deal can be done to increase the use of credit by
 
small farmers while maintaining high repayment rates. For instance,
 
it must be made clear that the loans are loans, not grants, and
 
farmers must repay them. This does not mean telling the farmers
 
this; they already know what a loan is. Rather, it is necessary
 
to take actio6 against defaulters as rapidly as poss;ble. (221,
 
p. 42) Some defaults may be deliberate. Larger farmers or money
lenders may try to destroy the credit program to regain their
 
control of rural lending. (279, p. 15) A second type of willful
 
default results from farmers waiting to see if the lender is, in
 
fact, serious about repayment. They are testing the political
 
will of the government. Both types of defaulter must be discovered
 
and dealt with early if their example is to be kept from spreading.
 
(279, p. 14)
 

Another requirement foi a sound credit program for small
 
farmers is that credit actually be for what the farmer needs.
 
This means that loans must be granted for consumption as well as,
 
even before, it is granted for production. When credit is tied
 
to technical packages, the packages must actually be what the
 
farmer needs. A credit program at Vihiga in Kenya failed partly

because it was restricted to the financing of fertilizer purchases

when the farmers needed credit to hire labor. (231, p. 96)
 

Loan conditions such as collateral or down payments must be
 
eliminated or modified, at least until the farmers get the necessary
 
resources. The evidence suggests that lack of collateral need
 
not lead to unacceptable default rates. In Mexico a fertilizer
 
company granted character loans unsupported by collateral and
 
collected all but 1.5 percent of its funds. (59, p. 14) In the
 
Philippines, the U.S. Agency for International Development pro
vided collateral for a program so farmers would not have to and
 
all of the farmers repaid on time. (92, p. 89) Consumer loans
 
were grant.(d in Mexico where, up to one point, there were no
 
defaults. This is similar to the 99 percent repayment on consumer
 
loans in East Pakistan and Brazil. Paradoxically, granting con
sumer loans seems to improve repayment on both consumer and pro
ducer loans. In Mexico, farmers receiving consumer credit had
 
ten to twenty percent better repayment rates on their production

loans than farmers who received only production loans. The Wolamo
 
Agricultural Development Unit in Ethiopia also increased repayment
 
rates by granting consumption credit in the crucial pre-harvest
 
period.
 

Longer repayment periods have also been shown to increase re
payment rates. Where repayment dates are set at normal harvest
 
time, default is automatic if the harvest is late as happened in
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Kenya. In addition, since crops can often be held for higher prices
 
later, there are strong incentives to delay repayment. The Wolamo
 
Agricultural Development Unit helped develop its high repayment
 
rates by granting credit for up to one full year. At Puebla in
 
Mexico a successful credit program granted credit for nine months
 
and gave an interest refund for early repayment.
 

Another contribution to ,'reventing defaults is not to tie
 
loans to inadequate productiur, packages. In Kenya, the greatest
 
reason for failure to repay was that farmers failed to receive
 
the output expected in the official drafted plans on which the
 
loans were based. Fhis was due to both over-estimates of what
 
was possible and failure of the farmers to behave the way the
 
technicians thought they should behave. In Ethiopia, the success-.
 
ful Wolamo ADU was based on a profitable cash crop. The Chilalo
 
ADU had a lower repayment rate but was based on cereals, the prices
 
of which were declining during the period under study. In Japan,
 
government policy to stabilize prices helped repayments on Icnding
 
to cereal producers. (238, pp. 442-443)
 

The key to this point seems to be that the farmers' tech
nology must generate the income necessary to pay the loan rather
 
than that a particular type of technology be used. If traditional
 
technologies are insufficient then a new technology must be pro
vided. If a good technology is available, even if traditional,
 
this is a sufficient basis to secure a loan. (97, pp. 287-288)
 

Joint responsibility for loan repayment has been a big help
 
in encouraging repayment, as in Wolamo in Ethiopia, Puebla in Mexico,
 
in Gambia, in Guatemala and Comilla in East Pakistan, now Bangla
desh. (271, pp. 56-58, 63-64; 63, p. B43; 284, p. 21; 279, p. 79)
 
In Bolivia credit delinquency declined in one project when respon
sibility for collection was transferred from a government agency
 
to a federation o farmers' organizations. (63, p. G22) The
 
most popular and successful form of credit group at Puebla in
 
Mexico was the solidarity group of only three to nine members.
 
(271, pp. 56-57) Thus, very simple organizations are possible.

In Thailand, administration of lending was turned over so com
pletely to local authorities in one ara that group responsibility
 
for loans was not enforced. Instead local leaders had considerable
 
flexibility to use locally accepted methods to obtain loan repay
ments. These methods were effective. (285, p. 77) At Puebla
 
also there was no evidence that any solidarity group ever lost its
 
ability to get credit because of non payment by a member. (63,
 
p. 59) A private fertilizer company near Mexico City in Mexico
 
got a 98.5 percent repayment rate on character loans from small
 
farmers in groups of five to fifteen farmers. After the farmer
 
repays his first loan, his repayment record is the basis for
 
granting further loans. (59, p. 14) 

For joint responsibility to work there must be an organiza
tion of farmers that is the unit of responsibility and this organ
ization must genuinely be responsible in the sense that a committee
 
representing the organization must be responsible for assessing
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credit needs. The organization must have the power to enforce
 
action against defaulters. (275, p. 687) Where, as at Comilla,
 
land holdings were unequal and willful defaulters were a problem,.
 
farmers tried to get the government tj eliminate joint responsi
bility. (279, p. 79) Instead, it might be preferable to treat
 
early losses as a cost of learning to run the system. (274, p. 295)
 
This would allow societies to expel willful defaulters and thus
 
develop acceptable repayment rates. More complete farmer admin
istration of loan programs would also drastically reduce the ad
ministrative cost and tedious procedures of small farmer loans
 
which not only discourage lenders from making such loans but also
 
antagonize borrowers. (271, p. 87)
 

For credit systems that insist on some form of collateral,
 
it is always possible to lend money on the crop produced. This
 
was being done in Kenya and India. (174, p. 64) If this is to
 
work as an enforcement mechanism, however, there must be some way
 
of controlling the sale of the farmer's crop. In Kenya, loans
 
were only granted to farmers who had marketed their crop through
 
the cooperative for at least three years and this worked satis
factorily. In Tanzania, Ethiopia and Japan, the cooperatives or
 
marketing boards were made the sole legal outlet for marketing.
 
(286, p. 64; 238, pp. 442-443) To control the problem of defaults
 
due to conditions beyond the grower's control, there may need to
 
be some system of crop insurance such as the one required by the
 
Kenya lender mentioned above. Compulsory insurance was not,
 
however, popular with borrowers at Puebla in Mexico. They felt
 
it protected the lender rather than the farmer. (271, p. 87)
 

It is clear that credit can be safely made available even to
 
small farmers. However, this works best when the farmer is allowed
 
to define his credit needs and the farmers are responsible for
 
the lending operations and repayment. Down payments for inputs
 
and collateral do not increase repayment rates when granted unaer
 
the above conditions and when the farm technology used is adequate
 
to increase farm incomes. Down payments and collpteral do, however,
 
exclude the farmers who need credit the most from the program.
 
Credit will not reach the small farmer unless a decision is made
 
to direct credit towards small farmers and unless other policy
 
changes necessary to achieve this objective are made.
 

D. Marketing Policy
 

Marketing concerns the monetized exchange of goods and services.
 
There is a market sector in all countries where there is exchange
 
of goods and services for money. In some countries the n.arkets
 
are run by the government; in others, by private enterprises; in
 
still others, by a combination of the two. Combinations may mean
 
some markets are purely private or public, or it can mean a system
 
of quasi-private institutions, like cooperatives, which are tied
 
into marketing boards or public trading corporations.
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Regardless of the form and ownership of markets, certain
 
characteristics are common to all marketing systems. They must
 
provide for the movement, storage, collection and distribution of
 
goods. When goods are perishable, provision must be made for
 
preservation or speedy processing and distribution. When goods
 
are not s."ld to consumers in the same form as they are obtained
 
from producers, marketing must see that these goods are routed
 
to and from intermediate processors.
 

Sometimes marketing is an independent activity, e.g., small
 
traders who buy direct from producers and sell direct to cinsumers.
 
In many cases, however, marketing is integrated in some way. Pro
ducers or consumers may operate part or all of the marketing sys
tem. Marketing cooperatives are an example of such a system. The
 
marketing system itself may be integrated but be independent of
 
producers or consumers. Finally, there are many mixed cases, e.g.,
 
where marketing is independent but there are tie-ins, e.g., pref
erential credit arrangements or monopoly, between part of the
 
marketing system and producers or consumers or other paits of the
 
marketing system.
 

No matter who performs the marketing functions or how these
 
functions are organized, each marketing operation -- transporta
tion, storage, processing, information nathering and r';sk bearing
 
-- has costs which must be paid. (245, p. 68) Thus the marketing
 
system must either be designed to cover these costs or a system
 
of subsidies must be created to provide for their payment. Farm
ers and government officials must recognize the existence and
 
legitimacy of such costs. (245, pp. 74-75)
 

1. The Role of Marketing in Developing Agriculture
 

Without markets, there will be no agricultural development,
 
as nowhere has barter provided a basis of exchange sufficient to
 
support a modern agriculture. But markets must do more toan keep
 
pace with increased agricultur 1 production. In fact, marketing
 
expands much more rapidly than either agricultural output or gross
 
national 
203, p. 32) 

output in most developing countries. (287, pp. 9-10; 

The reasons for this are easy to see. In an agricultural 
economy where some proportion of agricultural output is produced
 
by farmers for their own use but this proportion declines as the
 
farmers' incomes increase, the proportion marketed will increase
 
faster than total output. (270, p. 30) For instance, a farmer
 
may grow 100 bushels of corn of which 80 bushels are consumed by
 
his family, 20 bushels sold. if he grows 120 bushels, he may sell
 
30 bushEls and consume 90. Thus a 20 percent increase in production
 
means a 50 percent increase in marketing. (287, pp. 9-10) This
 
decline in the proportion of subsistence production during develop
ment is the normal state of affairs in agriculture the world over.
 



IA-20
 

The tendency for marketing to increase faster than agricul
tural output is reenforced by other factors. As production increases,
 
more purchased inputs are used and these represent an addition
 
to the sum of marketed goods. As confidence in the market system
 
grows, farmers may choose to specialize in cash crops resulting in
 
increasina proportions of their output passing through markets.
 
Finally, government policy may deliberately favor market partici
pation by taxing land or farm production and thus forcing farmers
 
to increase marketing in order to pay taxes.
 

Markets are the means whereby prices, a key aspect of the in
centive system for farmers, reach the farmer. Without expanding

markets -- either domestic or roreign -- at reasonable prices, there
 
will be no reason for farmers to expand production. (263, p. 45)
 
Farmers expand production in order to get the income to buy con
sumer goods. A lack of consumer goods discouraged agricultural
 
production as in Zaire, for example. This buying of consumer
 
goods, in turn, increases demand in consumer goods industries and
 
spurs their growth. (102, p. 108; 246, pp. 596-597; 105, p. 270)
 

All too often A., multiple effects of marketing on agriculture
 
are neglected by policymakers. As a result, incentives are low
 
and inputs for farming are scarce, expensive, unavailable, or late.
 
In many cases, the best investments in agriculture may be in agri
cultural marketing rather than directly in increasing output. (288,
 
p. 111; 289t p. 133; 246, pp. 596-597)
 

Marketing, however, is a difficult system to comprehend, plan
 
for and improve. When a policymaker examines the agriculfural
 
marketing system in his country he usually sees inadequate storage,
 
inddequate transportation, a lack of uniformity in weights and
 
measures, no standards for grading produce, inadequate credit, an
 
almost complete lack of processing, and no system of market infor
mat4in. (276, pp. 28, 33; 51, chapter 3, p. 64; 263, p. 25)
 

That all these problems exist does not imply that the govern
ment should attempt to solve all of them at once. For instance,
 
uniformity of weights and measures and a system of grading are
 
prerequisites for an effective system of market information for
 
all but the most homogeneous of bulk commodities. Transportation
 
development will usually precede the development of agricultural
 
processing industries. A high yielding varieties strategy must
 
be supported with input supplies. However, once farmers begin
 
to adopt the new varieties on a wide scale, storage and transpor
tation will become more critical as the increased output has to
 
be stored and moved to market. Weights, measures and grading will
 
be less critical because grains are relatively homogeneous and
 
traditional marketing systems can handle the existing quality
 
variations.
 

If the strategy involves diversification or export promotion,

priorities will be different. For exports and perishable products,
 
weights and grading are critical and marketing laws to establish
 
standards for these crops may have to precede ali other measures.
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Timing is often more important for export crops and perishables

than for other crops, so all stages in the marketing chain may

have to be more exactly controlled than is necessary for bulk
 
crops. (262, p. 366) This requirement for tight control for
 
export crops and for perishable crops, like fresh vegetables and
 
cut flowers, has led to the development of a systems approach to
 
commodity marketing for such products. A commodity " stems approach
has been developed based on export programs from some Central
 
American countries. However, such a systems approach assumes that
 
the marketing system can be entirely rebuilt 
if necessary. Although

governments frequently act as if they want to completely rebuild 
marketing systems, e.g., when they take trade comovec in certain

modities,.experience shows that this is rarely possible if the 
marketing system is 
to work well. In fact, the systein often works

better if trade is returned to private hands as happened in fertil
izer retail in Pakistan. (244, p. 68)
 

Governments should build on the marketing systems that al
ready exist by deciding what national objectives they want mar
keting to contribute to and then concentrating on getting in-rkets 
to make those contributions. (234, p. 19) This way mean that
 
traditional markets will be improved in specific ways or that new 
marketing systems will be developed but only for the 
crops that
 
require it.
 

If sound improvements in existing marketing systems 
are to
 
be made, a first step is to 
obtain some idea of what the existing

marketing syctem is and how it works. (263, p. 26; 9, p. 58 )
Developing countries often lack such information so a market sur
vey may be necessary. (276, pp. 28-29) In Costa Rica, 
for instance,
 
a special task force was created to study agricultural mdrketing.

(290, p. 7) Particular emphasis 
should be put on hodq the marketing

system effects the incentives faced by the farmer as the impact
on agricultural output is a major concern in making market improve
ments. In some cases, retail marketing will also be a signifi
cant concern, as in Zaire. Demand studies are especially impor
tant when export crops are being considered. (276, pp. 57; 291, p. 7) 

2. Traditional Marketing
 

In all developing countries there 
is some form of traditional
 
marketing, usually in private hands, is well
that established in
 
the countryside. (224, p. 7) In many countries thesp markets handle

primarily the surplus production of subsistence producers. This
 
means that, on one hand, farmers are little affected by market prices
 
or other market incentives since they don't produce for the market. 
They simply sell surpluses there. (292, p. 365; 259, p. A70)
the other hand, farmers are likely to sell their produce immediately
after harvest for less than they would receive if they could wait.
(277, p. 21; 262, p. 367) The buyers, in turn, often have small 
storage facilities since the average surpluses sold are small. As
 
a result of the low overall storage capacity and seasonal sales,

price swings are often wide. (276, p. 33; 51, chapter 3, p. 64)

This instability makes the farmer even less interested in producing
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for the market and less influenced by price incentives as price

fluctuation increases the risk of investing in increased output.
 
(292, p. 365)
 

The conditions which make a farmer a subsistenre farmer
 
are largely beyond the control of the merchant. Land tenure
 
may play a big role if it limits the returns to fa'rmer efforts.
 
Low prices for farmer output and low demand prevent farmers from
 
seeking higher incomes by expanding productior. (293, p. 2) The
 
lack of consumer goods and services to buy make higher income
 
less meaningful for the farmer. The lack of inputs and tech
nologies that would provide adequate returns to the farmer also
 
discourage market participation. All these things are beyond

the control of the marketing system. o amount of market reform
 
or government procurement will encourage increased farmer mar
keting unless these conditions are remedied.
 

There are some incentive defects which are clearly related
 
to the market system, however. Above we mentioned price fluct,a
tions due to poor storage and short selling seasons by farmers
 
as well as the unstable nature of surplus sales. Price instabil
ity was caused by vacillation in government policy in Brazil. Poor
 
inter-market integration is also a problem. Even where local
 
markets are fairly well integrated with more central national
 
markets, they may be largely uncoordinated with each other leading
 
to large price differences between regional or local markets.
 

This lack of lateral coordination is due to the pyramiding
 
structure of markets. After a merchant buys and collects a prod
uct at one level, e.g., from the farmer, he moves it to the next
 
higher level where it is sold to another merchant who similarly

collects from lower levels and sells to higher levels. This
 
structure continues up through several middlemen to processors,

major cities or export markets. This structure allows each mid
dleman or woman to personally inspect toe produce bought. In
 
Ghana, for instance, there were three middlewomen between sorghum
 
growers and a beer producer 60 miles away. (294, p. 111) In
 
Ethiopia, there were an average of four to five middlemen between
 
the farmer and retail sale or an assembly point for export in
 
Addis Ababa. Such market structures orient the whole market
 
system towards major collection points and tend to overlook inter
market differences within the economy.
 

The combination nf market fragmentation and unstable prices

has hurt many agricultural development projects. If the project

leads to increased production there is ali especially large drop

in price. This is because of the low capacity of the local mar
keting system to handle large quantities arid the isolation of each
 
local market from other local markets. This problem has discour
aged agricultural development, or led to the inclusion of marketing

schemes in agricultural projects, all over the world. (295, pp.
 
102, 110; 296, pp. 326, 391-392)
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The role of demand and mark~ets in expanded production is perhaps most clearly see'n in the differ,nces between -the role of mar-,
kets in th'e expanslon~of largely subsistence crops and of cash
crops.Jf Other,than the recent cereal 
successes based on high yielding varieties., the major successes 
in agriculture have been reforms
inthe !i
mar'keting of particular cash crops'such as 
cotton, tea,
coffee, co'coa; ,sugar, tobacco, groundnuts,, rubber and palm products.
 

sible for these successes, everything from plantations to both
highly'juperised and relatively unsupervised small 
farmer produc
t1.ion, t~here has been one 
commtjn factbr in th'e existence of highly
Organized marketing systems to supply 'a growing demand in each 
case.

(234, p. 30
 

Ini many cases marketing organizations sought out willing farmers and trained and financed them. ;(277, p.Q40; 27j8, pp. 54-55)

Iti Bogota, Colombia, for, instance, the Carculla Company provided
help to growers of perishable fruits and vegetables for its 
stores.
Other stores then began~developing their own suppliers. In Puerto
* Rico,,a supermarket chain fostered a similar system for eggs. (297,
p. 7), The development of processing facilities led to 
expanded
marketed output in many cases, e.g.., 
the establishment of sugar
mills in'Greece, Iran, Sudan, Uganda, Kenya, Tanzania, Pakistan
and Chile led to the creation of a marketing system and expanded
* sugar production. (288, p. 109)
 

These marketing and processing facilities developed beforeagricultural output inc'r"eased. - This was because significant marketable surpluses were 
not produced until markets became available.
(288, p. 1~09) 
 But, this meant that marketing facilities had to
be prepare'd to accept 'losses during the early years of their operation. Thus it-is not surprising that marketing-and-processing-led

agricultural development has been associated with high value cash
crops; it is these crops that justify the high initial investments
involved. This also explains the frequent participation of governments: foreign investors or large companies in the development'of' such processing and marketing facilities. These organizations

can afford these large investments. These investments can be reduced, if the marketing project includes provision for developingagricultural output along with processing and marketing facilities.
A sugar mill in India accomplished this by growing sugar 
cane on a
plantation basis until local growers 
became sufficiently interested
 so that the cane growing operations could be turned over,,to them. 

Starting small and expanding may work where economies of scale
 are not so significant as to render a 
small operation unprofitable'.
This has worked well in exporting out-of-season vegetables and
 
*. flowers from Central American countries to U.S. markets, for instance.


Similar opportunities have 
been exploited in the Mediterranean re-gion 'for sending fruits and vegetables to European countries.
 

http:crops.Jf


4, St~indards. Grades and Marke Information
 

One important step in improving the marketing of most agri
cultural products is providing standard weightsand' measures., in 
Ethiopia,'most exploitation of farmers at markets was. due to false 
weights and measures., (286, p. 53) Once the farmejrs' knowledge
of,,weightsjand'measures developed,,,they demanded t-hat standard 
meas'ures be used., In India farmers preference for markets where 
standard weights and measures were in effect drove non-complying
markets out of business. (276, p. 15) Thus the introduction of 

'i standard weights and measures was self-en forcing in these cases.F~~~_-tJ_'_6bh mus bebt a marketing 
law to establish standard measures and information 'programs to
 
make farme~rs' fully aware of how they can use the law.' InEthiopia,I

for instance, the Chilalo Agricultural Development Unit made weights

and measures availahie to farmers for dealing with private trad~rs,,
 

Almost as, important as standard measures are standard grades
for produce. (298, p. 3) As markets develop it becomes' important
that buyers by able to contract for commodities on short notice 
and at long distances. Since these coaiditions mean that the buyer'

cannot personally inspect the product, there must be standard grades

reliably used if such transactions are to be made. The alterna
tive is to continue the trad'itional chain of middl._men where each
 
one can personally supervise the quality of commodities bought and
 

The introduction of standard grades facilitates th'e develop
ment of production and the reduction of wastage. In Colombia,

private buyers developed a system of uniform sorting and, packaging

for the producer associations that supplied perishables for 'i..tail
 
markets. 'InPuerto Rico the Department of Agriculture instituted
 
uniform size and quality standards for eggs, which made possible

greatly expanded egg production.' (297, p. 7) Grading can dras
tically cut wastage as products which are waste to an urban market
 
may not be waste in a rural market or if culled from the marketing

chain sooner.. Even unacceptable products may become livestock
 
feed if separated soon enough. (278, pp. 34-35) 
 ''"
 

The need for grading ,,and measurement standards i increasingly

being recognized and mar';eting la s-'are being passed. (299, p. 85;

277, p. 30; 262, p. 366) In Pakistan, compulsory certification
 
of wool has allowed expanded wool 'exports' and'improved prices since
 
direct buyer inspection before shipment,was not practical. (292,

p. 390) Kenya tea growers, for instance, got a good financial re-,'

turn for a graded high quality product. Meanwhile, tea growers in

Bangladesh petitioned the government for a subsidy because produc
tion costs were ten' percent greater than revenue. This was because
 
producers had been directed towards quantity rather. than quality4

production. (300, p. 60),"
 

'Benefits from gra'ding'have not, however, been univerital. In

Latin America, some grain buying was by grade but sales we're'not,
 
so 'itwas difficult~to convince farmers' that buying by grade was'

justified. Clearly the justification of grades and standards depeiids 
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on their usefulness to the trade and hence their ability to gen
erate higher returns to farmers for graded produce. (278, p. 27)
 
Standards for bulk grains will be hard to justify until long dis
tance and a significant quantity of trade develops.
 

The primary purpose of grading is to facilitate communications
 
where personal inspection is not pract 4 cal. But simply grading
 
produce serves no purpose if information about prices and grades
 
is not available to buyers and sellers. Grading helps marketing
 
only if buyers are aware of what is offered and sellers are aware
 
of what is wanted, i.e., where and when prlces for particular grades
 
are high and low. Grading makes the transmission of such informa
tion practical since produce can be described in terms of standard
 
grades rather than by having each lot individually described by
 
the seller.
 

Not only do grades make improved information possible, but
 
improved information forces producers to adopt the grading stan
dards in order to sell their produce or get higher prices. (276,
 
p. 15) Thus extension services should be prepared Lo provide infor
mation to farmers on grading systems as this becomes important.
 
(298, p. 3)
 

For market information to be useful, it must be timely. Prices
 
often change rapidly and produce may spoil. Buyers and sellers 
need information that is current up to the day and, in some cases, 
even time of day. Thus it is important that market information 
programs be established that will make farmers aware -- if farmers 
are aware, generally you can be sure buyers will be of what 
prices are currently being offered, or, what official prices are. 
Where transportation costs are a big factor in farmer prices, these
 
also need to be well publicized so farmers can discount the central
 
market prices that are officially quoted. The urgency of this need
 
is shown, for example, in Malawi where a survey found that three
quarters of the farmers surveyed did not know even the official
 
price for corn. In many countries high transportation costs ,cld
 
poor information mean that farmers must sell their crops for ,A
ever price is offered when transport is available. Poor information
 
is also a major cause of price discrepencies between rural markets.
 

Another type of market infc-rmation is also important. This
 
is information on long term prices and price expectations so that
 
farmers cai plan crops to be harvested at future dates. (262, p.
 
365; 277, p. 30) Information on future demand and prices is also
 
important to officials conducting price stabilization operations.
 
(262, p. 389; '-143, p. 126) Such information should be as clear,
 
accurate and precise as possible and far enough in advance so that
 
the 
366; 

farmer can use it in his farm planning. 
144, p. 54) 

(262, p. 366; 292, p. 

5. Summary 

In practice, marketing reform has been most successful when 
it has proceeded on a crop-by-crop basis. As a processor or inter
national market develops, so do marketing facilities and
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organizations, standard weights, measures 
and grades and improved

marketing information. The first step in planned market improve
ment for crops that cannot supprrt their own marketing system would
 
be standard weights and measures. 
 This is a key step in increasing

producer confidence, and hence output, and is the basis for later
 
improvements in grading of produce and market information. Gvading

should follow on a crop-by-crop basis as differences in the condi
tions of crop sales lead buyers to willingly pay more for higher

quality. Mlarket information services will be useful wherever
 
price differences between markets are significantly greater than
 
transportation costs. Information also depends on accurate descrip
tion, however-, so some information programs may not be practical

until standard systems of grading have been introduced.
 

E. Employment, Mechanization and Technology Policies
 

1. The Problem of Unemployment
 

Unemployment and under-employment are growing problems in
 
developing countries. Where the seasonal nature of ajriculture
 
prevents unemployment fiom continuing throughout the year, under
employment is still a problem. In Mexico, the number of days

worked by farm laborers declined between 1950 and 
1960 from 190
 
to 100 days per year. (204, p. 42) Similar conditions exist in
 
many other countries. In many cases such under-employment is
 
coupled with labor shortages during certain critical times during

the year. Rural-urban migration is also a problem. Urban 
areas
 
attract rural workers but modern economic activities are rela
tively capital using, so urban employment grows slowly. Migra
tion means moving the unemployment problem and perhaps worsening

it, not solving it.
 

Under- and unemployment are often caused by increasing pop
ulation. Even in countries where over-population is not yet a
 
problem, rapid population growth may contribute to the unemploy
ment problem by producing workers faster than jobs can be created.
 
For instance, Nigeria's population is increasing about 1.5 million
 
a year at a time when it is expected that industry will generate

at most 220,000 jobs over a twelve-year period. (137, p. 54) In
 
Mexico, it is expected that the number of farm workers will double
 
between 1960 and 1980 but the number of farm jobs is declining.

(204, p. 42)
 

Labor surpluses are also due to government policies which
 
encourage labor-repl;tcing mechanization, e.g., subsidies for
 
mechanization as in Pakistan or government capital intensive pro
duction schemes, and to reduced demand for farm output caused by

low food prices or policies which discourage exports. (301, p.

134; 206, p. 14; 137, p. 35; 302, pp. 20, 30)
 

If the unemployment problem is to be solved, many of the
 
new jobs necessary will have to be created in agriculture. Some
 
developing countries, such as Korea, have created sufficient
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non-farm employment so that the absolute number of workers in
agriculture is declining. 
 This, however, is not typical. The

Ethiopian government, for instance, has stressed in its planning

the need for agriculture to employ much of the rapidly growing

labor force in the years ahead. India is faced with increasing

rural unemployment and 
no prospect of major transfers of labor
 
to nonagricultural employment. 
 (Economic and Political Weekly,

Vol. 8, 303, p. 2208; 304, p. 2235) In most of Asia, agricul
ture will have to provJIe more employment in coming decades.
 
(206, p. 14) 
 The Report of the Commission on International Devel
opment (The Pearson Commission) concluded that agriculture will

have to bear the burden of absorbing most of the increases in

labor supplies of developing countries. (305, pp. 59-60)
 

2. Mechanization and Employment
 

If a country is to be successful at significantly reducing

agricultural under- and unemployment, reconsideration of its policies affecting mechanization is likely to be required. Although
 
awareness of the employment problem is growing, e.g., 
as measured

by the extent to which employment goals are set in development

plans, changes in policies towards mechanization have been much

slower in coming. 
 (166, pp. 153, 165) Where policy turned against

mechanization in South America, it was because of forei, I exchange

constraints rather than a preference for 
labor-using technologies

to provide employment. (306, p. II-20)
 

Sri Lanka 
stopped most tractor imports due to foreign ex
change shortages. 
 In Africa, some tractor mechanization schemes

failed because of rapid wear and corrosion coupled with poor main
tenance, poor operation and management and inappropriateness for

African soils, ecological conditions and size of fields. 
 (302,

p. 21) In Spain, and in other countries, mechanization was

inhibited by farm plot size and increased operating costs. (243,

p. 12) If headway is to be made against unemployment, however,

there must be serious consideration of what types of mechanization
 
are desirable and under what conditions rather than reliance 
on

fortuitous local circumstances to reduce the problem.
 

Currently, developing countries have many policies that favor

mechanization. Over-valued exchange rates, inflation, subsidized
 
credit, and tariff and tax exemptions all tend to make mechanical

equipment artificially cheap for potential mechanizers. 
 (307,

p. 16; 203, p. 58; 205, p. 38) Such policies often favor imported

over locally produced equipment. (166, p. 154) There are also
 
subsidies on operating costs such as fuel, 
repair centers and
driver training. (302, p. 21) 
 Crops which lend themselves to

mechanization enjoy special price 
or subsidy advantages. (137, pp.

38-39; 205, p. 38)1!/
 

1/ For a more extended discussion of these points, see 166,
 
pp. 154-157.
 



IX-28
 

Thus, mechanization is frequently profitable to equipment

users, 
but this is only because of the various subsidies.l/ Without these subsidies, i.e., from a social 
point of view, much mechanization cannot be justified. 
 (137, p. 39; 307, pp. 16-17; 166,

p. 155; 203, p. 58; 302, pp. 22-23)
 

Sometimes such mechanization policies 
are part of a consis
tent 	overall development scheme, e.g., in Korea. 
 However, often
the mechanization bias 
of policy seems to be an accident or to
be due to a mistaken notion that mechanization is the only way

to modernize. (206, p. 15; 61, p. 61) 
 For instance, in Latin
America, although farm machinery is usually exempt from import
tariffs and domestic production enjoys tax exemptions, necessary

spare parts ale subject to heavy duties. (166, 
p. 155) In Sri
Lanka, shortages of 
imported spare parts have immobilized many
expensive imported tractors. Many mechanization schemes in Africa,
pro ioted by governments trying 
to modernize agriculture rapidly,
have 	turned out to be costly, failures, or both, e.g., in Zaire,
Uganda, Tanzania, Sierra Leone, 
Ghana and Nigeria. (302, p. 30)
 

The result of the mechrnizatioo bias of policy has 
been 	widespread replacement of labor by equipment. This 
is especially true
in Latin America but also in other areas. 
 In West Pakistan mech
anization reduced labor 
use per acre about 50 percent. In the
Indian Punjab, the man days per acre required for wheat on wellirrigated 10-acre farms 
rose 
from 	33.4 to 42.5 with the intro
duction of high yielding varietiEs but fell to 18.1 
man days per
acre 	when tractors were used and 12.1 man days per acre when
both 	tractors and wheat reapers 
were 	used. (205, p. 38)
 

Where mechanization has already progressed 
to a 	significant

extent and unemployment has risen, social unrest has developed.
Tenants are evicted and farm workers are displaced by equipment.

(308, p. 5) The 
profits from subsidized production on large farms
lead 	large holders or outsiders to buy up small holdings 
as has
happened in India, Pakistan and the 
Philippines. (61, p. 91;
205, 	pp. 24-25; 259. p. A74) 
 If wages rise, landlords may increase mechanization which will 
aggravate tensions with workers
 
or cease making payments in kind or 
providing other traditional
 
benefits. (205, p. 43)
 

a. Labor Usinq Mechanization
 

Some 	mechanization is not 
labor replacing. The use of powered
pumps can have a major employment impact by allowing more 
intensive 	use of the land. in Afghanistan, for instance, 750 hectares
 

1/ 	 In Pakistan, the combination of no tariffs, an over-valued

exchange rate and high support prices for wheat (double the

wcrld price) meant farmers have to 
pay only half the amount

of wheat for a tractor that farmers have to pay elsewhere.
 
(205, pp. 38-39)
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were irrigated by pumps powered by a small hydroelectric generation

plant so two villages could double-crop what had been grazing land.
 
(309, p. 3) To take advantage of the potential of water develop
ment, India reoriented its rural electrification priorities toward
 
areas where underground water could be developed for irrigation.
 
(203, p. 28)
 

With commercial crops, the need for accurate grading, rapid
 
response to orders and shipping of products while fresh may make
 
mechanical graders essential if producers are to keep their market,
 
e.g., an Indian cooperative proposed the purchase of a mechanical
 
size-grader for onions for this reason. (309, p. 5)
 

Multiple cropping often demands rapid harvesting and thresh
ing of one crop and soil preparation for planting the next crop

at the same time. (310, p. 18) In India, bullock and human power
 
were not always able to cope with the demand for speed, especially
 
on larger farms. (311, pp. 991-992) As a result, mechanization
 
was introduced in conjunction with high yielding varieties. Total
 
labor demand rose by 14 percelnt even though tractors and electric
 
pumps reduced the labor needed for traditional varieties by more
 
than 50 percent. (213, p. A135) The shortage of bullock power
 
was especially acute because bullocks were used for both thresh
ing and tillage. Since the high yielding varieties both raise
 
output and allow multiple cropping, threshing and cultivation needs
 
go up sharply and at the same time. (205, p. 37) Time becomes
 
even more critical when three or four crops are grown successively.
 
(309, p. 2)
 

Rain and other weather conditions also increase the returns
 
to rapid tillage. In Turkey, trials over twelve years showed that
 
planting cereals in October rather than November increased output

38 percent. In Zambia, delaying planting a week after the rains
 
started reduced the yields of groundnuts and maize by 500 to 700
 
kilograms per hectare. In Kenya, maize planted to take advantage

of early rains yielded 54 percent more than maize planted 28 days

later. Tractor use proved to be employment-creating in the Mvea
 
irrigation scheme in Kenya. (309, p. 2) In Thailand, tractors
 
can plough before the monsoon rains, a job that buffaloes are
 
too weak to do, resulting in a net gain in labor use of 20 to 30
 
may days per hectare because rice can be transplanted, a labor
intensivP activity, rather than broadcast. (309, p. 2; 205, p. 36)
 

These types of mechanization are la' r-using because, by

overcoming labor constraints that exist at particular times of
 
the year, they allow production of crops that greatly increase
 
labor demand during non-peak periods. Increased labor use is
 
especially likely when mechanization permits multiple cropping,
 
as when power is used for threshing, tillage or irrigation. (206,
 
p. 15; 212, p. 105)
 

Mechanization, however, permits multiple ropping only where
 
land is scarce or irrigation, though needed, is limited to certain
 
areas. Where good land is plentiful, tractor mechanization is
 
much more likely to be labor than land saving. (312, p. 22) Even
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in irrigated areas, 
there may be no justification for tractors if
multiple cropping is not 
putting a premium on harvest and planting
speed. (197, p. 17) 
 This was the case, for instance, in parts of

Sri Lanka.
 

Furthermore, if output increasing mechanization is to help all
farmers, special provision must 
be made for making it available to
small farmers. 
 Intermediate degrees of mechanization should be
used. 
 Tractor hire schemes can be established although in Nigeria
and Tanzania these 
were costly and inefficient. (212, p. 117)
In some areas of Thailand, the government helped farmer groups
jointly purchase 
tractors. (313, p. 18) Governments must provide for equal access if mechanization 
is not to lead to ircreasing
rural inequality. (312, pp. 29-30)
 

Even if harvesting-planting speed 
is important, small scale,
locally made threshing machines 
to mechanize harvesting may be
preferable to tractorization of planting. 
 (61, p. 62) Improvements in plows and introduction of harrows 
for buliocks can save
planting time. 
 In India, the moldboard plow and a modern harrow
reduced seedbed preparation time 18 hours
to compared to 94 hours
for the traditional plow and plank method. (61, p. 62) Hand operated seed drills can speed plinting, reduce wastag-, and make weeding much easier, 
as has happened in Portugal. (314, 
p. 21) Where
tractors are necessary, two-wheeled rather than larger four-wheeledcan be used. In Taiwan, these have reduced the 
labor in seedbed
preparation but increased total 
employment and fdrm income by
creasing the number of crops 
in

that can be grown. (212, p. 106;

309, p. 3) 

On coffee estates 
in Kenya, use of herbicides and mechanical
applications of inputs 
nas reduced non-harvest labor while increased yields have increased harvest labor. 
 The result is that
a permanant labor force has been 
transformed 
into a casual, seasonal labor force. (315, 
p. 68) Weeding can be a labor-intensive
activity because there 
is little other need for 
labor when weeding
should be done. 
 If mechanization of this 
task is encouraged, fairly
simple hand operated weeders 
can be provided. (61, p. 60)
 

Mechanization may be 
labor-saving, labor-using 
or both with
a net employment effect that depends 
on factors such 
as the degree
of land and water scarcity, the practicability of using high yielding
varieties or growing cash crops 
and other factors. Regardless of
whether increased employment is a primary 
or secondary goal, it
will be necessary to look closely at the local 
circumstances and
develop a mechanization program 
to fit.
 

3. Alternatives 
to Mechanization
 

With few exceptions, traditional agriculture 
in developing
countries has 
been carried 
out with labor-using technologies. At
the same time, output per worker has 
been low. Mechanization has
helped 
increase output per worker but frequently by decreasing
the number of workers employed. Thus, in addition to adopting
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more selective mechanization policies, governments which want to
 
increase employment will also want to consider technologies which
 
increase output while also increasing employment.l/ (206, p. 14)
 

One way of increasing both output and employment is to 
foster
 
the substitution of high value, more labor-using crops or live
stock for traditional food crops.2/ In Kenya, for instance, in
creased employment has been one of the major benefits 
of the small
holder tea project. Tea is extremely labor intensive and diffi
cult 	to mechanize. As a result, it has provided considerable
 
employment for both the growers and for casual 
labor from the sur
rounding areas. Tea growing has also created consideraLte employ
ment in tea factories, marketing and with tea-linked industries,
 
e.g., transport, fuel supply and small-scale activities like pro
duction of bags and baskets. Cotton production in Mali attracted
 
large numbers of seasonal workers and significantly decreased the
 
r.':ber of young men who were leaving the villages to go to the
 
capital. In Guinea and Liberia, the employment effect of expanding

iron ore or bauxite exports was found to be negligible compared to
 
expanding exports through smallholder production of export crops.

(137, p. 41)
 

Another way of increasing both output and employment is to
 
adopt more labor-using cultivation methods, 
i.e., biological im
provements for food crops. (242, p. 7) Diversification can spread
labor demand out over the year as well as increase employment. (238, 
pp. 476-477) The largest possibility in this field lies with the
ne', high yielding varieties. (205, pp. 12-13) Because these 
vaieties have shorter and more flexible growing seasons, they

allow growing more than one crop a year on the same land. This
 
means labor demand can expand with the 
intensity of cropping. (310, 
pp. 16-17) In the Pakistani Punjab, roughly proportional expan
sion of labor use and cropping occurred. (205, p. 20) Other 
studies found increases in total labor reqirements from 10 tu 
60 percent due to high yielding varieties. (212, pp. 103--104)
In Ludhiana, India, agricultural labor wages rose significantly
and employment bLcame available all year around due 
to the high

yielding varieties that were used in the area. (205, p. 29; 212,
 
p. 104)
 

1/ 	 Some experts disagree with this, arguing that productivity per
 
man is more important than increased employment. (36, p. 150)

However, as long as output increases more rapidly than em
ployment, both can be obtained. This requires that employment
 
programs Include efforts to increase agricultural output.
 
(49, p. 16)
 

2/ 	 Livestock expansion may not have a significant employment

impact. For instance, range management schemes in Kenya

had a negligible direct employment effect.
 



IX-32 

The high yielding varieties increase employment in other
 
ways. (205, p. 17) In the Philippines, the increase in labor
 
requirements was estimated to be 30 to 50 percent due to the use
 
of new rice varieties even without multiple cropping. (205, p.
 
17; 310, pp. 16-17) In Taiwan, labor work time doubled while
 
the ratio of area planted to cultivated land area rose from 1.32
 
to only 1.98. (205, p. 21) This is because cultivation practices
 
are more demanding for high yielding than for traditional crop
 
varieties. There is increased labor demand for tillage, applica
tion of fertilizer and pesticides, weeding, water control and
 
harvesting, unless labor-saving mechanization reduces labor demand.
 

The potential for even greater increases in employment exists.
 
In Japan and Taiwan, farmers use about 170 man days of labor to
 
grow and harvest high yielding varieties of rice while Irdian farm
ers use about 125 man days and 100 man days are used in the Philip
pines. In spite of this, output per man, and hence farm income,
 
is higher in Japan and Taiwan than in other developing countries
 
and is higher for high yielding variety growers than for growers
 
of traditional varieties in all these countries and in Turkey and
 
Pakistan. (212, p. 104)
 

In Japan, the use of new cultivation practices, improved vari
eties and fertilizer (the second highest concentration of fertili
zer in the world), coupled with pumps, better animal-drawn plows
 
and harrows, weeders and pedal threshers have been the basis for
 
a remarkable rise in yields. (47, p. lO ; 205, pp. 34-35) In
 
1961, farmers devoted 523 man days per hectare to all farm opera
tions even though they had a considerably higher level of mechaniza
tion than is typical of developing countries. (310, p. 17)
 

Expanded and improved use of animal power is another alter
native to mechanization. In much of Africa, the increased use of
 
draft animals is one of the more promising ways of increasing the
 
amount of power being applied to agricultural tasks. It can also
 
expand labor use by extending the area under cultivation. (231,
 
p. 38; 302, p. 25) Increased use of animal power can be more
 
economical than expanded use of land, labor or tractors, although
 
this has not always been the case. Thus the use of oxen is growing,
 
though slowly, in Zambia. (43, p. 133) Even in a densely pop
ulated area like Bangladesh, the farm manager for the Mymensingh
 
University farms fotind that, although he had been instructed to
 
mechanize, he could not work the farm effectively without twenty
two oxen. (43, p. 117) Animal power has the further advantages
 
of economizing on expensive fuels and providing many usful prod
ucts such as milk, manure and eventually meat and hides.
 

Some of the potential of animal power lies in improving the
 
technology of animal drat:n equipment. (312, pp. 29-30) In Ethiopia,

because tractors were both socially undesirable, as they led to
 
tenant eviction, and did not offer significantly increased yields
 
or reduced cost, the Chilalo Agricultural Development Uniit decided
 
to concentrate instead on improved animal-drawn farm im.)lements

that could be made and repaired by local artisans. As a result,
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they developed a new hand hoe and a stationary thresher and intro
duced wheelbarrows and ox carts. Such tools ;'educed costs and in
creased yields compared to traditional methods. An attempt to
 
introduce an improved version of the local plow had only limited
 
success.
 

4. Non-Farm Employment
 

It is unreali:)tic to expect agriculture to solve all of the
 
employment problem, however. Even in cases of large scale land
 
reform, such as in Japan, it is rare that everyone gets enough
 
land to be a fully employed farmer. If the employment problem
 
is to be solved, other solutions are needed.
 

a. Rural Public Works
 

One solution to the under- and unemployment problem is labor
using rural public works to build infrastructure in rural areas.
 
Simple, labor-intensive projects can be adjusted to fit itween
 
peaks in the need for agricultural labor thus avoiding a drop in
 
output. This has the virtue of turning the unused labor into an
 
asset and worked in China and Pakistan. (76, pp. 246-247) India,
 
Tunisia, Korea, Indonesia and other countries also had such pro
grams. (85, pp. 19-20; 247, p. 106) In some cases rural works
 
programs were supported by sales of PL 480 supplies of grain, as
 
in Tunisia and East Pakistan. (244, pp. 62-63) In most cases,
 
however, the country will have to finance the program and this
 
makes it especially urgent that the program not be just a welfare
 
program but contribute significantly to growth in output.l/
 

Public works programs which create productive infrastructure
 
such as roads, canals and public buildings, lay the basis fur gen
erating further employment in agriculture, services and industry
 
once the program itself is complete. This is essential if such
 
works are going to do more than delay the unemployment problem
 
rather than solve it. (259, p. A74; 85, pp. 19-20) Ethiopia, for
 
instance, established new settlement areas for farming by substitut
ing under-used cheap labor for bulldozers in land clearing.2/ Rural
 

1/ 	 This is not to imply that the PL 480-supported programs were
 
not productive. On the contrary, the East Pakistan program
 
produced an extensive array of roads, canals and dikes.
 

2/ 	 In addition, labor turned out to be less expensive than
 
heavy equipment for this type of land clearing.
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public works have provided training in needed skills in Bangladesh.

Construction is an 
excellent example of a labor-intensive, rela
tively low skill 
type of job, much of the training for which can
 
be developed during the works programs. (316, p. IV-16) Con
tracting, record-keeping, planning, supervision and repair work
 
skills cani also be developed this way. (317, p. 6)
 

If public works prog;'ams are to be self-financing tn any

significant extent, it is necessary that they 
be undertaken in
 
a context of rising agricultural productivity. The returns to
 
the public works investment will be much higher when followed
 
by rapid changes in technology and increased agricultural output

and marketings than if agricu lture remains relatively stagnant.

(85, pp. 19-210) Thus, to get the full benefit, rural public works
 
must he coordinated with input supply development and other rural
 
servi ces.
 

If public works programs are to be successful, they must be

designed to fit the environment. Following a rural public works
 
program in India, newly planted trees died and roads were buried
 
by sand because the projects which were really needed to provide

water were omitted. In other places, trees were used as forage,
 
or planted areas were fenced thus reducing forage, or roads were
 
washed out by rains. Not only must implementation be carefully

planned and supervised, but both must be done on 
a regional and
 
local basis to insure that projects fit local conditions and needs.
 
(Ahuja, Kanta. "Agricultural Underemployment in Rajasthan." 318,
 
p. A106) The local development committee approach (see Extension
 
chapter) used in the East Pakistan Rural Public Works Program
 
was well suited to this need.
 

Since labor is the major cost in rural works, it must be
 
closely supervised. Basing wages on performace has worked in
 
some cases. However, this would be unfair to, or would even ex
clude, some 
of the people who need help the most where malnutri
tion is a problem or where many of the unemployed are women, the

sick, or the very young or old. Providing a meal during the work
 
day has been found to increase productivity a great deal on some
 
projects.I_/
 

b. Other Sources of Employment
 

Although rural public works sometimes have a tendency to
 
become permanent because of rising unemployment or political pres
sures, they are not a permanent solution to employment problems.

Even where prcgrams are term they shift from area area
long to 
 as
 
the most useful projects are completed and allocations to partic
ular areas vary from year to year. As 
more marginal projects are
 

1/ In Ethiopia, a Food for Work program was 
one of se,.eral
 
programs which constructea hundreds of kilometers of bench
 
terracing for reforestation.
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undertaken, the program becomes less self-supporting and more of
 
a burden on the rest of the economy. Only China seems to have
 
been 	able to escape these problems sufficiently to maintain con
tinuous public works programs in rural areas. Generally when
 
there is insufficient agricultural employment, there must be al
ternative sources of non-farm employment in addition to public

works.
 

If the public works have been well designed, they will have
 
laiJ 	the basis for much non-farm employment, as well as much fari,,

employment. Roads will increase demand for transportation. Higher

incomes will increase the need for commerce and construction. Much
 
of the increased income will be spent on food which will 
increase
 
the prosperity of farmers and increase their demand for 
ldbor. All

these activities will 
spur 	the demand for other activities and
 
create many new opportunities for local people to 	 expand
start or 

businesses of all sorts. (85, pp. 19-20)
 

In many countries, a considerable amount of a farmer's time
 
is already spent on non-farm economic activities such as crafts
 
and trading. (307, p. il; 231, 
p. 26) If rural income grows,

these activities should also increase.
 

Processing of agricultural products, marketing and input

supply are other ways of expanding employment.l' 97, p. 60)

Cash 	crops 
are especially likely to have processing requirements,
 
e.g., curing tobacco on the farm requires not only curing work
 
but also maintenance of curing buildings and provision of fire
wood. (,66, 
 p. 159) Bread baking was a rapidly growing industry

employing an estimated 165,000 people in India. 
 This 	growth was
 
spurred by 
the expansion of wheat production. Unfortunately, much
of this growth may be reversed as a result of a recent Ca:;ddian
loan for the purchase of five automatic bread-making machines.
(205, pp. 52-53) The use of high yielding varieties has generated
considerable employment in input supply, marketing and 
distribution
 
and through increased demands on linked industries. (205, p. 52)
 

If mechanization is to be undertaken, further employment can
 
be generated if the machines used be locally made dnd repaired.
can 

( 19, p. 5) Tractors will often be imported or produced in large
 

!/ 	 In a partially or wholly subsistence economy where higher

output is accompanied by a reduced proportion of subsistence
 
production, the amount of produce marketed 
-- and thus re
quiring commercial and other services many of which 
are labor
intensive -- will rise faster than growth in output even when
 
there is no increase in purchased inputs or, processing. Thus,

it is not unreasonable to believe, as some have suggested, that
 
high 	yielding varieties will create more employment indirectly

through services than they do directly on the farm. (205,
 
p. 52) See Markiting section.
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capital-intensive factories. Tools and simple animal-drawn imple
ments can be maae by local artisans. (309, pp. 3-4) Threshers
 
can also be manufactured locally. (205, p. 37) Even simple pumps
 
and diesel engines can bL manufactured in local labor-intensive
 
factories. For instance, in Dasca, a city in the Pakistani Punjab,
 
there are over 100 small factories producing diesel engines for
 
pumps and mills. (205, p. 52) This industry seems to have grown
 
up by extension of repair activicies to encompass tha whole engine.
 
In large cointries such small-scale activity will add up to con
siderable demand for materials, machine tools and other linked
 
industries as well. (309, p. 4)
 

China has gone the farthest with rural industrialization
 
policies by encouraging the development of fertilizer, cement
 
and farni machinery fact ries in rural areas. Although the out
put quality is often lower for such factories, it is quite ede
quate for rural uses and far superior to nothing at all. These
 
factories generate considerable employment, although this is not
 
their, intended purpose, and save transportation costs. (79, pp.
 
92-157)
 

A great deal can also be done to generate industrial jobs 
in rural areas through systems of subcontracting of certain types 
of production to smail-scale rural industry and locating indus
tries in rural areas when economies of scale are not critical. 
Japan has developed enough such industries so that more than one 
half of the adult family members in rural areas have some non
agricultural job. Taiwan is approaching this level. (85, pp. 
18-19) Korea is encouraging thp growth of rural industry of a 
similar type. This may not prove as practical in countries where 
densities are less and distances greater, though it would still 
seem appropriate in the vicinity of larger urban centers.l/ 

Such small-scale activities will not develop, however, if
 
government policies are not favorable. If increased agricultural
 
income is drained out or rural areas by landlords, low prices for
 
agricultural products, or other means, such activities will not
 
develop. Initially emphasis should be placed on making necessary
 
policy and institutional changes. For instance, any significant
 
growth in rural economic activity may require institutions which
 

1/ Some people argue that small-scale industry is not an
 
adequate solution because it lacks the economies of scale
 
necessary to make industry competitive. For this reason its
 
employment generating capacity must be limited. (259, p. A74)
 
This, however, has not been the case in the countries which
 
have tried developing small-scale industry in rural areas.
 
Such industry has continued to have a significant role even
 
in such highly developed -ountries as Japaii.
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mobilize rural savings but keep them in rural 
areas. Governments
 
must be prepared to foster such institutions. (316, p. IV-16)

Initial projects should be sn)all 
in scale with quick payoffs which
 
generate the employment, skills and savings necessary 
for further

activity. 
 After this, emphasis should be placed on maintaining

the momentum of 
rural-based development by simultaneous expansion

of agricultural output arid incomes, agricultural output processing

and input supply, e.e., farm tool production, and the whole com
plex of goods and services which go with rising income and the
 
growth of rural towns.
 

5. Choice of Technology
 

Although it is impossible, without examining the specific

circumstances, to 
determine whether mechanization is desirable
 
or how employment in agriculture might best be increased in 
con
junction with rising productivity, certain general principles do
 
emerge to 
help guide the -vay to such decisions.
 

Mechanization of farming will increase in all developing

countries. However, the degree and 
pace of this mechanization
will depend 
on the wisdom and policy of the governments concerned.
 
(306, p. 11-20) When employment is a consideration, mechaniza
tion should be selective and should begin with improvements of
 
traditional labor and ,,nmal-powered activities where possible.

In some cases more advanced mecianization may have to be pro
moted for particular crops or areas. Intermediate forms of
 
technology, e.g., pedal threshers, will 
be highly beneficial in
 
many cases. The particular type and degree of mechanization for
 
a specific set of farm conditions can only be determined by 
care
ful regional, farm and crop need 
research and analysis. (307,
 
p. 41) 

Perhaps thle biagest obstacle to such careful work is the
 
prejudice that mechanization means large-scale farms and equip
ment, and that only mechanization is modern and 
therefore desirable,
 
e.g., as some seem to believe in Sri Lanka. Events in Japan,

Taiwan and, on a smaller scale elsewhere, have shown this preju
dice to be wrong. (47, p. 105) The true essence of modern tech
nology is more chemical and biological than mechanical. The new
 
technology is chemical fertilizers, pesticides and new disease
resistant and high yielding varieties. (320, p. 68)
 

If mechanization is to complement rather than displace 
labor

in agricultural production, 
then present policies which subsidize

the use of capital should be eliminated so that prices will more
 
closely reflect actual costs in the society. (312, pp. 29-30)

Not only must direct contributions to capital costs, e.g., subsi
dies, artificially low interest rates 
and low fuel prices, be re
duced or eliminated but indirect contributions like over-valued
 
exchange rates must also be removed or 
adjusted. Where, for what
ever reason, a subsidy measure cannot be corrected, e.g., changing

an 
over-valued exchange rate may be politically impossible, it

will be necessary to take counter-balancing measures, e.g., impose
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a tariff on the particular types of equipmen:t. Policy changes
 
of this type will conserve scarce capital, foreign exchange and
 
fuel as well as preserve and provide employment. (205, p. 58)
 

When mechanization is going to be permitted or encouraged, it
 
is necescary to take great care in selecting the type of permissible

mechanization. Pumps for irrigation will almost always be employ
ment as well as output-increising. (212, p. 105) Commercial
 
crops, high yielding varieties and multiple cropping are all de
pendent, in many environments, on increased water supply and control.
 
In most other cases, only a careful analysis of the local situa
tion will determine where mechanization is employment increasing.
 

Finally, it has to be recognized that in some places, none
 
of these measures will solve the unemployment problem or sig
nificantly help equalize income. In Latin America especially, the
 
only effective way of providing full employment may well be land
 
redistribution. This may be the only wa to get a sufficient
 
degree of labor use in agricultural and small scale industrial
 
technolugy. (316, p IV-16) Small scale Farming is the most
 
labor using method of agricultural organization. (321, p. 104)
 

F. Land Reform
 

There has been a lot of debate over whc'ther land reform in
creases or decreases output. Both sides offer cases in their favor.
 
In Iraq a poorly managed, some would say disastrotis, land reform
 
resulted in declines in food grain output of perhaps as much as
 
sixty percent. (322, pp. 291-292) In Fgypt, however, output of
 
both food and cash crops increased after the land reform. Sugar

yields rose 20 to 30 percent in the ten years following the re
form even though there was only a small increase in the use of
 
fertilizer and irrigation. (322, pp. 285-286) Land reform in
 
Japan was even more successful. Output continued to grow after
 
the reform in 1946 in spite of a decline in acreage and the
 
number of farmers, Farm income doubled between 1950 and 1963.
 
(322, pp. 287-288)
 

Thus rather than attempting to draw a general conclusion
 
about whether land reform will increase or decrease output, it
 
is necessary to see when increases or decreases occur and then
 
to identify what needs to be done to insure increases.
 

But increases in output are not the only changes that a govern
ment may want to bring about by a land reform. Governments often
 
want to develop political support, reduce rural unrest, reorganize

production organization (e.g., form cooperatives, corporate farms
 
or collectives). Implicit in these and underlying them all is
 
the need to improve the lot of the rural poor. Thus in looking

for a way to maintain and increase agricultural output, these
 
other objectives need to be Kept in mind. In many cases they will
 
be the primary objective.
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I. Conventional Land Reform
 

Although land reform may disrupt production, so may a lack
 
of land reform. In Peru, land invasions led large landowners to
 
expect a land reform; they transferred their assets out of agri
culture and decapitalized their estates; production declined.l/

(323, pp. vii - viii) The threat or expectation of land reform

also 	seems to have reduced agricultural productivity and invest
ment 	in Mexico in the thirties. (321, p. 111) If land tenure
 
reform is a major political issue that threatens landlords, out
put may decline and disinvestment occur regardless of whether
 
the reform takes place.
 

If marketing is disrupted, the immediate effect of a reform
 
may be to reduce output. This seems to have happened in Bolivia.
 
Declines in output were partially due to spontaneous land redis
tribution, the result of often violent takeovers. However, the
 
marketing system run by the landlords also collapsed and 
no sys
tem to replace it was provided. Several years passed before new
 
marketing channels grew up. (324, p. 166) In China there 
was
 
a serious decline in output during the Great Leap Forward when
 
traditional market systepms were 
abolished in favor of communes.2/
 

What appears to be a drop in output may often be a drop in
 
marketed output. New owners keep a larger share of the output

for their own use and this may reduce supplies to markets. This
 
was a factor in the apparent drop in output after the Bolivian
 
reform; increased output soon restored market supply in spite

of this increased consumption. (325, pp. 317, 319; 321, p. 111)

Increased rural consumption of grain after the reform of 1952
 
created food shortages in Chinese cities; this led the Chinese
 
to 
start a system of compulsory food procurement and rationing.

(327, p. 24; 328, pp. 21-22) In countries where farmers have
 
suffered from food scarcity and marketed output is sold pri
marily by landlords -- the situation in pre-reform Bolivia and
 
China -- farmers can be expected to consume a share of what pre.
viously went to landlords; market output will drop until output
 
increases.
 

Market disruptions are not, however, the biggest problem.

In Peru, land reform worked smoothly with little loss of pro
duction followed by increases in production and employment where
 

I/ 	 Uncertainty also led small and medium landowners 
to with
hold investment during the Peruvian Reform; the Government
 
issued certificates guaranteeing title to the land to many

of these farmers to try to restore confidence and thus in
vestment. (326, p. 49)
 

2/ 	 Later, communes were reduced in size to conform more closely
 
to traditional market areas.
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About the same time (1965) in Honduras, 84 ex-UnitedFruit
 
Company 'workersvoluntarily formed a production cooperative to'i 
farm 500 hectares of land that the Company had returned to the 
Honduran government. They also were employed by their coopera-"
tive as salaried workers. In two4 years, the cooperative acquired 
two tractors, andta,cornsheller. While waiting for $400,000 in 
external credit, the cooperatiiie organized a processing plant and 
two packaging plants for plantain and bananas. By 196 9, the two
 
ftii1izedi-iin00i v itly rose to.nfam per capi a income 

$365 00 plus dividends. This cooperative, the Guanchias Coopera
tive, was so successul that four other co "peratives soon sprang
 
up to colltectively farm other large tracts"' By early 1973, there
 
were about 60 enterprises following the Guanchias Model.
 

Nearby, the La Subirana' Cooperative had been formed in 1958 
by dividing up 4000 hectares among ex-United Fruit Company workers 
to be farmed individually. The ex-workers rented their land and 
went to work in nearby enterprises, even in the cooperatives men
tioned above. Ex-workers did not want to become individual farm
ers. (329, pp. 18-21) The important factor in the success or 
failure of these land reforms was whether the new reform organiza
tion was something the beneficiaries were used to and were pre-
pared to manage. If they had the skills to technically manage a 
large enterprise, former workers were able to overcome managerial
problems and successfully operate large enterprises. They con
tinued to work as workers and rejected individual family farming. 
If they had the skills that come from small scale -Farming, they 
were unable and unwilling to manage a large er erprise and in
sisted on dividing the land among the reform beneficiaries. 

U This was also true in Mexico where workers joined together 
to farm cooperatively large commercial estates that had been turned
 
over to them while farmers on remote, less commercialized estates
 
preferred to farm individually within the framewrk of the ejidos.
 
(330, p. 45; 204, p. 25) Plantations were also maintained in 
Puerto Rico with workers benefited boyment and profit sharing 
plans . (5, p. 42)m e an proi s 

K- 4 Many countries have used land reforms, as Peru did, as an 
opportunity to reorganize production. Often this means developing 
collective, communal or state farms or individualizing previously
jointly operated farms. In other cases it simply means land 
consolidation. Sometimes such changes are a substitute for land 
reform rather than a part of it. Few of these attempts have been 
successful. Group coffee farms were tried in Kenya in the 1930's 
but failed. . In Chile, when the Roman Catholic Church started its 
own land reform it tried to develop communal organizations but had 
to give way to the desire for individual ownership. The land re
form in Iraq which. produced major drops in output was mixed with 
both resettlement and an attempt to collec'tivize agriculture.
 
(322, p. 291) Coopera.1ive farms in Algeria generally fai'led due
 
to, lack of management skills 4and incentive problems:. (331 ,,. 81)

The state farms in Ghana ran! ;nto considerable difficulty and con
siderable retrenchment was c essary. (198, p. 25) 
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Some of the land reforms which were most disruptive because
 
there was an attempt to forcibly change production organization as
 
well as ownership were also the ones that were least successful
 
at bringing about successful changes in production organization.

East Europe is an example. Not only vas the Soviet land reform
 
accompanied by tremendous social disruption and loss of life but
 
also by drastic drops in output. East European countries have re
turned on a large scale to the private plots that were to have been
 
abolished and individual small farms remain a major or even the
 
primary form of production organization in r.:any areas in spite of
 
earlier attempts to collectivize agriculture. (332, pp. 21-23)
 

The Chinese have gone the farthest with the opposite strat
egy of first instituting a land reform and then Following up with
 
a series of reorganiZations. After their land reform, they orga
nized work teams and wored up over a period of years to the com
mune organization that exists now. These changes in production

organization were mostly donCe a bit i:ita time and on at least a 
partially voluntary basis. The biggesL step, the leap to communes,
 
was the step which failed most dramatically and which had to be
 
cut back and revised into a series of smaller steps. During the
 
whole process, the Chinese leadership emphasi.zed the need for going

slowly and a step at a time. (328, pp. 11-72; 68, 
D. 54) In
 
spite of the radical land reform imposed en Japan, few disruptions

followed. Production was not disorganized because there was
 
little reorganization of farm units or markets. The main effect
 
of the reform was to turn tenantrs into owners of existing farm
 
units. (322, p. 287)
 

2. Reform of Grqup Tenures
 

In much of Sub-Saharan Africa, land tenure reform is more a
 
matter of establishing new forms of tenure than of transferring
 
rights within an existing system.l/ Thus, many countries en
courage land enclosure and the dividing up of lands held by groups

into individual family holdings or transforming and consolidating
 
group lands into state farms. In East Africa, for instance, the
 
British began establishing individual ownership of land as early
 
as 1900. In Uganda, large estates, of up to sixty square miles,
 
were granted to important political figures, partly in order to
 
free them from dependence on their king (kabaka). Since then,
 
many peasant cultivators bought small farms. Squatters on the
 
estates maintained or acquired traditional rights thus softening

the dichotomy between large holders and tenants. (333, pp. 66-69;

268, p. 109) More recenmtly, the Uganda Government granted indi
vidual titles only as a demand and need for them arose, e.g., 
when
 

1/ This is not always true. In some countries, e.g., Uganda,

Ethiopia, Senegal and Dahomey, large estates of a feudal type
 
were established. In other countries, e.g., Liberia, Ivory

Coast, Kenya and Tanzania, modern plantations exist. (334,
 
p. 108) In these cases, apply the types of considerations
 
discussed above.
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land became scarce, valuable crops were grown, widespread land
 
sales showed that individualization of tenure was complete inor
creased litigation showed that customary tenures 
were breaking

down. (333, p. 70) However, if economic growth remains 
more
 
rapid on individualized land and the trend towards individual
 
ownership continues, customary tenures 
will soon disappear in
 
Uganda. (268, p. 109)
 

In Kenya, the establ hment of individual holdings was national
 
policy, and progressed fe :her than 
in most African countries.

(268, pp. 108-109) 
 Unlike in Uganda, however, colonial efforts
 
were directed toward consolidation of land fragments held under

traditional tenures and redistribution of land to the farmers
 
who then became owners. This whole process was adjudicated by

committees or councils of local leaders who knew the nature 
and

interests of the farmers in the area 
and who could judge the

equivalence of 
land holdings before and after redistribution.
 
Thus, land was consolidated and registered rather than redistrib
uted in the usual land tenure sense. Consolidation was acceptable

to the farmers because they received secure title to their land.
This program also raised output and income and 
was extended to

other areas.l_/ (333, pp. 70-72)
 

Malawi also encouraged the conversion of customary tenure

rights into recorded, individual titles. This was seen 
as a
 
prelude to introducing new methods of cultivation. (333, pp.

72-73) However, because the 
village planning committees objected,

some areas registered land as 
family rather than individual hold
ings. Family holdings departed less drastically from the custom
ary system and more closely reflected the wishes of the people

in these areas. There is evidence that farmers on registered

land were beginning invest in trees were
to and family members 

returning to these registered holdings.
 

In addition to areas where governments have pushed tenure

reforms, in many parts of Africa customary tenures are decaying

spontaneously. Land registra'on simply recognizes legally some
thing that has already taken place. (333, pp. 74-75) When govern
ments have not established programs to register land, farmers are
 
establishing individual rights land through legal
to actions against

other claimants, a costly procedure. The arbitrary and irregular

provisions for buying and 
renting land that often occurred, as
 

1/ However, it also created 
a landless class of displaced rel
atives, friends and tenants who had had claims 
to land under
 
customairy tenure. Communal grazing lands, were lost to land
less people. Farms have been mortgaged during food shortages

and richer farmers have bought out smaller farmers. (315,

pp. 38-39) Some Kenyans charge that Kenya is moving towards
 
a system of large estates as more and more people lose land
 
rights and are 
forced into wage labor. (335, p. 80)
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in Nigeria, when ownership was 
not clearly established encouraged
claimants to 
go to court. (333, p. 53) The 
introduction of cash
crops and grcwding scarcity of land produced much litigation in
Ghana and sojthern Nigeria. (268, p. 109)
 

In contrast to 
systems that encouraged or permitted the
break up of customary tenure systems, Tanzania tried to modernize
customary tenures. 
 Ownership by 
the State replaced ownership by
leaders and elders on behalf of the 
group; the President acted
as owner of all 
land. 
 However, the Tanzanian Government also
tried to change rural production and social organization. The
Government resettled farmers in hamlets and consolidated their
lands. 
 It urged farmers to 
adnpt block cutivation and the production of cash crops. 
 (333, pp.
motion agents went 
77-78) The ujamaa village pro

production by the 
further and called for collective agricultural
new hamlets. However, this process 
ran into
difficulties. 
 Production suffered 
-- often because officials
forced resettlement activities 
during crucial periods in
cycle when labor was the crop
in short supply. 
 Because of slow progress,
the Government dropped collectivization from the 
ujamaa approach.
In Tabora region a tobacco project lost 25% 
of its growers when
local 
officials began pushing collectiviation; only 
160 acres
tobacco were of
planted against a target of 1800 acres. When the
President and Prime Minister visited the project and assured
farmers that collectivization was 
a long term goal 
and that they
could keep their tobacco crops, 
844 new farmers joined the project


in three months.
 

Uganda tried to form group farms 
in some
agriculture. areas to mechanize
Unlike in Tanzania, these farms
customary land were not to change
tenure arrangements. 
 Where land was 
previously more
or less owned by 
a group, establishing such farms 
was relatively
straight forward. 
 Where 
land was held by individuals, problems
arose. 
 In Nigeria, a farm settlement program used 
new technologies
and 
a completely new system of farm management and established
new type of land a
tenure. Settlers were recruited from among youth
who had completed elementary school 
and were given as much
years in 
a farm institute to as two
learn modern farming. Although land
was to be individually owned, farming was 
to be at least partly
centrally managed. 
 (333, pp. 78-81) Severe problems arose,
however, 
one of which was 
that many settlers 
left the settlement
and returned to 
their traditional 

Nigeria and Kenya 

homes. Several studies in
since then 
have shown 
that the high dropout rate
for this type scheme was 
due to the great gap between traditional
ways and the methods worked 
out for the settlement farms. 
 (229,
PP. 72-73) In Tanzania, the "transformation" approach as 
embodied
in the pre-ujamaa village settlement scheme, also selected and
trained individual farmers to form new 
villages. 
 This scheme also
failed. 
 In Zaire, the paysannat system disintegrated as
and military force used to support it 
the police
 

was gradually withdrawn
during the upheavals of the 1960's 
and independence.
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Some experts argue that state action is needed to modify

customary systems of land tenure to make them fit the demands
 
of increased agricultural production and modernization. (333,

pp. 59-63) However, economic growth has modified traditional
 
systems of tenure and seems likely to continue to do su. (333,
 
p. 56) Growing population has meant that land has become more
 
and more scarce, putting great pressure on traditional systems

that treated land almost as if it were a free good, i.e., assured
 
every member of the group a portion of land for subsistence pro
duction. (268, p. 106) The growth of cash cropping has also
 
put pressure on customary systems of tenure. (334, pp. 108-109;

333, pp. 11, 35-36) Generally, technical change has tended to
 
simplify customary tenure systems by reducing the number of peo
ple with claims to a particular piece of land. Particularly,
tree crops and other changes which require large investments tend
 
to bring about such simplifications quickly. (336, pp. 482-485)

The growth of commercial agriculture has lej to increased land
 
sales compared to areas where traditional methods of cultivation
 
are used. (334, pp. 102-103)
 

Changes in customary tenures are often hard to distinguish

from the flexibility of those tenures. Thus, among the Ibo in
 
Nigeria, the individual has broad rights to invest in the land
 
assigned him; for instance, they can construct buildings and
 
establish tree crops. Whether this 
is a change in tenure or an
 
example of the flexibility of the tenure system is difficult to
 
determine. (334, p. 100)
 

In either case, some experts argue that African customary

land tenure systems have not been shown to be a barrier to indi
vidual initiative or efficient agricultural growth. (337, p. 38;

338, p. 20; 144, pp. 27-28) This perhaps overstates the point
 
snce traditional tenure systems vary widely.l/ However, tra
ditional systems are both flexible and able to change. 
 For example,

the pledging of cocoa trees as security for loans has become fairly

widespread in some areas of Nigeria though in only
even one commun
ity -,as there a general expectation that customary courts would
 
sanction foreclosure if the loan was not repaid. Instead, the
 
community itself provided the major pressure for repayment when
 
necessary. (333, p. 55)
 

Customary tenures provide forms of security of great value
 
to members of these systems; drastic or forced changes will almost
 
certainly produce confusion and resentment. (274, pp. 268-270;

333, pp. 30-31) The success of individualized holdings in East
 
Africa may be due to long association with the British, the
 
temperate climate of many of the highland areas where it took hold
 
and to the feudal nature of previous systems; thus, one should
 
not count on reproducing this success elsewhere. (333, pp. 73-74)
 

1/ See 338 for a description of four widely differing tradi
tional systems in Zaire as well as a discussion of changes

in these systems.
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Instead, gradual and spontaneous changes should be observed and
 
encouraged. When litigation or other disruptions indicated the

need for change, registration can be introduced or extended. When
 
major changes are introduced, they need to be based on a careful

study of the traditional system and of the changes in the system

that have already occurred. (333, p. 18)
 

Thus, experience in Africa is similar to that elsewhere. In
 
spite of the great difference in tenure conditions in Sub-Saharan
 
Africa, the most successful land tenure reforms are those which
 
havu separated land tenure reform from changes iai production orga
nization. Some of the steadiest and most widespread reforms of

land tenure have been the result of gradual and spontaneous changes.

Successful systematic reforms have often simply confirmed and
 
registered the results of such changes or have changed tenure with
out radically changing production organization. Where drastic

changes in production organization have been included, as in the
 
ujamaa villages of Tanzania and the new settlements in Nigeria,

difficulties have reduced the output of the 
new organizations and

sometimes destroyed the organizations themselves.
 

3. Force, Land Reform and Production Reorganization
 

What at first seems most surprising about these results is
 
their consistency. The same countries or projects which were most
 
successful at 
raising output were also most successful at generat
ing support and reforming production organization. Those that
 
developed the most popular support, by giving farmers what they

wanted, were also the ones 
that got the greatest increases in out
put. Conversely, where farmers were dissatisfied, output suffered
 
and the farmers resisted, usually successfully, changes in pro
duction organization. Finally, those reforms which have separated

land ownership changes from changes in organization have also
 
generated the greatest political support for 
their governments.

In Japan, Korea, Mexico, Bolivia, and Taiwan the post reform period
 
was and has been characterized by peasant support for conservative
 
governments. (339, pp. 376-377; 340, pp. 
33, 35) In China, the

reform has generated support for a radically different political

line. The same seems to be true of North Viet Nam.l/
 

This is not 
to suggest that changes in production organization
 
are not necessary. On the contrary, the most successful reforms
 
are those which Vave been preceded and followed by the greatest
 

1/ In contrast, the Huk movement in the Philippines was "most
 
successf!'! among tenants, farm laborers and migrant workers."
 
See Edward J. Mitchell, The Huk Rebellion in the Philippines:

An Econometric Study, ARPA Order No. 189-1. 
 Santa Monica,

California: The Rand Corporation, 1969. Cited in 342, p. 5.
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organizaticnal and technical change. Many people agree that pro
duction needs to be reorganized in Latin America. (306, pp. 11-25;
 
341, pp. 1-2) The difficulty is that so often the need for re
organization has been interpreted to mean that land reform and
 
production organization should be done together. So far this
 
has not been successful.
 

It is not difficult to see why some of these results occurred.
 
Trained manpower for administering a reform is always in short
 
supply. Thus the more complex the reform, the poorer the admin
istration or the slower the reform is implemented. Experience
 
shows that the slower the reform, the greater are the exclusions
 
and resistance. Slowness and poor administration mean poor en
forcement of the law. This has been especially true in Latin
 
America. (343, p. 17) The Indian and the Philippine reforms
 
were also slow and frequently evaded. The Philippine reform bogged
 
down in legal arguments over yields and other issues because of the
 
complex formulas built into the law. The quickest reforms, in
 
Japan, Taiwan and China, were the simplest, most complete and suc
cessful. (344, p. 33; 345, pp. 17-19)
 

More difficult to explain is why separation of land reforms
 
from production organization should lead to the greatest technical
 
and organizational change. The explanation here is that land re
form means a change not only of land ownership but also of who has
 
power over others. Redist-ibution of land redistributes the power
 
to make others do as one wdnts. (346, p. 22) To change power re
lations requires power. Thus the most successful and extensive land
 
reforms have occurred where power was concentrated on the side of
 
land reform. In Japan this was done by occupation forces. In
 
Taiwan the reform was carried out by Armies from China. In South
 
Korea the American Military Government redistributed Japanese
 
owned land and the Korean government then did the same for Korean
 
owned land. (339, pp. 385-389) The land reforms of China and
 
North Viet Nam followed successful revolutions. In Latin America,
 
the most successful land reforms have combined peasant revolts
 
from below with government pressure from above as in Mexico and
 
Bolivia. Militant peasants seized many estates prior to the offi
cial reforms in all four successful reforms in Latin America.
 
(347, pp. 10-12; 325, p. 304) Where this type of power was not
 
available, land reforms were limited or nonexistent. (347, pp.
 
16-17) Thus compulsion was usually necessary if land was to be
 
widely redistributed.l/
 

1/ There are exceptions. Where agricultore is a small part of
 
an economy, as in Chile, land reform may be instituted be
cause owners have too little power to effectively resist.
 
(347, p. 15)
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The conditions necessary for changing production organization
are quite different. 
 People cannot be compelled to have skills
they haven't learned or to 
trust people or techniques. These are
things that have 
to be learned, Nor can
suddenly people be compelled to
tr-op the attitudes and habits 
they have learned in childhood and lived with all 

these cases 

ther lives. To try to use compulsion in
produces resistence rather than compliance. Thus the
conditions 
that are necessary for land reform are 
destructive when
applied to production reorganization. To try to mix reform and reorganization leads to confusion and attempts to compel 
farmers to know
and believe 
things that they don't know and don't believe. It
hasn't worked.l/
 

4. The Lxtent of Land Reform
 

The transfer of ownershi:j from absentee 
owners to tenants is
the simplest and most successful 
type of land reform. North Viet
Nam, Iran, Ecuador, Japan,

marily on 

South Korea and Taiwan all relied prithis type of reform. (348, p. 5) 
Unfortunately, few
places remain where land reforms 
can be this simple. In much of
Latin America and Asia, & direct transfer of land from owners
tenants 
would primarily benefit the 
to
 

better off tenants or wage
labor on estates. Day 
laborers and marginal farmers who live
around the estate, and who may have 
lost land and rights to the
estate in 
the past, would be ignored.
 

For instance, in India 
landless laborers 
received no land
and were left worse off, at best 
no better off, than they were
before land 
reform efforts. In Ecuador, a partial 
reform deprived
the smallest landholders of communal 
grazing rights and the 
emergency help previously given by the hacienda. 
 In Venezuela, as
many people became worse off 
as becam better off 
as a result of
the partial land (348, p. 24;
reform. 
 349, p. 8)
 

Unfortunately, the problem of marginal 
farmers and landless
laborers is growing 
worse. 
 Threats of land reform, new technologies
and subsidies for, labor saving equipment encourage landowners to
oust tenants. 
 In India there were 40,000 eviction suits against
sharecroppers 
in the state of Bihar and 
over 80,000 in Mysore in
1969 alone. This has led to 
a great deal of rural 
unrest, violence
and land seizure by peasants. (203, p. 44; 350)
is increasing as Jarge farmers 
In Thailand, tenancy
buy out small farmers suffering
from adverse economic conditions. (344, p. 35) In other
government schemes areas
in agriculture are 
only accessible to wealthy
men, as 
in the Ankole ranching scheme in Uganda, or land is being
bought up or 
is largely benefiting highly paid civil 
servants 
or
government supported entrepreneurs 
as in Kenya and Ghana. (43, p.


153)
 

1/ How farmers learn the 
skills and trust 
they need to develop and support new organizations and 
to use new techniques is discussed in chapter 13.
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Solving this 
problem makes reform much more complex. If
the needs of laborers and marginal

rest and farmers are ignored, rural unpolitical alienation 
are aggravated rather than
This happened relieved.
in Chile where land 
reform created many new
owners farmerbut created even more dissatisfied rural
violent in their demand for 

poor who became
 
a more extensive reform.
happened in It also
 

land to some 
the former South Viet Nam where partial reforms gave
tenants 
but created considerable bitterness among
land'iess laborers and 
tenants who were 
not given land. 
 (351,


p. 37)
 

This.problem was partially solved during the Mexican reform.
The peasants took back 
land they felt had been taken from them
by the encroaching haciendas. 
 This was legalized later.
peasants The
were moderate, however, in 
that they did
the haciendas. not destroy
Only later,

did expropriation of 

under the Cardenas administration,

large estates


4, 9) become widespread. (347, pp.
Where organized peasant communities exist,
can often re-establish the 
a land reform
rights of former tenants and 
owners
on 
the basis of testimony of community members.
 

In Peru, the government tried to 
maintain and where necessay
to organize estates 
as large scale 
production units.
communities were Surrounding
included in various ways, 
often
tion of over the opposithe former estate workers. (323, p. 152)
mixed. Usually there was Results were
antagonism and
tween the a big gap in income beestate workers and members of the 
surrounding communities. 
 In some cases, the 
peasant communities controlled the
governing board of 
the joint enterprise.
faction This produced dissatison both sides. Workers

outsiders saw the estate profits taken by
and their wages held down; 
the community members found
the profits were 
small on 

into 

a per capita basis and diverted by 
law
communal development projects while they were deprived of
the land 
they wanted. (323, pp. 140-142)
 

The usual solution 
to this problem was to
involved and accept the problems
include the farmers 
in surrounding communities
dividing up by
the land. Often, as
and elsewhere land 
in Bolivia, parts of Colombia,
invasions by the peasants lead to 
this
However, governments have been very reluctant to 

result
 
egy in spite of the fact that 

adopt this strat
political it would seem to provide the maximum
benefits by increasing the number of reform beneficiaries.
In part this may be due 
to general opposition to land
in India. reform as
But it is also due to 
widespread opposition specifically
to the creation of small 
peasant holdings.
 

Many officials associate small
wardness and peasant holdings with backpoverty. 
They fear that small holders will
skills necessary to manage a farm 
lack the


if they
as in the Philippines. are iven land, e.g.,
(352, p. 7; 344, p. 33)
small holders They fear that
are resi$tent to 
change and will
tural modernization. obstruct agricul-
They fear that small farms will
-- unable be nonviable
to 
compete economically and incapable of adopting modern
technologies. 
 They fear they all 
a peasantry dependent on 
these problems will result in
support and subsidy. (203, p. 37)
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In practice, 
none of these fears have been realized. On the
contrary, the most extensive reforms have produced the most modern,
productive agriculture. Small holders quickly learn the skills
they need to run their farms at traditional levels. 
 In Mexico,
Bolivia, Chile, Japan, Taiwan and Egypt average productivity of
land rose after land reforms reduced average farm size. 
 (341,
p. 31) 
 In Latin America there has been no significant reform
where parcelization has decreased output. 
 (342, p. 11) In fact,
agricultural output has 
grown substantially faster in Bolivia,
Mexico and Venezuela than 
the average for Latin America. (342,
p. 7) In Egypt, the post reform peasantry has shown more initiative and managerial ability than had 
been expected. (353, p. 66)
Cooperative management is being decentralized and farmer control
increased. (353, p. 70) In practice, it is the large farms

created by governments to avoid small farms 
that are most frequently and severely mismanaged and where output falls, 
e.g., in
Algeria, Tunisia, and Cuba (348, pp. 
21-22; 354, pp. 13-14) Even
if farms are small, landless laborers are better off with a small
farm than no land 
at all; this will remain true until reliable
jobs become available. Where size 
is a problem, new farm owners
 are aware of it. 
In Iran this very difficulty made farmers 
more
receptive to cooperatives which alleviated the problem. 
 (355,
 
p. 12)
 

Many Latin American countries adopted 
some form of asentamiento
to solve these problems. This is a combination of private plots
and communal lands to be farmed collectively for a period of three
to five years. After this training period, the 
new owners are
allowed to decide how much land 
to farm collectively and how much
individually. Unfortunately, collective favoring officials and
government policies often 
pressure the peasants to maintain collective production. Peru, Colombia and Panama have gone 
a step
further and provide 
land to farmer enterprises rather than individual farmers. 
 Other Latin American countries seem to be following
the same lead. (356) Although it is too early 
to say such schemes
won't work, the experience in Chile, Peru, elsewhere in Latin
America and in Africa is not enco'raging. (321, p. 60)
 

This is not to 
say that small farms are a permanent solution.
On the contrary, in Japan, land laws 
are being altered to allow
farm consolidation. 
 Group farming is developing in Taiwan, Egypt
and elsewhere. But all these changes result of what the
are the

people involved have found useful 
and necessary, not the result of
government compulsion. (344, p. 31) 
 Where compulsion has been
used, as 
in East Europe, the private plot maintains its appeal

and its higher productivity. (348, p. 4)
 

5. Summary
 

Policy makers should not think of land reform as tying down
 a country permanently. On the contrary, they can sure
be that
land tenure conditions will change as will Lhe needs 
of the country.
(345, p. 11) If land is distributed to small farmers, steps will
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have to be taken to prevent it from being reconcentrated as is
 
happening in Thailand, Mexico, and India. (75, p. 111; 357, p.

28) Italy and Japan placed restrictions on the resale of land
 
to prevent this. (348, p. 6) In Italy this restriction became
 
obsolete in a decade, in ;apan in 
two decades. In other countries
 
where alternative employment is scarce it will take much longer,

perhaps generations, before the small farm stops filling a sub
sistence and employment role. (348, p. 8) In China, the need
 
to avoid reconcentration of land was one reason for forming co
operatives. (219, pp. 43-A4; 328, p. 18) Since then there have
 
been frequent changes in agricultural organization; hardly a year
 
goes by without them. (328, p. 11) Even cooperatives require a
 
policy of support as is shown by the deterioration of conditions
 
on the Mexican eiido that set in once public support was with
drawn. (97, pp. 302-304) In short, land reform cannot be 
a

"one-shot" affair; 
it must be a continuing flexible process.

(330, p. 47)
 

The success of this process, in politics, in economics and
 
in development, depends on accepting farmers preferences as a
 
valid, sensible starting point. Then give the farmer time and
 
opportunity to learn new methods and the need for them. 
 In
 
practice this means: First, give people a type of land tenure
 
they are satisfied with; second, then build on this as farmers
 
learn new techniques and acquire new needs. Tenure and type of
 
organization can then be modified gradually. Third, as a matter
 
of strategy, separate major land ownership refoi.s from changes

in production organization. These rules don't guarantee success.
 
However, violating these rules in the past has led to confusion,
 
resistence, political instability and declines in production.
 

G. Spread Effects, Imitation and Trickie Down
 

Package programs usually concentrate on medium and large

farmers. One of the ideas used to 
justify this and to explain

how benefits might be extended to small farmers is the idea of
 
spread effects.
 

Programs are frequently designed in the iope that the 
com
ponent projects will have spread effects. That is, it is hoped

that people in areas surrounding each program activity will ob
serve what is happening and imitate it. This was a hope connected
 
with the India package program that did not materialize. (228,
 
p. 85) This failure is not surprising, however. The Indian
 
package program was tried out in selected areas that showed
 
greater potential than other areas. (227, pp. 284-285) Further,

through cheap credit, inputs were slightly subsidized in these
 
areas. (49, pp. 85-86) Special efforts were made to see that
 
inputs were available in adequate quantities and on time. This
 
meant other areas went without as there was not enough of many
 
inputs, e.g., fertilizer, to go around.
 

In India the farmers and regions given the least help were
 
those that needed it most and yet they were expected to imitate
 
the farmers and regions that got help. This strategy is as likely
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to be effective as putting a plank across a one meter wide ditch

for one person to cross and then turning to another person facing

a three meter wide ditch and saying, "Go ahead and jump. 
 T'his
 
man made it; so can you."
 

This fallacy of spread effects is also 
seen in model farmer
 
programs where the best farmers, often larger farmers, are selected
 
for special extension visits and training. The hope is that what
they learn will be passed on or imitated by others. Again, how
ever, this helps most those who need 
it least and gives no assurance that less well endowed farmers would be Lble to 
imitate even
 
if they wanted to.l],/
 

The emulafion campaigns in China work the opposite way. 
 It

is the least endowed communities or projects, such as Da Chai and

Da Ching, that are held up for imitation when they succeed. Da

Chai, for instance, was 
a very poorly endowed community that re
quired tremendous work and sacrifice before 
it was successful.

Now from 3,000 to 30,000 Chinese per day visit Da Chai from other
 
parts of China. (220)
 

The Chinese seem have learned
to a lesson that has been

missed in attempts to 
induce imitation or spread effects elsewhere.
People with an easier task can 
imitate those who have succeeded
 
with a harder task. People with 
a harder task rarely recognize

success at an easier task as convincing or even possible for them
selves. More likely they will resent the extra aid those with
 
the easier task received or conclude that success is impossible

without outside help. (228, p. 85)
 

This limitation on spread effects has 
serious consequences

for agricultural policy. 
 It explains why technological "trickle
 
down" doesn't work. Small subsistence farmers may never imitate

changes successfully tried by large, commercial farmers. Small

farmers need services tailored to their particular problems.

(358, p. 15) From this 
base there may be "trickle up" to larger

farmers. (359) Thus, for instance, in the Extension chapter it
is shown that the problem solving approach used with small farmers
 
can 
be tried with large farmers because large farmers will select
 as problems technical problems. The opposite is not true. Technical
 
extension that works 
for large, commercial farmers has often
 
failed when applied to small, subsistence farmers.
 

1/ This does not mean that just because large farmers try some
thing first, that small farmers won't try it. On the con
trary, medium and large farmers are usually the first adopters

of new technologies; 
smaller farmers follow. However, the
 
gap between large and small 
farmers is widened, not narrowed,

by special help for the large farmers. In practice such
 
special help has discouraged small 
farmers from imitation.
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H. Simplicity and Success
 

"Planning policy must take into consideration the entire range
 
of problems simultaneously, from the level of the individual hold
ing and the village to the national level. The success of devel
opment depends first and foremost on the extent to which policy
 
is designed to overccme not just one obstacle, however important it
 
may be -- as for example land reform -- but rather to deal com
prehensively with the whole range of problems." (97, p. 15) Rec
ommendations by The World Bank and other donor or advisory insti
tutions often urge such comprehensive planning and coordination.
 
(197, pp. 9-10) Many other experts take the same approach, main
taining that all factors must be dealt with at once or that a
 
large number of factors, e.g., inputs, credit, marketing, storage
 
and price systems are equally important. All these problems should
 
be considered since individual policy changes cannot be understood
 
unless their effects on the whole system are understood. (360,
 
p. 36; 218, pp. 209-210; 56, p. 2; 361, pp. 55-56; 362, p. 3;
 
363, pp. 209, 213-214; 364, pp. 266-267; 14, pp. 551-552)
 

Of the many policy actions possible, many are recommended
 
and few are unnecessary. How is the planner to decide which are
 
important? The rule seems to be: do everything so you won't
 
leave out anything critical. Unfortunately, the planner and policy
maker don't have the time or the resources to do everything. The
 
task the policymaker faces is deciding what will and what will not
 
be done. This means that choices must be made and priorities es
tablished.
 

Taiwan achieved a fine balance between incentives for agri
cultural production and skimming off rural savings for investment
 
in other sectors with a policy package including land reform,
 
farmer organization, monopolistic supply and purchase of farm in
puts and outputs, price stabilization and other policies. (365,
 
p. 29; 248, p. 63) With a different policy package, Israel
 
achieved both conservation of scarce water and a large positive
 
foreign exchange balance by fostering the growth of high value
 
crops for domestic use and for export.
 

Taking key measures and only key measures, e.g., the early
 
establishment of a network of agricultural colleges and research
 
stations, coupled wi ih great flexibility in revising and correcting
 
policies when experience showed them to be inadequate was the
 
basis of early Japanese agricultural development. (366, p. 62)
 
For example, the original agricultural cooperative law of 1900
 
was substantially revised by later amendments to widen the respon
sibilities of the cooperatives and to extend their benefits to
 
all farmers. The price stabilization law of 1920 was constantly
 
being amended or even replaced by new laws.
 

In Bengal and Bihar in India, local officials concentrated
 
on raising output and neglected the problems that would arise when
 
output increased. In this case this was sensible since these areas
 
had a significant grain shortage. Government priorities in these
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states reflected this concentration. In other states, e.g., the
Punjab, output had increased and transportation, storage and mar
keting had become priority problems. (319, p. 4)
 

None of these countries sat down and plotted out the total
policy package they ended up with. In all 
these countries, policy

changes are still being made today. 
 Policy planning is not a
single activity completed once and for all 
or even complete once

for each five year plan. The test of application to a local reality

almost always turns up a wide range of conflicts in any policy
package when the policies are formulated to apply to a wide variety

of circumstances. (234, Policymaking
p. 26) is a permanant process of working out and adjusting means to changing circumstances

in order to achieve national objectives. (102, p. 180; 40, pp.

509-511; 97, p. 98)
 

When the continuous 
nature of policy planning is recognized,
it is much easier to avoid the tendency to try to do too much at
 
one time and instead to concentrate on a few key measures to get
a definite result. (14, 
p. 558) Thus, for instance, in the discussion of land reform it was 
found that successful land reforms
 
are those that take one step at a time and separate change of ownership of land from attempts to reorganize farms and farm methods.

Where production organization was mixed with 
land redistribution,

the result was often output declines, farmer unrest and the failure
 
of organizational changes.
 

In the discussions of various aspects of rural 
development this
theme of simplicity and relatively small, specific steps has re
curred a number of times.
 

In marketing there is a strong tendency for governments to
 
see a problem and then try to 
create a new government marketing

system to replace the existing one. Experience shows that this has
rarely been successful even in countries 
like China. Many countries

which tried this have given up and restored part or all of the
affected marketing channels to private or semi-private hands.
 

In farmer organization and e:tension, governments frequently
tried to promote western type or
:ooperatives complex technologies.

Often simpler forms of organization and technology were 
more success
ful, especially at introducing farmers to organization or new practices. Credit was also 
a field where elaborate collateral, supervision and cooperative forms were frequently tried but 
less success
ful than simpler procedures.
 

The JCRR in Taiwan was often criticized for its piecemeal
approach of funding many little projects in many areas. In fact,

many of these 
little projects turned out to be muchbigger later
after they had a chance to grow. (367, pp. 43-44) 
 The kibbutzim

in Israel have been free start
to new enterprises and have used
this freedom 
to start many highly successful businesses. It is
probable that a planning ministry would 
never have approved many
of these activities due to the small 
scale, lack of experience in
 
the new businesses, etc. (322, p. 295)
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The Daudzai Project in Pakistan also gives an example of
 
this difference between excess complexity and success. Initially

the Provincial Government decided that the project manager, an
employee of the local 
government department, should coordinate
 
all other departments at 
that level. This coordination would include supervision, pay, 
personnel review and leave-granting author
ity. Not only did the other departments reject this, almost killing

the rural development program, but it was found that only two

things were 
actually needed from the other departments. These
 
were to expand their activities to a lower organizational level

and to help with training. These required no authority over the

departments. The departments were 
eager to expand thpir activi
ties 
if they did not lose control. A training allowance was pro
vided to insure the departments participation in training. (37,
 
pp. 16-18)
 

Thus there is a recurring pattern in development policy.

Experts urge comprehensive planning. Comprehensive planning

calls for comprehensive new activities. 
 These activities lead
 
to organizations that try to introduce many 
new activities at
 
once. Introducing many activities is a complex job that 
requires

much supervision and training of others 
even though the agencies

are new, short staffed and undertrained themselves. The result
 
is failure that 
is only concealed by the financidi resources of
 
the government or an international assistance agency.
 

Successful cases have taken a very different direction that
 
is more ad hoc, a problem solving approach. Policy steps are

taken one at a time as particular problems arise. This is the
approach that succeeded for Japan, Taiwan, China and Israel. 
 Where
 
programs have been introduced, the more successful ones 
have often
been the simplest, e.g., in credit, land reform. 
 This was not

always the case, e.g., marketing schemes 
for high value crops have

often been both complex and successful. However, even these have

the simplicity of being single organizations aimed at supporting

a single crop. The many problems of coordination that have plagued

other package programs have been reduced by putting all 
elements
 
of the package into one organization.
 

This does not mean that producers associations or marketing

the It simply points
boards are answer. out that successful schemes
 

are those that have clearly identfied a problem and then solved

that problem. 
 In some cases the problem was a particular crop

and the solution had several components, e.g., the producers asso
ciations. In other cases 
the problem as defined involved all farmers and many crops. 
 In this case the solution was relatively

simple, e.g., land redistribution without mixing it up with pro
duction reorganization or credit programs thaL simply provide

credit rather than try to tie credit to production plans, the use

of particular inputs or the growth of particular crops.
 

Thus a complex solution (a package) may work for a carefully

limited problem, e.g., a single crop. a simple solution may
Or 

work for a complex problem, e.g., the very different credit needs

of farmers with widely varying scales, differing crops and different
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a complex solution for
consumption needs. What doesn't work is 

a complex problem. In practice this has proven to be unmanage

able.
 

The problem then becomes how to simplify either the problem
 
In the discussions of speor the solution and when to do which. 


have tried to set out how to succeed, and simplicific topics we 

attribute of success. In the
fication is, as we saw, usually an 


that it was desirable to
Objectives chapter, one conclusion was 

have as few and as clear objectives as possible. This would
 

greatly simplify things.
 

Simplification is not easy. Experts and planners will be
 

aspects of the problem be looked at at once.
urging that all 

There will often be multiple objectives that all claim attention.
 

There are always political demands to serve many different groups
 

at oice. Thus the policymaker faces an awesome problem in trying
 

to deil with one problem at a time.
 

The key to success in these circumstances is to realize, and
 

to help others realize, that concentration on one problem does not
 

neglect of others. On the contrary, the very act of seeking
mean 

simple solutions often releases resoorcEs for other activities.
 

For example, a government that attempts to take over the grain
 

trade is creating a tremendous administrative burden that will
 

draw scarce manpower from other activities. If, however, the
 
cure the defects of the existing margovernment simply tries to 


keting system, e.g., by passing a marketing law and providing co
other groups with standard weights and measures, the
operatives or 


costs in manpower may be minor. In fact, outsiders -- in this ex
to assist in carrying out
ample, cooperatives -- may be enlisted 


the improvement. 

1. Simplifying Policy Decisions 

are 
Since big programs frequently fail and 

built up have been the basis of success 
little programs that 
in some of the most 

projects, it is worthwhile considering
successful countries and 

how the very complex problems with many interactions that face
 

planners can be broken down into meaningful components. A number
 

of ways of making big decisions or programs smaller or simpler have
 

been found to work in various situtations.
 

a. Pilot Projects
 

Perhaps the best example of the use of pilot projects to
 
simplify decision making was the approach used by the JCRR in
 

Taiwan. One of the criteria the JCRR used in its funding of proj
that any project or activity be demonstrated to be feasible
ects was 


before broad expansion was tried. (368, p. 3) Thus a field rat
 

control campaign began with experiments and then a field test in
 

1953-54 on 1,000 hectares of sugar plantation. By 1957-58 this
 

program expanded to 55,000 hectares of sugar. Since farmers com
plained of rats in many other crops a demonstration project was
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conducted in 14 townships in 	1956. When this proved highly
 

successful the campaign was carried out all over the island in
 

the winter of 1956-57. In 1958 a permanent follow-up program
 

was started. (368, pp. 11-12)
 

only the of expansion from a
This illustrates not success 

pilot project, to widespread field tests, to a national program
 

for some types of programs but also shows that where the tech

nology is genuinely successful, that such a progressive approach
 
.idespread
is not time consuming. Pilot projects followed by 


field testing tend to be time consuming mainly when there are
 
In this
problems with the technology or approach being tested. 


case, del-ays are likely to be a good thing.
 

is that they allow
A further advantage of pilot projects 


testing of a number of alternatives at once. This greatly speeds
 

up the discovery of successful methods. This, however, is true
 

only if the cost of the projects is low so that several projects
 
accept


are feasible. Further, administrators must be prepared to 


fail. Testing of several alternatives
that some projects will 

at low cost is usually practical only if project design and im

plementation are decentralized. (322, p. 296) This was the orig
areas
idea behind the Special Rural Development Program in


inal 

project sponsors
Kenya; for instance. Unfortunately the various 


this and insisted on more comwere not willing to go along with 


plex projects. (231, pp. 212-213)
 

A major difficulty with pilot projects is that project spon

sors are so eager for success that they overbuild the project.
 

The result is a project that even if successful could not be rep
costs of the
 

licated on a significant scale because of the high 

World Bank projects, for instance,


project. (231, pp. 212-213) 

insists on the establishment
 are usually so complex that the Bank 


run

of new project authorities supported by foreign experts to 


the project. This is justified by citing the weakness of project
 
over
Training of local staff to take 
management in the country. 


is usually a part of the project. Rarely are these projects ex

panded or duplicated by the host country. The high cos,- of these
 

projects is especially regrettable because the same amount of
 
so that
pilot projects small enough


money could fund many real 

managers could be primarily responsible for project deveioplocal 


ment and implementation.
 

in order to
 
A second difficulty with pilot projects is that 


the pilot project is located 	in a particularly
assure success, 
 a pilot project.
This also defeats the purpose of
favorable site. 

exist elsewhere,


Since the especially favorable conditions do not 

can
 

the project does not succeed 	as well at new locations. This 


a site is atypical for reasons not
 
also happen by accident when 


planners.
immediately obvious to 


try to avoid such errors, they can't
can
Although the planners 

unbiased pilot project. Hence, it is important to
 

guarantee an 

not just a single pilot project but also a follow-up 

with a
 
plan 
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widely distributed field test before 
a program is instituted nation
wide. A requirement that all pilot schemes be carried through
 
to such a widespread field test would do a great deal to reduce
 
the tendency of project sponsors to overbuild pilot p-ojects.
 

A final difficulty with pilot projects is that what works
 
on a pilot basis may not work 
on a national basis. For instance,
 
a wheat growing scheme may work well in one district and work well
 
initially on a larger scale. The more successful the program is,

however, the more wheat will be produced and prices will tend to
 
fall. If prices fall, the conditions that made the pilot project

successful may disappear. People who tried the new methods revert
 
to their old.methods. This happened with wheat in Pakistan. The
 
pilot project may also create problems when replicated on a national
 
scale by overloading other parts of the system. For instance, in
creased wheat output in the Punjab overloaded transportation and
 
marketing channels in North India.
 

These difficulties mean that the pilot project, widespread

field test, national program type of expansion won't solve all
 
problems. However, it is far preferable to rushing into a na
tional program that fails because the basic technology or approach

is wrong. Hence this is one successful way to make complex policy
 
decisions simpler.
 

b. Single Crop Programs
 

A second way of making big problems smaller and simpler is
 
to cut out just one part of the problem, e.g., a single crop, for
 
attention. This strategy has worked well for high value 
commer
cial crops and is usually implemented through a producers' asso
ciation, marketing board or other single crop agency. The success
 
of this approach is discussed and documented in the Extension
 
chapter. This is an example of simplifying the problem rather
 
than the solution since, in practice, this approach has frequently

involved fairly complex organization and packages of services as
 
well as relatively complex technical packages. 

The difficulty with this approach is that it has not worked 
well for basic food crops such as grain. Thus there is no assur

that agricultural development using this approach will
ance 
 ever
 
add up to a developed agriculture. Some crops and many farmers
 
may be forever overlooked. This is especially true of food crops.

The advantage of this approach is that it works for high value
 
crops. Since high value crops are frequently export crops, this
 
approach may provide considerable foreign exchange.
 

c. Decentralization
 

One of the most frequent reported failures in developing

countries is the incapacity of governments to carry out what appear

to be sound plans. (70, p. 271; 369, p. 154) Administrative
 
agencies cannot or will not implement the plan. But the very
 



IX-59
 

consistency with which administrative failings are reported sug
gests that the flaw is not just in the administraive capacity of
 
government agencies but in the policymakers and planners who fail
 
to recognize the limits to what agencies can do. Thus, in spite

of the recognition of administrative weakness in India, even by a
 
previous Prime Minister and a President, that government attempted
 
to replace private wheat trading with government distribution
 
channels. (65, p. 105; 56, p. 1) This was simply beyond the
 
capability of the implementing agencies and this trade was re
turned to private hands. (370, p. A-12)
 

At Puebla in Mexico, the most successful and popular of
 
several agencies providing credit was a private fertilizer dis
tributor that was willing to grant credit to small farmers with
 
relatively simple procedures and without security. Instead of
 
collateral a fund was created, financed by a tax on fertilizer
 
sold, to make up bad debts and hence to guarantee the whole
 
credit operation. None of the banks which operate in the area
 
was willing to offer credit on as favorable terms nor were their
 
repayment rates as high. (271, pp. 63-70) In Kenya fertilizer
 
retailers that received credit passed part of this credit on to
 
buyers. Cooperatives that supplied inputs were also successful
 
at supplying credit.
 

Pianners and other policymakers need to realistically assess
 
the strengths and weaknesses of all of the potential implementing
 
organizations available, and then select policies which best use
 
the existing organizations. Often the best organizations will
 
be in the private sector.l/
 

As well as delegation to the private sector, the decision
making burden of the policymaker can also be reduced by sharing

responsibility for some decisions-with lower level personnel or
 
organizations. For instance, the budgeting procedure that was part

of the Red book system used in Malaysia was very successful in
 
simplifying decision-making. Instead of negotiating a budget

with each administrative unit, local units submitted lists of
 
projects, each with a cost figure, in their order of priority.
 
When the State and Federal authorities decided on a budget for
 

1/ The presumption that government agricultural projects are
 
preferable to private ones seems to be widespread in the
 
developing countries. In Africa, however, government settle
ments in Uganda, Nigeria, Tanzania, Sierra Leone and state
 
farms in Ghana were all adopted with inadequate technical
 
and economic feasibility studies, are often poorly managed
 
and subject to political pressure, require subsidies for
 
their mechanization and contribute to rather than solve the
 
unemployment problem. (302, p. 30)
 

1 
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the year, they drew a line under the last project within the

budgeted amount. The 
rest of the projects were scheduled in

the same 
manner for future years. (46, p. 133) The remaining

projects on the list could be 
revised as convenient.
 

There are many opportunities to decentralize decisions in

developing countries. Instead of trying to develop a standardized
 
type of housing, warehouse, clinic or school 
for the whole coun
try, these decisions can be left to local communities. Generally

this will lower costs rather than increase them as it permits

more use of local building materials and familiar, adapted architectural styles. 
 The Chinese have gone the farthest with this
 
strategy by delegating to the counties much responsibility for

planning and implementing industrial development. They have

delegated to the communes some industrial and public works plan
ning and implementation work 
as well as primary responsibility

for health, education and welfare services.
 

d. Simplifying Programs
 

Simplifying programs was 
illustrated in the discussions of

land reform and credit. A credit program that has a minimum of

supervision and restrictions is simpler than one 
that tries to

insure that the 
credit is used for production or tries to force
 
a farmer to do certain things. The simple program, on the bas.s
 
of experience, is more likely successful
to be with small farmers

than a more complex program. Land reform can 
be made much simpler

by confining it to redistribution and providing for few exceptions.

Where land reform laws 
have had a lot of complex provisions they

have often bogged down in court procedures and various types of
 
evasion.
 

In theory there is such 
a thing as too simple a program.
There may have to be 
collateral requirements on loans to assure
 
repayment by large farmers 
or even some small farmers. But many

of these necessary complications can be discovered in pilot projects or from operating experience. In practice, programs rarely

fail because they are too simple. This may simply mean 
that
 
errors of simplicity are quickly corrected. 
 Unfortunately, the

corrections often add 
up to a complex bog of bureaucratic red tape

that proves fatal to the program.
 

e. Priorities
 

None of the above recommendations is to suggest that com
plexity is necessarily a bad thing. On the contrary, develop
ment tends to be a process of increasing complexity. Complexity,

however, is difficult to administer and good administrators are
 
scarce in most countries. Hence it pays to avoid complexity if
simplicity works. 
 Further, where complexity is unavoidable, it
 
is best to move into 
it a step at a time so experience and com
petence can be developed. t
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Once activities have been reduced to the smallest, simplest

elements possible, the policymaker still has the problem of choosing

which of these elements to include in 
current policy. Generally

policymakers think of such decisions 
as ones of choice between
 
alternatives. This, however, makes the decision harder because
 
the things that are not included are important. Thus to exclude
 
them runs 
the risk of failure or of political problems. In attempt
ing to avoid thi. problem, many policymakers end up adopting a
 
little of everything.
 

There is another way of looking at these decisions that may

make the solution easier. This is to recognize that over time
 
a country.can afford to do many things it can't afford to do in
 
one year. Thus the budget may only allow three new programs to

be introduced in one year but seven new programs 
over a five year

plan and even more over the next 20 years.
 

Thus the decision the policymaker faces is not just which
 
gets included and which gets cut but which comes first and which
 
comes later. Often this is a much easier decision to make since
 
the political opposition is reduced and because there may be ob
jective reasons why some steps belong naturally before others. For
 
instance, the Chinese rural development strategy relied heavily 
on
 
rural and agricultural public works. 
 This made cement a natural
 
first rural industry as cement played a big role in public works
 
and the relatively low quality cement was adequate for this pur
pose. 
 But public works improved water control -- irrigation,

drainage and flood prevention. Improved water control and 
use
 
increased the returns to fertilizer. Hence, fertilizer was the
 
second small scale industry developed in Chinese rural develop
ment. Increased water control and Fertilizer use greatly ex
panded yields and permitted multi-cropping. This meant there
 
was a big increase in labor demand at harvest time. 
 Larger crops

had to be harvested and the land quickly prepared for the next
 
crop. The third small scale rural industry was labor saving agri
cultural machinery. Thus the natural sequence was to develop ce
ment, then fertilizer, then farm machinery. (220) Other coun
tries may find other sequences more appropriate. The important

point is that it is a choice of which comes first not which gets
 
left out.
 

The question then is, how far must one 
step go before another
 
can be taken? In the above Chinese example, all three industries
 
developed together even though they were introduced in a partic
ular sequence. This worked in thir case because there was 
con
siderable local autonomy in making decisions about small 
scale in
dustry. Each commune 
could start with what it needed most. Work
ing on one step does not prevent more work on an earlier step at
 
a later date. In this case the answer to the question when to
 
start the next step 
is when it is needed and resources are avail
able. This becomes primarily an economic question best solved
 
by analysis of alternative costs and benefits.
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Not all decisions are of this type, however. 
 Land reform
 
is an activity that stops when -..iphasis decreases. For this rea
son, and because nixing land 
reform with other changes has not
 
generally been successful, it is best to complete this step be
fore going on to another. Failure to complete this step, once
 
started, means progress is likely to stop.
 

Similarly, marketing improvements may make markets avaii
able to more fai'mers but not to all. (61, 
 p. 72) If the reforms

improving markets stop, then all 
further measures on behalf of
 
the excluded farmers are likely to be failures. Thus, although

other measures can begin before this 
type of reform is complete,

this refo -m must be carried on until complete if all farmers are
 
to be reactiedby later measures.
 

2. Where Simplification Is More Difficult
 

Simplification of the above types will 
not work in all cases.
 
There are some policy instruments that cannot effectively be di
vided up. Usually it is not practical to introduce price supports

for a crop in some areas but not others. The reason is that as
 
long as there is relatively high mobility between areas, such a
 
limited application would lead to 
smuggling and other distortions.
 
Tariff policies must be uniform for the 
same reason. Marketing

reform must usually be country-wide for the same types of reasons.
 
Also, different weight or grading systems in a country would 
com
plicate trade. Tax policies should be uniform for the same 
types

of reasons 
but in practice they are not. This is especially true
 
where states and cities Iave independent taxing authority. Reg
ulatory policies must usually be uniformly applied also. Finally,

!and reform policies are usually applied uniformly for political

reasons, i.e., 
it is difficult to justify expropriating some
 
farms and not others of the same size and quality of land. How
ever, where land tenure conditions vary widely, there have been
 
local adjustments in policy as in Ethiopia. India's land policy

has varied from state to state because it is a state issue under
 
the Indian federal system. In many countries land reform has

varied widely in practice even though the laws have been uniform
 
(e.g., Colombia and Bolivia). This is because of differences in

implementation, e.g., degree of peasant unrest 
and organization,

violent takeovers, degree of landowner resistance and organization,

education of land reform beneficiaries and when reform reaches
 
an area.
 

Furthermore, it may be impossible to successfully try these
 
policies out for a short time. 
 This is obvious with land reform.
 
With price policy, marketiny reforms, tax measures it may take

several years before farmers come to fully trust the new policy

and to adjust to the new situation the changed policy creates.
 
The policymaker is left with no choice but to make 
a big decision.
 

There are, 
however, two assisting factors in this situation.
 
First, to the extent that the policymaker has simplified where he

could in other ways, he has a much smaller number of these big
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decisions to make. Second, to the extent that the 
situation has
 
been simplified, there are fewer complications in analyzing the
 
probable effects of the new policy.
 

In the end, however, the policymaker has no choice but to
 
try to determine what will happen before he tries policy.
a new 

Since he cannot know this for sure, the best he can do is gather

information from as many sources as possible. 
 The key sources
 
in these situations will usually include:
 

(a) Technicians and professional staff. These people
 
can help by providing information on what should happen, e.g.,

economists can tell you what should happen as a result of a par
ticular change in price policy.
 

(b) Experienced professionals and managers in the im
plenvc ting organizations. In successful countries considerable
 
policymaking power is delegated to shared with the organizaor 

tions that will carry out the plan including non-government organ
izations. In Israel, for instance, economic policy was set by

the entire government, includio( Production and Marketing Boards.
 
(40, p. 510) In Taiwan, eight working groups collaborated closely

with a system of planning committees at each administrative level
 
down to the village to develop agricultural plans. Production
 
figures 
were adjusted up and down through this system of committees.
 
This was done to assure that planned output fitted production poten
tial. 
 (367, p. 36) In China also higher level plans were checked
 
with lower level organizations and adjustments were made. (219,
 
p. 78) This is as it should be as otherwise an organization, re
gion or community may be given policy assignments it cannot carry
 
out. (56, p. 6) Policy planning without close and continuous
 
interaction with implementing agencies ends up producing guide
lines or recommendations which are not accepted by the organiza
tions concerned because the policies are unrealistic. (144, p.

105) Such policies go unimplemented. (371, Appendix A, p. 4)
 

Thus, although theory 2an tell you what should happen, it is
 
the people who have had to do it before that will know the most
 
about what actually happens in similar or related situations in
 
a particular country. Understanding what is likely to happen and
 
why and what can be done about it are all matters that need to
 
be studield with those who have done 
it before.
 

(c) Since no country can try everything, there will

be many policy alternatives which have not 
been tried before in
 
a particular situation. Even experience with rough parallels

with a suggested line of policy may be lacking. In this case the
 
closest experience to the situation in one developing country will
 
be the experience of other developing countries. Thus when faced
 
with a new situation, the pclicymaker will find it useful to look
 
at what other countries have done in similar situations and what
 
the results 
were. Although the relevance of others' experience
 
may not always be obvious -- that is the justification for this
 
Reference Book -- any experience is better than none when making

decisions that the policymaker and his country may have to live
 
with for many years.
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X. FINANCING AGRICULTURAL PLANS
 

One test of a plan is whether adequate financial resources
 
are available for its implementation. If not, the plan becomes
 
no more than a political promise. The development of agriculture
 
requires both fixed and working capital. Fixed capital is needed
 
for such investments as irrigation works, agricultural machinery
 
andrural. infrastructure, while working capital is required for
 
current inputs like seeds, fertilizer and pesticides. The pro
vision of adequate working capital is as important
fixed c7pltal if the full benefits of agricultural 

as that of 
investments 

are to be reaped. 

A. Sources of Financing 

In the developing world, non-monetized subsistence agriculture

is widespread. It is characterized by a predominance of tenant
 
farmers with fragmented lands who can rarely save much or buila
 
up adequate security. Under these conditions, the financing of
 
agricultural plans depends to a large extent on public funds. It
 
is estimated that public investment amounts, on the average, to
 
about 70 percent of the total agricultural investment in the de
veloping countries, which indicates the need for a corresponding
 
mobilization of agricultural savings in the public sector. The
 
need for such a mobilization is partly reduced if foreign public
 
and private investment is available, but so far foreign finance
 
has not provided a substantial part of agricultural finance in
 
many develoing countries. (372, p. 17)
 

1. Local Sources of Financing - Public
 

The fixed capital needed for agricultural development is
 
generally provided by the government. The government provides
 
such infrastructure as water and power for mechanization, irriga
tion, transport and communication to aid the marketing and distrib
ution of non-farm inputs and farm outputs, research on new and
 
improved products, varieties, breeds and techniques, and extension
 
service and education in rural areas to advance the adoption of
 
new and improved techniques of production. However, in order to
 
persuade the farmers to adopt the new techniques, the government
 
must either leave enough resources in their hands to meet the needs
 
for working capital or provide sources of credit to the farmers
 
to finance such needs. (373, p. 961)
 

The major revenue-producing taxes on agriculture in developing

countries are land revenue, agricultural income tax, personal taxes
 
and export duties. Land taxes yield relatively little revenue in
 
most developing countries today. It is sometimes argued that land
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tax per se has an output-increasing effect. 
 Although this
been true for Japan, a substantial has
 
increase in agricultural output was obtained there 
not only because of the heavy tax
cultural land, but also due to 

on agri
the infusion of fertilizer, edijcation and other improved inputs at relatively low cost into the


agricultural sector.
 

If land arrangements are 
such that large holdings are inefficiently used, while there is surplus labor available on 
small
holdiags, 
a land tax based on or related to potential output
would force owners 
of large holdings to use their land more productively in order to meet taxes. 
 Such results have been obtained
by an intelligent 
use of such taxes in some 
Latin American countries. Jf land tax
the is progressive, that 
is, if the rate per
acre increases with the 
size of holdings and/or the value of
per acre, 
there is increased pressure on 
land
 

large landowners to sell
part of their holdings or to 
improve land utilization. A progressive land 
tax could also be assessed on potential output which
would discourage absentee landlordism and speculative holdings
of idle lands and promote sale of such 
lands to small farmers who
could use the 
land more intensively. (373, 
p. 463) This has been
the case in Brazil, Panama, 
India and Taiwan, where higher 
taxation of uncultivated or undercultivated land 
has been used to
 assure better land utilization.
 

In China, the taxation of land 
is based on normal yield; any
additional output due to 
good management or 
weather conditions is
exempted on order to offer incentives 
to increase production.
(5, pp. 43-49) The existence of a land tax to be paid 
in cash is
also important as a way of increasing the marketed surplus of
agricultural products. 
 Farmers must grow and 
sell more to supply
their increased cash needs. 
 (373, p. 466)
 

The importance of land 
revenue has 
declined in relation
the total tax revenue in most developing countries, e.g., 
to
 

Pakistan, Brazil in India,
and Ethiopia. The prevailing systems 
are generally
inequitable as the tax falls on all lands equally without any
exemption. The yields from such 
taxes are 
fairly inflexible as
the tax is a fixed one and does 
not grow in proportion to agricultural income. 
 In addition, the unwillingness of farmers 
to pay
tax 
to a distant government with which they have little contact
compounds the problem of collection. The way out of
to abolish land tax, this is not
 as has been done it,India, but to make it progressive according to the acreage, value, 
or presumed output of
land. This vill 
have the effect of making the farmers use land
more productively and also has 
led in some cases to land sales to
small 
farmers. Another important step has 
been to decentralize
both the authority to tax and 
to deliver services. Arthur Lewis
has noted the importance of local 
authorities providing services
to farmers: 
 when the farmers can see 
what they are getting for
their money they 
are more willing to give voluntary labor, as well
as to pay more taxes to meet 
their needs. By contrast, taxes
for going
some unseen and unknown end have 
been vigorously resisted.
 
(373, pp. 493-495)
 



In the developing countries, it has been difficult to get
sufficient 
revenue from agricultural income tax due 
to poor record
keeping and difficulties in assessing taxable capacity when income
is mostly in kind. Of course, if most of the income is being
generated from large farms, then 
in theory it may be possible to
generate most of the agricultural savings by taxing 
a relatively
small number of large farmers. 
 This would nut apply in countries

where a vast amount of land is in smallholdings. In India, for
example, 50 percent of total 
land holdings belong to farmers with
 
holdings under five acres.
 

The critical elements in establishing a successful agricultural income tax system are: 
 (a) the administrative feasibility

of reaching a very large rumber of farmers with low income, and
(b) the sufficiency of means of determining the 
level and rate of
change of this income 
over time. Difficulties with these elements
largely explain why very few developing countries have, until 
the
present, taxed their agricultural sector directly through the in
come tax mechanism.
 

Personal taxes seem to be 
more 
suited to most countries with
traditional agriculture. 
They involve family-by-family assessment
of income and income earning assets, made by local officials or
community leaders, 
to determine what is approximately a fair tax
for each family. Such taxes would be 
most effective when tied
to local expenditures where benefits 
are obvious to local taxpayers. 
 By keeping the assessment procedure simple, it is possible
to make the personal tax an improved substitute for poll 
tax as
it can 
be related to crude measures of ability to pay, thus

creasing its revenue potential. (373, p. 467) 

in-


One direct means of taxing agriculture is through betterment

levies. Agricultural land often appreciates 
in value because of
irrigation works or opening up of new roads 
or other infrastructures
by the state. It is legitimate that 
some of this gain should be
recaptured by the government since the gain has 
occurred because
of actions unrelated to farmers' efforts.
own Betterment levies
 are often a tax on capital gains, 
as in India and Pakistan in the
 case of major irrigation works. Another means 
of capturing such
gains is a road tax on landowners, 
as was used in Ethiopia. Sometimes such 
a tax is attached to the agricultural income tax so that
payments are proportional to agricultural 
output and hence 
to road
 
usage.
 

Historically, the main 
source of revenue from agriculture in
the developing countries has been taxation of foreign trade, e.g.,
import and export duties. The chief attraction of these duties is
that they are relatively easy to administer. 
 But the combined affect
of export taxes on agricultural output and 
import duties on agricultural inputs can 
seriously affect the incentives for domestic
 as well as export production. Great care 
must be exercised in devising these duties to ensure that they do not create adverse incentives for agricultural production by turning the terms 
of trade
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seriously against agriculture. The main purpose of these duties

should be to capture windfall g;,ins which arise due to sudden shifts
in international prices. For this to happen, they must be adjusted

quickly and flexibly in respon!,e to the changing international
 
situation.
 

For commercial agriculture, one successful approach has been
 
to place farm exports on 
a sliding scale which becomes applicable

only when export prices rise above a predetermined level. In Pakistan

in the late 1950's, this was one of 
the steps that the govern
ment took to encourage agricultural production. The reduction of
export duty on 
cotton and jute had a direct impact on raising

the absolute and relative prices of 
cotton against wheat, and jute

against rice,*and this policy con.tributed to the rather spectac
ular gr,wth in cotton and jute production, increasing foreign

exchange earnings. (244, p. 53) In India, 
it has been suggested

that a sales tax on agricultural produce at the point of sale

could be a good indirect tax on agriculture which would fall 
only

on landholders who have enough surplus to 
sell. (374)
 

For fiscal authorities, the need is to formulate and effec
tively execute a system of 
taxation which has built-in incentives

and disincentives -- incentives to 
those who would take advantage

of the resources available to 
them and disincentives to those who

would refuse to exploit these resour-es. The tax system in agri
culture should be used 
as a means to ensure that a significant

part of increased income in agriculture is reinvested rather than

wasted on ostentatious consumption. At the time,
same the government should 
insure that adequate and judicious subsidies are pro
vided on major agricultural inputs like fertilizer, pesticides,

improved seeds and irrigation water to compensate for foreign 
ex
change restrictions, tariffs or other fiscal devices raising the
 
costs of these inputs. India, Pakistan, Japan and Mexico and
 
many other countries provided fertilizer at lower than world prices.

But these subsidy programs seem to have benefitted large farmers
 
more than small farmers in most countries. In order for the government to 
help those farners who need subsidies most, it may be
worthwhile putting subsidies 
on d selective basis benefitting only

certain groups of small 
farmers or certain disadvantaged regions.
 

2. Decentralization of Fiscal Authority
 

Farmers have critical needs for more effective Fdblic services,

which in theory could be 
provided through increased taxes. The

historical reality in most 
developing countries, however, is that

farmers have had little 
or no voice in what has been done with
taxes 
they have paid. In most cases, farmers have paid taxes to
 
support nonfarming classes, with the poorer 
farmers having to shoul
de,. the heaviest tax burdens. 
 It is not surprisingthat farmers
 
are loath to pay taxes to 
some distant government whom they may in
fact have little 
reason to expect returns from. One means suggested

for dealing with this problem is to decentralize taxing authority

to mobilize and use local resources more effectively. Those who
 
support this approach argue that regional and local governments can
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be made responsible for collecting direct taxes on land and personal
 
taxes. In practice, however, little has been done in this area.
 

At present the proportion of expenditure on rural development
 
which is allocated as a result of local decisions is estimated to
 
be fairly small -- in the range of 10 to 20 percent. Budget
 
authority continues to rest with the central authority in most
 
countries, with a major part of the funds allocated on a depart
mental basis. Funds which provincial authorities can allocate
 
out of their own resources are generally inadequate. Even where
 
there is a considerable degree of local autonomy in spending, re
liance on central governments for funds is very great. Central
 
governments usually curtail attempts by local powers to raise
 
additional revenue directly from local sources, although such lo
cal resource mobilization can not only supplement central govern
ment allocations, but also strengthen the basis for local partici
pation in planning and implementation and increased fiscal respon
sibility at the local level.
 

The extent to which resources are raised at the local level
 
depends, in part, on the extent to which those contributing to
 
the cost directly benefit from the programs. The response of the
 
local community to accepting taxation and making local projects
 
work may be quite favorable if they are the major beneficiaries
 
of such projects. If economic power in an area is concentrated,
 
however, as in some states in India, the rural elite may be unwilling
 
to pay the financial cost of public works unless forced to do so.
 

From the point of view of developing responsible and sound
 
central/regional fiscal relationships, the following criteria should
 
be taken into account:
 

(1) The regions should be allowed to exploit fully
 
their own resources to cover their routine expenditures as well
 
as some additional taxation powers to help finance some develop
ment expenditures.
 

(2) Natural resources such as oil, natural gas and
 
minerals should be regarded ds national assets. Taxes and royalties
 
earned on such assets should be put into a national "development
 
pool" for redistribution.
 

(3) The central government should give regions
 
a development grant based on one or more of the following factors:
 
population, growth potential, backwardness, ana local develop
ment effort.
 

The above three criteria for defining a responsible and work
able central/regional fiscal relationship have been worked out in
 
Indonesia. If due recognition is given to the special character
istics of different countries and governments, they can be adapted
 
to other countries as well. The important thing is to fully mo
bilize the development resources of the country with a minimum of
 
confusion or central/regional/local rivalry.
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B. Local Sources of Financing - Private
 

1. Moneylenders and Intermediaries
 

Private sources of finance for agriculture come from both
 
informal and formal markets and
capital from household savings.

The informal source is made up of a non-commercial sector and a

commercial sector. The non-commercial sector is represented by

loans from friends and relatives who often charge no interest, and

the commercial sector is represented by loans from crop buyers,

input dealers, landlords and professional moneylenders. It is
 
this source that probably serves about 95 percent of small 
farmer
 
credit needs in most developing countries. 
 (375, p. 226) The
 
village moneylenders, who are 
by far the most important source

of credit to small farmers, are well-known for their operational

knowledge and flexibility though they often became a class of
 
exploiters, using the weakness of 
the borrowers to their advantage.

But since the 
source of credit is nearby, and readily accessible,
 
quick adjustment can be made to changing situations, and generally

the size of the loan is determined by the farmer himself. For
 
these reasons farmers 
continue to borrow from the local moneylenders

although the moneylenders charge usurious rates, and 
in many

places, institutional credit has made no significant inroads into
 
the activities of local moneylenders. (248, p. 63)
 

Apart from moneylenders, on occasions private input dealers
 
have been an important source of credit. 
 Given proper incentives,

such as liberal imports of certain essential agricultural inputs,

they have been quick to respond. In Mexico most of the credit
 
to finance the ambitious maize program came from private fertili
zer dealers.
 

2. Private Commercial Banks
 

Private commercial banks can be a good source of agricultural

credit and have 
provided credit for lirge commercial farms in
 
Latin America. But almost no use is made of them by 
small farmers
 
in tropical Africa and elsewhere because there are few branches
 
of private banks in rural areas and because banks are reluctant
 
to lend to small farmers who do not have title 
to land which might

otherwise be used as collateral.
 

There was, however, 
a network of rural banks of considerable
 
importance in providing agricultural credit in the Philippines.

There the majority of farmers were 
tenants with no collateral to
 
offer private banks. (375, p. 11) Bccause of this, Agriculan 

tural Guaranty Loan Fund was established in the Central Bank. Money

from this Fund, together with insurarice against losses, was lent
 
to 179 widely separated private rural banks, which in turn relent
 
to tenant farmers without the usual 
collateral requirement and
 
at reasonable interest rates. largely in this
It was manner that
 
farm inputs for the high yielding rice varieties were financed
 
in the Philippines. (212, p. 96)
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The India-Pakistan subcontinent has a fairly well-developed

network of rural banks. In India, a National Small Credit Guaranty
 
Corporation was created to assume some of the risks of lending
 
to farmers by insuring the banks against losses up to 75 percent
 
of crop loans of 1000 rupees or less. With this risk insurance,
 
commercial banks have opened millions of new farmer accounts, and
 
in the process thay have found that small farmers are better risks
 
than larger ones. Small farm2rs work hard, farm their lands in
tensively and pay back loans diligently. (59, pp. 54-55) In
 
Mexico, the Government established a Guaranty and Development Fund
 
for Agriculture in 1956 which is directed by the Bank of Mexico,
 
which, through this Fund, is able to insure that an additional
 
volume of resources emanating from the private sector flows into
 
agriculture. One measure of the success of this effort is that
 
private bank lending is now estimated to equal, or to surpass,
 
public bank lending. (376, p. 81) It is clear, therefore, that
 
for the private sector to be an effective source of funds for agri
culture it is important for the government to be willing to assume
 
at least part of the risks involved. Otherwise private funds will
 
flow only to large farmers, leaving the vast majority of small
 
farmers to the whims of traditional moneylenders and middlemen.
 

3. Household Savings
 

The assumption that rural people with low incomes and lack
 
of economic sophistication have very little voluntary savings
 
capacity seems to be an oversimplified one. Voluntary savings
 
in the rural areas do exist, but financial markets are badly frag
mented. Individudls often use their savings for operating expenses
 
on the farm, for purchasing additional land or cattle, or in some
 
countries for buying jewelry or other durable valuables as a
 
hedge against inflation. Sometimes one can even find some form
 
of rotating credit/savings associations operating in rural areas,
 
e.g., in Korea, Taiwan, South Vietnam, Nigeria and in some Latin
 
American countries. In Korea, Taiwan and (formerly) South Vietnam,
 
informal savings in rotating credit institutions grew rapidly for
 
several decades, and recently the savers were allowed to get
 
attractive rates of return. (375, pp. 314-315)
 

Sometimes farmers are forces to save in order to become mem
bers of cooperatives or credit unions. These organizations require
 
individuals to purchase share capital and to keep a deposit in
 
order to be able to borrow. In a few cases, cooperatives also
 
create forced savings by withholding part of the sales proceeds from
 
a member's sales through the 'cooperative. In Kenya, a few coopera
tives deposited proceeds of members' sales through the coopera
tive in regular savings accounts. In spite of the modest rates
 
of interest paid to the farmers, cooperative officials were pleas
antly surprised by the amount of deposits which were not withdrawn.
 
In Bangladesh, directors of the Comilla program required individuals
 
to make minimal periodic savings deposits in order to remain eli
gible for other developmental activities. Again, despite a very
 
low rate of interest, large amounts of funds were deposited in
 
the program over the years. (375, pp. 314-Ji5)
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These are but only a few examples of successful experiments

in a limited number of countries. There are few countries where
 
rural savings have been vigorously promoted and strong incentives
 
given to farmers to C:fer consumption in favor of savings. Only

Japan, Korea, Taiwan and (formerly) South Vietnam emphasized mo
bilizing rural savings, and they experienced a tremendous growth

in savings through a network of rural banks and aggressive incen
tive systems. (375, p. 116)
 

In most developing countries, what is really lacking is not
 
the savings capacity, but the institutional structure to mobilize
 
savings. One of the first prerequisites for a successful drive
 
to generate sufficient funds for agricultural development, there
fore, is to establish the right kind of financial institutions.
 
(This is discussed further in Sectioo D.)
 

C. Sources of Financing - Foreign
 

The shortfall ini the domestic mobilization of savings -- both
 
public and private -- can be partly met by foreign aid and invest
ment, but so far external finance has rarely provided substantial
 
investment funds for agriculture. Apart from large scale irrigation
 
and infrastructure projects, fertilizer inputs, mechanization pro
grams and technical aid for research and extension, measures to in
crease agricultural output and implement rural development pro
grams make only a small demaind on foreign exchange. Foreign financ
ing sources can play an important role in other agricultural de
velopment activities only if they are prepared to finance local as
 
well as foreign exchange costs.
 

The sources of external finance to developing countries,
 
whether for agricultural or industrial development, are bilateral
 
foreign aid and loans, loans from multilateral agencies, including

the World Bank, regional development banks, and the United Nations
 
Development Program; and loans and grants from foreign private
 
investors and some private foundations.
 

The most important of these sources is net disbursement of
 
official development assistance by the Developmert Assistance
 
Committee (DAC) member countries.l/ These funds are made avail
able by governments as grants or as loans on concessional terms,
 
primarily for developmental purposes. Though the overall figures
 
are rather impressive, the assistance for agricultural projects has
 
been rather limited. Direct bilateral assistance for agriculture

from the sixteen DAC aid donors has been less than US $300 million
 

1/ These are Australia, Austria, Belgium, Canada, Denmark, France,
 
Germany, Italy, Japan, Norway, Netherlands, Portugal, Sweden,
 
Switzerland, the U.K. and the U.S.A.
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a year. The flow of external assistance, both bilateral and multi
lateral, for agricultural development in developing countries 
runs
 
about US $1.5 billion per year, excluding assistance from socialist
 
countries. (377, p. 131) Ov.er 60 percent of such assistance 
comes
 
from the World Bank. The World Bank is now the largest single ex
ternal source of funds for direct investment in agriculture in
 
developing countries.
 

In the early years of the World Bank's operations, the emphasis
 
was on non-agricultural development so that, between 1948 and 1960,

only 17 percent of total Bank projects and 6 percent of total Bank
 
investment was for agriculture. In the following years, as a re
sult of the World Bank's belated appreciation of the role of agri
culture in the developing world, there was an increase in the
 
Bank's share of lending for agriculture. This share increased fur
ther following the creation of the International Development Asso
ciation (IDA), a part of the WDrld Bank which provides low-interest
 
loans for up to 50 years. This resulted in an increase in lending
 
to the poorest countries, many of which were heavily dependent on
 
agriculture. As a result, the Bank Group's lending for agriculture
 
rose from 12 percent of all lending in 1961-65 to 24 percent it,
 
1,373-74.
 

The World Bank's overall policy towards agricultural develop
ment also changed over the years. In the initial years, the em
phasis was on the transfer of foreign capital and technology and
 
the financing of fairly capital-intensive projects, particularly

in irrigation. In fact, between 1961 and 1965, 79 percent of
 
World Bank investment was in irrigation. The Bank continued to
 
invest heavily in irrigation projects, but the growing appreciation
 
that agricultural development involves a whole complex of inter
dependent components, led to a substantial change in the patterns

of lending for agriculture, including investments to insure that
 
irrigation water was used effectively at the farm level. By the
 
mid-1960's, the Bank was financing a wider range of activities 

agricultural and livestock credit, storage, marketing, processing,

fisheries and forestry development. Emphasis was given to the
 
promotion of technological change at the farm level through the
 
financing of programs to enable farmers to acquire improved seed,
 
fertilizers and equipment. The World Bank also supported agri
cultural research projects both in individual countries and in
 
international research institutions.
 

In recent years, the World Bank Group supported both financially

and with technical expertise innovative rural development programs

in various countries. For example, IDA credit to Upper Volta for
 
agricultural development created a Rural Development Fund. Its
 
purpose was to deal with the uncertainties of government finance,

particularly after the termination of the project implementation

period, and to mobilize additional local resources. The Bank Group

also helped finance the Korea Seeds Project which involved the
 
establishment of a modern seed industry in Korea and continuing

research in a range of crops. The Keratong Land Settlement project

in Malaysia, which includes project towns in the settlement area, is
 
another Bank-financed project.
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lhe Bank also supports ongoing programs for rural development
 
in selected countries where there is sufficient commitment on the
 
part of local leadership. Examples of these projects are the
 
Mauritius Rural Development Project which supports the rural works
 
program there; the Mexican Government's PIDER program of rural de
velopment; and provision of training facilities to local officials
 
in the formulation and implementation of the INPRES program of
 
rural works in Indonesia.
 

The contribution of regional development banks for financing
 
agricultural development is much more limited that that of the
 
World Bank. For example, of the total development loans authorized
 
by the Inter-American Development Bank (IDB) to Latin American
 
countries in the 12 years between 1960-72, agriculture received
 
only about 14 percent of total IDB loans. Sut in 1973, the IDB
 
substantially increased its support for agriculture to 23 pe;'cent
 
of its total lending. Most of these loans went to finance irriga
tion, farm mechanization, agriculture and livestock credit and
 
land settlement projects. (378) The Asidn Development Bank's
 
(ADB) contribution to agricuitural development for the region was
 
only 13.1 percent of the total authorized by the ADB during the 
period 1968-1972. However, agriculture accounted for 40 percent of
 
the ADB's concessional financial activities, mostly in the less
 
developed membe- countries. (379) The African Development Bank,
 
on the other hand, though contributing only 11 percent of its total
 
loans to agriculture during the period 1960-70, increased its lend
ing to agriculture substantially in the following years. and in 
1973, 24 percent of the African Bank loans went for agricultural
 
development. (380)
 

Private foreign investment in agricultural projects in the 
develping countries has been comparatively small and has affected 
relatively few people. Of more significance has been the assis
tance given by private foundations, religious institutions, and 
universities, particularly in the fields of research and technical
 
assistance. But for the financial and technical involvement of 
the Rockefeller and Ford Foundations, the green revolution might 
have been considerably delayed. The International Maize and Wheat
 
Improvement Center (CIMMYT), in Mexico, with support from the 
Rockefeller and Ford Foundations and also from the World Bank, 
Inter-American Development Bank and U.S., Canadian and Mexican 
Governments, produced dwarf wheat varieties which revolutionized 
agricultural output of this crop in the developing world. Various 
rurdl development projects, like Puebla in Mexico, the cooperative
 
movement in El Salvador, Operation Aimadillol/ in Brazil, Instituto
 
Colombiano de la Reforma Agraria (INCORA)2/ Tn Colombia are financed
 

1/ A program to increase productivity of land 
sufficient use of fertilizer ant, lime. 

in Brazil by 

2/ The agency in charge of land reform. It administers the 
distribution and tries to help its clients make good use 
they till by methods of supervised credit, group farming 
marketing. 

land 
of land 
and 
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by private foundations, sometimes with some help from the World
 
Bank and foreign governments. One of the best known of the univer
sity-financed projects is the VICOS community development project

in Peru undertaken by the Cornell University (discussed in chapter
l1). 

Although privately financed programs have been small when
 
measured by total funds invested, area covered, or number of
 
people reached, they have been important in other ways. Privately

financed programs are usually experimental in nature, and by virtue
 
of their size and relatively direct and flexible methods of opera
tion, have had the freedom to explore alternative ways of getting

things done in a way that is usually not possible for governmental

organizations. Such private programs and projects have often
 
served as groundbreakers In the development of new techniques,

providing insights and specific methods which have subsequently

been adopted by governments. This has been true in corn and rice
 
research, development if formulated foods, and also for development

of rural development project approaches, health services delivery,

and family planning projects. Governmental agencies would be
 
wise to maintain continuing contact with the efforts of private
 
groups, as these groups have often anticipated successful measures
 
which have utility for more widespread application.
 

D. Role of Financial Institutions in Financing Agricultural Development
 

Efficient financial institutions extending credit to farmers
 
are a key factor for agricultural and rural development. The finan
cial institutions which deal mostly with agriculture are specialized

institutions sponsored by the government; private banks in rural
 
areas; and group credit organizations.
 

1. Specialized Institutions Sponsored by Government
 

Governments in most developing countries have established
 
specialized institutions such as agricultural banks, land banks,
 
or various forms of agriculturrl development guaranty funds to help

channel resources into the agricultural sector. For example,

Pakistan's agricultural development bank has branches all 
over
 
the country. India's 
Land Bank provides funds to credit societies
 
to be re-loaned to farmers. Tanzania channels the long- and medium
term loans to uamaa villages through the Tanzanian Rural Devel
opment Bank, wFile the National Bank of Commerce provides short
term credit to ujamaa villages prior to harvesting or selling of
 
crops.
 

The main objective of the specialized institutions are: (a) to
 
mobilize domestic savings in order to broaden the resource base of
 
agricultural credit, (b) to assure reasonable 'prices for agricul
tual produce, (c) to assist the producers with the proper use of
 
loans, and (d) to improve the rate of loan recovery. Some govern
ments are also seeking to persuade commercial banks and insurance
 
companies to invest in agricultural development projects. For
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instance, the participation of scheduled banks in buying shares of
 
the Agricultural Refinance Corporation in India has broadened the
 
resource base for agricultural credit and has created a new climate
 
for financ.e. (360, pp. 49-50)
 

The usual pattern of operation for a specialized ins'titution
 
is for the government or the central ',ank to loan money tr an agri
cultural bank which in turn relends the funds either directly or
 
through cooperatives to farmers. The farmers use the funds to
 
purchase productive inputs like fertilizer, seed and pesticides
 
which, combined with labor, produce more output. When the addi
tional output is sold, the loan is repaid. The money looned
 
thus provides a revolving loar fund for the inslitution, with the
 
institution's administrative costs covered by the interest charged
 
to farmers.
 

This pattern rarely, however, works well for the rural poor.

In Pakistan, about 60 percent of the total farmers could obtain
 
only 3 percent of the institutional credit because of the small
 
size of their holdings; in Bangladesh, few farmers hold more than
 
3 acres, yet these "large farmers" got more than 80 percent of
 
the loans from the Agricultural Development Bank so that only

about one-fifth of the institutional credit was available tn the
 
vast majority of small farmers having less than three acres each.
 
In Thailand, only those farmers were fortunate enough to receive
 
institutional credit whose holdings were about 60 percent larger
 
than the averaoo farm hnlding. In Bolivia, only 3.5 percent of
 
institutional credit goes to campesinos, i.e., peasant farmers.
 
Studies in Brazil, Chile, Colombia, Ethiopia, Honduras, Morocco
 
and the Philippines all show that large farmers are the main
 
beneficiaries of institutional credit. (375, pp. 75-80)
 

Public credit institutions are under various pressures which
 
cause them to lend primarily to large farmers. Among these pres
sures are those to keep administrative costs down, to avoid de
fault, and to use credit to increase production. Admitiistrative
 
costs rise, especially if they include luan supervision, since
 
the number of loans increase and their average size falls. More
over, there is widespread belief that large farmers are less likely

to default and more likely to adopt new technology.l/ Large farm
ers have another advantage over smaller farmers in that they can
 
offer their more valuable lands as collateral; and, of course, they
 
can, and sometimes do, exert political pressure to get loans. (375, 
pp. 80-81 ) 

l/ This is not true in India and Pakistan where rural banks have
 
discovered that small farmers are generally better risks than
 
larger ones. Also, small farmers have normally offered little
 
resistance to tie adoption of new "green revolution" technology
 
as soon as they a,-2 convinced that it would lead to higher
 
productivity. (See section on Credit in Policy Chapter.)
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2. Private Rural Banks
 

With few exceptions, private rural banks 
have performed poorly

in most developing countries. 
 This is mainly because of a widely

held misconception by planners in these countries that rural 
savings

do not exist., As a result, little thought and effort has 
been
given to having commercial banks mobilize savings and providing

farmers with credits. In most developing countries most rural

credit is provided by the public 
sector from domestic resources
 or through foreign assistance. These publicly sponsored credit
 
programs have been in constant danger of decapitalization because
of defaults, capital erosion because of unrealistic interest rates
and very high cwsts of administration and supervision. 
 (375, p.
311) The heavily subsidized interest rates on rural 
credit usually
place a low ceiling on savings deposits too, so that the system,

on the one hand, discourages the commercial 


a safer place for farmers to deposit their savings and to make
 

farmers, and on the other hand, gives 
banks from len

little inducement to 
ding to 
farmers 

to save. 

It is also important for the financial institutions to provide 

sure 
that depositing and withdrawing procedures simple. The
are 

location of savings institutions is important for this purpose.

If potential savers are forced to 
travel more than a few miles to
deposit or withdraw funds, 
distance alone discourages farmers' involvemert with savings institutions. (375, p. 232)
 

A well-chosen set of incentives for banks 
to seek voluntary

deposits, as hell as for farmers to save, has been adopted by

various countries. The most 
important incentive is to raise
interest rates on savings. In South Vietnam, banks 
were allowed
 
to charge 26 percent for agricultural credit and so were able to
 pay savers as much as 17 percent. 
 Private banks there reinfirced
the interest rate incentive with lottery prizes. Savers willing

to participate in the lottery received 14 percent interest instead

of 17 percent, but had 
one chance in three of receiving e prize

during any year they participate in the lottery.l/ (375, p. 232)
 

Some countries, including the Philippines and Uganda, have

insurance programs on 
savings deposits which eliminate the savers'

risk of agency failure. Several countries like Brazil and Chile
induce people to 
save by linking savings with price increases and

adjusting savings upwards with price inflation. Several others,
e.g., Bangladesh, Uganda, Costa Rica, 
have used mobile banks as
 a way of reaching rural savers. Savings institutions in some
countries, e.g., in Bangladesh, and credit unions 
in Latin America,
 

1/ Several other ceuntries, including India, Iran and El

Salvador, hivz introduced this type of lottery in connec
tion with zavings accounts.
 



X-14
 

have offered automatic life insurance on savings deposits so
 
that, in case of the death of the depositor, the beneficiaries
 
receive a multiple of the savings deposited. In Colombia, de
positors are eligible for educational scholarships which are
 
drawn by lottery daily from the list of savers in the agricul
tural credit bank. Some countries, such as Taiwan, offer tax
 
concessions on income derived from savings deposits. (375, pp.

323-324)
 

Some of the best features of the traditional rural money

market involving the operation of private money lenders -- in
cluding the decentralized system of dispensing credit, flexibility

of repayment and personal relationships between the moneylender

and the ciiet -- if incorporated into a modern financial insti
tution, cnuld make it more acceptable to the farmers and more
 
effective as a credit institution. Using this approach lending
 
systems could be decentralized so that institutions could reach
 
small larmers primarily through their agents who would operate

at tho village level with little cverhead cost and paper work.
 
To be most effective, these village-based loan agents should be
 
given full authority to determine the creditworthiness of farmers
 
and should be allowed to grant loans on the spot, provided they

investigated each situation adequately. Agents could be rewarded
 
on the basis of good performance, e.g., for low default rates.
 
Even if the loan agents charge higher than ideal interest rates,

their activities would compete with the monopoly position which
 
village moneylenders often exercise. To improve their own records,

loan agents would make an effort to guide farmers to adopt the
 
right kind of technologies to improve farmers' incomes. (375,
 
pp. 227-231) Such an approach is being tried in Pakistan, and
 
available evidence suggests that it is successful.
 

3. Group Credit Organizations
 

The need for a group credit system arises for a number of
 
reasons, including ,i) reduction in the cost of distributing credit,

(ii) greater assuraice about the repayment of credits, and (iii)
mobilization of new savings into the credit system. In this 
sys tem, funds for productive purposes are extended to groups of 
farmers joined together in the form of an association, coopera
tive, credit union, users' society, ejido, or similar group. The
 
group plays an intermediary role between the credit-granting author
ity and ultimate user in secur-ing, managing and repaying loans.
 
(375, p. 265)
 

Group lending, whether in the form of loose associations or
 
formally organized cooperative credit societies, depends on the
 
following conditions for its success:
 

(a) Homogeneity of the members: When the members have
 
similar income and ownership status, they tend to distribute the
 
loans more equally among themselves; otherwise, only better-off
 
members may benefit from the program. For example, in India, co
operative leadership and management are reported to be mostly in
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the hands of large farmers and land ownership is the most impor
tant criterion for extending credit. Even where fundamental land
 
reforms have been introduced, as in Mexico and Egypt, credit pro
grams have generally helped the middle level farmers rather than
 
the poor farmers because of many other inequities prevalent in
 
the society and because of the absence of an egalitarian frame
work of policies.l/ ('75, p. 267)
 

(b) Social cchesion: Such cohesion may be produced by
 
religious, racial, political or ideological considerations. Some
 
of the most successful credit or multi-purpose groups have been
 
run by those farmers who shared a certain common social heritage.
 
For instance, the large Brazilian Cooperative, Cotia, was formed
 
by Japanese immigrants, whose cultural homogeneity was a powerful
 
unifying force despite the wide range of farm sizes within the
 
membership. Reliance on tribal ties of small villages explains
 
the success of some African attempts to organize groups, as in
 
Uganda and Tanzania. (375, p. 268)
 

(c) Group responsibility and solidarity: Another im
portant element for the success of group lending is the feeling
 
of solidarity which is produced within a group either through
 
political action or through outstanding leadership. This is borne
 
out by the experience of Bangladesh, Uganda and Taiwan. In Comilla,
 
Bangladesh, the credit cooperatives allow any farmer who deposits
 
some savings in his local society to borrow up to five times the
 
amount of his combined share and savings deposits, with his plot
 
of land taken as collateral. Group solidarity is re-inforced by
 
weekly meetings, and by the practice of extending more credit to
 
those who attend thes;e meetings. Also, the entire local community
 
is held responsible for any default by any member of the group.
 
In Uganda, credit is extended to farmers who have been active mem
bers of cooperative marketing societie 3 for at least three years.
 
In Taiwan, both farmers' associations and the traditional loosely
 
organized cooperative hui are based on strong group solidarity.
 
Farm sizes are generally similar and there are hardly any class
 
distinctions. Both types of organization believe in the benefits
 
of cooperation and in the system of collective responsibility for
 
savings and loans. In contrast, credit societies in India and
 
Ecuador have not been able to mobilize much solidarity. In India,
 
the requirement of pledging land as collateral has favored the
 
large farmers, and in Ecuador individualistic practices are en
couraged by the prevailing local power structure. (375, pp. 268
269) 

1/ 	 The exception is Taiwan, where homogeneity of members was not
 
a condition and non-farmers were allowed to become associate
 
members. The systerm worked well because of the mutual inter
dependence of the two groups -- farmers who needed the credit
 
and non-farmers who needed interest on their savings. (375,
 
p. 267)
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(d) Careful screening system: Such a system ensures
 
low default rates and is another condition for the success of group
 
credit organizations. The INDAP Program in Chile suffered be
cause credit was given too easily, without establishing careful
 
guidelines for the use of these loans. In Uganda, on the. other
 
hand, the rate of default is very luw because of rigorous selec
tion of group members. Also group credit systems function better
 
when members are required to deposit some savings of their own
 
as part of the working capital. This encourages them to feel
 
responsible for the success of the group venture. (375, p. 270)
 

(e) A strongcommitment by the central as well as
 
local leadership is an essential prerequisite for the success of
 
any group credit institution for the farmers. Government support,
 
both financial and political, is needed, especially at the initial
 
stages of the organization. Countries which have developed the
 
strongest cooperatives like Japan, Taiwan, Korea and Egypt, all
 
benefitted from strong government support at the beginning. As
 
cooperative groups acquired experience and power, the governments
 
gradually withdrew their primary role and assumed more of a sup
portive role. The challenge is to find the right balance between
 
the central government's role and local leaders' responsibility.
 
In successful group associations, such as Comilla village societies
 
in Bangladesh and Uganda credit societies, the local leaders
 
assumed the responsibility for securing and repayment of'loans
 
while supervision and promotional tasks were eft to the upper
 
level of organizations. (375, pp. 271-273)
 

There are two types of group lending organizations which
 
have generally achieved much less success than was originally
 
expected in many countries: (a) cooperative credit societies,
 
(b) supervised credit.
 

Experience in many countries has shown that whenever coopera
tive credit societies were established with the single objective 
of disbursing agricultural credit to members at low interest 
rates, they met with little success. Multi-purpose societies 
were far more successful since they also influence planning, pro
cessing and marketing of the farmer's produceand, therefore, 
could become an essential part of his life. The edge that the 
multi-purpose cooperatives enjoy over single-purposp credit 
societies is amply borne out by the experience of Japan, Korea 
and Egypt. In these countries, most of the problems of the farm
ers were taken care of by multi-purpose cooperatives -- like giving 
them access to means of production, finance, marketing and high
productivity technology. 

Supervised credit combines the granting of production credit
 
with extension work. The loan is based on a detailed seasonal
 
production plan, prepared by the farmers with the help of an agri
cultural supervisor who also visits them from time to time helping
 
them use efficiently the supplies and equipment financed by the
 
loan. While this form of credit has worked well in Israel, the
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Comilla project in Bangladesh, in Ethiopia and in some other coun
tries, generally it has also aroused suspicions and hostility toward
 
undue government intervention. The secret of success, which has

eluded many countries, is to strike the proper balance between
 
when and how to help the farmers and when and how to let them
 
help themselves.
 

Government-sponsored specialized institutions, private rural
 
banks, cooperative credit societies and other institutions for
 
group credit, these are 
only a few of the many possible institu
tional devices for delivering credit to farmers in the developing

countries. An institutional 
form that is suited for conditions
 
in one co'untry, or at one point of time, may 
not be appropriate

in another country or at another point of time. There may be 
some

merit in simultaneous experimentation with a number of credit
 
institutions to see Phich ones 
fit best the needs of that country.
 

To summarize, the financial institutions have to take note
 
of the following considerations if they are to prove effective:
 

i) They must make an effort to mobilize their
 
own resources. As long as financial 
institutions consider that
 
budgetary and semi-budgetary funds are limitless and can be ob
tained at negative rates of interest, they will not make any effort
 
to raise their own resources.
 

(ii) Interest rates 
on savings and credits should
 
be high enough to give incentives both to savers to save and to
 
institutions to give credit.
 

(iii) Institutions should either increase the number

of branches in rural areas or make use 
of branches of other insti
tutions (e.g., private banks 
can use branches of cooperative credit
 
societies) which are already there.
 

(iv) The institutions should try to incorporate

some 
of the best features of the traditional money market, partic
ularly their flexibility and operational knowledge.
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XI. PROJECTS
 

A. Overview
 

1. Scarcity of Good Projects
 

It is widely held that most developing countries have a
 
lack of sdundly conceived and well-prepared projects, and that
 
this holds back the process of development. International lend
ing and assistance organizations have repeatedly deplored the
 
lack of projects to fund. In some cases, countries have been
 
unable to accept available funds from donors because their proj
ects did not qualify for firancing. (425, p. 58) Reviews of
 
national development plans show that in some cases, plans have
 
been drawn up and goals and targets set, with no indication of
 
how the targets are to be met, that is, what programs and proj
ects are to be the vehicles for plan implementation. Since the
 
aim of planning is to identify and select the combination of
 
measures best fitted to attain national objectives, planning

which does not make provision for well-prepared projects is in
 
effect not planning at all. (112, p. 5) But even in countries
 
where projects have been identified and formulated, it is often
 
charged that implementation is ineffective, leading to a failure
 
to reach plan objectives.
 

It is the purpose of this chapter to examine why there have
 
been too few good projects prepared and implemented, and what can
 
be done to increase the flow of projects, based on approaches that
 
have proven successful. A few projects and programs which are
 
generally considered to have been successful will be repeatedly

referred to so that the principles they embody may become more
 
apparent for project planners and managers. These include the
 
Puebla Project in Mexico; the projects undertaken in the Comilla
 
Program in Bangladesh; the Gezira Scheme of the Sudan; and some
 
of the project activities of the continuing Masagana 99 Program
 
of the Philippines.l/
 

1/ For more complete discussions, readers are referred to:
 
(Gezira) 450; 529; 451; (Comilla) 275; 530; 531; 494; 497;
 
493; (Puebla) 459; 431; 532; to 511; 460; 533; 534; 271;

(Vicos) 533; (Masagana 99) 505.
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Projects which have generally been regarded as unsuccessful
 
may still have some components which were handled well. 
 Relevant
aspects of these projects can 
provide practices and approaches
which can profitably be applied elsewhere, and 
some of these
 
projects nave been analyzed.
 

2. Types of Projects
 

A sequence of project types, with each kind of project serving
an important function, 
includes experimental, pilot, dem6nstration,
and production projects.l/ While production projects often receive
the lion's share of attention, other projects perform important
purposes by furthering the discovery and 
testing of new approaches
to developfent, and 
by promoting widespread dissemination of results. Not all projects go through all phases: in 
some 	cases,
large amounts of money and 
resources 
have 	been ellocated directly
to production without either an experimental or pilot project having
been undertaken. This is a proper approach, in some cases, because
 many projects do 
not require substantial innovation -- except for
managerial flexibility in adjusting plans 
to changed conditions,
which cannot be completely foreseen in any event. 
 Because a great
many projects require adaptation to meet cultural, regional, and
other needs, however, an understanding of the roles 
played by experimental, pilot, and demonstration projects 
can help project planners 	and managers to allocate 
resources more effectively.
 

a. Experimental Projects
 

Experimental projects 
have the purpose of defining problems
in new ways and of assessing alternative solutions. (535, p. 13)
In a 	specific country, they may be concentr.ated on finding the
best 	means of overcoming constraints 
imposed by local conditions,

or on transferring 
and adapting practices successfully applied in
 one country to another country where they have not yet been attempted. The development of an effective way of dealing with the
rat problem ;n 
Taiwan is an example of a research effort which
constituted an experimental project. 
 A variety of possible solutions were explored and tested, with 
resources increasingly allocated
to the most promising solutions. When the 
better probable solutions
 were 	identified, they were 
tested in pilot projects (as described
below). The Taiwan rat 
control 
project is typical of experimental
projects, or of projects 
in their experimental stage, being small
in scale, with 
a heavy input of skilled professional staff, but
normally a small investment or no 
investment in commodities or
training. A further characteristic is wide freedom of action for
research personnel 
and managers, which is a necessary ingrediert

for the development and testing of 
new approaches.
 

1/ 	 The authors wish to acknowledge the work of Raymond Radosevich
and Dennis Rondinelli, who conceptualized parts of the typology

described here. See 535.
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Dscribing the early days 

Program (what he terms the idea stage) Akhter Hameed Khan says

that during this time the main theoretical principles were form
ulated and set down. Khan believes that the setting of a project
 
at this stage is important, and that the best headquarters for a
 
project of this type may be in an educational institution, where
 
the major elements are most economically located, such as re-
searchers, equipment, an6 (for follow-on stages) demonstration
 
farms and instructors. Experience shows that in general, private
 
institutions or governmental agencies which are outside of the
 
production and program cycle (except for periodic review and fund
ing) have been the generators of many of the best known experimental
 
and pilot-projects. Whether or not these were educational insti
tutions, they have had rany attributes in common with educational
 
institutions. The Comilla Program was generated from the efforts
 
of the East Pakistan Academy for Rural Development; the Vicos
 
Project in Peru was organized and managed by Cornell University;
 
the Rockefeller Foundation supported efforts in Mexico have be
come the prototype for much of the inLensive agricultural research
 
in-improved grains and foodcrops; the Agricultural Studies Centre
 
at Borgo a Mozzano has provided support for the successful agri
cultural and rural development projects sponsored by Shell Oil,
 
the PIM approach developed through the Institute for Development
 
Studies of the University of Nairobi and other private ventures
 
have yielded similar results. Typical of these organizations
 
has been a freedom, and a certain distance as well, from production
 
requirements and the pressures of frequent review during the period
 
of early experimentation, research, and formulation of ideas.
 
(464! 533; 531; 536)
 

.... of-the development of the Comilla
 

Successful rural development projects at the experimental
 
stage have also been characterized by intensive research into a
 
small, well-defined geographic area (often also having the qualities
 
of social and cultural homogeneity). These also include Comilla,
 
Puebla, and Vicos. Research often continues through pilot and
 
demonstration stages and sometimes into the production stage,
 
especially when data are sparse and 
statistics covering a series of obs
tical time-series). 

it is necessary to 
ervations over time 

build up 
(statis

b. Pilot Projects 

Pilot projects build on the lessons gained from experimental
 
projects, providing for the testing of the applicability of new
 
methods and approaches in specific situations. Thus, the rat
 
control procudures developed in Taiwan (described above) were field
 
tested using a combination of the poison warfarin mixed with peanut
 
oil and brown rice, which experiments had indicated would be ef
fective. An initial pilot test was carried out on 1,000 hectares
 
of sugarcane, followed by an expanded pilot test on 55,000 hectares.
 
(368, p. 11) Pakistan's Daudzai Project is another pilot effort
 
to determine, among other things, the efficacy of administrative
 
service centers based on the jurisdictional area of an established
 
unit, the police station. This is similar to the method chosen
 
in Comilla, with adaptations to a new area as necessary. (37, p. 4)
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Pilo,. projects allow new ideas and methods to be tested

under local conditions at relatively low risk not 
only to managers

but to politicians. 
 If the amount of funds committed and the trial
 
area are of modest size, 
even failures need not be threatening or
 
cause lack of political status or support. By contrast, to 
skip

the pilot stage and move directly to large-scale production in
crPases the chance of loss 
if things go badly. In Kenya, the
 success of the smallholder tea 
program has been largely attributed
 
to the original pilot test, 
which proved that smallholders had

both the ability and the incentive to raise tea. Further, tech
nological 
know-how for operating nurseries, for leaf transporta
tion and grower supervision were sufficiently developed to carry

over into full production with minimal changes. The pilot test
 
ran for seven years and involved a relatively small number of
 
teaholders.
 

By comparison, a soybean project 
in Central America sustained
significant losses during its production phase whan peasant farmers

harvested the beans by slicing the vines 
with machetes rather than
 
using the special combines designed to cut and shell 
the beans.
A pilot test covering the plant cycle from seed 
to harvest would

have been one means of avoiding such a loss on a large scale.
 

Considerable care has to 
be given to the design of pilot
projects. For example, the 
current emphasis on equity, income
 
distribution, and delivery services could 
lead to a situation in

which the social overhead components of projects might be 
so

costly as to 
make projects too expensive to replicate on a large

scale. A problem, especially for rural development projects, is
 
to design them to be productive enough to cover most or all over
head costs. A basic objective of rural development projects is
 
to reach large numbers of small farmers. In order to do this, it
will be necessary to replicate projects 
or to have them develop

into broad-ranging programs. 
 This is likely to be an expensive

operation, and it would be 
unwise to have heavily subsidized
 
pilot projects if such projects cannot be 
broadly reproduced with
primarily local or national funding. Experience indicates, further
more, that projects in which the ultimate clicnts h;.-
 a share of
paying for the effort have 
a greater chance of succeeding. (See

chapter 10, Finance, for a more 
detailed discussion of this factor.)

(469, pp. 27, 28)
 

While there are no simple answers as to how this may be done,

experience offers some 
approaches which have been relatively suc
cessful. 
 The Puebla Project, for example, was initially concentrated
 
on increased production of improved varieties of maize. 
 Social

overhead components were added as 
farmer incomes increased. The
PIDER rural 
development program planned for 100 micro-regions of
 
Mexico builds as 
much as possible on the successes of Puebla, and

the plans for the project recognize the need to orient the program
to self-support based on 
the Puebla approach for promoting rapid

increases in rain-fed maize production by Mexican smallholders.
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A leading development planner has suggested that high

interest rates on loans may help to 
insure that projects reach

small farmers. Credit at 
below market prices has tended to eliminate small 
farmers, because larger farmers With political power

have often monopolized credit sources. 
 High interest rates enable
the credit system to pay for itself and to reach an increasing

number of small farmers who are 
already often paying exorbitant

credit rates. Making such rates applicable as soon as possible

should be considered as one 
factor which would make projects
more replicable in the transition from pilot to 
demonstration and

production projects. (469, p. 28)
 

A ptlot project should attempt to prove 
on a reduced scale

what can later be applied and tested more thoroughly on a larger

scale. Because of this, 
many theorists and practitioners have
argued that the idea or product being tested in the pilot project

should be tested away from the eye of the 
experimenter, under normal
 
or representative conditions. (493, p. 92; 464, p. 6) The basis

for this argument seems to be that if anything goes wrong under

normal conditions it is best 
to catch it on a small scale; and

further, that because special attention will not be possible during
the production stage of a project, it 
is best to have standard
 
or normal supervision during the smaller, pilot stage. 
 The need
to select an average or representative area is also based on other

factors. In the 1950s and 1960s there were 
many instances of re
search into improved crops in which special plots of land were
used, inputs 
were plentiful and controlled, and constraints such
 as pests and insects were excluded or minimized. The agricultural

research stations were prime examples of this. Under such special

condi'ions, extraordinary crop yields were possible. new
When

seeds or plants so developed were transferred to normal areas for

growing, however, yields dropped dramatically, sometimes 
even
falling below yields from traditional or unimproved seed. Further,
farmers' 
prac*ices could not be controlled or strictly supervised;

in some cases no one knew what the farmers were doing. In light

of this, the need to 
run pilot projects under more representative

conditions became obvious.
 

There is a need, however, to distinguish among the components

of a project those which should be handled under representative

conditions, and those which require the best conditions which 
can
be created. First, the community or ecological area selected
 
should not be one which enjoys extraordinary conditions of soil,
rainfall, or other natural conditions. Rather, it should conform
 
to the areas where production will be taking place. A rral 
community, for example, should have about the average percentage of

people employed in agriculture, average landholdings, per capita

income, road networks and infrastructure. (464, p. 6) When considering the management needs of pilot projects, however, traditional
 
practices have not proven to be acceptable. Project personnel,

for example, are one of the most important stimuli which the project brings to an area. Rapport with local 
people and attention to

the peoples' needs have 
proven to be essential factors in gaining

acceptance of new practices. 
 (464, pp. 10, In some cases
11) this
approach has contrasted with 
a more -formal and distant attitude held
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by extension workers and other agency officials. Both Puebla
 
and Comilla emphasized a close dialog with farmers and providing

advice and services on an informal, though regular basis.
 

Pilot projects do not normally yield significant results
 
in a short time. If crop cycles are involved, the period of
 
testing can hardly be shortened, although more crops may be grown

by increasing the nu:(iber of cycles in a given period through irri
gation. When social and cultural patterns and long-held individual
 
beliefs are involved, patterns are slow to change. Farmers have
 
in some cases clung tenaciously to traditional husbandry and
 
cultivation techniques, even when their neighbors have experienced

sizable increases in crop yields. In Puebla, some farmers did
 
not participate in using new techniques for several years despite

the fact that their neighbor's yields had increased.
 

c. Demonstration Projects
 

Although the terms "pilot project" and "demonstration project"

have sometimes been used interchangahly or in combination, there
 
are differernces between them, both in scale and objective. Whereas
 
pilot projects are normally small-scale attempts to test new methods
 
aqd approaches under specified conditions in one area, demonstra
tion proiects are usually applied in a larger area, or sometimes
 
in several locations at once. And while pilot projects are more
 
concerned with testing, demonstration projects are intended to
 
exhibit new techniques and approaches and to diffuse practices

which promise wide applicability leading to increased output,

superior quality output, or both.
 

An example of this is the Masagana 99 rice program in the
 
Philippines. The program was implemented through the experimental

and pilot stages, then put into operation in selected provinces
 
on a demonstration project basis. In the province of North Cotabato,

comprising fourteen municipalities, 23,000 hectares were planted

to Masagana 99 by the end of 1975. Special measures for implemen
tation were devised, including Provincial and Municipal Action Teams
 
which involved both elected officials and civil servants in coordi
nating all of the agencies involved in implementation. By mobi
lizing political and agency support at all levels from governor
 
to extension agents and farmers, North Cotabato became the second
 
highest producing province in the country under Phases I and II
 
of the program. The success of the demonstration projects in this
 
province and others has laid a basis for dissemination of results
 
more widely. (505, pp. 49-53)
 

The scale of operations is significant for such demonstration
 
projects as the one in the Philippines because many problems do
 
not become fully apparent until a large scale of ,operations has
 
been reached. In effect, more of the system is tested in demon
stration projects because logistics and support mechanisms, a
 
full range of personnel, and other needs must be met to integrate

all of the organizational and physical inputs for a full province
level project. Knowledge, services, credit, and other materials
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must 	be made-readily available to 
generate farmer and village

support required for adoption of the new procedures and practices. In addition to the Municipal and Provincial Action Teams.
sub-programs in the critical 
areas of extension, credit, and 
marketing were important to the success 
of the project in the Philip
pines.
 

d. Production Projectsl/
 

Projects which gone through 
one or more of the preceding

stages, i.e., experimental, pilot, and demonstration stages,
ordinarily move on to thc.ir final 
stage of full production.2/ By
virtue of having made 
it this far, a number of serious implementation 	problems will have been worked out, and 
the strengths of the
project should have been identified.. The technology used in the
project will have undergone testing and evaluation, and will be
fairly well proven. 
 Other problems continue due to the scale of
operations and the number of organizations involved in implementation, often including governmental, 
private sector, and donor or
 
lending organizations.
 

Mexico's Program for Integrated Rural Development (PIDER) comprises a project to alleviate rural 
poverty in 100 selected microregions of Mexico. PIDER is planned to be a full scale production
project which would benefit 
some five million people when it 's
implemented in all 100 microregions. 
 There is a long histor) of
rural development in Mexico, dating back to 
the land reforms begun
in 1911. 
 These reforms, while comprehensive in redistributing land
rights, did not provide administrative and supporting services which
woull allow needed broad increases in agricultural productivity.
Major efforts at supporcing land redistribution programs through

further agrarian reforms 
came 	about during the Cardenas Administration 	(1935-41), when credit needs of the teidos 
were 	recognized

with 	the creation of the Banco Ejidal. 
 The ejidos prospered through
the use 
of credit inputs, establishing cooperatively-owned 
cotton

gins, madhinery centers, 
and other services.
 

During the 1940s, however, government strategy was changed,
favoring private enterprise and providing little support for the
ejidos. IndustrializatiDn and development of large-scale irrigated
 

1/ 	 Projects 
at this stage often have expanding the capacity of

governmental or private organizations as one of their major

objectives, and for this 
reason have been referred to as
"capacity expansion" projects. 
 See 535, pp. 17, 18.
 

2./ 	 That is, their final stage as projects. A major objective

of all projects is to ma:,e it possible to reach 
large numbers

,of people with goods and services. Therefore one aim will
be to develop many projects into programs of services de
livered on 
a more routine, continuous basis.
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farming was emphasized, with benefits accruing primarily to 
large

landowners. 
 This policy resulted in a high sustained rate of eco
nomic growth for overall agricultural production -- an average of

5% from 1950-1970 -- but rural poverty of small farmers and other
 
rural dwellers, especially in non-irrigated areas worsened measur
ably. Problems of rural development have been exacerbated by the
 
rapid rates of population growth of recent years. Most of the

population in non-irrigated rural areas is estimated to be able
 
to find work only about 40% 
of the %,ear. A iack of infrastructure
 
and services has also led to 
increased migration from rural to
 
urban areas.
 

In 1972., the Program for Integri'ed Rural Development (PIDER)

was created to deal with the problems of smallholders and the rural 
poor 	in near'y 20,000 communities of 100 selected micro-regions

having a population of about 9,000,000.1/ Jn these areas, it is

planned that PIDER will 
integrate and expand development activities
 
among all government agencies operating inthe rural 
sector. Small
 
farmers' abilities to develop their holdings would be improved by
providing access to credit, extension, ail-weather roads, marketing

facilities, increased educational oppprtunities, safe drinking water,

and other inputs. It is projected that about 120,000 farmers would

be, expected to double their incomes by about 1985, 
and another
 
150,000 in irrigated ai-eas would quadruple their present incomes
 
within that time.
 

The objectives of PIDER are to:
 

(a) raise rural living standards by introducing directly
 
productive activities;


(b) 
increase permanent and temporary levels of employment; and
 
(c) strengthen support activities and improve basic social
 

infrastructure. 

To achieve these objectives, the government has established

PIDER coordinating machinery in the Secretaria de 
la Presidencia
 
(the 	Secretariat), and has 
.nvested PIDER with a three-fold strategy:

(1) concentrating investments and services of 
existing agencies on
selected rural poor micro-regions which have productive potential;

(2) decentralizing rural services to 
the state level; and, (8)

encouraging village- and ejido-level participation in program and
 
project planning and execution.
 

The Secretariat began to coordinate some 
activities of public

agencies working in rural 
areas on a pilot basis in 1969. The major

agencies participating in PIDER have created special departments 
or

offices for rural development in cooperation with the Secretariat,

About 2,700 professionals from these agencies 
are now working full
 
time 	on PIDER programs.
 

I/ 	 An average micro-region contains about 90,000 people living in
 
three municipalities and surrounding countryside. 
 Micro-regions

must 	be poor, have productive potential, 
and lack basic infra
structure needed to attain their potential.
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PIDER is organized on three levels: federal, state and
 
village/ejido. At the federal level, a policy coordinating com
mittee is chaired by the Director of Public Investment in the
 
Secretariat, with membership comprised of senior staff of partic
ipating agencie3. A permanent working group of technicians from
 
the participating agencies supports the Secretariat, and in turn
 
is supported by a group of technicians which is responsible for
 
preparing and monitoring individual investment plans.
 

At the state level, the governors c~air committees composed
 
of. state delegates of the participating agencies. An executive
 
secretary for each committee serves as the state PIDER Director,
 
and 'issupported by a technical secretariat and liaison officers
 
from participating agencies. The secretariat coordinates day-to
day operations and maintains close contact with local authorities.
 

At the village/ejido level, attempts are made to organize
 
communities to insure full participation in PIDER before PIDER
 
activities begin. Municipal chiefs, ejido presidents, teachers,
 
functioning village committees, and other responsible citizens
 
are provided opportunities consonant with their local situations,
 

.to organize and promote active involvement and to serve as a link
 
'to the state level secretariat.
 

Under this three-tier arrangement, authority to select micro
regions and to approve investment plans remains at the central
 
level, but responsibility for plan preparation and coordination
 
increasingly devolves to the state. Operation of the plans is
 
largely the responsibility of the villages and ejidos. Evaluation
 
and monitoring of progress in each micro-region is conducted
 
independently at all three levels, with locally based PIDER staff
 
evaluating individual activities, local authorities and committees
 
reporting to the state level, and federal level staff routinely
 
assessing progress in each micro-region on an overall basis.
 
Further, independent evaluation will be undertaken by a Center for
 
Research in Rural Development (CIDER), which will also develop and
 
guide overall training efforts and diffuse innovations. In addition
 
to routine monitoring and evaluation, CIDER will commit teams which
 
will be responsible for purposes of "feed forward," in which infor
mation on successful practices will be used in re-programming exer
ci ses.
 

PIDER contains most of the elements necessary for a viable rural
 
development model.l/ Emphasis is given to directly productive
 
activities necessary for self-supporting agriculture; labor-intensive
 
activities to provide year-round employment; small-scale light
 

I/ 	 See chapter 3 for a discussion of a viable model for rural
 
development.
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industries; local self-help, with 12% 
of total project costs to
be provided by beneficiaries, and involvement of village and ejido
residents in planning and implementation; and changes in governmental organization which, if successfully carried out, will provide the organizational/institutional 
base 	for improved implementa
tion. The sixth and remaining element of the model, 
an hierarchy
of development centers, 
is not directly dealt with by PIDER. 
 However, some of the functions of local 
service centers are carried
out by a central 
marketing board (CONASUPO), which has jurisdiction
over 	planning and management of 
public sector marketing facilities.
 

While PIDER has not been in operation long enough for a
conclusive evaluation, early reports from micro-regions are promising. In X6chiapulco, the municipal president has 
provided federal
officials with valuable information 
on local level problems. Sur
de Nuevo Leon's state-level technical group is reported 
to have
achieved a high degree of local 
participation in project planni(ig
and execution, while retaining 
the cooperation end respect of
federal 
agencies. In Cosala-Elota. most village and ejido 
leaders
 are involved in planning and implementation. Nevertheless, in
some 	micro-regions conflicts 
between officials'at state 
and federal

levels are said to 
be hindering progress, and 
in rther areas, local
participation is evolving slowly. 
 In El Llano, for example, overrepresentation of involved agencies appears 
to prevent meaningful

discussion of issues, 
a problem being resolved by the formation of
 
local policy and strategy committees.
 

PIDER illustrates some of the 
differences between the demonstratio, and full production stages. 
 In the earlier stages, most
projects have needed the skills 
of research and a painstaking

analysis of alternative possible solutions. 
 In the production
stage and 
even in some of the larger demonstration projects, 
an
additional 
need has been the quality of entrepreneurship, of working
with, exhorting, and coordinating multiple organizations to achieve
 
production-oriented goals.i/
 

B. Project Identification and Preparation
 

1. Project Identification
 

Project identification h s been defined 
as the preliminary

determination 
of the nature, ;ize, and number of potential projects 	and the establishment of some 
order of priority among them
in relation to a country's averal; development scheme. (537, p. 18)
 

The process of project identification begins with the seed
of an idea, progresses 
to roughly defined projects, and moves
toward more fully developed, better defined investment proposals.
 

1/ 	 See the section on "Project Implementation" for examples of
coordination and entrepreneurship in production projects.
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Throughout the process, administrators, planners, managers, must
make a sequence of decisions about which problems
which objectives must be met based 
are most pressing,
 

on priorities, and which ideas
for projects seem 
most promising as possible answers 
to the problems faced. As 
the identification-selection-formulation 

moves from
idea to completed project proposal, 
risks will decrease as more
complete and detailed information is collected and redefined 
to
shape the design of the project.
 

The impetus for identifying new 
projects comes, 
in practicq,
from a number of sources. 
 Within countries, 
these include
existing technical ministries or 
agencies, legislative bodies,
political parties and 
leaders, private entrepreneurs and the
at public
large. External sources 
include bilateral 
and multilateral
donor and lending organiz:ations, political agreements, private
entrepreneurs, and private voluntary organizations such 
as CARE,
Church World Service, and others. 
 (503, p. 73)
 

a. Sector Surveys
 

A variety of techniques and approaches has
tify projects. been used to iden-
One of the most effective of these, experience indicates, 
is by carrying out sector studies. 
 A sector study is an
analysis of a sector which provides 
the basic information for a
coordinated development program for 
the sector, including a preliminary identification of the 
most promising projects.l/ Sector
studies usually indicate the role which 
a sector plays 
in the development of the overall economy, and provide estimates of the
goods an-d 
services which the sector is expected 
to produce. Such
studies also estimate the natural, financial, human, and other resources 
and output capacities available in the 
sector to provide
the expected aonds and services. Drawing on all 
available sources
of information, these studies provide 
a good indication of the
types of projects needed to meet future requirements, and may also
indicate the priorities among these projects. 
 (538, pp. 14, 15;
539, pp. 53-55)
 

Sector surveys have identified regions and 
areas
with a high potential for rapid expansion of output. 
of the country
 

Industrialization Plan The Forest
for Mindinao, in the 
Philippines, identifies
areas 
for timber, wood pulp, and wood by-products production, and
recommends that a research project be carried out to 
identify projects leading to an 
integrated program for development. In many
 

1/ What is "most promising" will depend on 
the national objectives
of the country involved. Export promotion and equity, as
jectives, would obnot be expected to generate the same set of
projects, though in the actual selection and design of projects,
it might be possible to harmonize these two 
seemingly conflicting objectives 
to some degree.
 



XI-12
 

cases, sector studies do not spell out projects in detail, and
 
they may only recommend that more specific studies be conducted.
 
Kenya's experience in utilizing sector surveys indicated that
 
there was a whole range of project types which could be used for
 
pastoral development. Sector studies there have recommended further
 
investigations of a number of project possibilities, with consid
eration giver to matching national needs and the needs and interests
 
of pastoral people in designated areas.
 

In Zaire, sector surveys emphasized the importance of im
proving the transportation network as a precondition for large
scale agricultural development. Prospective projects which were
 
identified included opening and repairing access and feeder roads
 
and river crossings, strengthening the existing network in order
 
to accomodate expansion of agricultural exports from the Cuvette
 
Centrale, and in the longer terra, to supplement the present export
oriented system with links that would make possible a fuller ex
ploitation of regional productive potential.
 

Theorists and practitioners agree that it is desirable for
 
organizations in developing countries to be as much involved as
 
possible in carrying out the sector studies even if these organi
zat'ions are not prepared to carry out the studies entirely on
 
their own. (503, p. 73) An dnalysis of 12 sector s-tudies carried
 
out by AID concluded that planning and project staff in Costa Rica
 
and Ethiopia appeared to have gained substantially from participa
tion in the studies, while personnel in some of the other countries
 
seem to have suffered from lack of participation in similar studies.
 
(540, p. 26) How countries may undertake a sector survey with out
side assistunce is dealt with in Chapter 6 and Annex C.
 

Where it is possible to use it, the sector study is the pre
ferred way to identify projects because sector programming based
 
on the study is the most logical link between macroeconomic plan
ning (national plan formulation) and microeconomic planning (project
 
level). The sector therefore becomes a bridge between plans and
 
projects. However, not all countries are prepared to conduct a
 
sector study at any given time. Further, a number of countries
 
will recently have completed sector studies, and even if these
 
studies did not follow the criteria set forth herein, or if they
 
were not comprehensive, countries cannot conduct a new sector
 
study often, or on short notice. Where this has been the case,
 
planners have had to rely on currently available data and data from
 
special studies until a more comprehensive sector study could be
 
undertaken. In most cases, the major portion of existing sector
 
studies concentrates on economic and financial analysis. Because
 
the organizational, managerial, and social aspects may be equally
 
important in determining project success, as already identified
 
projects pass from the idea stage to preparation, it is often neces
sary to conduct feasibility studies which take all of these factors
 
into account. (425, p. 59)
 

The process which countries aim to establish is the continuous
 
generation of projects. Using this approach, while some projects
 
are in the idea stage, with objectives generally set forth but not
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articulated in detail, others are in more advanced stages of prep
aration, from those with preliminary studies completed to those
 
which are being appraised and are nearly ready for implementation.
 
Through this process of project identification and preparation,
 
it is possible to impart a realism to national plan formulation
 
which does not exist when plans are drawn up with no idea, or only
 
a hazy idea, as to what projects will be undertaken under the plan.
 

b. Special Surveys and Studies
 

The major product which has often resulted from the process
 
of identification and selection has been a set of project proposals.
 
At this s'tage, information from sector surveys, pre-feasibility
 
studies, sample surveys, and other assessments of people's needs
 

o
allows planners to formulate proposals in enough detail to estab 
lish sectoral priorities for an investment program. For some small
scale, relatively simple projects, there may be enough information
 
at this time to prepare a preliminary project design. More often,
 
however, design has begun before adequate research was undertaken,
 
and as a result, key issues were omitted from the final design.
 
Organizers of land use schemes in one country, for example, began
 

"a project utilizing low-value land without checking to see who
 
owned it. Once the land became productive, the owners came forward
 
to claim it, reaping the benefits of land improvement brought about
 
by the project. (331, p. 96) Evaluations of projects in many
 
countries cite the deficiency of basic data to plan projects properly,
 
and the need for more thorough studies to prove whether they are
 
in fact feasible undertakings. For more complex projects, there
fore, more detailed studies are often necessary before the project
 
design is attempted.
 

Frequently, the next step following a sector study is to conduct
 
an intensive special inventory of selected areas of the country
 
where projects seem likely in order to gain a more detailed idea
 
of problems and potentials. In Guyana, this was done as part of
 
a survey of foodcrop production. A survey of nearly 350 farm
 
units in four sample localities was completed in order to classify
 
and describe foodcrop farms, with a view to evaluating production
 
potentials, iL.entifying constraints to their realization, and pro
posing actions to overcome those constraints. (541, p. 148) In
 
some cases, surveys and studies at this point may result in a
 
recommendation that a project should not be undertaken. In a survey
 
of Sri Lanka's agricultural sector, some types of projects recommended
 
in the development plan were found to be important for implementa
tion in the longer run, but not of a high-enough priority to
 
warrant immediate investment. Recommendations were made, therefore,
 
for projects and programs which promised a relatively quick response
 
time rather that those which have a long gestation period between
 
investment and benefits, such as irrigation and colonization.
 
Whether or not a project results from a preliminary study, the
 
study is not ..cessarily a waste of time and resources. If a
 
project dues result, the design should be more effective as a re
sult of the study. If a decision is made not to go ahead with the
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project, the wrong allocation of resources will have been avoided.
 
If it is postponed because its priority is judged to be low in
 
terms of sectoral and national objectives, it may still prove to
 
he useful at some later date. (503, p. 75)
 

c. Assessing People's Needs
 

Rural people have proven to be an essential source of infor
mation for project ideas. During the stage of early inventory
 
of area conditions made to assess project possibilities -- as in
 
all subsequent phases -- it is essential, therefore, for planners
 
and managers to assess the information which can be supplied by
 
rural people in possible or proposed project areas. 'ihe intensive
 
and patient research conducted by the staff of the Comilla program
 
indicates the value of this. The researchers of the Rural Devel
opment Academy who carried out the Daudzai Project in Pakistan
 
also learned that the rural people are in the'best position to
 
identify their needs, and further, are -apable of suggesting
 
solutions to their problems. In this case, working with tech
nicians and engineers, the local people translated these solutions
 
into implementable actions. The development plan prepared on the
 
basis of the people's assessment of their needs varied significantly
 
in Daudzai from an earlier approach suggested by the planners.
 
The significance of the people's participation in this case cannot
 
be overemphasized. However, the support and technical knowledge
 
of the planners was also essential, as leaving self-help to the
 
people without providing assistance has often proved to be no
 
more than a hopeful gesture. (497, p. 8; 37, p. 8) In some areas,
 
farmers have been described as lacking the ability and structures
 
to state ideas of their own needs. In such cases, there is a
 
need for officials in the planning and implementation structure
 
to facilitate expression of farmers' needs and objectives -
being careful not to supplant farmers' objectives with their own.
 
At this stage, large-scale socio-economnic surveys are not called
 
for. Rather, a more general assessment of needs based on a sampling
 
procedure has often proved to be adequate. (542, p. 27)
 

These measures suggest a bottom-up aspect of project identi
fication which in some cases, such as Daudzai and Comilla, have
 
generated ideas for projects which supplement those coming out of
 
sector studies. Both are valid sources of information, and should
 
be used as fully as possible. Rather than relying on either the
 
sector survey or information gotten from area residents as exclu
sive sources of ideas for projects, such ideas are best gathered
 
from all available sources and analyzed appropriately for their
 
value. This is no less true of ideas that come from political
 
sources. (46, p. 60.
 

When enough relevant data on the needs and possibilities for
 
an area have been gathered, and ideas fur projects have been drawn
 
up in rough, preliminary form, more detailed, but still tentative
 
project proposals can be prepared. The objective at this stage
 
is to assess a wide range of possible projects, and tt select for
 
further development those which offer the best known so.dtions to
 
the set of development problems which have priority.
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In some cases, individual projects are so obvirisly needed
that there are 
few questions about their priority. For example,

where large portions of crops are ruined by spoilage, storage

facilities are clearly needed. In Kinshasha, Zaire, processing

and warehouse facilities for coffee became woefully inadequate

to handle programmed exports. At the same 
time, port congestion
became an 
acute problem for other export commodities as well.

Construction of a multi-purpose warehouse was clearly called for,

and a proposal for this was made.
 

In other cases, compromises are necessary between projects

that are ready for financing but which rate 
fairly low on sectoral
priority, and those that are 
of greater importance in the sector
but which 
need considerable preparatory and pre-investment work

before sizable investments can be made. This was the case in Sri
Lanka, where a reasonable compromise was worked out by proceeding

with major irrigation and colonization projects for which 
some
(political) commitments had been made. 
 At the same time, studies

and preparatory work were 
begun for those programs with a longer
term priority. In this way, these longer-term prospects could
absorb investment capital 
in the later years of plan implementation.
 

Some planners argue that it is a serious error to 
limit project

choices too much at 
this point by choosing a particular kind of
project. If irrigation, for example, is seen 
as the dominant way

to increase productivity, other important elements may be 
ruled
 
out for later consideration, such as equally necessary projects

to provide diainage, farm to 
market roads, or credit. (542, pp.
30, 31) Others point out that the projects which get high level

attention and the bulk of the resources are often those with the
greatest visibility, rather than those with high economic payoff

and low capital intensity. (236, p. 2) In practice, investment

decisions are 
often made on the basis of prejudices for a certain
 
type of project, or for political reasons, because wcll-prepared

projects are hard 
to come by. (538, p. 49) This makes it all

the more important to put forward enough good proposals at this
 stage, so that a good investment program can emerge from the

projects which survive early screening.
 

2. Preparation
 

a. Feasibility Studies
 

If projects are authorized on the basis of incomplete information, it is more 
likely that difficulties will arise during
implementation because important variables will 
have been over
looked or not related to each other. The process of project development thcrefore requires that studies be undertaken to assess

the factors bearing on the success of the project. These are

the technical, managerial, organizational, commercial, socio
cultural, political, financial, and economic factors which will
determine a project's success or failure. These factors are often
closely related, and a study of them usually sheds
one of light

on some of the others as well. 
 It is the aim of the feasibility
 



XI-16
 

study to produce the information necessary to determine whether
 
proposed projects can be carried out using sound principles, and
 
if they can, how they can at a cost which is lower than the con
tribution they can be expected to make to the country's develop
ment. (538, p. 15; 537, p. 18) Projects which rank highly on
 
all of the feasibility studies are considered priorities for action
 
within the sector. In the case of conflicting outcomes to the
 
studies, such as a potential high employment effect but an indi
cation of little foreign exchange earnings, preference is given
 
to those projects which are most-consistent with national,
 
regional, and sectoral goals. (35, p. 9)
 

In practice, far more attention has been paid to analysis of
 
economic, firancial, and technical aspects of projects than to
 
the other areas. Highly sophisticated techniques of analysis
 
have been developed, initially to deal with infrastructure, engi
neering, water-basin development, and industrial projects. How
ever, as these techniques have been applied to agricultural, and
 
more recently, to rural development projects, modifications have
 
become necessary. It has become more widely recognized that undue
 
reliance should not be placed on any one criterion in order either
 
to select projects which make up the development plan, or to
 
analyze the components of a single project. (187, p. 146; 543,
 
p. :30) The relative lack of information for appraising the social
 
factors of projects, for example, makes the calculation of their
 
effects on the project more difficult. But since their conse
quences for the project may be vital to project success, it is
 
necessary to consider them explicity in project preparation and
 
appraisal. (416, p. 7; 543, p. 30) it is equally as important
 
to be aware that all techniques of project analysis embody certain
 
assumptions, and that identifying and dealing with these assumptions
 
during appraisal will also increase the chances for project success.
 

Each of the major factors will be dealt with as they bear
 

on preparing the project for authorization and implementation.l/
 

(1) 	Technical Feasibility
 

Technical feasibility analysis allows the soundness of the
 
project to be determined from biological, physical, and other
 
technical viewpoints. Such factors as project location, access
 
to goods and markets, and other input-output relationships, the
 
scale of project activity, the machinery and equipment needed,
 
livestock or seed inputs, and ecological side effects must be
 
considered. (542, p. 132; 538, p. 17) Labor-intensiveness vs
 

1/ 	 A wide range of publications deal with the application of
 
economic and financial analysis, cost-benefit analysis,
 
derivation of internal rates of return, and other tech
niques in common use. These techniques will n6t be dealt
 
with exhaustively herein, but outstanding works will be
 
referenced.
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capital-intensiveness and the degrees to which they can effectively

be intermixed is likewise important from a technical as well as 
an economic viewpoint. 

There are obvious connections between technical and economic 
analysis. One such connection deals with the scale of a project
 
over time. In Paraguay, for example, unpaved all weather roads
 
proved adequate for the first stages of a project, materially re
ducing the costs of the roads for the first few years of their use.
 
As more people began to use the roads later, their quality was
 
up-graded to accomodate more traffic. (538, p. 19) To build a
 
dam where small-scale irrigation from wells would adequately ful7
 
fill needs -also might not be justified technically, and economically
 
considered, would be a waste of funds. Usually it is only in cir
cumstances in which climate, soil, crops, and marketing possibilities
 
are in accord that a major irrigation project is economic. (331,
 
p. 96) This has been recognized in Nigeria, where small trail farms
 
and pilot projects have been used as test areas to determine
 
whether irrigation needs could be met by small-scale irrigation,
 
rather than to invest scarce resources in a large-scale effort which
 
might not be needed. Major physical factors which are assessed in tech
nical studies of irrigation projects include the amount of irrigable
 
a'rea, the amount of water which can be made available on the average,

whether all available water will be used and when it-will be used
 
(often ten years or more passes before water facilities are fully used).
 

Changes at the firm level by project participani:s also re
quires technical anal.sis. Farm level changes often include use
 
of new production techniques, new agronomic or husbandry practices,
 
such as use. of improved seeds, oi" new enterprise combinations,
 
such as inter-cropping. (542, p. 147) If new seed is to be used,
 
technical analysis should show whether available supplies are in
 
reach of farmers in time for planting, availability of extension
 
services and training in use of new hybrids, role of demonstration
 
plots, and price of the new seed. (20, p. 48) Adequacy of
 
fertilizer, pesticides, weed control and other inputs may be
 
essential. (544, p. 20)
 

In projects involving construction, scheduling of work and
 
logistical requirements is based in large degree on technical
 
analysis. Such techniques as PERT and CPM are helpful in this
 
respect, but at the preparaticn stage shouid be done only in a
 
sufficient degree of detail to deal with the most significant
 
project factors, since there are nearly always considerable changes

before implementation which will require a redraft of PERT/CPM 
networks. (See Annex E, "Project Work Scheduling and Review" for 
detai Is). 

(2) Managerial Feasibility
 

Studies of managerial capability have often revealed a short
age of qualified managers to undertake new projects. This has led
 
to widespread hiring of expatriates in some countries, especially
 
in West Africa, and in the conduct of large-scale training programs
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to 
develop increased managerial capacity in-country. Often the
shortage of qualified manpower relates directly to 
project planning. 
 A survey of the agricultural

not only 

sector in Nigeria in 1971 found
a serious shortage of planners and technicians
federal level, at the
but in most states 
as well, which led to inadequate
project preparation. 
 Nigerian officials at 
the federal level
realized that agricultural development was
by shortage of finance, but 
restrained not so much
 

more by 
the sector's absorptive
capacity because of the bottleneck 
in planning and preparing proj"
ects. In Kenya, a project to facilitate inter-farm exchange of
grade cattle was 
disappointing because institutional 
and staffing
problems were 
not dealt wi-th. An ex-post evaluation stated that
additional expert staff in the extension service would have greatly
increased chances of success, 
but Kenyan officials, for policy
reasons, did 
not want to fill 
positions with expatriate personnel.
 
In practice, if a specific project is to 
be undertaken, there
may be no alternative to 
importing foreign management. This practice, if undertaken for extended periods of time, may hinder
authentic development programs within the country.
undesirable, they may remain a short-run necessity. 

Though
 
It is extremely important that training of 
local


however, so 
staff should be arranged,
that foreigners may be replaced as
An appraisal soon as practicable.
of managerial feasibility, therefore, will 
assess
the need for training programs for the creation of competent staff
at all levels.l/ The analysis will 
of course have 
to deal not
only with how many 
trained people are available, but with how their
training equips them for the 
specific project objectives or problems which are to be dealt with. 
 In Mexico's PIDER Program sufficient numbers of extension agents were found to be 
available at
the outset, but the training they had 
received in technical colleges
was said to be inadequate to 
equip new graduates to give advice
to small farmers. Not only was 
there a lack of emphasis on the
problems of small 
farmers 
but training had little transferability
from one area to another 
-- for example, from Mexico's dry,
temperate North 
to the wet, sub-tropical South. 
 Special short
courses 
 overcome
were run to these deficiencies 
to prepare for
implementing the PIDER Program.
 

In numerous 
projects when appraisals 
have not adequately
considered management needs, 
the results have been
Tanzania, beef ranching projects 
serious. In
 

were 
set back because ranch overhead costs were excessive. 
 Poor ranch management there reportedly
led to annual overhead expenses which by 
themselves were 
higher
than gross revenue from cattle sales. 
 Returns to the project were
of 
course lower than estimated.
 

l/ See also chapters 13, Extension; 14, Training; and 
15,
Consultancy Services 
on the devalopmc t of appropriate

training programs.
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(3) Organizational Feasibility
 

Organizational analysis deals with the kind of organization

needed to carry out the project. In theory, this analysis allows
 
one 'to determine how many and what kind of people are 
needed, and

how they should be organized best to meet the problems with which

tht: proposed'project is to deal. 
 This includes consideration of

where the organization should be located. 
 For example, should it

be within the ministry of agriculture, within a separate parastatal

corporation, or set up as an independent entity? 
The nature of

the organization will 
also have to agree with the objectives of

the project as well as with the target audience. As one leading

development practitioner has observed, a project to 
deal with the
 
problems of pastoral nomads in Africa might benefit from an
 
arrangement in which technical experts meet the nomads 
at specified points along their journey, rather than be administered from
 
some fixed point neither readily nor frequently accessible to
 
the nomads. Anotier consideration is whether the project is based

primarily on the 
provision of technical services, such as those

which dominate contract extension, or whether it relies more 
on

substantial problem-solving inputs 
from farmers and rural people.l/
 

In practice, organizational analysis and recommendations for

the type of project organization have varied'widely depending on
 
who has sponsored the project. The World Bank, for example, has
 
most often recommended the establishment of new organizations to
 
carry out projects for Bank-financed projec~s. One argument for

this is that more ably qualified employees can be hired for the

project oy establishing pay rates and classification systems out
side of civil-service scales. 
 The U.S. Agency for International
 
Development, by contrast, has 
more often favored projects which
 
are carried out through existing organizations. Experience shows
 
that when this approach is taken, greater 
success has resulted
 
from introducing changes slowly and by introducing only those

changes necessary to meet specific objectives. Too many times,

changes have been suggested i.n order to achieve conformity with
 
a proposed model, rather than achieve specific project objecco 

tives.2/
 

Organizational analysis has also been necessary to 
insure
that accountability and reporting subsystems in organizations will

be adequate. Organizations need tc produce reports 
on current
 
performance promptly, to 
check these against past performance,
 
an make appropriate projections so 
that management can make
 

1/ See chapter 13, "Extension and Research," 
of these major methods of extension. 

for a discussion 

2/ See chapter 12, "Organization," for a more detailed 
discussion of minimum necessary change. 
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necessary decisions. Budgetary systems are needed to supplement
 
control and scheduling and in many cases, for preventive main
tenance. (538, p. 28)
 

(4) Commercial Feasibility
 

Commercial aspect's of-projects are appraised to insure that
 
adequate arrangemeits have been made for buying the necessary
 
goods and services needed to start up and operate the project.
 
This requires that effective competition be established among
 
potential suppliers and contractors, such as by requiring compet
itive bidding. The competency of the firms from whom bids may
 
be solicited should also be assured.1/
 

(5) Socio-Cultural Feasibility
 

Evaluation of numerous projects has indicated that social
 
and cultural factors have often been overlooked or inadequately
 
considered. In Ethiopia, the CADU strategy led to problems be
cause the basic design borrowed from Comilla did not adequately
 
consider the differences in land tenure patterns, tenancy rates,
 
and local elite interest. The necessary anthropological back
ground studies came too late and contained insufficient data to
 
offset implementation problems. (545, p. 341) New-input tech
nology produced by CADU could not be managed by small farmers in
 
some cases because farmers' norms called for observance of numerous
 
holidays by Coptic Orthodox Christians. CADU's marketing organi
zation was seen by some local merchants as a threat to their
 
survival, resulting in violent attacks on CADU employees. (546,
 
pp. 35, 36) In part these problems derived from a project team
 
dominated by foreign scholars, who did not include Ethiopians
 
directly in the field surveys or in project design. While suf
ficient technical data seems to have been collected, institutional
 
and social data were lacking. (546, p. 17)
 

Projects in Mexico and Bangladesh provide a meaningful con
trast to the foregoing. The Puebla Project and the PIDER Program,
 
which drew on the Puebla experience, intensively resea-ched soIo
cultural factors. In Puebla, a survey of campesinos showed that
 
a majority did not want to get involved with their neighbors in
 
any joint enterprise. Many cited failure of neighbors to repay

loans, corruption of government agents who sponsored the activity,
 
and other factors. (459, p. 268) George Foster has shed light
 
on this belief. with his th.eory of the "Image of the Limited Good,"
 
which refers to a belief held by many peasants that there is a
 
limited amount of good thin~gs in life, and that one can gain only
 
at the expense of someone else. Since it is also believed that
 
there is no way to increase the amount of "good" available, many
 
peasants prefer not to court trouble by performing cooperative
 

1/ See chapter 15, "Consultancy Services."
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tasks with their neighbors. (459, pp. 491, 492) While some of
 
the Puebla campesinos were able to shed this belief, others still
 
did not participate in the project after seven years of operation.
 
What the study showed, however, was that extraordinary care would
 
be necessary to deliver services and assist overall production in
 
such a way that the idea of limited good could be supplanted when
 
people saw that a situation in which everybody wins could be pro
duced.l/
 

The need for systematic analysis of social conditions and
 
the way they affect project success fortunately is becoming more
 
widely emphasized. USAID in 1975 circulated guidelines to its
 
field missions for Social Soundness jalysis. These guidelines
 
recognized the fact that socio-cultural factors are a part of the
 
"real features of the terrain on which the project is proposed
 
to operate," and recommended specific questions and areas to be
 
considered in this part of project appraisal.2/
 

(6) Political Feasibility
 

Where politicil policies and practices have come into serious
 
coniflict with project objectives, project implemeitation has had
 
a rocky road. CADU was one of many projects to suffer because of
 
this. Too late -- well into implementation -- CADU-officials
 
realized that the local government system was inimical to project
 
objectives. Further, by not having been aware of this earlier,
 
during the appraisal or design stages, any chance to bargain with
 
the national government for local reforms was lost. (545, pp.
 
352, 353)
 

The importance of political support to the success of the
 
Puebla Project has been widely recognized by Project leadership.
 
The two initial conditions considered necessary for selecting a
 
site were: 1) an ecological environment w~iich would allow sub
stantial i ,creases in maize production; and, 2) a favorable
 
political environment. (271, p. IX) In Comilla. a key program
 
objective was to make local government more responsive to the
 
needs of rural people. The model for the Comilla thana was based
 
on a combination of local government support, Jepartmental (civil)
 
service assistance, and public works infrastructure projects.
 

1/ The peasants' theory is not so ridiculous when one realizes
 
that some people usually do lose as a result of most develop
ment proiects. Were this not so, there would be no short-run
 
basis for equity objectives which concentrate on redistribution.
 

2/ See 501, Project Assistance Handbook, Appendix 5A.
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The need for political support was as critical as support from
 
the ministries responsible for delivery of ser-.ces. And in
 
the end, it was a coalition of urban politiciai.2 , moneylenders,
 
traders, and contractors who brought Comilla's progress to 
a
 
halt, through political pressure. (281; 497)
 

Several aspects of political feasibility need to be studied.
 
Enabling legislation often provides information about the govern
ment's intent to carry out a program. In some cases, strengthening

of legislation or drafting of new Iegislation have 
been called
 
for. While accomplishing this is beyond the capability in most
 
cases of an individual technician or planner, through their analysis

and reports,,the planner and technician can bring conditions of
 
inadequacy to light. Similarly, political support at all levels
 
can be assessed and many actual or potential problems identified
 
before project authorization, thus avoiding situations such as
 
that which plagued CADU. Unlike Comilla, from which guidelines
 
were supposed to have been drawn, CADLU Jid not provide for the
 
training of local public officials. in consequence, CADU faced
 
hostilities from officials who were opposed to its innovations,
 
in part because they misunderstood the intent of the proposed
 
activities. (546, 37, It is with such
pp. 38) realities that
 
political feasibility studies should deal.
 

Other factors with which political leaders will be much con
cerned include the impact of employment (total number of people,

their skills, and the area from which they come) and project in
come which 's forecast. While these factors will have to be
 
analvzcu from the social, and
financial, economic viewpoints

also, their political importance is undeniable. Political support

has made the difference in otherwise undistinguished projects
 
numerous times. (542, p. 10)
 

(7) Financial Feasibility
 

Financial analysis must provide answers to questions 
about
 
the estimated project costs and revenues: what funds wil, the
 
project need to these funds be
operate, where will secured, what
 
is the estimated profit of the operation? if individual farms or
 
other producing units are involved will the income per unit be
 
a sufficient incentive to production? At the institutional level,

will the returns to banks and lenders be adequate' Will projected
 
sales come at the right time to allow a farmer to meet his loan
 
schedule? (542, pp. 214, 215)
 

While economic analysis indicates the returns from the project
 
to society as a whole, financial analysis shows the returns only
 
to project participants. The same type of discounted cash flow
 
techniques are used as in economic analysis with the exceptions
 
that prices are market prices. Further, through use of a
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worksheet, the financial data-cash flows and annual income and
 
expenses are indicated for each participating group or entity.
 
From 	these, aggregate cash flow for the entire project can be
 
calculated. 1/
 

The individual project participants may include individual
 
farms, cooperatives, farmer associations, credit unions, and
 
other groups. The financial condition of these units must be
 
analyzed to be sure that there is sufficient farm family income
 
and enough incentive for participating farmers. Farmers must
 
be able to invest money profitably enough in new practices, and
 
be able to sell their crops and animals at the proper time to
 
meet a repayment schedule. (547, p. 4)
 

It is not unusual for financial analysis to show that a
 
public entity will not earn enough to cover all of its costs.
 
Irrigation authorities have sometimes not assessed farmers a
 
water charge, but the projected increase in farm output has made
 
the projects attractive from an economic standpoint (i.e., for
 
the economy as a whole even if not for the irrigation authority

if considered alone). Financial analysis can -zveal that a sub
sidy 	is required, what the amount of the transfer payment is
 
likely to be, who will receive it, and how the recipient's
 
financial returns will in turn be affected.l/
 

Financial analysis should reveal, first, the amount of money
 
needed to bring a facility into operation and the sources from
 
which that money is to be obtained, and secondly, the probable
 
operati;,y costs and revenues. For projects which are not designed
 
to produce revenue, such as education projects, or the health com
ponent of a rural development project, financial analysis is con
cerned mainly with the sources and adequacy of funds for starting
 
and maintaining the activity.3/
 

1/ 	 See 542, chapter 6, for samples of worksheets and details
 
of one analytical approach.
 

2/ 	 See 542, chapter 6, for a detailed treatment of how to carry
 
out financial feasibility analysis, including a full array
 
of worksheets necessary to determine costs to each entity
 
involved in the project.
 

3/ 	 Analysis can only be applied, however, to a project with a
 
finite time horizon, and not to a program of services which
 
has no projected end point.
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e (8) 'Economic FeasibilLI 

Aconoic~2 aaly i's used to determine the desirability of~2< 
carrying out the project from the standpoint of economic'efficiency 
W ereas financial analys'is aeals only w cot and retu r 'sto 
roj!the deals withcosts and re''4 

-Aurns to societyas a'whole., Economically efficient projectsare 
those'whichi,addto th ;eI io A544, p. 11) The tech-'
 
niquesof....... economic analysis arewell-kdown 'and :have been dealt
 
with exhaustivr only selectedprinciples will
 

SAnaysisneeds' to distinguish the differece, between what
 

welr happen with the project inplace and wha happen if it
 twould
In Puebla, such an analysis indicated that increased yields in
maize production might have occurred even if the proejct had not
 
~been implemented, jprobably through more intensive use of 10-8-4
 
mixed fertilizers. However, such yields would have been limited
 
to commercial~ and semi-commercial farmers, who made up only about
 
15% of the farmers in the Project area. One of 'the Project's
 
chief evaluators has concluded that overall, gains without the
 
Project in place would have been minimal. (459, pp.. 480-482)
 

Since there are often alternative ways of dealing with the
 
saeproblem,,i i invariably recommended that poetatraie
 

be compared in terms of efficiency. <In practice," this is's'eldom
 
done very thoroughly., 'More often a "straw 'man" is 'set up with
 
data that 9are "guessti'mated" rather than investigated. The lack
 
of trained manpower in many developing countries adds further to
 
the'4problem of fully exploring alternatives. However, the prob
lem is not impossible to' solve, although it may have to be
were sico notcl tkn :A (th r u n p 1 etsat al o :i501:;ip
' un 	 ,' al "w thw th

approached in stages, over a period of time. Using the stocktaking
 
and diagnostic survey '(discussed in chapter 6 and Annexes C and D),4
 
alternative project approaches 4are more likely to be identified.
 
>Further, in some cases it will not be necessary to do an exhaustive
 
analys,;s to see that some project approaches provide lower returns
 
than others, or that some approaches are not consistent with 4national,'': 
sectoral, or regional goals. Thus, the total n'mber' of detailed, 
analyses~~which would have to be und~'rtaken' is'not likely to be 

In Iran, a rough cost-benefit analysis of large-scale irriga
tion projects was compared with projected returns from small-scale
 
irrigation projects. Even'from this rough analysis, it was possible
 

<1/ details the reader is referred to: 544, M~anual for
.For 


Preparation and Analysis of Agricultural Projects; 548,'
 
' Economic Analysis of Agricultural Projects; 501, Project
 

Assistance;, and 549, Farm Surveys.
 

2 
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to conclude that returns from big dams were likely to be far less
 
than the yield from a series of smaller irrigation projects.
 
Under conditions of imprecise data that prevailed in Iran, devoting
 
further efforts to computing benefit cost ratios would probably
 
not have yielded better results than those resulting from thp
 
rough comparison. (30, p. 73) In Nigeria, small-scale irrigation
 
%s also advised as the most economical way to reach smallholders.
 
Trial farms and pilot projects were favored until it could be
 
demonstrated that smallholder farmers were oriented and organized
 
in sufficient numbers to adapt to a more concentrated agriculture
 
which would be necessary to make a large irrigation system pay off.
 

Comparison of costs and benefits are generally based on
 
prices. In economies in which market forces operate freely in
 
the presence of domestic and international competition, actual
 
prices of all factors or production can be used to make the re
quired calculations. But in the real world, and especially in
 
the real world of low-income countries, prices of many items do
 
not usually reflect supply and demand. One may find all sorts
 
of distortiens in the price system; for example, protective
 
tariffs and quantitative restrictions on imports and exports; or
 
unrealistic rates of exchange which undervalue or overvalue a
 
national currency; government controls over interest rates which
 
may make it possible for public enterprises to borrow at rates
 
below those prevailing in the open market; or government or private
 
monopolistic controls over production, prices and sales; wage rates
 
which are higher than the real cost of labor because of government
 
or union intervention.
 

These distorting factors can make an appraisal of the social
 
or economic merits of a project based on actual prices both in
complete and inaccurate. Sometimes, enough information is avail
able to adjust market prices to the level of "equilibrium" prices

(i.e., to the level required to equalize supply and demand). Such
 
prices are, of course, known as shadow or accounting prices. When
 
shadow prices are substituted for market prices, costs and benefits
 
expressed in market prices can be converted to quantities which
 
give their real economic valIje, thereby making it possible to com
pare projects.l/
 

In this way, a project which yields a high return on the
 
basis of market prices may be shown to yield a low or even a nega
tive return in real terms, and vice versa. For example, a govern
ment project financed with a central bank loan at a rate of interest
 
well below the real cost of money in the country, might be shown
 
with a shadow or equilibrium interest rate not to be as profitable
 
as it appears when the interest charge paid is used; or in appraising
 

I/ Techniques for derivation and application of shadow prices
 
vary. Little-Mirlees, UNIDO, and the World Bank guidelines
 
may be referred to by readers seeking a detailed account.
 
The World Bank publication, Readings on Project Analysis
 
Methods, contrasts the major approaches.
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arjc"which'is taxed at a high"'Yate, vihi'ch means, in effect,
that the'roj'ect-is sharing its profits with the government, it 
would .be necessary to inciude the'tax .aspa'rt'of the project'IS), in-,

nappraising its social
come in profitability; where a project ,(e.g.,
 
,,a 
 power plant) sells its productto oth'erpublic agencies at a 

1 as Vsubsidy to these other'-agencies , it i s necessary to subloss ra 

.stitute a higher shadow price in calculating the project's profit
abiitrihy. 'Projects that are socialy profitable but which incur
 
a loss on the basis of market prices may have to be.subsidized as
 
a matter of poblic policy.
 

5om etim esap ro je ct -.--ik e-.ar-oa d--t ha-t--o pen s-upnew.gncuL ~ 
areas, has c6sts, but no revenues. Here,'profitability is measured

by the. increase in incomes of' the farmers who are, in the area, minus
 
their increased costs, plus the cost of the road. The same kind
 
of calculations would be use.u..'for projects in whichproductsare

sold at less than cost in order to stimulate new industries by
 
making'the latter more propritable.
 

While it is possible, in theory, to calculate shadow prices

for most projects, in practice enough information may not be avail.
'able to determine such prices. Once again, therefore, qualitative

adjustments often have to be made.
 

When it is possible to calculate shadow prices for every

factor, or when market prices reasonably approximate equilibrium

prices there is still the questio6n of what economic criterion
 
should be used to select investment projects.
 

Some economists think social profitability should be the only

criterion for selection, but most would, concede that other criteria
 
also have to be considered. Thus, where unemployment is a prob-

Iem, the less profitable of two projects w.hich employs a larger

nrumber of people may be more desirable. T~he profitability cri'
tenion may lead automatically to the selection of projects that
 
will employ the most people; but it maynot. Where labor is cheap

and capital expensive, it is easy to calculate a'~correction factor
 
which shows that'the greatest profit arises from labor-intensive
 
rather than capital-intensive technology. But where technology

is advancing so rapidly that productivity outstrips demand...as often
 
happens today) machine technology may be 'superior to hand labor even
 
if labor costs are very low. This can happen because machinery

sometimes saves more in'working~capital than it costs in fixed
 
capital, thereby requiring' not only~less labor but less capital

(the so-called "factor proportions" problem). 'Hirschman has
 
correctly pointed out that even when more capital 'isrequired, it
 
may be economically justified because poor management or' inefficient
 
labor may waste more time and materials with hand labor than a
 
machine would. If.the savings produced by the machine are great,

the profitability criterion would not lead to projects which em
'ployed the otherwise idle labor.'
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mists whodbelieve in the use of the social profita.bil.ityciterion 
at all times justify their posiltionl by pointing out "that the most 
profitable projects can contribute the greatest amount-of, resourcesbeewith whic'h to' assist the unemployed, through social welfare programs:


*~or through "make-work",progra'ms. They argue that this is much,
 
better than selecthingprjects 'on the'basis of their eployemnt
 

* potential because the employment criterion reduces output below
 
a country's capacity. Here, too, the final choice depends oni judg
ment.iv'While it is true that the profitability criterionislikely
 
to-- s increase i in om-e 6 t --'yi'eld-th"eiigreaF sf . 

*that gove~nments will use part of-the increased income. )o all'eviate..
 
the effects of unemployment when scarce resources are needed for
 
further' development investment. In the end, therefore'rsome com
promise between the two extremes may have to be made, with some
 
projects chosen' for their profitability and some for their ability
 
to increase employment.
 

''At the heart of economic analysis is cost-benefit analysis.'
 
Developed primarily in the United States for appraisal of water
 
resources projects, cost-benefit analysis is used world'-wide today,
 
and there have been few projects which have not been analyzed to
 
some degree using this technique. However, the practitioners of~ 
this approach have used it in many different wayc, and some of these 
are more effectjve than others. In many cases, so much emphasis has 
been givenoto tcis approach that it hasyovershadowed other considera
tions of equal importance. A number of ex-post evaluations of, 
project:,, for example, have noted that in spite of cost-benefit 
analyses that seemed accurate enough, problems were encountered 
for technical reasons, or because managerial competence, was. not
 
adequate, or because there' was a lack of inter-organizational co
ordination. While it is important, therefore, cost-benefit analysis
 
must be seen in perspective as a tool which,ralong with other
 
analytical tools, can be used to devise a way to operate projects
 
more effectively at a lower cost.
 

Two questions that will have to be answe 'ed~ by people pre
paring projects are: 1) when should cost-benefit analysis be
 
applied; and, 2) how can it be applied most effectively. The ques.
tion 'of when breaks down further into: a) to which 'projects 'can
 
this technique most properly be applied; and, b) for the projects
 
for which it is to be, used when in the project cycle should it be
 
applied. (. 

Changing conditions during project implementation have o'ften
 
considerably changed cost factors,' and therefore, the cost-benefit
 
ratio. In Ecuador, estimated costs' for a livestock development
 
project were significantly increased due to a shortage of breeding
 
stock. Because of th'e short" supply of breeding animals, thei'r
 
price rose rapidly when 'many producers attempted to purchase them
 
simultaneously. this case,' costs rose as a result of demands
'In 


created by the project itself. InCanzania, expenses for machinery
 

~i l
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on a ranch development project were almost three tim'es the amount',a 
planned, and total expenditure on physical inputs was higher than
forecast although ,physical progress was Icon,.siderably below tar,t.-',, 
Deviations such as these, however, are ainormal part of adapting


't
plans toconditions found during implementation.
 

The lesson for practitioners is that'teiresults of even a

well-conducted cost-benefit,,analysis cannot be' issumed'to be pre
cise., Rather, they give an indication bwhat expected if
o, may be 

assumptions about conditions to be enco.ntered do not change during

implementation. Further, it means that in longer-term projects,4

it will be n.es.sary to reassessthe costs and benefits of the
 

------- proj ect--a t-,,1 nte rmed i-a te-poi nts--dur itrrg: mp-1 ementa~t- 'n-----in'To r6e-A 
insure that the project will still yield benefits as originally
conceive'd, oriato effect changes that will allow the project to
 
yield adequate benefits if reas'essment shows that' it has slipped

off track.,
 

The question of when cost-benefit analysis should be applied

in the project cycle thus is answered: during pre .paration, to"

provide information on the potential costs of and returns from
 
the project, and secondly, at appropriate intervals during'the
 
course 
of longer projects to reassess the original assumptions

under changed conditions. Donor organizations, and.'sometimes
 
ministries, have usually required such a reassessment before re
leasing a new tranche of funds for continuation of a phased project.
 

-' Problems have often been encountered in applying the cost-.
 
benefit *technique. Indirect costs, for example, are sometimes
 

a ~ difficult to identify (e.g., the cost of eliminating stream pol
a lution from -feed lot runoff). Even so, in nearly all cases costs
 

are easier to identify and to give a value 1t7o than benefits.' Ser
vices such as thoselprovided by health cliri.cs, family planning

activities, educational components' of projects, and other services

and aspects for improving life~quality without doubt provide im
portant benefits, but these are often impossible to quantify. As
has been shown,' therefore', appraisal requires the exercise of some
 
amount of subjective judgemient based on experience and managerial

intuition. 
 (538, pp. 36, 37) There simply are no readily applicable,

mechanical tests that can be applied to most projects to determine

what its benefits will be. Nonetheless, it is still necessary,

to ask the right questions and to assess conditions as fully as

possible so that no important considerations will be overlooked.
 

Increasingly, 'ithas 
been realized that modification) of cost

benefit are necessary for use in developing countries. The approach

has come in for its share of criticism because it has been misused
 
at times. Others have claimed too much for the accuracy and value

of the approach, which can be no better than the~ data and assump
tions on which it is based. The lack of accurate stdtistical 'data,

rapid changes in''the structure of the economy, anSI pressures within

organizations to indicate a high rate of return on project invest
ments can 'all lessenithe'effective use..-f the cost-benefit approach.4

Further, use of cost-benefi-t analysis requires' a rather disciplined
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approach which has often been difficult for inexperienced staff

members to attain. 
 In many cases costs have been worked out only

to very rough degrees of accuracy, which has been due both to
weak data leading to "guesstimating," and 
the use of broad assump
tions. (14, pp. 573, 574)
 

The technique recommended here is to identify all 
relevant
aspects of proposed projects, quantifying those costs and benefits

for which data are available, and to which monetary values may be
assigned without violating cjmmon sense. 
 Errors of both omission
and commission are leaving out
possible: important factors, and

assigning values to 
factors which cannot be quantified.
 

The Reserve Bank of India published a study on costs and
 
returns on farm investments in four 
states of India. The results
of the study indicated that in a large number of cases, 
investments in wells, pumps, and tractors was not economically worthwhile
 .n the areas surveyed. Yet there has been 
a virtual boom in the
production of wells and the 
sale of pumps and tractors. Analysis

of the techniques used in the study's cost-benefit analysis showed

that several factors had not 
been considered. Those included

benefits to farmers from sale of water, hiring 
out of tractors,

and all costs and returns which would have extended beyond the

termination of a loan repayment period to banks providing loans

for purchase of the pumps, tractors, and for, equipment for well
 
construction.
 

One effect of the study as undertaken would have been 
to
limit loans to larger farmers, because only larger farmers could
have been expected to show a profit without selling water or hiring
out tractors. Even some 
larger farmers would have probably been

able to increase their benefits 
through sale of water. Farmers
in some areas of India sell as much as 73% of their water. By

recalculating the rate return
of to include sales arid rentals as
benefits, and assuming 
a 50% increase in incremental incomes,

projects based on sales to smaller farmers would have been reason
able. The incomplete analysis reported in the 
Reserve Bank study

is thus inlicated to have been invalid. (550, pp. 808-811)
 

C. Project Design and Implementation
 

The Comilla "problem-solving" approach to project design and
implementation was cited as example of
an 
 one of the primary ways

of developing and implementing projects. 
 The approach emphasized

the use 
of Comilla's area as a laboratcry for social research on
which an effort was made 
to develop workable models which would
have wider applicability. Projects undertaken at 
Comilla included
 
a network of cooperative societies and the 
conistruction of rural
public works. 
 The degree to which Comilla's inhabitants took part
in identifying their priority problems and in developing solutions
 to those problems is rare. The innovations which were developed at
Comilla and the way they were disseminated by villagers is also 
rare.
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h 1970 ,71l-,Akhter"Hameed .Khah9former, Director of thelCoMilla ;Program, mdean evaluativelt'ou'uof 20,nthanas (administrative'~unitsY2>
of-about, 100 square ~ taimiles)i to~irterv pep levsabu ' 
the Comilla Projects,,hichncl~uded' ' Thana and[the Trman'ing

Development Center; 2) the Ru'rahWerk'siProgr'am; 3' the.Tha
tion Pogra n,4) the Cooperatives Proj'et. :snacng
 

yThe Th'an'a Training and Development:'Center represented the, ov-~
 
ernment's concern forprogressingervierural areas , which 'was to-'havee
been plga:! I 1 ve s-b ubrought) abou~t by a'partnership between Government experts',andruiral, people, in wh'ich' th~e experts'Wouild.becomne teachers~and trainers 
 .
of the people in those areeas4 which 'th6'poplede'signated asbeing
 

they seected-received tr'aini'ng and fn,"'iturn 'trained groups of

villagersa. (497, 
 pp. 22, 23) The Rura) Works Programwas de
signed to, provide a'network of roads, drainage Icanals, ,and embank,
ments, and to ,give employment to landless laborers during 'the.
dry, idle months. 'TheiThana Irrigation Progranh was to add 
to the ''4Rural Works. Program by providing irr,,ation faci lities 4for, dry
per iods. Drivers, mechanics' a'nd managers selected' by farmers' 
groups were to be trained at Thana centers. A goal was to organ

ize 40,000 irrigation groups which in five years might' bring 
2
million acres under cultivation for winter crops. RuraliikeetheWorks Program, the Irrigati'on-Program was 
meant, to provide emnploy- '
 ment,for landless laborer",. (Ibid.;: pp. 23-2y The Cooperative
Program was an attempt to organize s'iall farmers, so that they
could protect 'themselves .from moneylerders' and modernize their

farming methods. Eventually, 'they were4to lead to self-financing
and self-management. All1 four activities 
-- training, rural works,irrigation, and cooperatives -- were to be mutually supportive,


related means of changing life 'patterns in.Comilla.
 

Khan44rblates that in practice t4e results, of the. Comilla
projects differed considerably from what had been planned,. The

Training Centers 
were doing well , and were satisfying and stimulating demands for 
servi'ces and supplies from the Government.
But attempts to foster continuing innovation through''the Centers ' 
and to keep them in a separate status from other bureaucraticagencies had not been successful. In the Rural Works Program, only
about 10%-15% of the drainage and embankment plans had. been carried
out, although somewhat greater success 
was met in implementing

road plans. Government officials 
no longer deemed systematic planning and full participation by local people to be crucial, and
five-year plans for future activities were no'longer being drawn
 up. The irrigation program" had taken a fairly firm hol'd, with an
increasing 
demand for pumps and tube wells and the formation -of
 new farmers' groups. However, greater reliance was 
being placed

on contractors than had been planned, at higher cost and' with less
participation by local people.' As with the rural' works program, there
seemed to be little effort required by beneficiaries of the irrigation program, and pumps were given out 
more as gifts. 1hi-e 4cooperative projects had survived under 
very trying conditions, as
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governmental supporting funds had largely been withheld.l/ Small
 
farmers had responded well, however, to two basic needs of coopera
tives, thrift and repayment of loans. The proportion of their own
 
capital of amounts borrowed ran from 25%-48% in different thanas,
 
a significant contribution by small farmers. For the twenty
 
thanas, defaults on individual loans ran from 0%-14%, with an
 
average of 8%.
 

In its Development Assistance Program for Bangladesh (FY 1975),
 
the Agency for International Development observed that the new
 
approaches synthesized in Comilla were being replicated to many
 
other thanas in Bangladesh, and formed the foundation for much
 
of the rural institutional development in Bangladesh today. The
 
Thana Training and Development Center has become the principal
 
public institution designed to organize and serve farmers. All
 
activities of ministry officers are coordinated at the thana level
 
by i Thana Circle Officer for Development, who also serves as
 
Sccretary and primary implementing agent of the Thana Council.
 
(392, pp. 70, 71)
 

These and other evaluations indicate clearly that the Comilla
 
approach "worked" in the sense that they involved people and moti
vated them toward action for development. One element has been
 
mentioned by Comilla's founder as well as other reviewers for in
clusion in development programs is a research institution such as
 
the Development Academy. The Academy served as the generator for
 
the Comilla procesb, and beyond doubt could function in other set
tings by observing, surveying, and building improved models de
rived f;om the people's experience with development. (497, p. 19)
 

That it is not sufficient merely to copy the lessons of
 
Comilla by transplanting the plans which worked there is shown
 
by the experience of the Chilalo Agricultural Development Program
 
(CADU) in Ethiopia. As noted, the Swedish International Develop
ment Authority (SIDA) team of experts studied the Comilla Projects
 
to assess what might be transferrable to CADU. While the SIDA team
 
spent considerable time collecting baseline data in Ethiopia, they
 
used an outsider technician's approach. No Ethiopians participated
 
directly in actual field investigations to plan the project or in
 
the technical aspects of project design. Many institutional factors
 
were overlooked, and the Government's commitment to change was
 
overrated. (546, p. 17) Later, during implementation, although
 
there was considerable evaluation and feedback on project activities,
 
adequate information was not gathered on local social structure,
 
group dynamics, and behavioral patterns of the target groups.
 

1/ The general conditions in E. Pakistan/Bangladesh -- a war, a
 
near-revolution, and nearly continuous social upheavals -
of course hurt the chances of success seriously during the
 
period of 1965-73.
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of ComjlIla, -they adopted thepiocedures blut 'not,,the principles
 
involved'. Nor was any local institution such as
 
DsvelopmentwAcademy'develotedain the.CADUjProgram.
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Important factors considered at Comilla .were also overlooked
 

at CADU, including the influence of local government institutions
 
and officials. CADU was not perceived 
as
 

of its comprehensiveness it cut across many agencies and 'public 
jurisdictions. A dislike for the Program was indicated in many
cases by a lack of cooperation and support at the woreda (local)
level. The woreda governor discouraged attendance at CADU meetings.... ........
.fptherregslarpandoiforcedc iol"a'' projectititkbsupporters to come to him for assistan~ce. As
l lT deii"t~i! CADtordkTtidii

apart-time farmer, the woreda governor was also excluded from
 
CADU credit under CADU's regulation's. (546, p. 34) Comilla, by

contrast, provided for extensive discourse with villagers and a
 
feedback system involving the regular training of local farmers
 
which wouldhave provided information on key conditions which be
came barriers to progres at CADU.. Comilla, for example, provided

training for local public officials, while the .CADU' design did
 
not provide for this, adding to the hostility found at CADU when

innovations were attempted of which public officials were unaware,

and therefore in fear of. (546, p,.37)
 

Further analysis of Comilla aid CADU emphasizes the dramatic

differences in planning, design, and implementation which existed.

Comilla was flexible in its orientation to change, responding to
 
local needs with appropriate modifications in'thrust and scope of

its projects depending on the scale of1 local needs and the capability

of people' to respond effectively to guidance and training. 'Lele

has observed that the development experts who designed CADU did
 
not 'relate strategy to land tenure Patterns, tenancy rates, mech
anization potential, price policies, local elite interests, local

government-administration, agrarian tax patterns, and other

variables,, (545, p. 341) true and valid,, but
This is both further,
 

Xthe factor which underlies it is that' CADU, unlike Com~illa, wa's 
not oriented 'to people as people, but as 'objects who were' 'to be '" 

planned for. In a services delivery or, input delivery paroject, such 
as the Kenya Tea Development Authority projects, (see chaper 13)

where the need for a high. 'degree of technical input is necessary

and this is recognized and accepted by the farmers, planning 
can be,
effctive even if it is technique oriented and centralized 'to *a

fairly high degree. CADU, however,' possessed 'many features 
more

akin to problem-solving than to' inputs delivery, especially in

its early stages. It is of the utmost importance for project plan-.

ners and managers hiot to confuse the essential nature of 'these
 
two types of projects. Put another way, the approach and tech
niques selected must be appropriate, for the project objectives.
 

77777
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1. Establishing Project Objectives
 

Nothing is more important in the life of a project than a
 
clear statement of its objectives. As Peter Drucker has noted,
 
objectives determine project activities and the assignment of
 
people to tasks Objectives are not abstract concepts, but
 
commitments to action through which 'werk will be carried out.
 
Pecause of this, they need to be operationally oriented to allow
 
key resources -- people, money, and physical resources -- to be
 
concentrated. Therefore, they allow the best work to be done
 
when they are selective, rather than trying to encompass too much.
 
(384, pp. 99-101)
 

Objectives need to be realistic. They should be based on more 
than an aspiration, and do more than reflect a slogan. For example, 
there have been numerous projects with the stated objective of self
help. Experlpnce shows, however, that people are often not prepared 
to engage in self-help activities at a level called for _Y_ the proj
ect at the outset. Rather, a phased sequence of activities requir
ing increasingly responsible participation is called for,. In Mexico's
 

P!DER project, during initial half-day meetings with micro-region
 
planners, most communities were not sensitized to the posibilities
 
for drawing up micro-region development plans. However, as develop
ment proceeded, members of the ejidal development teams played impor
tant roles in awakening people to the development opportunities and
 
obligations in PIDER. When micro-region olans are revised annually,
 
the PIDER teams, which include the villagers, incorporate th" in
creasingly detailed preferences expressed by the communities.
 

In Pakistan's Daudzai Project, survey research revealed that
 
the needs of villages in the Project area differed widely. T!'c,
 
Project Managers were aware that the rural People in the area had
 
already experienced frustration and disappointment concerning
 
previous government-sponsored self-help projects. IL was apparent
 
that to leave development to the people of the area on an abstract
 
basis of self-help could lead to further frustration. Therefore,
 
the survey research was used as the basis for a development plan of
 
the project area, based upon the diverse needs of the villages in

volved as identified by the villagers. (37, p. 8)
 

Objectives cannot be specified in any meaningful way unless
 
it is known for whom they are to be carried out. Who is it that
 

a
is to benefit? Determining a target group therefore becomes 

central process, as shown by the Daudzai experience. When the
 

target group is clear, the design of the project to meet its needs
 
is much easier. (469, pp. 52, 53)
 

An example cited by one veteran official of AID involves live
in West Africa, where there was a growing imbalance
stock projects 


between animals and rangeland. A traditional U.S. approach might
 

have been to fence in the rangeland and to coerce cattle owners to
 

graze within the fenced areas. If the owners of cattle are nomadic,
 

however, as six million Africans are, fencing the land is not
 

an acceptable solution. The AID official suggests that people are
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needed who can develop systems that are compatible with both the
 
governments' and the nomads' needs in order to manage the range
 
more efficiently from both points of view. (469, pp. 43, 44) One
 
way to do this, he suggests, might be to have one or two permanent

technical advisors in the field who would arrange for periodic

consultations with the people affected by a project and any experts

who could give relevant assistance. At a few specified times in
 
a year meetings could be held with the nomadic groups at selected
 
spots on their migratory circuit. Discussions could be held with
 
the group on problems they are experiencing and a system for dealing

with the problems developed that would be compatible with the
 
people's and the government's needs. (469, pp. 51, 52)
 

What is being proposed in this instance by the AID official
 
is harmonization cf objectives.l/ Different agencies, governmental
 
and private organizations, and citizens' groups are frequently in
volved in project implementation, and they rarely agree on al I of
 
a project's objectives, especially if they have had little or no
 
role in formulating those objectives. Project managers and other
 
personnel may be called on to harmonize conflicting objectives,
 
even in a well-designed project, because it is impossible to fore
see 3ll contingencies which may arise during implementation. Proj
ect designers can learn from the study of such projects as Comilla
 
that both participation in problem identification and objectives

formulation, as well as a system for continuous feedback and modifi
cation are necessary ingredients for well-designed projects. 

As project participants learned to objectify their experience
through practice, in PIDER by taking part in drawing up micro
regional plans, and in Daudzai by supplying data for the village
 
surveys, their abilities to set and to reach self-help targets

increased. As their new abilities were recognized by project

staff, new activities were planned and carried out. Thus, while
 
the objective of self-help may mean little if it remains only 
a
 
concept, when it is made operational it helps to establish a process

of growth and response.
 

The nature of project objectives, and therefore the resulting

activities, depends heavily on who sets the objectives. Foreign

donor personnel usually set objectives in terms of production or
 
other changes they desire to see made in terms of outputs. If pro
duction is the objective, the primary concerns of the assisting
 
agency become supervision and control to make sure that schedules
 
are met. The donor is tempted to intervene to provide solutions,
 
frameworks, and formulae to get things done. The net effect may

be to keep country project officials from developing their own poten
tial and making their own decisions. (469, p. 45) This same out
look may.be held by planners, project officials, or others within
 
a country with respect to the ultimate project target group. Where
 

I/ See pages 111-34 to 111-38 for a discussion of this.
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the target group is not initially able to set production goals
 
and meet deadlines, delays and frustrations are likely to occur.
 
Project planners and managers need to be aware of the implications

of deciding to what degree to orient projects toward production
 
or participation oriented objectives.
 

Quick production results have been rejected in favor of
 
other objectives in some cases. In the Sudan's Gezira Scheme,
 
deliberate plans were made not to adopt the strategy of relying
 
on landlords and potential entrepreneurs simply because their
 
initiative and resources would be the quickest generator of an
 
increased economic growth rate. The objectives de:ided on were
 
designed to stop the cornering of benefits by speculators, land
owners, and moneylenders and the creation of a rich minority.

Rather, the project objectives were geared to improving the
 
quality of life of the mass of the people involved. (450, pp. 2, 3)
 

This decision faced by the planners of the Gezira Project

about whom the project was to benefit is crucial to the selection
 
and refining of project objectives. Drucker has pointed out that
 
if an objective is not clearly set for an area of a project, that
 
area will surely be neglected. Empirical research of a number
 
of projects indicates that the better -ff farmers and producers fare
 
better in the develooment process than the "have nots," unless a
 
distributional or equity objective is clearly stated for the project.
 
(417, pp. 50, 51)
 

The Comilla P.)gram, widely regarded as one of the most suc
cessful undertaken, was begun after several years of experimenta
tiorn and systematic study of local circumstances. The objectives

chosen resulted in an emphasis on making the governmental agencies
 
at the national level capable of serving the villagers in an
 
effective manner. This was an example of selecting specific ob
jectives which, when added together, could lead to accomplishment
 
of more general goals. Significant problems have occurred when
 
individual objectives were chosen which did not agree with larger

goals. Planning ministries and line ministries have sometimes
 
succeeded in meeting the objectives of individual projects, only
 
to fall short of meeting sector or area goals.
 

2. The Project Team
 

Much has been written about the special qualities needed by

project team members. Desirable characteristics of project managers
 
have been described to include technical competence, flexibility,
 
entrepreneurial behavior, unifying capability, ability to balance
 
off claims of competing interests, knowledge of how to work through
 
(or around) organizations, and many other factors. Doubtless it
 
would be pleasant to be able to locate individu'als who have most
 
of the desirable characteristics of such a shopping list. The
 
hard fact remains that few such idAividuals are likely to e avail
albe, and that projects must continue to be staffed with the talent
 
that is available.
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The task of a project is to provide the best possible solution(s)
to the problems which the project has 
been designed to confront and
solve. (240, p. 13) The composition of 
a project team, therefore,

depends in great part on 
the nature of the problem being dealt with.
Research and experimental projects in 
practice have had a different
 
team composition in many cases than demonstration and production

projects. Similarly, problem-solving projects have differed in
 
team makeup from inputs or services delivery projects.
 

The planners of the Comilla Rural 
Development Academy believed

that technological change in agriculture was 
important to the development of Comilla's communities. Based on 
this, they might have
decided that a staff of technically well-trained extension agents
should form thd core of project staffs to implement the projects.

They chose a different approach, however, which considered not only
technical, but social 
and political variables. They chose to staff
the academy primarily with nontechnical people, defining ten faculty
positions in terms of problems of rural such "rural busiareas, as 

ness management," "cooperatives," and similar categories. They
began to look for social science-based solutions 
to rural problems.

(275, p. 673) Their approach was grounded a careful analysis
on

of the project area, which convinced the Academy planners that

techn6logical changes would have 
to be made through cooperative

group activities, rather than through the actions of individuals
 
or single families. It was 
assumed that the productive capacity of
peasants could be quickly increased through cooperation, and farming

methods could be gradually modernized. Irrigation, for example, would
have been extremely difficult without collective action. As Khan
 
has noted:
 

"A two-cusec lift pump or tube well 
served one
 
hundred acres cultivated by fifty or more owners. The

installation of the machine, the construction of field
 
channels, the distribution of water, the collection of
costs, all depended on concensus. Individually a two
acre farmer could neither buy nor operate a pump or a
 
tractor. The cooperative could introduce joint manage
ment." (497, p. 16)
 

The assumptions on 
which the Comilla procedures were based

deeply affected the type of project staff which was 
selected. Each
farmer cooperative group appointed a manager who met weekly with
 
experts both from the Comilla Academy staff and 
from governmental

agencies to discuss problems of his group and how they could be 
overcome. The managers themselves were peasants. A primary task of
the staff was to communicate with peasants and to provide assistance

appropriate to 
the solution of the peasants' problems. A required
ability of the staff was 
for clear communication of both informa
tion and skills. But the Comilla staff did 
not have this skill
equally at 
the outset. Rather, the project structure and processes

allowed for learning and continual improvement of communications
skills through interaction. 
 The skills of the project staff and the
villagers developed together, and the assumption that the villagers,

if given a chance, can rise to leadership, was proven on many

occasions. (493, p. 27)
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The Thana Training and Development Centers at Comilla 
em
phasized the need for very close coordination between the "nation
building departments" and the institutions and leaders of local
 
government. All services, supplies, and experts were to be 
lo
cated in the Thana Centers for the sake of the people in the 
proj
ect area. More rooms were to 
be built as new services were needed.

(497, 23)
pp. 22, This service theme of the project illustrates
 
another responsibility of the Comilla project staff. 
 That is, to
 
act as 
a bridge between the people whom the projects were designed

to serve 
and experts located in government agencies. Some people
 
are more skilled than others, it must be admitted, at getting

cooperation from government agencies. 
 Most rural development, and
 
many services or 
inputs delivery projects cut across organizational

lines, however, so the ability to get interagency cooperation is

widely applicable and useful. 
 Like the skill of communication in
volved 
in training, however, it is difficult to test for, and there
is little chance that project team members could be recruited on

the basis of some characteristics of "good coordinative abilities"

which could be identified in advance. 
 An analysis of an applicant's

experience could be 
helpful, but would certainly be no guarantee.
 

Project management requires a suitable organization for the

careful and efficient execution of project plans. 
 The organization

at Comilla achieved a lot, but it also cost 
a lot. Partly because
 
some of the projects were pilot efforts, considerable supervision

was required. 
 While some drop in costs per unit of activity could
 
be expected as more local 
people receive training, the expansion

of a high-participation approach 
has often entailed high short-run

absolute costs. (50, p. 14) If the objective is to reach an end

point where local people are responsible for their own development,

however, initially high staff costs must be weighed against the

eventual gains of self-reinforcing development planned and 
run by

the local people.
 

The Kenya Smallholder Tea Project operated by the Kenya Tea
 
Development Authority (KTDA) faced the need to establish 
a project

team which differed considerably from that which was appropriate

in Comilla. As an input/services delivery project, KTDA was

responsible for raising external 
loans, control of timing and areas

for tea planting, establishing factories and 
;aiaking arrangements

with private companies to process tea, 
training and supervising
 
growers, maintaining records, collecting and 
transporting tea leaves,

and other production and service requirements.
 

KTDA as it was established in 1964 was properly called an

"Authority" because of its near-paternalistic relations with small
holders. Once the smallholder decided he was
to grow tea, tied to

the procedures and services as prescribed by 
the KTDA. But KTDA

provided an efficiently run organization and a high-caliber exten
sion staff which produced results. In its first twelve years of
 
operation, KTDA's area of supervision went from 3,660 to 61,352
 
acres and the number of smallholders increased from 9,062 66,500.
to 
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Basic to KTDA operations, for all its authoritarian qualities,
 
was the notion of interdependence. KTDA's ability to meet its yearly
 
payments depended upon maintaining a strong incentive for growers
 
so that they would produce a high annual output. KTDA also had to
 
enjoy cooperation with other ministries of the Government of Kenya
 
while keeping itself free from unnecessary interference and running
 
its own show. KTDA was thus organized with the assumption that inter
dependence would be necessary. A good information flow was estab
lished between headquarters and the local areas, through a broadly
based, efficient local structure established 'y KTDA.
 

The objectives and assumptions about the way KTDA would have
 
to operate affected the way it was organized and staffed. Junior
 
Agricultural Assistants (JAA) became the main (often the only)
 
contact with the smallholder. These front line extension agents
 
started with only a minimum base of technical knowledge, then were
 
trained in the special technology of tea cultivation in order to
 
train and supervise sr;allholders. On the average, the JAA made
 
five visits annually to each smailholder, providing specialized
 
assistance at different stages of tea growth and harvesting.
 

An efficient supervisory system was essential to maintain the 
good communications between field and headquarters characteristic 
of KTDA. The staff hierarchy was established to provide efficient 
supervision and adherence to schedule. One JAA served approximately 
120 smallholders, and one Agricultural Assistant (AA) supervised 
four JAAs. Both AA, and JAAs received four weeks of training in 
tea cultivation anid extension methods. AAs and JAAs were supervised 
in turn, by Assistant Tea Officers, Tea Officers, and Senior Tea 
Officers. Tea Officers were in charge of all field development 
operations for a district, with the aid of Assistant Tea Officers 
in the larger districts. Two Senior Tea Officers each oversee 
roughly half of the entire area of operations.l/ All of KTDA's 
staff was seconded fron the Ministry of Agriculture, facilitating 
interactions with the Ministry. KTDA, however, is an independent 
authority with its o in financing which has been aole to avoid much 
of the red tape faced in regular ministries. Completion of 
multiple forms and long waiting periods for processing field requests 
have largely been done away with. 

Projects which are in the production stages or which are
 
basically services or inputs delivery projects, such as the Kenya
 
Smaliholder Tea Project, have operated very successfully with an
 
hierarchical structure similar to that found in small programs.
 
It is in fact difficult to distinguish between KTDA operations and
 
the way some programs are structured and implemented. The basic
 
difference appears to be that the objectives of KTDA were well
 
defined both as to area and desired outputs. The combination of
 

1/ 	 See chapter 16, "Monitoring, Reporting, and Control," for a
 
discussion of the communications and control system used by
 
KIDA.
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clear objectives and outputs and a relatively high degree of
 
operational freedom from bureaucratic restraints allowed KTDA
 
to operate more 
effectively than most government ministries. Once
 
the objectives, targets, and general operational plan were outlined,
 
and general work standards developed, it was possible to state
 
requirements for the people who would be needed to 
staff the project.

The staff members were designated to fill concrete, well-defined
 
roles, and not chosen Eccording to some abstract concept of leader
ship.
 

At Comilla, a more collegial style of staff operation was
 
necessary for the problem-solving and teaching that were necessary

there. This open-ended, inquiring style is common to experimental

and pilot projects. The project director or manager at this
 
stage had to be a man 
who could guide others in research and ex
perimentation without imposing a heavy authority which might 
stifle
 
innovation and learning.
 

It has been contended by some that project managers should be

appointed for the life of a project to 
insure overall continuity
 
to all of the project's phases, including ex post evaluation.
 
(385, p. 5) Such a proposition should be investigated in light

of the project's objectives, its length, and other characteristics.
 
The objective of a research project, for example to develop an
 
effective rat poison, as in Taiwan, and the successful application

of that poison in a demonstration project may well have called for
 
personal abilities that differed conside ably. What is essential,
 
however, is that there be a continuous lucus of authority as a
 
project develops. While this has most often been a project manager
 
or crector, some success has also been achieved with project
 
management teams. Whether an individual or 
a team is used,

authority over inputs and 
a budget to insure their availability

has proven to be essential. (75, p. 15)
 

The project manager is the nerve center of the project during

implementation, though he or she may not be directly involved with
 
some of the project's activity. The first requirement for the proj
ect is that everyone concerned must Know exactly what it is. (382,
 
p. 31) A primary continuing responsibility af the manager is to
 
keep the staff informed and aware of the project objective and pro
posed inputs and outputs and what their role is in making the proj
ect work. In a problem-solving project, this may mean that the
 
manager joins in a coliegial effort to continually define more
 
clearly the nature of the problem and how it may be solved. It may
 
mean the assignment of staff members to task forces with dcfined
 
areas of investigation. In some cases, it may mean that the geneoal

expertise of the field staff must be complemented by that of experts

in various fields. One responsibility of project management in
 
this case is to establish i'elations with experts in research, ad
ministration, technical fields, and other areas as appropriate.

These may be experts frrm ministries or technical institutes from
 
within the country, from donor or lending agencies, or private

organizations abroad. (464, p. 13) When the services of outsiders
 
are necessary, it i. the responsibility of project management to
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and elected officials who were to be involved in implementation.

The PIDER approach is both integrated and decentralized, and its
 
application on such 
a large scale is in itself an innovation.
 
Before PIDER, a vdriety of agencies working in rural development

had each developed its own criteria for selecting target regions,

and its own programs for dealing with problems in those regions.

Under PIDER, there is much closer liaison in both planning and
 
execution of programs. For example, 'wo separate agencies now
 
coordinate the timing of irrigation and electrification so that

when pumps are installed there is no long wait for wiring. The
 
efficiency of services has therefore been greatly increased. In
 
effect, the concept of the "project team" has been extended to
 
embrace key.people in a wide range of organizations.
 

The Puebla and PIDER example, indicate some of the abilities
 
required either of the project director or of the project team.
 
On the technical side, there is the need to schedule project activi
ties to 
insure smooth delivery of supplies and the coordination of
 
various ministries, agencies, and private organizations. While
 
such activities may be superficially plotted during the planning

stage, on-site experience during implementation is required to
 
modify work plans in order to 
keep abreast of changiig conditions.
 
Further, a technical 
capability in project scheduling and planning

techniques is not 
sufficient. The decision by the newly-appointed

Coordinator in Puebla to add a socioeconomic survey to the Project

derived from his personal site analysis of the Project area. 
 His
 
comparison of the overall Project plan with the evidence of his 
own

efforts revealed to his experienced eye a shortcoming in the Pruject

blueprint. His 
further close personal contact with institutions
 
during tne period of fertilizar delivery showed his awareness that
 
one cannot rely completely on pre-set plans, even when those plans
 
were known and agreed to by participating institutions in advance.

The Coordinator in this case served as 
an on-site trouble-shooter.
 
Obviously, this would not be the correct role for the project director
 
to play in all cases. Many, in fact most trouble-shooting actions
 
must be delegated to leave the director free to 
assess overal' opera
tions, to develop project policy and 
secure the favorable att ,jde

and support of participating organizations. But the project managers

in some 
of the most successful projccts have shown a willingness to

do more than to 
direct benignly from afar. When direct observation
 
and action have been necessary, they have willingly participated in

whatever task was necessary to nove the project forward. One aspect

of successful leadership by project managers has clearly been the
 
willingness and ability to serve by personal example.
 

An important externally-oriented task of project management is
 
to keep higher-level managers informed of project progress and prob
lems. 
 In the Comilla Program, for example, considerable effort was
 
devoted to the preparation of periodic progress reports, which were
 
distributed to superior departmental officials in the capitol. The

Director kept responsible bureaucratic senior officials informed
 
so that they could properly evaluate progress and consider expanding

projects into regular programs under departmental sponsorship.l/
 

1/ See chapter 16, "Monitoring, Reporting, and Control" for examples
 
of reporting systems.
 



XI-42
 

(275, pp. 674, 675) Experience in other countries has also proven
the need to 
keep people at higher levels informed.
observed that It has been
in India, 
the upper echelons have little chance
to 
be in first-hand contact with field situations. The only
effective and continuing channel 

persopnel whom the higher level 

was with middle or lower-level
 
officers know intimately. In
the absence of a continuing reliable 
source of information from
the field, 
the higher managers had no basis 
for making realistic
decisions about projects. 
 Another effect noted in India 
was the
cumulative frustration of talented middle-level managers who had
no 
way of conveying information to higher-ups about their progress
and problems. (551, p. 198) U.S. 
A.I.D. officials have voiced
a concern that 
in other countries there is also 
a need for both
political execu:-ives 
and top administrators 
including ministers,
the heads of 
planning and budget offices, 
directors general
major bureaus, and others, of
"to appreciate the analytic and decisionmaking process essential to 
sound project formulation, approval,
and implem-ntation." 
 (425, p. 58)
 

In the process of selecting a Director for Kenya's Special
Rural Development Program (SRDP), 
a vigorous debate
about the was generated
"leadership qualities" which should be 
sought. Many people
felt that the Director would 

the respect of all 

have to be someone who could command
 -- peasantry, politicians, and departmental
cers. offi-
This controversy highlights another requirement for project
leaders which 
has proven to be critical, namely, the ability to
mobilize people's efforts for development, a significant factor in
such projects as Comilla and Puebla. 
 In Malawi, the
Project has had a general impact in its 
Shire Valley


first phase which
difficult to quantify, is

in mobilizing people in the 
project area who
were resistant to change to 


has 
improve health standards. Further, it
improved the efficiency of Malawian administration and has 
led
to the establishment of i grass roots sys tem
for rural development. 


the 
There is of course no intent to imply that
success of 
the Shire Valley Project, or 
of any of the other
projects discussed, comes 
entirely from the 
project directors. Sound
planning, clear objectives and targets, well-detailed and properly
communicated guidelines 
are extremely important to
Nonetheless, project managers should consider the 

project success.
 
managers of successful projects in inter and 

roles played by

intra-agency coordination and in motivating both 
staff and the
area; people of the project
in continually providing guidance and reaffirmation of the
worth of people's efforts, 


are 
in addition to the technical skills which
often emphasized more 
strongly. 
 The story related by one U.S.
A.I.D. official of 
a project in Ecuador makes 
this 
point well. When
the official accompanied the A.I.D. Mission Project Manager,
the Ecuadorians told the A.I.D. Project Manager that he was 

one of
 
the project too often: visiting
it was the Ecuadorians' project. 
 They eventually developed an institute for training 
as a result of
ect. The Ecuadorian's comment the proj

was in fact a compliment to
vation and the motileadership development brought about by the A.I.D. Manager's
efforts. (552, pp. 53, 54)
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3. Organization and Process
 

The choice of an organization to implement a project and
 
the development of guidelines and procedures 
for running the proj
ect have often proven to be critical factors in meeting project

objectives. 
 Even when projects are otherwise technically well
prepared, they are not likely to meet expectations when insuf
ficient attention has 
been given to management and organizational

issues. (542, p. 343) Organizational and managerial aspects

should be analyzed early in the project cycle, certainly not
 
later than the time of project formulation, to permit evaluation
 
of alternative arrangements, and to allow preparatory steps to

begin so that the project will not be delayed on this account
 
once implementation begins. (503, Some of
p. 78) the questions

that have to be answered include whether a project will be im
plemented by an existing government agency, by a new agency,

or by non-governmental agents (contractors, voluntary organiza
tions, or what will the role of local
others); be 
 people and
 
groups in the project area; and, what role 
local governmental

organizations and officials 
can play in implementing or support
ing the project.
 

If an existing agency or organization is to be used, it
 
must be determined whether reforms or administrative changes
 
are necessary to increase the chances of success. a new
If 

agency is to operate the project, it must be decided what kind
 
of organization will be established, where it will 
be housed,

from whence it will get the required personnel, and what kinds
of training will be necessary. (503, p. 77) Further, because
 
development is a field that is rife with uncertainties, suf
ficient flexibility must be built into organizational structure
 
and processes to allow adaptation to changing conditions which

experience shows are sure 
to occur during implementation. While
 
there is no doubt that the initial design of a project is im
portant, ex-post project evaluations have indicated repeatedly

that, "building a development project is never a self-executing
 
or self-fulfilling process." 
 (546, p. 65) Uncertainties and
 
contingencies, human and technological inadequacies, and
 
competing interests must continually be dealt with. Analyses

of World Bank projects have noted that success can depend much
 
more upon the rate at which project executing agencies develop

the capacity to implement field projects than upon the initial
 
design of the project.
 

In practice, there is seldom total freedom in the choice

of a project implementation organization, and by and large,

project choices have been limited to one of the following areas:

1) expansion of existing bureaucracies; 2) creation of 
an autono
mous or semiautonomous organization; 3) establishment of 
a project

organization reporting to 
the center; 4) establishment of an orga
nization reporting to field or regional agencies; and, 5) contract
ing for services or relying on an external agent. (Adapted from
 
503, p. 82) 
 In addition, some projects use a combination of
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some of these five basic approaches. The organizational arrangement chosen depends on the characteristi-cs and objectives
of the project, the existing organizational machinery in the
country, and the extent 
to which a new organization 
can be made
 
viable.
 

a. 
Expansion of Existing Bureaucracies
 

The 
latitude of choice in selecting an organization varies
considerably from country to 
country and even 
in some cases
from ministry to 
ministry in countries. In Tndia it has been
traditional.for projects 
included within 
the Five-Year Plans 
to
be executed 
by the responsible bureaucratic organization (expansion of bureaucratic functions). 
 Because different projects
are administered at different levels, 
i.e. national, state, district, block, and village, and because more than 
one department
is of-en involved 
in project implementation, both vertical 
and
horizontal coordination are necessary. If existing organizaan
tion is chosen, 
the mailtenance of such coordination between various
levels and departments depends largely 
on prevailing administrative structures and procedurcb, and 
on 
the caliber of available
personnel. A consideration in choosing 
an organization for
implementation 
in the case of India is to 
know how far Indian
administrative structures and procedures facilitate 
or hinder
coordination, and which organizatiors and different hierarchical 
levels may be expected to cooperate to get a project

implemented. (65, pp. 107, 108)
 

One problem sometimes faced in choosing an existing bureaucratic structure to 
execute projects is the 
fragmenting of tasks.
In spite of supposedly rational 
o,-ganizaticn, in practice bureaucratic communication is often deficient. 
 In India's agricultural
structure directives 
move from the higher to 
the lower units in
the hierarchy, but 
thE flow of information in the 
reverse direction is not equally well provided for. 
 Within the bureaucracy,
status structure 
is a strong barrier to 
the flow of information

from the lower to the 
higher levels.
 

A common 
technique for achieving multi-sectoral coordination when an activity involves 
more than one ministry is to
establish inter-ministerial committees. 
 A difficulty with this
is that representatives of 
a ministry act 
only after close consultation with the head 
of their oroanization. 
 Such arrangements
tend to be unwieldly and slow. 
 In India, the execution of the
Upper Silero hydroelectric project remained delayed 
a number of
years because of interstate conflict as 
to the choice of the
site and confusion as 
to which ministries and 
state organizations
had the authority to decide. 
 (65, p. 106)
 

Inter-ministerial coordinating committees have been 
more
successful when given project responsibility and authority over
the budgetary allocations. In the Philippinies during the years
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1966-1969, the effectiveness of the leadership of the central
 
coordinating committee has been related to the executive secre
tary's control over the budget of the cooperating agencies and
 
the authority over the Budget Commissioner delegated to him
 
by President Marcos. (505, p. 16) In Israel also, the expe
rience was similar. The success of the Lakhish project was
 
determined to some extent by the budgetary authority exercised
 
by the project team. (556, pp. 15, 16)
 

Where activities are constrained by time limits, coordina
tion may be speeded by more frequent meetings among department

heads. Rut even in instances where there is a need for continued
 
coordination, department heads, for lack of time, sometimes dele
gate the task of coordination to an assistant or other subordinate
 
who attends interdepartmental meetings. Such subordinates gener
ally have to refer to their respective department heads before
 
making a decision. Although one may assume that the designated

subordinate is acting for the department, his discretionary
 
authority is usually limited. While the climate among depart
ments and ministries varies, a common relationship among bureau
cratic departments is a competitive one, so that instead of
 
dealing with actual problems, jockeying for personal and organi
zational position or status considerations often dominate decision
 
making. (554, p. 659)
 

There is much to suggest that the assignment of project
 
responsibility to an existing pirt of the bureaucracy will not
 
be effective unless modifications to the normal processes of
 
the bureaucracy can be made. The Caqueza Project, one of six
 
rural development projects carved out by the Colombian Agricul
tural Institute (ICA), achieved considerable success by demon
strating that net income increases of 50 percent were possible
 
on the average farm in the project area. One objective of the
 
Caqueza Project was to determine effective ways of working with
 
small farmers, and while some problems remain to be resolved,
 
the methods developed may be replicable on a much wider basis.
 
Even the limited successes gained at Cdqueza did not come without
 
a struggle, however, and long and difficult battles between
 
regional and national offices have been reported. (63, Annex H)
 

A basic factor in the successes achieved at Caqueza relates
 
to the degree to which the project was regarded as a special,

non-routine activity. Basing some aspects of their approach on
 
the lessons learned from Puebla, the project staff enlisted the
 
support of municipal leaders, and helped to organize councils
 
of farmers, clergy, businessmen, and local leaders. "Natural
 
leaders" from among the farmers led local meetings and provided
 
a transmission line between project staff and'the rest of the
 
farmers. This distinctly unbureaucratic approach seems to have
 
provided the basis for much of the project's gains. In addition,
 
as the farmers' perceptions of constraints and profits were
 
recognized by the project staff as a major factor in acceptance
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or rejection, further organizational changes emphasizing decen
tralization of services were made. 
 In short, while the project

remained under the existing bureaucracy, it was provided a more
 
separate and special 
status which allowed it to function more
 
effectively.
 

While some degree of change in existing organizations thus
 
seems appropriate in most cases, the scale and pace of change is

also a factor affecting implementation. It has been observed
 
that where the amount (scale) of change is too demanding, or

where the rate of change called for is too fast, institutions
 
are unable to respond. An evaluation of one donor-sponsored

project in'Africa concluded that the number of things that can
 
push a project off course is partly a function of the new insti
tutional relationships upon which implementation is dependent.

In this case, the project called for the creation and operation

of a new division in the ministry of agriculture, a new approach

to small scale lending, increased demands on the land registry

staff, a reorientation of extension strategy, and a consequent

increase in extension staff responsibilities and workload. In

view of the tremendous load this placed on the ministry, a full
 
response was impossible. Those engaged in project design bear
 
a responsibility not to endanger project objectives by over
loading requirements beyond the bounds of reality.
 

In addition to jealousy among ministries or departments,

or conflicts of jurisdiction which may arise on an overall basis,

problemc have sometimes arisen in integrating the efforts of
 
different organizations at the level of the land 
area covered
 
by the project itself. This has led some e.xperts to conclude
 
that where possible, the land area of the project should coin
cide with the area of an established administrative unit of
 
government, thus providing a common governmental integrating

point. (555, p. 7) This, of course, may conflict with other
 
criteria such as natural or functional zones which form the base
 
area for some projects. Both criteria need to be analyzed and
 
insofar as 
possible reconciled if integration of administrative
 
efforts of several governmental organizations proves to be a
 
problem. Even if the project area and the administrative unit

of government are congruent, there may be problems of coordina
tion of local and national efforts. (555, p. 7) One approach

to this problem developed in Mexico's PIDER Project is discussed
 
below.
 

Serious problems have been encountered in some cases when
 
projects were assigned to existing ministries, and the foregoing

caveats should be kept in mind. 
 The key to success illustrated

by the Caqueza projects in Colombia was to effect the necessary

changes in the bureaucracy to allow the project objectives to be
 
met, but to stop short of sweeping cnanges and reforms which had

little or nothing to do with accomplishment of project objectives.

Other projects have also borne out the need 
for such changes.
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The changes made in Kenya's Special Rural Development

Program (SRDP) have allowed a continuing injection of new ideas
 
into this ongoing program which have influenced the type of
projects undertaken and the way they were designed aid 
imple
mented. 
 Beginning with the assumption that the administrative
 
capacity of the SRDP was 
greatly underutilized, and the belief

that the entire organization could be strengthened if the field

staff was called on -- and aliowed to -- do more, a reform

objective was arrived at which required 
some specific changes

in organizational process. Specifically, joint programming,

in which all 
those responsible for implementation contributed
 
their ideas and knowledge in the original planning and the
 
revision of projects, was 
adopted and placed under the direction

of the SRDP Area Coordinators. (462, p. 155) The process of

joint programming placed implementation responsibilities more

fully on field personnel, who, as they became more involved 

setting and attaining objectives, called for support when it

in
 

was needed from headquarters. Before joint programming, objec
tives and 
targets were set at high levels and transmitted
 
downward. The effect o joint programming was to establish a

continuing communication upward, reversing the 
normal bureau
cratic flow which emphasizes top-down orders about what should

be done and how to do it.-i/ Joint programming, area planning,

and delegation of authority to Area Coordinators which allowed

them to operate more effeczively had the net effect of intro
ducing far reaching changes, though structural organizational
r.nges were minimal. The SRDP experience is yet another case

ot iarg gains made by the release of human potential.
 

b. Creation of an Autonomous Unit
 

A second alternative which has often been used is to creatEautonomous unit to carry out projects. The World Bank has at
times favored the creation of autonomous units for the manage
ment of projects to which the Bank has been a major contributor.
Maiadministration and lack of capability of existing organiza
tions, the desire 
to safeguard the ending organization's
capital, and need offer ratesthe to pay higher than prevailing
or civil service scales have been ciled as reasons. 

When projects have been assigned to new special units or 
to autonomous organizations, steps have been required to build
 
up the new organization, to 
develop operating procedures, and
 
to recruit and hire new people. (503, p. 83) 
 Because the pool

of trained people which 
can be drawn upon in most developing

countries is fairly limited, the establishment of new project
 

I/ Orders, of course, can 
never flow from a lower to a higher

level. 
 One of the functions of bottom-up communication is to
 
state what is needed to achieve objectives, and the conse
quences of not meeting them. Apparently the SRDP upward

communications performed this function.
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organizations has at times 
had the effect of withdrawing qualified
personnel 
from existing agencies or programs. This is similar
to 
the problem faced by Tanzania when it established its Rural

Settlement Commission (which -in1963 was renamed the Village

Settlement Agency). The Agency required staff with graduate

training, and 
took staff from existing governmental agencies,

particularly the Ministry of Agriculture, where 
large gaps were

created. To minimize the chances of this 
kind of occurrence, when
projects 
are listed roughly in terms of priority, human resources
 
should be analyzed in the 
same manner as financial resources, and
 
forethought given to the 
source from which personnel will be
drawn, especially for large scale projects.l/ One way of carrying out such an analysis is iliustra.ed in the diagram on pageXI-49 which relates given factors in a projecc, existing factors
 
which require modification, and 
new inputs and outputs which are
 
necessary to install thr 
project and put it into operation.2
 

Circumstances favor an autonomous agency when the regular
organization -- in many cases the Ministry of Agriculture -lacks competency and it appears impossible to build it up suf
ficiently to meet the objectives of an urgently needed project;
where the project is very large in comparison to the regularorganization, or where the project is considered unsuitable forthe regular organization. One kind of' project which is often
 
not suited for existing organizations is she problem-solving

project, especially at the experiiental and pilot stages during

which flexibility and the ability to 
respond quickly to local

conditions may be beyond the capability of the regular organizati on. Land reform projects and programs Live also often been
set up autonomous to avoid bringing
as units controversy to theregular program or project which would disrupt its activities. 

In 1970, Buo ,,I 's Rural Develop:mnent Program was split away
from the Ministry of Agriculture, 
 renamed -'he National Community
Development Service (NCDS), and trans'form-.d into an autonomousagency. Tn this case, the acLivity becdme too big, as it becamesuccessful, to remain a dependency of the Department of Agri
culture. (63, p. G26) The NCDS hassubsequently enjoyed considerable growth and success 
 and has more requests for assistancethan it can fulfill. Thus there no of itsfar, are signs havingbecome rigid and unable to respond with projects designed to meetthe specific needs of its largely peasant constituency. Interested communities file formal written vtequess, which NCDS respondsto when lo(ca* contributions and self-help are proven to be avai
able and a plan for the proposed project has been approved.

(63, p. G28)
 

1/ See chapter 13, "Organizatior," for further discussior 
of
 
this problem
 

2/ Thiq is a modification of 
a Work Breakdown Structure dis
cussed in Annex E. "Project Work Scheduling and Review."
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ROLES OF SPECIALISTS FROM DIFFERENT DISCIPLINES IN THE
 
DESIGN AND OPERATION OF IRRIGATION SYSTEMS
 

Factors to be taken into account:
 
Topography of Soils, Temperatures,
 

A. Given: Water Source Command Area & 	 Rainfall in 
or 	Sources I Between it &Available [ oc~JCommand 	 R an d Area

Aviabe '. ,er Source(s)	 Area 

Social Structure, 	 Market 
B. 	 Existing but Subject Organization & p'ort 

to Modification: Interaction'\ Opportunities 

Structures and Services td /
 
be Designed: Strge, Divr-
 / Local LadShaping & 

sion &Pumping Verification Layout of Indi-
First: [ tructures Trials iuaIFi rml 

PhsclWater * ~Organization of
Second. Delivery Water
 

Systems Delivery
 

I Complementary
 
Third: - Drainage I Services
 

I 801 OI-

Participating Specialists: 	 a) ' 

I I I iI I I I 

Engineers 	 .
Agronomists ,,, 	 , . , ,. 

Economists 	 , . * 

Behavioral Scientists 	 , , 

Business Managers 
Educators 	 ,, , * , 

Denotes supplemsntary responsibility (558, p.12) 
" Denotes major responsibility 

In Ecuador, a World Bank supported project was administered
 
by an independent Project Commission made up of representatives
 
from the National Planning Office, the Ministry of Agriculture,
 
the Central Bank, the Coastal Cattlemen's Association, and par
ticipating local banks. The intent was to involve actively
 
these organizations, as well as leading individuals from the
 
public and private sectors, and so to gain the full support of
 
all participants, rather than to place the Project within one
 
ministry, and thus possibly arouse Jealousies which would impede
 
implementation. This prrject was also one of the first in which
 
the Bank encouraged considerable local involvement in formula
tion and preparation, with the hope that the Ecuadorian staff
 
would participate more fully in implementation as well as develop
 
greater capacity to plan and carry out future projects. This
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tactic has paid off, as Ecuadorians trained on this project have
 
played responsible roles in preparing and directing later projects.
 

c. Project Org anization Reporting to a Central Authority
 

Projects involving large-scale action involving several or
 
many 	organizations, or which operate in different political juris
dicticns, have in somp cases been successfully administered by
 
organizations which report directly to a central authority which
 
is sufficiently strong to resolve disputes and set policy which
 
will 	be recognized as authoritative by all participants.l/
 

The PIDER Project ii Mexico involves numerous political
 
jurisdictions, governmental organizations, and private firms
 
and individuals in rural development activities on an extensive
 
scale. Authority to implement and to provide continuing coordina
tion 	for the Project is given to the Ministry of the Presidency
 
(Presidenci a). This differs greatly from earlier Mexican prac
tice, when each ministry operated its allotted budget independently,
 
with little coordination. PIDER is organized at the federal,
 
state, and village levels. At the federal level a coordination
 
committee is made up of senior officials from participating agen
cies. The committee 's work is aided by a permanent technical
 
working group composed of representatives of the agencies, as
 
well as by a permanent technical staff assigned to the Presiden
cia. State level committees tre made up of representatives of
 
participating state agencies and chaired by the Governor of each
 
state. A working staff performs continuing tasks for the Committee.
 
At the village/community level, local authorities comprise boards
 
which insure that local needs and objectives are considered and
 
that local participation can proceed effectively.
 

This tripartite arrangement seems to be working satisfac
torily, and is proceeding with minor changes for which experience
 
dictates the need. A flow of communications has been effectively
 
established, with policy guidelines from the Presidencia dissemi
nated both to the federal ministries and organizations, and
 
downward to the state and local levels. At the same time, local
 
needs vary greatly among localities, and the local committees
 
enable adjustments to be made in the types of sub-projects and
 
services delivered according to specific local needs.
 

I/ 	 This does not imply that fiat is a sufficient means of assur
ing implementation, but rather that an authoritative point 
for the issuance of guidance, instructions, and policies has 
been found to be one necessary ingredient for successful 
impl emen tati cn. 
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An important key to PIDER's 
success has been the location
 
of coordinative authority ini the Presidencia, in effect a super
ministry which has the final on
say allocations for public

investment. In many cases 
in which authority was assigned to
 
a ministry at the 
same level as other organizations requiring

coordination, the participating agencies have been able 
to

exercise a de facto veto, a problem which has 
not arisen in PIDER,
 

d. Project Orqanization Reporting to a Rejjional or Field Agency
 

Where project decisions cannot be made by people who 
are
 
physically close to the problems which must be dealt with, 
and
familiar in detail with the substantive nature of the project,

frequent delays in implementation have often proved be a conto 

tinuing impediment. Such delays 
have often also been evident in

heavily layered organizations, 
in which numerous clearances from
 
upper levels must even
precede relatively routine implementation

actions in many instances. Some countries have tried 
to improve

effectiveness by establishing project organizations at the regional

or field level, which report to a decentralized authority there.
 
One example of this was the Lakhish Project in Israel.
 

The Lakhish Regional Development Plan was successfully im
plemented in large measure 
because of the special administrative
 
and organizational framework established for it. First, a special
interdisciplinary teai was 
formed by recruiting architects,

engineers, agronomists, economists, sociologists, and administra.
tors frrn existing organizations. The team reported to, and

worked within the general administrative framework of, Israel's
Settlement Authority. The Settlement Authority, though nominally

a central office, is highly decentralized, with planning crnd
plerent.tion carried out in regional offices, where the inter-

im

disciplinary teams live and work together. The regional team
 
cooperates closely with local farmers' organizations and coor
dinates development activities with the various governmental
departments at the regional and local levels. (556, p. 9) The
Lakhish regional team, like other teams operated by the Settle
ment Authority, was given authority and budgetary 
means to adjust

p'ins during implementation as local conditions changed. Long
dtlays to obtain clearances from distant central offices 
were
 
not 
necessary, and this speeded implementation considerably. The
settlement area was given the status of an 
independent adminis
trative region. The team members remained in close touch with
 
incoming settlers, and were "on the spot" to handle problems 
as
 
they arose. (556, pp. 15, 16)
 

Regional development plans or schemes such as the Lakhish
 
plan usually cut across to
sectors and aim improve the overall
 
developmeit of a region. While they 
are called projects, they

are 
often in fact a cluster of projects which mutually reinforce

each other. Such comprehensive rural 
regional projects include

PIDER, CADU, and in Malawi, the Lilongwe and Karonga Projects.

The overall time needed to implement such projects is often long,
 



though they may be'planned so that sub-units 
(or individual,~>
 

~<~ 
projects within'the comprefiensive or cluster prjct myce<21J>"'~"tolmaturity in'stages. 
 One adtvantag'e of such a strategy~is .'"
that~ local ~ >people can see the benefits of some investments in'a relatively short period~of time'. 2 (557, pp. 2497,25)' Anotheradvantagejis hat some' part of thefearlier' gains may be'uLsed to
financelater undertakings. Finally, such' a 2strategy is 
con-,
~sistent'wjth"1the finding tha-t 
organizational ~ch'ange has-been ___ 

The problem of finding 'h adequate number~ of trained technicians, and managers to implement projects has already been
melntioned in connection with the 
creation of autono'mous and semiautonom'ous organiza'tions for project implementation. IIt hlas
usually been a lesser problem, but still a serious 
one, in
implementing projects in which the organizations report to
center or to a regional agency.2 the

Most of the pro'jects which have
been success ful in-these categories have called for secondment
of personnel from existing organizations, sometimes- weakening the
conduct of ongoing programs, The phasing of projects units in
regional projects is one way of alleviating the demand for
trained project personnel at any given point~in time.
 

Another approach keyed to 
regional development, based on administrative-divisions is the thana develdjkent program in Ban-,
gladesh. While the projects developed in Comilla~ thana are, still
the'
2 best known, Thana Training and Development Centers
0were fact (TTDC's)in formed in each of the country's thanas in the early1960's. Thanas, roughly equal 
to counties or districts, are
'local institutions for 
 rurldveomn, rvd an
n-hy

administrative and organizational framework for the operation
of projects.2 
The Thana Circle Officer coordinates the activities
of central Ministry officials posted to the thana, and 
oversees
their interaction with elected Union Councils, which formulate
development policy for each thana. 
 Citizens and elected cooperatives officials can gain access to twelve to 
fifteen government
ministries in the Thana Center without having'to make-.long' trips
away 'from home. (392, pp'. 70, 71)
 

e. Useof an External Agent
 
Experience shows that ag 7icultura1 services are contracted
to external firms' and organizations for 
a number of reasons.
First, the contracting firm can provide 
a source of skills and
expertise which 
is often not~readily available in
a client
organization. (435, pp. 
1,'2) Moreover, contracting firms are
ordinarily available quickly. 
 Secondly, because consultants re-,4
peatedly work' on problems which may not-routinely~confront 
a
given oraiain 


skills which 
they deve'lop and maintain valuable analyticalmay be uncommon in some countries. (436, p- 17)Third, although, the costs'for contracted services may appearbe high when considered in'isolation, towhen~ considered in view of'-",the planned for 
results, such costs may' be moderate. Fourth,
 

2 
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the service -- particularly that of 
an external consulting firm -may provide an objectivity which cannot be 
found inside the orga
nzation. An impartial viewpoint, free of pre-set lines 
of
 
commitment, may 
in itself be a valuable service.
 

The use of contractors makes it possible for the 
bureaucratic

organization to tackle 
a great variety of tasks in pursuance of
its objectives on 
a flexible basis. This is particularly advantageous where the 
need is intermittent since 
it avoids staffing
for a temporary need. Execution through a contracting firm
makes it possible to get the best available talents. Many times
the use of contractors is insisted on by cautious lenders 
of
 

use
project funds. The of contractors gives greater 
assurance
that the resources allocated will be used 
for the designated

activity rather 
than the assigned to continuing functions.

Where salary levels and conditions of service of government

agencies are particularly poor, contracting out services may be
the only feasible way of getting the job done in the 
short run.
 

Contracting for services, however, has 
a number of disad
vantages. First, experience in doing the job ;eldom remains withthe organization. Nor 
is the contracting 
firm likely to consider
training for operational management an especially high priority
task. Second, where an 
activity has multi-disciplinary content,

it is difficult for the bureaucratic organization 
to monitor con
tracting services. There is sometimes a strong tendency for the
aspects of one discipline to be over-emphasized to the exclusion

of other aspects. Thus, are
if irrigation works contracted out,
in some cases it has become the responsibility of the engineeging
department, with little consideration or coordination with related
 
activities.
 

Contractors and other agency personnel 
should generally be
used sparinily and wit[ discretion. While their in manyuse

countries will continue be necessary in the
to short run, and
while certain tasks wil coninue to be 
performed by specialists

from external sources some
;or time to come, the objective should
be to develop capacity within the country, and a greater
to 

degree than exists at 
present within the major ministires and
other agencies primarily responsible for agriculture and rural
development. An evaluation of completed projects 
over a fairly

extended period, at lei.st ten 
years, would reveal what sources
of expertise have hF.d to be gotten from external sources. Thosewhich have consistently been necessary for project identification,

preparation, implementation, and 
review should provide a clue to

those continuing needs a country will have. 
 This information can
be used to determine, in part, the 
emphasis for training personnel

within 
the ;'ountry to gradually take over the tasks previously

performed by outsiders.l/
 

1/ See chapter 15, "Consultancy Services."
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has been a move 
in the direction of building evaluation into
 
projects. A major advantage of this approach is that undesir
able deviations from project plans can be analyzed and correct
ive actions more quickly taken. Conversely, the reasons for
 
successes in projects can be determined, and successful prac
tices disseminated to 
other areas or other parts of the project
 
as appropriate.
 

The World Bank has attempted to build evaluation explicit
ly into some of the more complex and experimental projects

which it has helped to finance. In the Papaloapan Basin Pro
ject, Mexico's first integrated rural development project, the
 
Bank supported 
a monitoring unit, which was established in the

Secretariat for Hydraulic Resources (SRH). 
 Staffing proposed

for the unit included an economist, a sociologist, and other
 
technical persunnel, including consultants, who could be drawn
 
on as necessary. A major purpose of the unit is to 
record ac
curately the increases in production acoieved and the costs of

project components. The production phase of monitoring would
 
be based on data from a representative sample of farmers in
each irrigation district and in the rain-fed 
areas. Farm
level data include such factors as yield per hectare, farm
gate prices, degree of farmer participation, cropping inten
sity, and input mix 'or different crops.
 

Monitoring should not 
be confused with evaluation. The
 
information which is pruposed to be gained from efforts such
 
as that of the Papaloapan Monitoring Unit allows project pro
grese to be measured against some planned scale of accomplishmen:.
Evaluation draws on the information gained by monitoring and
 
examines why things went as 
they did and how future operations

could be improved. The connection between good monitoring and

good evaluation is a very strong one, especially in view of
so 

the fact that project-level data has often been either lacking

in reliability or completely unavailable. By gathering infor
mation keyed to 
proposed project outputs and objectives, good

monitoring systems provide a more 
solid basis for evaluation,

and remove a great deal of evaluation from the realm of specu
1ati on.
 

The PIDER Project, another Bank-supported project in Mexi
co, will draw on the services of a Center for Research in Rural

Development (CIDER), which was established 
in December 1974.
 
CIDER's evaluative efforts will supplement monitoring of physi
cal progress of PIDER, while PIDER monitoring will identify
 
reasons for differences between actual and 
planned investments
 
and activities. But this monitoring will thoroughly be
not 

able to 
explain why certain actions are more effective than
 
others. The evaluation unit will concentrate or measuring the
 
effectiveness of agency efficiency, community responsiveness,

needed changes to original diagnoses of problems, and other
 
factors. A further dimension of CIDER will be added by a back
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ground research group whose purpose will 
be to scan, evaluate,

and disseminate selectively the findings of the research projects and of practitioners operating both within Mexico and
 
elsewhere. The combination of monitoring, evaluation, and
research proposed for PIDER is promising, but further observa
tion will be necessary to test fully its effectiveness. It
 seems clear, though, that evaluators can apply their efforts
 
more fully to a study of causal relationships, and thus provide

more insight into 
why things went the way they did, because of
 
the cumulative evidence gathered by both the monitoring unit

and by CIDER. Evaluation teams, in short, will have less of a

monitoring role to play, although one aspect of 
evaluation may

continue to"be to analyze and 
suggest improvements in the moni
toring system per se.
 

The methodologies being developed for CIOER concentrate
 
on acquiring, analyzing, and disseminating the information
 
needed for decision-making. 
 Some of the more widely applicable

kinds of information which CIDER plans 
to gather and evaluate
 
include a comparison of planned and implemented actions, inter
agency coordination, and intra-agency efficiency.
 

Evaluations of planned vs. implemented actions are de
signed to assess reasons for discrepancies in micro-region plans

such as 
agency inefficiencies or community unresponsiveness.

Annual evaluations will make correction 
possible for the fol
lowing year's micro-region investment plan. To in;ure that com
plementary actions arie proceeding as planned, inter-agency coordination will be evaluated. This oill facilitate the meshing
of interacting elements such 
as availability of credit, techni
cal assistance for production, physical inputs (seed and ferti
lizer), and forage silo construction. The effectiveness of

both qovernmental agencies and campesino organizations will be
evaluated based on lessons learned from the Puebla Project and
methods developed by Mexican development banks, including BAN-

AGRO and Banco Agropecuario de Occidente.
 

Just as evaluation is directly related 
to monitoring, so
is it also related to 
project design. One of the more compre
hensive design schemes developed is the Logical Framework used

by the U.S. Agency for Inter iational Development (AID).l/ While
 
not itself an evaluation device, the Logical Framework sets
 
the stane for evaluation. By providing 
a means oF relating
 

l/ See 585, A.I.D. Evaluation Handbook, and 501, Handbook
 
#3, Froject Assistance, Appendix 3E, which defines and
 
illustrates the use of Logical 586
the Framework, and 

Project Evaluation Guidelines, which supplements the 
ear
lier Evaluation Handbook. 
 587, AAI.D. Use of Development

Indicators, evaluates aspects of field 
use of the Logical

Framework.
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systematically the inputs required and the project outputs ex
pected to achieve the project purpose, the Logical Framework
 
provides a consistent means by which A.I.D. can evaluate pro
jects for which it provides assistance. In sum, it sets stand
ards against which projects can be evaluated. To a large ex
tent, A.I.D. evaluations then "consist of determining and 
vali
dating whether or not the project outputs 
are being produced,

whether these outputs in 
 ct are serving to achieve the pro
ject purpose, and finall' 4hether this achievement is making a

significant contribution as planned, to the higher order goal."

(588, p. 1) Figure 2 details schematically the way in which
 
the Logical Framework is intended to operate, and Figure 3 is

the Works~heet used to summarize the salient aspects of project

design.
 

The Logical Framework concept is a tool for assisting in
 
project design and evaluation. L.ike any tool, it can be used

well or poorly. A.I.D. guidelines recognize, for example, the

value of the participation of intended 
project beneficiaries
 
in project design. (501, p. 5-4) Such participation allows
 
the perceptions, plans, 
and needs of proposed beneficiaries
 
and participants to be reflected in project inputs, outputs,

and objectives, which 
in turn serve as one of the bases of
 
evaluation. Beneficiaries' participation is therefore desir
able because: 
 (1) their knowledge of the conditions which are
 
likely to affect implementation in some ways exceeds that of

planners and technical specialists; (2) participation elimi
nates surprises when evaluations are undertaken about the 
na
turp and expected magnitude of beneficiaries' actions and re
source inputs; and (3) experience indicates clearly that more
 
effective participation is probable during implementation when
 
beneficiaries are 
involved in the stages of project formulation.
 

The evaluation procedures built into the A.I.D.-sponsored

projects and the approaches used in the World Bank projects,

such as Papaloapan and PIDER, aro primarily formal and central
ly oriented, i.e., 
designed to feed information to the formal

project management to aid decision making about changes 
in re
source allocation and strategy. Another approach is oriented
 
to self-evaluation, that is, evaluation by 
the project parti
cipants and beneficiaries which in itself serves 
as a vehicle
 
for transferring management capability and responsibility,
 

An example of self-evaluation is that which 
was proposed

by Belloncle and Gentil 
for the ZAPI projects in Cameroun. The
 
ZAPI are "Major Combined Action Zones" which 
are analogous to
 
integrated rural development projects. One of the aims of the
 
project is to transfer responsibility for overall economic de
velopment in each of five ZAPI 
areas to a "Local Progress Con
cern" (LPC) as rapidly as practicable. Each LPC will have the
 
the duty of promoting in its own area the aggregate of activi
ties neeaed for the lasting and cumulative improvement of the
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farmers' living standards. Evaludtions indicate that production in the ZAPI areas has clearly improved, abandoned cacao
plantations Fre again being cultivated, and significant 
communal 
steps tiave been taken for protection of cacao plants

against brown rot and 
other problems.
 

The groups working in the ZAPIs have on 
several occasions
affirmed their desire to 
rely on farmer groups, such as work
 teams and associations, to 
be major elements in popularizing

participation in the project. 
 At the time of 3elloncle and
Gentil's evaluation, the Local 
Progress Concerns had a formal
monitoring system, with 
a paid employee acting as a monitor

in each participating village. Belloncle and Gentil 
argue
that the continued presence of a monitor at 
the village level
is in actuality an obstacle to the formation of farmers' groups
that would take charge of monitoring and evaluating their 
own
 progress. They believe, and 
there is evidence to support the
view, that as as
long there is a village-level monitor who gets
paid for his work, the farmers will tend to see this as the
business of the expert, rather than 
as something for which they
should take the initiative. 
 At the same time, the most advanced
planters 
in the ZAPI have greater technical skill than the monitors, so 
there is no doubt that the capability for a self-evalu
ation program is present.
 

Under this condition, self-evaluation is proposed 
to consist of a sharing of experience within each 
Local Progress Concern, so that both 
causes 
of poor yields may be discussed, and
appropriate techniques for increasing production 
can be spread
from the more successful 
farmers to those who are lagging. If
it proved that poor functioning of equipment used 
to spray cacao pods to combat brown 
rot disease was a major problem, the
group could decide to have some of its members trained in equipment repair and maintenance. Trained members would then 
transmit techniques 
 in this or one of many other technical areas
 
to other LPC members as appropriate.
 

Such an approach is similar 
to the one used in the Comilla
Projects, where weekly training sessions 
were provided for village representatives who 
then relayed the lessons of their
training to 
farmers from their village. If problems arose in
transferring what the villagc representative had been taught,

it was the representative's responsibility to 
note questions
and to bring them up at the following week's training 
session
with the Development Academy's staff. 
 It was thus the responsibility of the 
project beneficiaries 
to develop a self-moni
toring and self-evaluation capability which could be 
continuously improved through practice and by calling 
on tne experts
when, at their discretion, they believed this 
to be necessary.
 

Neither the formalized built-in or 
continuing evaluation
 
system nor the self-evaluation approach is necessarily 
a
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sufficient means of evaluating all aspects of a given project.
 
For this reason, other types of evaluation are usually under
taken. Nonetheless, built-in evaluation constitutes the quick
est type of feedback and the best opportunity for effecting
 
positive changes during the course of project implementation.
 

b. Special Evaluatiens
 

A special evaluation is defined herein as any non-recur
ring evaluation, excluding audits, undertaken during the im
plementation of a project. This kind of evaluation may cover
 
all or some of the same ground as that assessed by means of a 
built-in or interval evaluation 5ystem, but special evalua
tions are usually undertaken by people external to the project. 
The scope of special evaluations may be confined to a speci
fied region or operational sector, or ma' cover the entire 
project. Such evaludtions may ask, and often have, not only 
whether the project has met or is in the process of meeting 
its specified objectives, but also whether those are indeed 
the objectives which should be at mpted, or whether more ef
fective ways of pursuing the objc Lives might have beei uti-
I ized. 

Thus, an evaluation of the Comilla Projects established
 
that the bdsic pragmatic approach was a valid one, based on
 
a continuing feedback system which allowed continual refine
ment of operating methods through interaction with the vil
lagers whom the project was designed to help. The Academy
 
for Rural Development, which was responsible for implementing
 
the Project, drew on the methods of applied social science to
 
alapt selected successful organization methods to their own
 
social and economic setting. Among the methods drawn un were
 
those of U.S. land-grant agricultural college extension, for
 
testing and disseminating new agricultural methods; the Dan
ish volkschule for adult education; and German agricultural 
cooperatives for organized savings and credit.
 

The Academy staff consistently stated that the key prob
lem they faced was to adapt to local conditions rather than
 
to search for new systems which would be pre-formulated and
 
imposed on the project area. (494, p. 485) This, the evalu
ation found, was proper and had produced good results. How
ever, in part because of this apu)roach, and in part because
 
of the physical isolation of the Project area, some valuable
 
techniques which could have been used to improve the Project
 
were not used. For example, a visitor to the Project intro
duced the idea of cost-benefit analysis as a tool for under
standing and assessing project economic choices. The idea,
 
which provoked considerable interest on the part of the
 
staff, had before that time apparently been little, used be
cause the staff had perhaps become too involved with what
 
they believed to be the uniqueness of their undertaking.
 
(494, pp. 487, 488)
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In order to know whether a project has had a favorable im
pact, it is necessary to have some idea of what would have hap
pened without the project in place. In a strictly logical
 
sense, this is impossible to determine. Project evaluators
 
have attempted to resolve this problem by designating a group
 
outside the project area as a "control group." The control
 
group, in theory, is free of the influences which are brought
 
about by the project. A baseline study is made of both the
 
"target" population, i.e., the population group which contains
 
both the proposed project group and the control group. The 
purpose of the tests is to insure that the control group and 
proposed project beneficiary group are similar in basic charac
teristics. Then, in theory, it will be possible to measure
 
some of the important aspects of the project by a later test
 
which would show differences between the project beneficiaries
 
and the control group. Figure 4 indicates graphically an
 
idealized study design for making comparisons between a con
trol group and a group of project beneficiaries.
 

Such "before and after" studies were attemped at Comilla, 
as well as in many other projects. The economic modernization 
study at Comilla sought to measure econo;ic and attitudinal 
attributes of a sample of Comilla ucoperative members and made 
similar measures of 3 sample of fariwiers in an adjacent area. 
The evaluator comments that the beftre and after studies suf
fered from sampling design.l / First, the farmers in the two
 
areas differed from the out-s-et sufficiently so that any chang
es that occurred could not necessarily be attributed to the 
project. Second, there were small, but perhaps significant 
differences between the economies of the two areas studied.
 
(494, p. 491)
 

Unfortunately, in practice 'the world does not divide neat
ly into control groups and groups who will be influenced by 
projects. Most developing countries have development programs 
that reach, in some way, albeit d small one, most areas of 
the countries. This was true in Comilla, where the (then) 
Government of Pakistan had some programs which affected all 
areas of the country. Second, successful innovations have 
sometimes diffused rapidly, and there is no guaranteed means 
of confining innovations to a project area in a time of ad
vanced technological means of communication. For some projects 
which have very limited objectives, it is true that innovations 
have been successfully applied in delimited areas. In projects 
such as integrated rural develorn.ent, which aftempts to reach 
large numbers of people over large areas, mea,,ring project re
sults by use of the control group method has been more diffi
cult and costly. 

I/ See 494, pp. 483-500. 
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Figure 4 
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When circumstances warrant 
its use, the before and after
 
methodology involving a control group or groups offers 
a means

of selectively testing the effects of different project varia
bles. But when there are 
doubts about the similarities of con
trol and project groups, 
where expertise is not available to
 
insure a high degree of research discipline, or where cost
 
would be prohibitiv2, another evaluation schLeme may be 
better
 
than the control group approach. As noted in a recent study,

the means of collecting and dealing with data must 
be oriented
 
to the specific circumstances, ond the researcher must be able 
to say: " 'The,-e are the phenomena I am trying to understand;
these, therefore, are the kind of data I need.' 
 Efficient and
 
reliable methods of data collection can only flow from the
 
terms 
and nature of the subject being srudied."Ii (589, p.xxi)
 

c. Ex-Post Evaluation
 

Considerable time and attention have been given 
to evalu
ating projects after their completion. In theory, ex-post

evaluation provides information which allows the project cycle

to be closed: from completed projects, data can be gathered and
used to plan and implement other projects and proyrams more ef
fectively. The following reasons have been given for under
taking ex-post evaluations: (1) obtaining an accurate picture

of costs and benefits; (2) determining at what points and for 
what reasons the schedule for implementation was changed;

(3) gathering and maintaini,!g data on changes which were made
 
and which continue to be brought about as a result of the pro
ject; (4) documenting results 
in order to generatE political,

organizational, and public support for 
the kind of develop
ment effort represented by the project; (590, pp. A6, A7)
(5) determining how effective the strdtegy and 
operational pro
cedures used were for attaining the specific objectives of this 
project; and (6) investigating whether the project objectives
 
were in fact proper, in relation to sector objectives.
 

Some of the factors involved in estimating costs and bene
fits were discussed in the section on Project Preparation.

While many of the uncertainties which made cast--benefit analy
sis difficult at an earlier stage will of course have been re
solved when ,7,n ex-post evaluation is conducted, some remain. 
If a reasona:,ly accurate accounting has been kept of the funds,
 

I/ For practical guidance in data 
collection and measurement,
 
see 589, Field Data Collection in the Social Sciences. An

older, but still extremely useful treatment of data col
lection and measurement is found in 591, Measuring the
 
Results of Development Projects. For ideas about the
 
areas which require evaluation on projects, see the Check
list at the end of this chapter, and 546, from which it
 
is taken. 
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units of worker time, and equipment, commodities, and other
 
materials secured and expended during the project, the costs
 
of the project can usually be ascertained within a relatively
 
short time after the completion of the project. But where
 
project accounts have not been kept well as the project was
 
implemented--wiich has often been the case--serious problems
 
have arisen in determining project costs.
 

In a number of cases, participating ministries and organi
.ations, sometimes including the ministry which has major re
sponsibility for a project, have charged support services for 
projects to a general program allotment. When a number of dif
ferent min'istries has been involved in one project, this has
 
led to an understatement of project costs. The data require
ments for accurate ex-post evaluations can thus be seen to
 
hav,2 their roots in the earliest stages of the project. In
 
fact, the basis for evaluation is established, and must be
 
clearly reflected, in the project objectives and work plan.
 
At a minimum, major cost components need to be identified at
 
the point when an accounting system for the project is set up. 

A problem which has continuously bedeviled project evalu
ations is the lack of readily available data. One attempt to 
solve this problem has been to build into project design the 
capability to gather, assess, and utilize data as the project
unfolds. Where this has been done, ex-post evaluation has 
been greatly simplified.l/ The most effective monitoring and 
reporting systems have gathered and reported data tuned to the 
objectives of the project. A project with the objective of pro
viding long-term credit for on-farm investments in well-irri
gation, limited mechanization, and dairy livestock facilities 
was planned to affect a group of about 60,000 farmers in Boli
via. Because much of the basic information requir'ed for the 
project was either lacking or of limited reliability, data col
lection was built into the project, in order to provide project 
management with rapid feedback which would allow appropriate 
modifications to be made, and to enable an evaluation to be 
made of how well the chosen strategy was achieving project ob
jecti ves.2/ 

1./ A comparison of field practioners' experiences in gather
ing and using field data is given in 589, Field Data
 
Collection in the Social Sciences: Experiences in Africa
 
and the Middle East.
 

2/ See pp. XI-54 -XI-61 and Chapter 16, "Monitoring, Report
ing, and Control" for discussions of building in evalua
tive techniques.
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It is even more difficult to estimate project benefits
 
than it is to estimate costs. For one thing, some of the most
 
important benefits of the project may not be 
readily apparent
 
soon 	after the conclusion of the project. An AID-supported

fertilizer project in Korea, which was for a decade considered
 
to be 3n abject failure, provided training to 
a considerable
 
numher of Korean engineers and technicians. Later, these same
 
engineers arid technicians were able to get two large fertili
 
zer plants built well ahead of schedule. The Korean Minister
 
of Science and Technology attributed the later successes to
 
training received in the earlier project which had been deemed
 
a failure. (469, pp. 44, 45) If, as many people believe,
 
t-ained manpq'vier is a major factor i-i self-sustaining develop
ment, the final analysis of project success may not be possible

for sev,,ral months, or in some cases for several years after

the formal conclusion of the project. Sweepinq generalizations
about project success and failure immediately following pro
jects' conclusions have nften been ina(.curate. Caution is ad
vised when data have not been colle cted and recorded properly. 

It has also been obsered that the more immediate and tan
gible results of projects have at times been less significant
than later, less obvious results. One expert evaluator has 
noted: "The ultimate test to be applied may be whether or 
not
 
the project generates its own continuing and expanding acti
vity. . . . Another signifiLant measure of tIe likely perma
nence of 'project-induced' changes is the extent to which pro
ject 	activities have been institutionalized." (591, pp. 21, 22)
 

The following questions might he some of the ones which
 
evaluators would want to consider in estahbishing the para
meters for evaluation to indicate the degree of institutionali
zation which has taken place:
 

(1) 	Have new methods and training been incorporated into
 
the normal life of project participants and do they

persist and spread?
 

(2) 	Have the people of the project area come to believe
 
that progress is possible?
 

(3) 	Have methods of investigation been inculcated so that
 
similar (health, education, farming) problems of 
new
 
kinds can be solved by the people?
 

(4) Has an appropriate organizational unit been estab
lished and have staff and d budget been provided to
 
continue the activity?
 

(5) 	Have communities or groups in the project area in
corporated activities 
into their own local institu
tions? Do individuals practice new methods within
 
their informal group? (List adapted from 591 and 586.)
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(6) 	What unplanned changes have occurred and what ars
 
their effects?
 

(7) 	What non-project factors have aided project pro
grams? Can they be drawn on in the future?
 

(8) 	Could a different project be designed to yield simi
lar benefits, but at a lower cost?
 

If these questions yield positive response, it is likely

that 	the project can indeed be termed a success. These are
 
significant questions to have from the beginning, and they

should Ifffluence project design, as well as form one basis for
 
subsequent evaluations.
 

d. 	 Which Type of Evaluation Should 6e Used?
 

The use of any one of the approaches to evaluation-
built-in, special, or ex-post--does not exclude the desirabil
ity or the need to use one or both of the others. In an ideal
 
situation, it would certainly be possible and desirable to 
use
 
all three. Nonetheless, evaluation efforts bear a price tag,

and the careful manager will limit evaluation to those efforts
 
which appear most likely to yield information which will allow
 
the project to be managed in the best way possible at a reason
able 	cost. From this viewpoint, ex-post evaluation is clearly

the least desirable method of project evaluation. In sum, its
 
shortcomings are: (1) it is ex-post--one cannot improve a com
pleted project; (2) mechanisms to transfer lessons from one
 
project to another are often deficient or in some cases lack
ing altogether; (3) there has been a tendency to concentrate
 
on critical findings to the exclusion of carrying forward posi
tive practices for wider dissemination; (4) highly specific

findings are not broadly applicable, and what has been found
 
to be either a mistake or a good practice in one project does
 
not necessarily prove to be in another project.
 

Special evaluations have proven to be useful, but are of
ten expensive, both in terms of paying for expertise from out
side the project, and in terms of the time necessary to brief
 
outsiders, which in some cases has cut into the staff time that
 
could itself have been spent on improved implementation. A
 
furtner drawback in some cases has been the lack of the spe
cial evaluation efforts to produce sufficiently detailed recom
mendations for change. Findings have often been too general,

with too little advice on how such findings can be worked into
 
the actual implemeatation cf the project. This is a charge

which has often been leveled at external consultants who, for
 
example, present determinations that "extension workers are
 
underpaid." Project personnel are usually quite aware of prob
lems of this type, but little good has come of such findings
 
when the remedies are beyond reach, or when changes would be
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required on 
such a broad scale that a government-wide reorgani
zation would be required. 

The single most 
effective method of evaluation is builtin uvaluation. Experience suggests 
that evaluation should be
built in from the outset by: (1) seeking consistency among
project aims or obiectives, inputs, and outputs; (2) stating
success criteria in terms 
clearly perceived by all involved in
the project; (3) involving project beneficiaries early and 
continuously in establishing and clarifiying dims; 
(4) separatingmonitoring and evaluating, so that evaluations 
can concentrate
 on substantive analysis; 
and (5) providing sufficient flexibility for, managers to adjust the forms of the project to meetchanging conditions that are in most acinherent development
tivities. 

To enhance the likelihood effectveof evaluation, builtin evaluation supplemented by speciai evaluation has offered
the most effective combination of approaches. Where 
 specialized expertise has been needed, the 
freshness of an outsider'sanalysis has 
been salutary, provided that sufficient guidance
on the background, aims, and desired outputs of the projecthave been provided to the outside evaluator, and provided that
tl;e recommendations of the evaluators have been sufficiently

clear and detailed to be implemented.
 

Lvaluations are useful to the extent that the results andthe interpretations of the studies are utilized in the planningand decision-making process. The problem arises as to how
insure that this analytical input be fed 
to
 

can into the planning
process. One method which has been used by the Shell Company
to disseminate the lessons of the 
project experience is through
training courses and on-site visits. The possibility of creating training centers alongside several of che projects to implement this process has been 
suggested. (592, p. 17) In the
Puebla project, it was 
decided tu make evaluation an integral
part of the project in order to olt.ain not only 'efore andafter r)easurements but also to provide continuous feedbackthose in charge of the action program. The staff evaluator 
to

interacted with the project team to work out a solution to the
problems that the evaluation isolated. 
 This often involved
direct 
interaction with representatives of 
the various service

agencies to 
modify operating procedures.
(40, pp. 81-82; 271, p. 108) 

In order to effectively influence pldnning and design 
activities, the form of the data, analyses and interpretationsmust be appropr'iate to the decisions at hand. 
 Experience shows
that one method of providing 
a useful framework for evaluation
results is the isolation of critical 
or causal factors in an
activity's success. 
 A system of this 
type gathers information
about present successes, innovations, and now ideas, and looks
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forward to new objectives and new strategies which would be

evolved to 
bring about the adoption and application of these

successful experiences. 
 This can be done through evaluations
 
which take care to recognize the successes and to analyze

their 
causes. (504, pp. 5-8) This process has been used suc
cessfully in the Shell 
Company rural development projects. The

successful factors were then incorporated through training ex
ercises into 
project planning in the form of design guidelines.

(592, p. 17) 
 Another example of this type of evaluation is
provided by a rice production improvement project in Cambodia.

In this study, six factors relating to administrative proce
dures and technician characteristics were cited as primarily

contributing 
to project success. (58, p. 11) The contrasting

but prevalent practice of focusing on 
the analysis of project

problEms gives no clear guidelines for future planning. There
 
are many ways to do something wrong but few ways to do 
it right.
 

Experience has sho .in that the c.bjectives and values of
tne evaluation team can become substituted for the objectives

of the project. This happens most often when the evaluator
has unclear or ambiguous objectives upon wIich to base evalua
tion measures. In a recent evaluation of a Tanzanian beef
ranching project, the statement was made that the most impor
tant function of beef ranching in a country like Tanzania is 
to generate a maximum of funds 
for investment in other sectors
 
of the econcmy. However, nowhere in the assessment of the pro
ject can one find mention of this objective being the primary

one in the In a Costa Rican
project design. agricultural pro
ject, a team of evaluators found a discrepancy between the pro
ject objective of increasing rural incomes and the project

strategy of increasing production. This led to an inability

to evaluate the project in terms of 
the project design. These
 
and other experiences have shown that 
clear and definite ob
jectives 
are necessary in order to undertake a useful evalua
tion study.
 

While this seems self-evident, tremendous problems result
ed when area and situation-specific factors have not 
been ade
quately considered. Attempts to transfer Comilla's 
successes
 
(Bangladesh) to CADIJ (Ethiopia) were 
impossible because CADU's

planners did not adequately consider the quite different 
so
cial, governmental, 
and land tenure factors in Ethiopia.

(545, p. 357) Evaluations need to 
noLe clearly those successes
 
which seem unlikely to be duplicated elsewhere, or which could
 
be replicated only if certain measures 
were taken, because they

depend on a specific set of local conditions. If any of these
 
local conditions necessary for 
success are not isolated, then

future project designs may include a set of assumptions inap
propriate to the local project environment.
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Figure 5 

A Tentative "Check List" for a Coomprehensive 
Evaluation of Integratcd Rural I)evelopment 

System 

Components 


No. (Factors) 


I 	 Agricultural 

Production 

(economic) 


2. 	 Education 


(social, 


cultural, 

and econo-

mic) 


Indicators
 
and
 

Descriptors 


a) 	yield of 

production 


b) 	per capita 

income 


c) 	savings and 

uses 


d) 	technology 

and respon-

siveness 


e) resource 

conservation 


f) employment 


a) intellectual 


skills 


b) technical 

knowledge 


Measurement of
 

level, change, and
 
efficiency of
 
crop, animal and
 
forestry production
 

level, changes, and
 
distribution of
 
agricultural in
come; consumption
 
pattern
 

level and change
 
of investment level
 
and pattern
 

rate of shift from
 
traditional to im
proved; tools,
 
methods, inputs,
 
etc; rate of adap
tion of innovation
 
and pattern; re
sponse 	 to economic 
opportunity
 

level and change
 
of land use; ero
sion; water-use;
 
forest exploita
tion; etc.
 
level, change and
 

trend in unemploy
ment and under
employment
 

rate of literacy;
 
availability of
 
skilled manpower;
 
relevance of con
tent; method and
 
learning environ
ment, to need,
 

level and change
 
in participation;
 

uxpenditure for 
education
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c) opportunity 

d) cultural 
dev't. and 
preservation 

e) political 

awareness 

f) persuasion 

Governance a) equity of 
(political resource 
and admini- allocatlon 
strative) 

b) freedom and 
justice 

c) participation 
and involve-
ment 

d) administra-
tion 

e) special 
organizations 

f) linkages 

g) security 

h) financial 
source 

equity and equality
 

of educational op
portun ty distribu

tion 

method and content
 
of mass-education
 

(mass-media, etc.)
 

for cultural and
 
political educa

t Ion
 

pattern of persua
sion
 

level and change
 
in pattern of dis
tribution of means
 
of productior.
 

freedom of expres
sion; access to
 
justice
 

equal opportunity
 
for popular parti
cipation in gover
nance (electing
 
leaders, etc.);
 
decision-making pro
cess
 

pattern of public
 
administration;
 
its responsiveness;
 
access to bureau
cracy; local gov
ernance; autonomy;
 
effectiveness
 

pattern and effi
ciency of private
 
sector; availability
 

of services; op
portunity of collec
tive bargaining for 
rural people (asso
ciatiuns, coopera
tives, etc.)
 

coordination of
 
services and acti
vities of system
 

components
 

protection against
 
natural disaster
 
and human violence
 
(law and order)
 

system of revenue
 
c6llection and
 
allocation
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Health a) longevity and level and change 

(social) mortality in: life expectancy 
at birth, infant 
mortality (birth 
and death rates) 

b) public the quality and 
health quantity of pre
services ventive and curative 

services (health 
worker-clientele 
ratios, content of 
available services); 
availability and 
access to services; 
expenditure on 
health 

c) nutrition per" capita caloric 
and protein con
sumption 

d) housing sanitation (i.e., 
per capita space, 
ventilation, 
lighting); health 
education efforts; 
disposal facilities 

e) hygienic personal hygiene; 
living extent and adequacy 

of safe water supply 
and food preparation 
tion 

f) responsiveness attitude of popu
lation toward pub
lic health innova

tions (family 
planning, ina.uni
zation, sanitation 
measures, hygienic 
practices) 

Infrastracture a) communication extent and accuracy 
(social, of: feeder roads, 
political, telecommunications, 
and economic) and others 

b) water supply water for human 

and animal con
sunption; irriga
tion and other pur
poses 

c) expenditure communications; 
infractracture 

development and 
maintenance 

d) distribution communication fac
ilities 
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Mar'eting a) incentive extent and accuracy 
(economic) of: provicinn of 

incentives, i.e., 
fair prices, de
mand, etc. 

b) storage availability, ap
propriateness, and 
access to storage 
facilities 

c) income patterns of mar
distribution keting outlet; 

systems; equity of 
income distribution 

d) processing processing facil
ities; relevance; 
efficiency 

e) organizations farmer and consumer 
organizations for 
collective bar
gaining and protec
tion 

Nonfarm a) employment level and change 
Production in: rate of unem
(economic & ployment and under
cultural) employment 

b) production availability; re
levwnce and effi
ciency of nonfarm 
production acti
vities; rate of 
savings in foreign 
exchange; access 
to goods 

c) demand demand for com
modities produced; 
consumption pattern 

d) Income level and equity 
distribution In distribution of 

employment oppor
tunity; wage struc
ture; means of pro
duction 

Research a) availability, extent and adequacy 
(cultural, orientation, in rural-orienta
social, and relevance tion of research 
political & efforts; relevance 
economic) to prevalent pro

blems (relation to 
system comDonents) 

b) distribution equity of access to 
of services research services; 

ratio of research 
Institute; quality 
and quantity of new 
developments 
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c) expenditure expenditure on 
rural-research 

activities 
d) dissemination method of dissemi

and adoption nation of research 
findings; rate of 
adoption; effective
ness in reaching 
right target 
(clientele) 

9 Supplies 
(economic) 

a) organization extent and adequacy 
of distribution 

system; efficiency; 
accessibility 

b) credit availability; access 
for small Farmers; 
favorable terms; 
rate of participa
tion; rate of recurn 

c) goods and availability of 
services goods and services; 

rate of consumer 
satisfaction; uni
formity and fair 
prices; equity of 
distribution 

10 Welfare 
(social, 
cultural, 

a) social extent and adequacy
security of system of welfare 

benefit for dis
religious, 
psycho-
logical) 

advantaged (aged, 
disabled, orphaned, 
unemp loyed) 

b) recreation availability and 
and leisure distribution of 

recreational faci
lities; access; 
quality; ratio; 
impact on dev't. 
components. 

c) community patterns of associa
life tion; kinships; 
(family partnership; 
ecology) family living; 

self-help; spiri
tual and traditional 
beliefs; impact on 
dev't. components 

d) psychological attitude toward 

l;fe; value 
orientation (work,
achievements, etc.); 
impact on dev't. 

components 

(546, pp. 9-16) 
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XII. ORGANIZATION FOR PLANNED AGRICULTURAL DEVELOPMENT
 

A. Introduction
 

1. The Administrative Constraint on Development
 

The literature on agricultural and rural development is
 
replete with accounts of how development has been hampered by
 
ineffective or disorganized public administration. A group of
 
officials sent by the Indian Government to various states in
 
1963 to review the progress of agricultural programs, reported
 
that "unsatisfactory administrative and organizational arrange
ment was by far the most important single factor responsible for
 
poor results in agriculture." (70, p. 271) A body of experts
 
subsequently placed the blame for improper and inefficient im
plementation of India's Intensive Agricultural District Program
 
squarely on the shoulders of that country's "archaic adminis
trative system" which had proved to be "woefully inadequate for
 
any operation, the aim of which is not to maintain the status
 
Rq but to change it." (195, p. 73)
 

The United Nations has reported that
 

problems of organization and administration
 
have increasea in number and complexity during the
 
process of development in the Arab countries and
 
through the expansion and new responsibilities of
 
their agricultural services. Problems, caused by
 
poor internal organization and management, are espe
cially acute within the Ministry of Agriculture,
 
since it is ordinarily one of the oldest agricultural
 
organs of government. Yet, similar problems are fre
quently to be found in newer or more specialized
 
establishments. (434, p. 3)
 

Similar accounts emanate from Africa. For example, one report
 
states that
 

The basic underlying institutional constraint
 
to agricultural development lies in the low priority,
 
dispersed nature, and inadequate staffing of govern
ment agencies dabbling in agriculture... Institutional
 
constraints provide some of the more immediate rea
sons why output -- and as corollaries, employment
 
and rural incomes -- has failed to expand or has
 
stagnated.
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Other exa aples can be given for 
Latin America. Even in highly
organized China, it has been suggested that
 

Administrative failures may 
have been one reason for

the frequent choppings and changings of policy
(559, p. 131)
 

2. The Problen, and Their Setti g 

Public administration covers 
every aspect of government

activity. It is inextricably interwoven in the warp and woof
of the fabric of government. The fundamental changes in the
functions of governments in low-income countries in recent years
and the changing environments in which they must 
work have
hanced awareness en

in these countries of the need for administrative
and organizational effectiveness. 
 Achievement of independence,
or the replacement of 
inefficient gcvernments by reform-oriented
 
ones, the introduction of 
planning fo,- development, and the enlargement of the 
scope of government to 
meet the mounting
aspiration of people for 
more education, health facilities,
better nutrition and public services, 
as well as higher incomes,

require far-reaching changes in public administrative systems

and institutions 
to meet the new challenges.
 

In no sector have these needs 
been greater than in agriculture. There, 
a number of problems arise which make questions
of administrative and organizational 
betterment especially difficult to deal with. The first of these 
problems arises because,
in contrast with industry, agriculture is composed of many,
usually dispersed, units. 
 It is incomparably more difficult for
agriculture than 
it is for industry to introduce improved methods
of production. To introduce 
new agricultural methods organizations specializing in extension services, agrarian reform, farm
credit and irrigation, as well 
as a hierarchy of institutions
that bridges the gap between national planners and thousands or
millions of farmers working in many localities. While there
 are 
a great variety of organizational and institutional 
examples
to choose from 
-- including ministries, quasi-governmental development corporations, credit banks, extension services, councils
and committees (at national, regional and 
local levels), coopera
tives, other producer organizations, marketing boards and
agribusiness firms -- they not easyare to establish and to

build up. (560, pp. 39-40; 561, p. 241)
 

Second, different approaches, and frequently different
kinds of institutional structures, 
are needed for farmers who
 
are still largely 
in the grip of traditional subsistence agriculture than 
for farmers in active transition to commercial

agriculture or 
who are already commercially oriented and technically sophisticated. 
 For many less developed countries, the
task of establishing and operating organizations which meet the
needs of these different kinds of farmers is beyond their
 
capabilities. (182, p. 10)
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Third, institution building takes a great deal of time,
 
even if the commitment to it exists and the necessary decisions
 
for its achievement are made. Frequently, however, the time
 
required for institutional development, and alterations in the
 
distribution of political and administrative power that such
 
development implies, deter policy-makers from taking the required
 
steps. (231, p. 187) 

Fourth, organizations and institutions are only as good as 
their staffs. The formulation of agricultural policies and the 
implementation of programs which adequately reflect these poli
cies require large technical staffs with specialized training
 
and experience, and the sound judgment which comes from long
 
and continuing service. (573, p. 1) In most less developed
 
countries, factionalism rooted in party politics or other polit
ical activity makes difficult the institutionalization of a
 
technically expert, efficient, honest and well-coord'nated
 
bureaucracy. (182, p. 10)
 

Fifth, many new countries have inherited legacies of insti
tutional structures which are. ill-suited to agricultural and rtrdl
 
development or which are incompatible with their present polit
ical organization. Every new African country has sought to
 
modify its inherited administrative structures to meet the re
quire'ments of agricultural and rural development in an independent
 
state. In Africa, new natlons have concentrated attention on
 
breaking up the provincial administrations which constituted
 
the chief agent of central control by colonial governments.
 
(562, p. 17) In Bangladesh, the imperial territorial symbol,
 
the police station, was replaced by the thana. (490, p. 4)
 

Sixth, for many old countries and some new ones, the problem
 
is either the existence of outmoded organizations incoipatible
 
with development goals or the lack of precisely defined func
tions and authority of newly-established departments and agencies 
vis-a-vis long established organizations. Both among traditional 
and newer organizations. functions may either overlap without 
design (e.g., in those concerned with agriculture and community 
development) or supplant one another without coordinated efforts
 
toward solving development problems. (554, p. 659) These anoma
lies frequently interfere with farmers' activities. As one writer
 

reporting on tne Indian situation, put it:
 

All too often the promised Ttrtiliz.er and improved
 
seeds do not arrive in time for planting. Not
 

infrequently, the farmers are unable to get a loan
 
in time to purchase package inpucs...simply because
 
of inefficiencies and delays in processing loan ap
plications. Demonstration equipment lies idle for
 
lack of repairs and soil testing falls months behind
 
schedule. Crop spoilage occurs for lack of storage,
 
processing or transportation facilities and various
 
kinds of technical information which should have been
 

http:Ttrtiliz.er
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conveyed to the farmers were not; often with dire con
sequences. In sum, agrikultural development is being

depressed by administrative ineffectiveness. (56,
 
p. 1)
 

Seventh, in many organizations there are conflicting interest
 
groups with objectives which may be incompatible with those of
 
their organizations; or there may be political motives, red
 
tape, corruption, paternalism and inefficiency to hamstring

organizational operations. Personal 
rivalries and strivings for

personal status and power can 
also interfere vith institutional
 
effectiveness. (434, 
p. 3; 554, p. 659) These attributes -
which may be"described as problems of "human organization" -
exist to a greater or lesser degree in the institutions of all
 
countries, developed as well as less developed, and must be
 
taken into account by those attempting to improve relationships

within organizations, as well as between agricultural organiza
tions and farmers. (563, p. 114)
 

3. Dealing with the Problems
 

Although it should be obvious, it is often hard to get

people to understand that there is no universal organizational

and institutional blueprint which can 
be used to deal effectively

with these problems. The search for universal solutions goes
 
on 
despite the mounting evidence that such solutions almost
 
never have been productive. (90, p. 74) Nor are they likely

to be. For one thing, the needs and policies of all governments
 
are not likely to, nor should they, be identical. Different
 
needs may require different solutions. (56, p. 2) An organiza
tion or institution is not an end 
in itself; its inherent value
 
derives from its ability to achieve desired policy and program

objectives.. (425, p. 49)
 

Second, an organization or institution must take into account
 
the existing patterns of governmental authority, as well as the
 
way in which civil servants operate. The system of authority

and the bureaucracy of each country is unique in its history,

ability, requirements and organization. It is unwise to expect

that that bureaucracy can be manipulated to become what it is
 
not, except perhaps over many years. (412, p. 7) Account must
 
be taken 
-- not as something to be added in to any analytical

scheme p9ost hoc, but as intrinsic to the problem -- of the in
herent characteristics of the human material available to staff
 
an organization and the relationships which exist among the
 
bureaucracy. (90, p. 74)
 

ihird, the design of an organization or institution should
 
take into account the personal and social characteristics of
 
the clientele it is to serve. p. 2)
(56, Since the ultimate
 
clientele of most organizations in the agricultural sector is
 
composed of farmors, 
it is their needs which must determine the
 
form and character of institutional and administrative structures
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in the sector. The farmers' social situation and needs, the
 crops they grow and the processing or marketing channels involved
 
are of critical importance for the success 
of the organizations

in the sector, even 
more than the political complexion of the
 
government. (563, p. 119) Agricuitural development goals can
be achieved more easily if they 
build upon elements of the exist
ing social order instead of attempting to work agdinst it. Of
 
course, it is impossible to maintain some elements of the status
quo if agricultural and rural development are to go forward. How
ever, experience shows that unless agricultural and rural develop
ment programs are adjusted to local conditions, serious difficulties
 
may arise, A case is the
in point initial failure of the Chinese
 
commune experiment, partly because the authorities ignored or

attempted to destroy the traditional marketing structure without

offering a viable alternative. The failure of the experiment,

desi te the Government's authoritarian powers and propaganda
programs, showed how dangerous it was to repl ace rat her t.han bi d on the systems peasants had developed over cenLaries. (9/, p. 36i) 

When an organization is &stablished, it should be designed

specifically to achieve the purposes for which it was set up.
The most effective organization is likely to be one which has

been designed to give effect to 
specific policies or to implement

a specific program, rather to with broadthan deal a spectrum
of ill-defined problems. (56, p. 2) However, this is not a
magic formula for institutional building; for changing objec
tives and situations over time may require adjustments 11!
 
structure and adminstrative procedures. This underlies the need

for continuing examination and evaluation of 
the structure and

practices of an institution in relation to the functions it is
 
trying to perform. (56, pp. 2, 3)
 

While the specific cultural, social and political environ
ment should be the starting point for organizational and adminis
trative betterment, institution builders can learn much from the

experience of others by aprlying existing knowledge 
that is
 
relevant to 
their task. (425, p. 56) Thus, a proven principle

is the'desirability of setting up organizations which 
are reason
ably simple in operation and which are designed to yield speedy

answers to problems. Such organizations are especially desirable
 
where trained and experienced staff, as well as telepho,,e, secre
arial, transport and other resources are limited. (563, p. 1I9)

This means that institutions modelled on the pattern of those
 
in developed countries are not likely to fit in with the needs

in less developed countries. (473, p. 54) For reasons of ide
ology or because of preconceptions, those who establish organiza
tions sometimes pay more attention to the form than to the

substance of the institutions they set up. (231, p. 187) 
 This
 
is a mistake, especially if it leads to the creation of compli
cated "tall" organizations, with many levels 
of administration.

Experience shows that the 
more the number of levels of adminis
tration, 
the slower the movement of information, either from the 
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top down or from the bottom up. In contrast, a "flat" organiza
tion, characterized by relatively broad spans 
of control (in

which the number of persons reporting to any supervisor is limited
 
to those he can effectively oversee) is likely to be more 
effec
tive. (412, p. 7)
 

in sum, while there is much to 
learn from the experience of

others 
in the field of 4nstitutional and organizationil better
ment for, planned agricultural and rural development, the starting

point must be farmer's needs 
as well as the cultural, social and

political environment in which 
they work. Organizations which
 are designed to carry out specific policies, programs and projects

are likely to be more effective than ones which 
are established
 as catchalls for sundry problems 
in one or more aspects of agri
cultural or rural development. These factors should be 
borne
in mind by institution builders who 
seek to organize the agri
cultural sector.
 

B. Organizin he Ard cul tural Sector 

1. The "Wholistic" 
vs. the Partial Approach
 

Agricultural development requires a wide range of administrative agencies. Some decisions involving 
coordination and
development of nationwide plans 
and programs require action by
the central government. Regional and subregional development

requires regional 
and subregional organizations. Final 
execution of plans, programs and projects must be carried out at the
local level and requires local institutions which may be 
in the

private or public sector. If they are in the private sector,
their organization can be influenced 
indirectly through incentives
 or directly through regulatior. If they in the public sector,are 

they may be established by intervention of national or regional

authorities, or they may be 
formed from below by farmers or others
 
in the localities. (127, pl:. 389-390)
 

The paucity of effective agricultural institutions in many

countries has given rise 
to questions concerning the best way
of approaching 
the problem. Is it desirable to improve agricultural organizations on a piecemeal 
basis or is it better, if not
-essential, that attempts be made 
to deal with the problem in a
"wholistic" way? There are 
advocates for both points of vew.
Thus, a World Bank Mission, concerned with the situation in
 
Ethiop4 a, stated that
 

The adinistrative and organizational constraints
 
to agricultural development are unlikely 
to
 
removed until substantial improvements are made in
 
public administration as a whole.
 

In contrast, another view referring to administrative and orga
nizational change in general, holds that
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Government-wide administrative reform programs
devoid of 
a sense of practical politics are 
destined
to failure . . any government-wide strategy must
contain a sense of the 
feasible; 
it must identify
ttose areas, those organizations, 
those agencies
which are 
the most critical 
and which provide the
greatest opportunity for change. 
 Otherwise, little
can be expected except increased 
formalism. (564, p. 429)
 
Given the magnitude and scope of the 
public administration
problem in low-income countries, especially as
agriculture, there it relates to
is an understandable tendency on 
the part of
those aware 
of the needs to address themselves to overall administrative and 
institutional 
reform. 
 However, experience
shows that the establishment of 
new agencies, however well 
conceived, frequently brings 
little or no improvement in public
administration because the 
new agencies prove 
not to be immiine
from the malaise which afflicts the 
rest 
of the body politic.
 

This 
is hardly surprising to anyone familiar with the history of attempts to initiate general 
administrative and organizational 
reforms in low-income countries 
throughout the world.
India, Pakistan, 
Iran and the Philippines 
in Asia; Ethiopia,
Ghana and Libya in Africa; Venezuela, Colombia, Ecuador, Brazil,
Argentina and Chile 
in Latin America; to 
name only examples,
many years sought 
to improve their institutional and adminis-
for
 

trative facilities with only modest 
successes to show for their
efforts. Proposals for global 
administrative and
reforms, which governmental
in the abstract appeared desirable and
have frequently ended up reasonable,

as distorted, piecemeal solutions after
implementation which bore 
little resemblance


intended. to what was originally
Or, where implementation of 
an overall institutional
reform was actually carved 
out in more or 
less the intended
fashion, i: proved to be 
beyond the absorptive capacity of a
public service committed to traditional ways. (565, pp. 
3, 4)
 
One can 
only agree with the conclusion of 
the Public Administration Branch of the United Nations Secretariat, made after
review of U.N. a
projects related 
to major administrative reform
that "administrative improvement is a long-range and difficult
process." (566, 
p. 45) Nor can 


the accuracy of the U.N.'s 
there be any quarrel concerning


contention "that far-reaching changes
of a fundamental 
nature are essential in political
spheres as the first step and social
in administrative reform." 
 (566, p. 45)
 
Thus, a question arises whether the trouble with
to most efforts
improve organizational and administrative 
structures
developed countries has in less

not been that
at too much has been attempted
once. 
 Given the right political and 
social environment, comprehensive efforts at 
institutional 
and administrative reform
can undoubtedly succeed 
"if pursued consistently and with full
realization 
of the complexity of the 
task and the nature of the
resources required." (566, p. 45)
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But what is the appropriate strategy when "the right polit
ical and social environment" does 
not exist and where governments

are unwilling, or as is more iikely, unable to 
make the far-reaching

and fundamental changes which the U.N. 
correctly considers to be

the first step in major administrmtive reform? 
 Is the prescrip
tion to be "wholistic," as Kleber Nascimnento of Brazil 
has called
 
attempts at administrative reform in his 
country, rather than

partial; 
sudden rather than gradual; general rather than specific?
Is it sensible to continue with this approach altnough little has

been accomplished by 
it in the past and there is no valid reason

for believing that the "right political and social environment"
 
is closer to realization in most 
low-income countries? (565,
 
pp. 4, 5)
 

Anyone with experience in low-income countries 
in early

stages of development soon 
come; to know that attempts at fun
damental, across-the-board reform to create 
ideal systems in
 
any field of activity are likely to be premature and self-.
defeating. The necessary pro-conditions for the success of such

efforts, however justifiable in terms of need or 
desire to do
 
the right thing, simply do not exist.
 

On the other hand, the evidence shows that partial adminis
trative and institutional reform, or at least improvement, i

feasible in selected instances -- be it in connection with proj
ects, programs, economic or 
social sectors, or geographic area,
 
or whole regions -- where the required preconditions for success
ful comprehensive reform do 
not exist. Where the need to get

something important done arouses 
in political or other authorities
 
an awareness 
that administrative and organizational change is

essential to success
the of the venture, where the venture is

backed by a powerful person, group entity which i
or likely to
 stay powerful and interested long enough to allow reforms 
to be

institutionalized, and where the proposed reforms 
are not beyond

the capacity of the governmental unit(s) concerned, the prospects

for administrative reform are good. 
 These prerequisites to reform may of course exist in some less developed countries in
 
some periods in sufficient strength to permit global 
reforms to
be instituted; but if experience counts, 
it would be much more

realistic to assume 
that in most low-income countries the lack or
insufficiency of 
one or more of the preconditions dooms most
 
attempts at global reform. 
 It is not defeatism, therefore, but
prudence, nurtured by experience, that counsels the necessity

for the courage and patience to think small. (565, pp. 5, 6)
 

For most less developed countries, the comprehensive ap
proach to administrative and institutional 
reform may not be so

much wrong as it is premature. Partial administrative and ins
titutional changes may 
not be as neat and satisfying as a glooal

overhaul of organizations in the agricultural sector, but the

choice between global and partial reform may not be a real one.
This is so 
because the many failures of attempts at global ad
ministrative and organizational reform have made it clear that

the governments of many less 
developed countries are not equipped
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with the managerial skills and decision-making powers to effectively carry out qlobal reforms. The evidence accumulated thus
 
far shows that in most less developed countries, most adminis
trative and organizational changes 
(whether proposed originally
 
as global or partial reforms) have really been piece-meal in nature.
 
If effective, they may well have served as models in other parts

of government; if ineffective, they may w,-ll have made it clear
 
that further reform is required. In either case, partial reforms
 
may have induced further reforms and have prepared the way for
 
a more fundamental, across--the--board, advance. This is not hypo
thetical. It describes what has happened 
in some countries.
 

2. The Need to Think Small
 

Certain conclusions folow from these observations. In
 
most countries at most times, it would be well to adopt E modest
 
approach to institutional and administrative reform in line with
 
the political realities and power relationships within the govern
ments concerned, as well as within the perceived limits of

administrative capacity. 
 In fact, taking a leaf from medicine,

where conservative practice dictates the prescription of only the

minimum dose of a drug required to produce a cure, those concerned
with institutional and administrative reform should eschew the
temptation to introduce more tharn the minimal changes required
to give reasonable expectations that organizations will achieve
 
the objectives they have adopted.
 

This implies, first, thaL very strong reasons are needed
 
to justify the creation of new organizations to meet apparently
 
new needs, rather than modifying or re-invigorating existing
 
ones. (234, p. 25) Since old administrative structures are
 
frequently inadequate for, promoting agricultural development,

there is an understandable urge on the part of those impatient

with the slow pace of development in less-developed countries to
 
resort to the creation oif new structures which are free of the con
straints of existing ones. But for a number of reasons, the

creation of a new organization may be a mistake. 
 For one thing,

it may be costlier and more time consuming. For another thing,

the bypassing of an existing organization through the creation
 
of a new one may arouse resentment and bring on confrontations
 
with those who have vested interests in the old organization.

Thus, -the Plan Chillan, a regional development program in Chile,

created opposition which raised serious problems for the 
program;

it elected to set up a new extension service in the three prov
inces in southern Chile where the Plan Chillan was 
being carried
 
out. Had it used the institutional structure already available,
 
a choice which appears not to have presented insurmountable
 
problems, the opposition which establishment of the new extension

service aroused might have been avoided. (296, p. 519) A similar
 
situation arose in Pakistan when a new department was set up to

deal with community development. The rationale for the new depart
ment was 
that the existing departments of agriculture, health and
 
education had become bogged down 
in red tape and were therefore
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incapable of working at the village level. Proponents of com
munity development contended t'iat the new department would inject
 
new spirit into the older departments and coordinate their efforts
 
at the point of contact with the public. Neither was realized,
 
however. Instead, jurisdictional problems arose when the es
tablished departments preceived the community development depart
ment as intruding into their fields of activity. (275, p. 681)
 

Finally, in the traditional environment existing in many low
income countries, new organizations have a way of acquiring all
 
the unwanted characteristics of the old ones, as well as a few
 
of their own. This is not surprising, since the administrative
 
procedures and structures of a country are almost always rooted
 
in the cultural and other social attributes of the society.
 
This means that administrative and institutional change is bound
 
to be a slow process, dependent on gradual change in traditional
 
attitudes and customs. It also means that the mere creation of
 
a new structure, by itself, is unlikely to result for long in
 
a major deviation from existing administrative and organizational
 
forms and procedureE. While there are times when new struc
tures should be established, either because the functions to be
 
carried out are fundamentally different from those performed by
 
existing organizations, or because existing organizations are
 
so imbedded with social, political or personal problems that
 
they no longer are viable, consideration must be given to the
 
fact that it is almost always more difficult to build workable
 
institutions from scratch than to reform those already in existence.
 

3. The Organizational Dilemma
 

Attempts to organize the agricultural sector on a rational
 
basis soon encounter a dilemma: on the one hand, the various
 
elements which combine to promote development are frequently so
 
interrelated that a single coordinating body is needed to insure
 
that all the required elements mesh at the required times and
 
places; on the other hand, the scope of agriculture -- encompass
ing as it does the production of annual and perernial crops,
 
tree crops, forest products, animal products and fish; their
 
aistribution for domestic consumption and export; and provision
 
of a wide variety of essential production and distribution in
puts which may include seeds, fertilizers, water, storage,
 
transport, credit, research, extension activities, soil conser
vation, land clearance, agrarian reform, settlement or resettle
ment -- make it impossible for one organization to deal effectively
 
with all the multifarious aspects of agricultural development.
 
The dilemma is made more intractable because farmers and agri
businessmen in the private sector -- as well as politicians,
 
technicians and general civil servants in the public sector -
often play critically important roles in the development process;
 
and in federal governments, like India and Nigeria, state govern
ments share with central governments considerable responsibilities
 
for agriculture which results in further intensification of the
 
predicament. And the dilemma gets even more difficult to
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resolve when rural, instead of agricultural, development becomes
 
the objective.
 

Not surprisingly, given the fact that ministries of agri
culture tend to be among the most traditional organizations in
 
the governments of the low-income countries, these ministries
 
are ill-equipped to deal effectively with agricultural and rural
 
development problems. And equally unsurprisingly, those in
terested in promoting agricultural and rural development
 
frequently yield to the temptation to circumvent ministries
 
of agriculture to achieve development objectives. Moreover,
 
ingrainqd tendencies found in all governments, often result in
 

the expropriation of powers which would normally be expected
 
to reside in a ministry of agriculture, by other ministries
 
some of which are traditional and others of which are newly
 
created for the purpose.
 

As one result, ministries of agriculture ha-(. been so greatly
 
denuded uf functions that some are little more than paper minis
tries, inadequately staffed and incapable of producing viable
 
development programs. Another frequent result is that functions
 
affecting agriculture are so widely dispersed among different
 
organizations in a government that coordination is virtually
 
impossible; and because of this dispersion, agricultural and
 
rural development, whatever the expressed wish of the government,
 
actually has a low priority. Sooner or later, this situation
 
almost invariably produces calls for an organizational review
 
and the strengthening of the ministry of agriculture. Thus, a
 
Food and Agriculture Organization of the United Nations "Report
 
to the Government of the Sudan on Organizational and Adminis
trative Arrangements for the Implementation of Agricultural
 
Development Projects" called attention to the
 

Need for a detailed examination of the structures
 
and role of the various ministries involved with
 
the agricultural sector (including livestock) with a
 
view to merging some of them or rearranging some of
 
their Departments. The ultimate aim should be to
 
strengthen the Ministry of Agriculture so that it is
 
in a position to play a leading role in agricultural
 
planning and provide essential field services to
 
Project Authorities and farm producers in general.
 
(567, p. 2) 

A World Bank Mission to Zaire similarly called for "strength
ening of the Ministry of Agriculture, and giving it a larger 
participation in the establishment of educational, research and 
price policies...," after finding that "the basic underlying 
institutional constraint to agricultural development lies in the 
low priority , dispersed nature , and inadequate staffing of gov
ernment agencies concerned with agriculture." Another World 
Bank Mission, this one to Iran, found that the "profusion of
 
ministries and Government agencies serving agriculture" were
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acting as a significant impediment to agricultural development

in that country." The report of the Mission stated that:
 

This plethora of Government agricultural bodies,
 
pursuing different policy objectives and sometimes
 
even diametrically opposed objectives, results in

extremely confused and incoherent signals being passed
 
to the farming community...too many agencies dabble in

certain activities, while others get overlooked because
 
they fall between several stools.
 

Yet another World Bank Survey Mission, to Brazil, reported

that "the most notable characteristic of the administration of
 
agriculture in Brazil 
is the great number of agencies which share

responsibilities .... 
The existence of these many agenices, all
 
working in ill-defined" areas produced situations in which
 
policy formulation and enforcement were sometimes hindered. More
over, because the Minister of Agriculture had no control over
 
some of these agencies and incomplete control over others,
"neither the Minister of Agriculture nor any other official 
can
 
propose a comprehensive agricultural policy based 
on full knowl
edge of existing conditions and possibilities." Similar points

have been made by others for Mexico (568, 
p. 105), Sri Lanka
 
(569, p. 16), Malaysia, Colombia (70, pp. 271, 272) and many

other countries.
 

Given the scarce administrative resources and low capacity

for coordination among the staffs of agricultural institutions
 
in low-income countries, it stands to reason that the likelihood
 
of failure increases if, instead of concentrating powers in one

organization, efforts at agricultural and rural development are
 
split among several agencies, all with their own headquarters

and field staffs. This does not mean that all matters 
affecting

agricultural development must be gathered into 
the confines of
 
a single ministry or agency. For one thing, there are 
inevitably

many policy matters vita, to agricultural development which 
nor
mally are not the concern of a ministry of agriculture alone.

Thus, policies affecting prices paid and received by farmers
 
may be the concern of other ministries, especially those for

finance, commerce, transport and labor. (196, p. 4) For another

thing, the 
task of dealing with all matters affecting agriculture

within one, all-embracing ministry would be far 
too great a

burden for the governments of most low-income countries. 
 (570,
 
p. 148)
 

What is needed, however, is not so much a super-ministry,

but an integrated approach. In agriculture, an integrated ap
proach is especially important in dealing with 
the farmer because

his farm is usually a single unit on which converge the results
 
of the variegated activities of all the institutions working

in the field. Thus, while a unit which provides farm credit
 
for development purposes 
should follow policies and guidelines

laid down by a ministry of agriculture which is charged with
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planning for a coordinating planned agricultural development,
 
there is no operational reason why it should be a part of the
 
ministry of agriculture. On the contrary, since such a unit
 
is essentially a bank which should operate as efficiently as
 
possible, and with considerable autonomy in judging credit
worthiness of individual farmers, farm groups, projects and
 
programs, there is much to be said for having it lie outside
 
direct civil service regulations and controls.
 

Much more important than what function is put where is
 
the need to define each function clearly and to assign it to
 
an organization considered appropriate with clearly laid out
 
limits of jurisdiction. Haphazard agglomeration of organiza
tions, frequent shifts in organizational responsibilities,
 
the assumption by some agencies of functions not properly
 
theirs, or unplanned duplication of functions among organiza
tions can produce such an administrative hodge-podge that 
coordinated movement toward the execution of agricultural 
development projects and programs is unattainable. Where 
such a situation exists, heroic efforts may be necessary to 
disentangle the maze of organizations and functions. But 
where it is still possible to allocate functions among dif
ferent organizations in the agricultural sector it is essential 
that the functions to be carried out by different institutions 
be adequately studied to insure that their execution will allow 
each organization to operate within well-defined functionai 
areas.
 

4. An Agricultural Coordinating Council
 

Given the probability that many organizations will be work
ing in the field of agricultural development, there is need to
 
set up a single agency or body to plan for and coordinate develop
ment policies and activities for the entire sector. Ideally,

this agency should be the ministry of agriculture, since most
 
governments look to ministries for sectoral planning and coor
dination. However, where circumstances in a country make this
 
difficult, it may be desirable to set up an agricultural coor
dinating council to perform the planning and coordinating functions.
 
Such a council must, if it is to have the necessary influence,
 
be composed of the political heads of all ministries, depart
ments and agencies concerned with agricultural development. It
 
should lay down the basic policies for agricultural development,
 
approve development plans for the sector, and seek to coordinate
 
all activities in the sector, under the supervision of the ap
propriate governmental authority, be it a cabinet or an individual
 
executive head of government.
 

Because the members of such a council are almost always busy
 
with many concerns, the council cannot be expected to meet more
 
frequently than once or twice a year. If more frequent meetings
 
are required, an executive committee of tSP rouncil, composed nf
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those political hc-ds of ministries, departments and agencies

most concerned with agriculture, may be authorized 
to act for

the full council fo. specific purposes.
 

To provide technical 
support for the council, each member
of the council could nominate a technician from his ministry,
department or agency a technical
to inter-agency committee of
the council which would meet 
as often as necessary to do all
the technical planning and other work (with the 1,elp of subordinates from their respective organizations) required help
the council (or its 
to 


executive committee) adopt appropriate

plans and 
policies for agricultural development.. The technical
committee of the council 
should also be charged with carrying
out the coordinative and other functiuns 
for the agricultural

coordinating council, and for implementing the plans and policies
adopted by the council. Because of the importance of these

tasks, it is imperative that only high level civil 
servants -ideally, the heads of the planning units 
in the organizations

represented or the agricultural coordinating council 
-- be
required to serve on the council's technical 
committee and that

those nominated attend the committee's meetings instead of sending their subordinates. The substitution of lower civil 
servants
 
on the technical committee is likely reduce its
to importance
and almost inevitably, given the circumstances existing 
in most
countries, its effectiveness 
 Because the number of ministries,
departments and agencies 
concerned with agriculture is often
large, it may also be necessary to set up one or more executive

subcommittees of the technical 
committee, composed of the 
technical members from those organizations most concerned with
agriculture, 
or with specific aspects of agricultural develop
ment, to carry out for the technical committe specified tasks,
including the preparation of plans and programs for the approval

of the whole technical committee.
 

5. Programming Units
 

An agricultural coordinating council, 
supported by a technical committee composed of the heads of planning units 
(hereinafter referred to as programming units to distinguish them from
central planning agencies), is well-suited to the task of coordinating all organizations concerned with agricultural development.

A technical 
committee comprising the heads of programming units
in all the organizations represented 
on the committee (as well
 
as its parent body, the agricultural coordinating council),
plies the existence of programming units in each 

im
of these organizations. Such programming units are imperative for an 
integrated


approach, not only in the agricultural sector as a whole, but

within the spheres of activities of each organization.
 

The programming unit for each organization should be considered for its organization the virtual equivalent of a central

planning agency for a national 
government. It should 
set standards and 
criteria for the operating departments or divisions
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within the organizations to follow in preparing and carrying out
 
projects; it should prepare the development (or investment) pro
gram and the recurrent budget for its organization on the basis
 
of directives from the head of the organization; it should prepare
 
alternative investment policies for the consideration of the head
 
of the organization, after consulting the directors of the operat
ing departments or divisions of its organization; it should set
 
standards for the operating departments or divisions of the orga
nization to follow in reporting on the progress of projects;
 
and on the basis of these and other reports from the operating
 
departments or divisions of the organization, it should prepare
 
regular, timely and reasonably complete reports and evaluations
 
of its organization's overall program; it should coordinate the
 
technical assistance program, if any, for its organization; and
 
it should act as liaison for its organization with the central
 
planning agency of the government, as well as with any other sec
toral or subsectoral groups like the inter-agency technical
 
committee of the agricultural coordinating council.
 

The existence of a network of programming units in organizo
tions concerned with agriculture not only allows the formulation
 
and implementation of an integrated approach for agriculture,
 
but lays the basis for integrating that approach with the planned
 
development of other sectors of an economy through a national
 
development plan. When every organization operating in the agri-
cultural sector has its own programming unit, there is need for
 
an agency to coordinate ail the programs of the various organiza
tions. This can be done by the central planning agency, but this
 
is the least desirable way because the central planning agency
 
is normally too far removed from the problems confronting each
 
sector. It is therefore much better to have the coordination
 
done by an organization within the sector. If the ministry of
 
agriculture is recognized Ly everyone ?s the senior organization
 
in the sector, it is the logical place for coordination and in
tegration of all subsectoral programs into a unified program
 
for the sector. But if another organization is recognized as
 
the senior one, it can play this role. However, if there is no
 
one recognized senior organization, or if there is a dispLte
 
about it, the task of formulating sector programs for agricul
ture and coordinating their implementation may be carried out
 
ultimately by the agricultural coordinating council and, in its
 
behalf, by the council's technical committee.
 

6. The Distribution of Functions
 

Given the vast span of control which would be required of
 
a ministry of agriculture, a division of responsibilities is
 
inevitable. The problem is, where the option exists, to choose
 
an optimum pattern for dividing responsibilities. (.196, p. 4)
 
This unavoidably requires detailed study to make sure that the
 
division of responsibilities selected meets the objectives of the
 
country in its particular stage of agricultural development.
 
But there is little doubt that the subject repays study.
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Since division of functional responsibilities always intro
duces problems of coordination, the general bias should be
 
toward retaining in a single organization -- i.e., the ministry

of agriculture -- as many related functions as possible, to
 
the extent that this does not result in undue administrative
 
malfunction. 
 It is well to remember that in countries which
 
have gone too far in dispersing functions the major problem

confronting them is to bring together 
in a single institution
 
dispersed functions more than it is to distribute functions.
 

Perhaps the problem most frequently encountered in develop
ing countries is to determine what to do about a ministry of 
agriculture which lacks the capability to deal with the functions
 
assigned to it. Sometimes, that capability has been reduced
 
by complex administrative practices which retard decision-making.

India has frequently been cited as an example of this problem.

(65, pp. 109, 110; 230, 
pp. 67, 70) Similar comments have been
 
made about the Democratic Republic of the Congo, Zaire, Malawi
 
(231, pp. 131, 132), Ethiopia (231, p. 133) and other African
 
and Latin American countries.
 

Sometimes, the ministry's low capacity is due to a lack
 
of adequate leadership and staff. Low employee salaries and
 
the continuously shrinking purchasing power of 
these salaries
 
because of inflation frequently aggravate personnel problems.

(553, p. 96) Career opportunities are meagre, which leads to
 
a "brain drain" away from the ministries.
 

It must be accepted, in these circumstances, that building
 
up the capability of a ministry of agriculture is a long-term

affair. In the short term, improvements may be introduced by

the use of expatriates in advisory and managerial positions.

As a World Bank Sector Mission to Zaire decided, this was a way

of buying time until enough Zairans had been trained and had
 
gained the experience needed to run the Ministry of Agriculture

in that country.
 

Training programs tailored to meet specific needs of a
 
ministry's staff also can do much to build up a ministry's

capabilities. Here, again, time is needed, although the dura
tion of training periods, where courses have been designed to
 
meet the specific needs of a ministry of agriculture, can be
 
shortened substantially. A judicious mixture of outside assis
tance and specially-tailored training programs thus can make
 
it possible for a ministry of agriculture to deal effectively

with more functions, even in the short run, than it otherwise
 
could. And to the extent that this can be achieved, even though

functions sometimes are performed in less than the i'deal way

(but "good enough" for the time being), it is desirable to
 
retain functions in a ministry of agriculture, if that is where
 
they belong.
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In many countries, however, governments have tried 
to
avoid the difficulties found in their ministries of agriculture

by organizing new agencies outside the ministries. In Brazil,

the tendency to implement agricultural programs through 
new
agencies set 
up outside the Ministry cf Agriculture so reduced

the Ministry's functions that one 
publication compared the
Ministry to a tree 
killed by overpruning. Moreover, the for
mation of 
new agencies produced many vertically-organized

agencies, each concerned with 
a special agricultural activity,

and frequently overlapping the functions of agencies already

in existence. (369, p. 149)
 

Nevertheless, there are 
functions which should 
be dispersed
because certain agricultural development tasks 
can he performed

more efficiently and more expeditiously that way. Although

there are no 
hard and fast rules, some kinds of functions are
 more easily dispersed than others. 
 Among these are a number
of services at the 
fringe of the agricultural sector which,
although of interest to agriculture, involve activities 
of
interest to other disciplines and agencies, e.g., 
higher educa
tion in agriculture and agricultural research. In such cases,
the activity in question may be, 
and often is, located in a
ministry or 
agency other than the ministry of agrirulture. The
 same applies to cooperatives, community development, and

reform, responsibility for each of which is often 

land
 
located in
ministries other than 
a ministry of agriculture. (434, p. 22;


196, p. 4)
 

A second type of dispersion arises when special organiza
tions are 
created to deal with specific crops. These organizations,
whether public or 
private, may provide services of vdlue and
depend for their success in introducing improved production and
marketing techniques on 
a special degree of support from farmers.
(434, p. 22) 
 A good example is Colombia, where the respective

producers of coffee, sugar, 
cocoa 
and cattle each finance their
 own organization. 
 Each organi :ation provides producers with
all the extension, 
a good deal of the research on the commodity
concernee and agricultural education, 
as well as other services.
The Colombian Coffee Producers' Association, the most powerful

of these organizations, has engaged in an 
impressive list of
activities which, according to 
one observer, in Great Britain's
Mlinistry of Overseas Development, "is superior to anything I
 
have yet come across." The outstanding features of the 
system
set up by 
the Coffee Producers' Association are "direct control
by producers at the district level, 
the integration of extension,

credit, and planning, the effective control 
over research, and
the Fpecialist training of extension staff." 
 (402, p. 3) The
Kenya Tea Development Authority and Ghana's Grains 
Development

and Cotton Development Boards are examples of agencies in the
public sector created to help develop specific crops. (198,
 
pp. 56, 57)
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A third type of dispersion involves the establishment of
a separate agency for the 
integrated development of a geographical
area or region. (434, p. 22) The 
Khuzistan Development Authority
in Iran, the East Ghor" Authority in Jordan, and 
the Awash Valley
Authority in Ethiopia are 
examples of such agencies. (2, p. 124)
 

A fourth 
type of dispersion o(.urs where responsizlity

for agriculture, or 
a part of it, may devolve upon political

subdivisions of a central governrment. Thus, in federal 
governments like 
India and Nigeria, primary responsibility for agriculture is within the jurisdiction of the states in each of 
these
 
countries-


A fifth variety of dispe;sion seeks to collect in a single
agency all the cnmponents relating to 
a specific subsectoral
activity of great importance to agriculture, both to minimize
the coordination problems 
created by multiplicity of ministries,
departments and agencies which may be concerned with the activity,and to allow better control 
of the management and administration

of the components izvolved. 
 Water resource us2 and devele;ment,
especially in arid countries, 
is a ready example. Piecemeal
water control usually hampers efficient use, as well as w 4:.r
planning and development, while fragmentation of government
control leads 
to waste and slow progress. (7, p. 28) Examples
in other fields 
include Korea's National Agricultural Cooperative
Federation, a multipurpnse organization providing credit, farm
supplies, insurarce, and 
banking and marketing services, which
 was created by combining an agricultural bank (the Korean Agricultural Bank) and agricultural cooperatives.
 

A sixth type of dispersior may 
occur when a separate organi
zation is set up to execute a specific project or program. It
sometimes happens that 
a foreign or international financing
body requires that such an organization be created 
as a condition for a loan. Thus, the World Bank has sometimes required
that a government of a developing country create a special
entity to execute a project or 
program it helps finance. In
this way, the Bank seeks to assure 
itself that staff, financial
and technical resources, 
separate from those of operating ministries, are assigned to a project 
or program. By specifying the
qualifications of project 
or program staff and requiring separate organizations, the Bank aimc 
to increase the probabilities

of improving project 
or program management and successfully

completing the project or program covered by the 
loan. (571,
 
pp. 80, 81)
 

Whether or 
not this approach is more desirable than the
 one 
generally taken by U.S. Agency for International Develop
ment depends 
on whether one is more concerned with institution
building than with 
the progress of a specific project 
or program.
U.S. Agency for International Development generally encourages

existing ministries and agencies 
to take responsibility for
Agency for International Development Projects. 
 (571, pp. 80, 81)
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If one is more interested in the successful implementation of
 
a specific project or program than in building up an organiza
tion, there is much to be said for the creation of a special
 
agency to implement a project or program.l/ If, for example,
 
an irrigation or land reclamation project is involved, organiza
tion of a special, autonomous, agency may be justified on the
 
basis of the considerable investment required. Such an agency
 
may be needed if full utilization of the land covered by the
 
project is to be achieved. If the ministry of agriculture is
 
like many found in developing countries, it is probably over
extended without the new project. To turn over new managerial, 
technica-l, economic and financial responsibilities may only 
invite problems too difficult for it to handle. (75, p. 16) 

In these circumstances, the creation of a special agency
 
has obvious advantages. It permits the new crganization and
 
its new staff to concentrate on the project or program as the
 
first priority without being c;iverted to other projects and
 
programs. With an independent budget, it has the finances
 
required to do properly the job it has to do. If a staff mem
ber is unsatisfactory, dismissal is much easier than in a
 
ministry. Good staff members can be judged by results and 
promoted on the basis of merit instead of by frequently in
flexible civil service regulations. Finally, the specially
created agency is more likely to have competent management, 
concerned with productivity and cost-effectiveness. (75, p. 16) 
One can cite examples of such special agencies. Thus, the 
Kenya Tea Development Authority (KTDA) has demonstrated the 
importance of having an independent agency to deal with a special 
program. Since KTDA is a separate statutory organization with 
its own financing, it is able to take care of its needs quickly 
and efficiently. KTDA staff do not have to cope with the multi
tudinous forms or other red tape which often accounts for months 
of waiting for the simplest request to be processed through 
ministries in Nairobi. KTDA staff are not fazed with tho 
problem, common for other rural extension workers, of lacking 
vehicles or sufficient gasoline to visit the farmers in their 
area. As a consequence, KTDA staff have to be able to perform 
more effectively than staffs in the traditional agricultural 
ministries and agencies. 

But there is another side to the story. Since there is a
 
shortage of trained personnel in most less developed countries,
 
the creation of new agencies frequently has not produced the
 

1/ The two objectives are not always harmonized even if they
 
could be; and ;iven the different time horizons which may
 
be required for completion of a project as against the ins
titutio-,aiization of the organization implementing the
 
project, the two objectives may be irreconcilable.
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best result,. On the one hand, the new agencies may not be
 
able to obtain trained staff because technicians may hesitate
 
to join an agency which has yet to establish a reputation,

and which may demand harder work with less security and pres
tige than does the ministry of agriculture. On the other hand,

if the new agency has strong political support and its future
 
seems assured, it may entice most of the best personnel from
 
the ministry of agriculture, leaving that organization less
 
able to do its job, thereby making it more necessary than ever
 
to create new agencies for every new project or program. (75,
 
p. 16) And if new organizations arp established too freely,
 
as they sometimes are, the result may only be to disperse

agricultural development responsibilities among an increased
 
number, of agencies, which not only compete for the limited
 
supply of manpower at the country's disposal, but engage in
 
uncoordinated activities or, worse, in destructive competition.

Thus, too narrow a concentration on the execution of individual
 
projects or programs can defeat the effort to build up the minis
try of agriculture and other existing agencies to dea effec
tively with agricultural development. (572, p. 115) The
 
disadvantaces inherent in the excessive creation of 
autonomous
 
organizations is illustrated by Colombia. A World Bank 
Survey

Mission to tha. country found that the pronounced tendency by

the government of that country to create a new agency to deal
 
with each function had unduly diffused governmental powers and
 
made it hard to plan effectively. There were twenty or more
 
agencies, corporations or boards, in addition ot the flinistry

of Agriculture, whose activities affected agriculture in one
 
way or another. Under this set-up, it was difficult to plan a
 
coordinated program for agriculture as a whole, determine the
 
proper degree of emphasis to give to different parts rif agri
culture, establish priorities or provide for a rational allocation
 
of available funds. (572, pp. 271, 272) While there 
is no
 
practical alternative to setting up new agricultural organiza
tions, given the circumstances in most developing countries,

it is well to keep the following principles in mind when a new
 
organization is being considered:
 

(1) New organizations should be established only when care
ful examination indicates that the services 
they are intended
 
to provide cannot be 
performed by the ministry of agriculture
 
or other existing organizations. (434, p. 31)
 

(2) Even when need has been established, the creation of
 new org-nizations should be spread 
out over time to insure that
 
competition for limited technical staffs does not of
get out 

hdnd.
 

(3) Where there is an established need for a new organiza
tion, consideration should be given to making it temporary until
 
the capability of the ministry of agriculture can be improved,

in which case the duration of the new organization's separate

existence should be clearly limited by the statute which creates
 
it. (434, p. 31)
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(4) Whenever a temporary organization has completed the
 
task it was created to do, any continuing agricultural services
 
which it performs should be studied to determine whether it can
 
become part of the normal activities of the ministry of agri
culture or another permanent agency. (434, p. 31)
 

(5) The responsi:)ilities of the new organization should
 
be defined clearly and great care should be taken to avoid
 
wasteful duplication of functions of other organizations. (434,
 
p. 31)
 

(6'. It is wise to start a new organization to carry out
 
one project until it has demonstrated its ability to take on
 
more. (75, p. 16)
 

(7) Coordination of the new organization's activities with
 
those of the ministry of agriculture should be provided for when
 
the new organization is created. One way of doing this is to make
 
the organization a part of the ministry; another, is to have the
 
head of the new agency report to the minister of agriculture.
 
A third way is to make the minister of agriculture chairman of
 
thc new organization's board of directors. Other suitable ways
 
may be worked out with coordination in mind.
 

C. Organizing the Ministry of Agriculture
 

1. What Should Be Included in the Ministry
 

Although the guidelines set out in the preceding section
 
may assist in deternining which functions should be retained in
 
a ministry of agriculture and which should be transferred, there
 
is no list of functions or services which can be furnished for
 
inclusion in all ministries of agriculture. It could hardly
 
be otherwise, given the variety of agricultural activities
 
among countries; differences in ecology and climate, national
 
objectives, stage of development; as well as differences in
 
social, cultural political and econonic conditions. Indeed, it
 

would be safer to proceed with the assumption that each country
 
must select from the almost infinite variety of possibilities
 
those functions for its ministry of agriculture which meet its
 

change
unique circumstances at a given time and be prepared to 

them if and when circumstances require.
 

Some useful guidelines have already been laid down. Others
 

can be added. Thus, crops and soils usually form the basis of
 
a ministry of agriculture's concerns, and animal production
 
should be closely integrated with crops in a farming economy.
 
(Animal production is sometimes attached to a different ministry,
 

causing confusion to extension workers as well as splitting the
 

agricultural development effort.) While forestry can be handled
 
by another ministry, forestry's influence on agriculture in
 

matters of soil conservation, watershed development and fuel
 
supplies is usually great enough for it may be included within
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the ministry of agriculture. Inland fisheries, as opposed to

marine fisheries, can also usefully be attached to 
the ministry

of agriculture. 
 If services for credit, cooperatives and mar
keting are 
included in the ministry of agriculture, it should

be done so 
only in the early stages of development. (422, p. 132)
 

Because there is an intricate interrelationship between
 
the prices of different agricultural products which requires

close coordination with cr2dit policy 
to insure balanced develop
ment, the ministry of agriculture also should control 
the for
mulation of price arid policy.
credit Since execution of these

policies often involves the resolution of many technical factors,
execution of policy need not be a function of the ministry.
However, in some countries, execution of price controls are ofsuch importance that it may be considered that they may be carried 
out by the ministry. (573, p. 54) In some countries, produc
tion and marketing boards 
have been set up as instruments of

the ministry of agriculture for the implementation of policy.
For example, in Israel, 
eleven boards cover citrus, vegetables,

poultry, peanuts, cotton, beef and mutton, flowers, fruits,
milk products, wine grapes and tobacco. The boards carry 
out
 
a variety of functions. They see to it that supplies of agri
culturai produce are available for domestic consumption and that

prices are kept at reasonable levels for cmnsumers 
 while guaran
teeing suitable incomes to farmers. (40, p. 511) 

Whether or not irrigation development should be a part of
 
a ministry of agriculture depends on the importance of irrigation

in a country's agriculture and economy. A country which depends

a great deal on irrigation may need a separate ministry, par
ticularly if 
irrigation projects involve large-scale mechanization

projects. 
 However, if only small-scale mechanization is involved,

irrigation might be 
placed within the ministry of agriculture.

(422, p. 132)
 

Whpre iand problems take on a highly political hue, the organizational structure to deal 
with them might best be separated

from the ministry. But while the separate organization should

be concerned with the technical and fact-finding aspects (e.g,

the making of cadastral and soil surveys), executive powers

alter the existing situation 

to
 
should normally be retained by the
 

ministry of agriculture. (573, p. 4)
 

Industries processing agricultural raw materials and, 
to
 
some extent, industries which serve agriculture often fall between
 
two stools in that the ministry or ministries concerned with

industry generally deal with strategic industries while the
 
ministry of agriculture often excludes agro-industry. This

situation can be avoided by including 
in the ministry of agri
culture 
a unit which deals with industries related to agriculture

in cooperation with the ministries responsible for industry in
 
general. (174, p. 127)
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2. The Ministry's Structure
 

Since World War I, and especially in the last decade, the
 
trend in developing countries from subsistence to commercial
 
agriculture has been accelerating. Yet, in many countries, the
 
structure of their ministry of agriculture has not been adapted
 
adequately to meet changing conditions. Many ministries of
 
agriculture are survivals from another era. Even if they were
 
suitable structures in their time, they are often unsuited now.
 
They need streamlining and the cutting out of deadwood if they
 
are to respond to the needs of farmers in an era of change.
 
(422, p: 131)
 

In some countries, the structure of the ministry has evolved
 
over time in a haphazard manner, with the result that coordinated
 
development efforLs are difficult to achieve. In Ghana, for
 
example, the Ministry of Agriculture contains many divisions
 
which are virtually autonomous. In order to mitigate the lack
 
of irtegrated effort among them, an Agricultural Deve!opmenf.
 
Coordination Unit was set up to coordinate the technical ac
tivities of the various bodies operating under, the Ministry.
 
But since the officer in charge of the unit did not rank above 

other divisional chiefs, he had little power to improve coor

dination. (198, p. 31) 

In many countries, the organization chart of the ministry
 

of agriculture does not portray the prevailing structure and
 

relationships in the ministry. Too often, the organizational
 
chart of the ministry is more impressive on paper than in prac

tice. (570, p. 148) Faulty communications provoke uncertainty
 

about who reports to whom. In some countries, e.g., Ethiopia,
 

some high officials at times went over the heads of intermediate
 

supervisors to give orders and, instructions to these super

visors' subordinates. In contrast, in other countries, adminis

trative habit of long duration insures that no one in the ministry
 

of agriculture will move out of the old chain of command, no
 

matter what new structural and administrative changes have been
 

ordained in an attempt to inake operations more flexible. Organi

zation charts must therefore be taken with more than a grain
 

of salt.
 

There is no one ideal organizational form for a ministry
 

of agricuil:ure. Different ministries have devised different
 
their particular needs
organizatiorial structures, depending on 


and history. Thus, in Colombia, the Ministry of Agriculture has
 

overall responsibility for agricultural policy with very few
 
out no extenexecutive responsibilities. The ministry carries 


sion activities and is responsible for only land reform, research,
 
Even in these fields, activities
marketing and resource surveys. 


are carried out by autonomous agencies t.- which appointments are
 

made on a political basis. (402, p. 1) In contrast, the Philip

pines has a ministry (called the Denartment of Agriculture
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and Natural Resources) with 
a much wider scope of activities.
 
Its organization is therefore more 
complex:
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For Kenya, a World Bank Agricultural Sector Survey Mission suggested get another organization for the Ministry of Agriculture

to meet that country's needs:
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Perhaps more important than the 
form of the organization

chart are tile functions which a ministry of 
agriculture should
perform, since 
function should determine form. The functions

which 
a ministry of agriculture should normally perform may be
 
*lVvided into five groups:
 

(a) 
Policy, planning and co-ordination;
 
(b) Research and implementation;
 
(c) Education and extension work;

(d) Direct services and assistance to producers; and

(e) Fnforcement of regulations. (434, p. 5)
 

Policy,*planning and coordination are of particular importance for 
a ministry of agriculture. These functions require the creation of a policy and planning unit withii, the
ministry. 
 The general outlines of such 
a unit have already
been discussed, but it would be well to 
stress the particular

tasks which such 
a unit should perform for a ministry of agriculture. These are 
six in number. First, it should 
prepare
agricultural 
programs for the ministry. Second, 
it should assist
the technical 
units of the ministry to prepare and appraise projects in accordance with 
a set of standards and reporting forms
 
which it 
formulates with the cooperation oF the ministry's
 
technical units.!/
 

These standards and forms should lrovide, 
among other
 
things, for (a) feasibility studies, 
including cost-benefit

analyses; (b) the identification of major "milestones" in executing projects which 
permit the setting of realistic work

schedules and 
the phasing of projects with related ones; 
and
(c) building into the projects suitable means for determining,

on a timely basis, 
unit and other costs, as well as progress

made during execution of projects. (70, 
p. 567) Third, it
should submit and defend the programs it has prepared for agriculture before national planning and 
budgetary authorities.

Fourth, it should recommend policies, 
instruments of policy,

administrative and other measures, 
as well as machinery, required to implement the programs 
it prepares. Fifth, it 
should
review and evaluate the 
progress of the ministry's demand for,
and use of, outside technical 
skills, including consultans
 
and consulting firms. (70, pp. 565, 566)
 

Because the work of 
a policy and planning unit transe:ends
organizational lines 
in a ministry of agriculture, and because
it must issue directives to which operating units must 
conform,
it is desirable that the 
policy and planning unit hp establf hed
 

1/ It should not prepare or execute projects, since these 
are
functions of the operating units in the ministry. But while
each operating unit should 
prepare and carry out 
its own proj
ects, the policy and planning unit should 
be responsible for
devising suitable standards and forms 
for the operating units
 
to use.
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as a staff unit headed by an official who has a higher rank
 

than the heads of the operating units. He should rep6rt di

rectly to the minister (or the highest civil servant in the
 

ministry) and he should have the confidence of the one to whom
 
he reports.
 

Because the establishment of a policy and planning unit,
 
and the training of a staff capable o- carrying out the various
 

tasks required of such a unit, is no easy matter and may take
 

a year or two to achieve, ministries of agriculture in develop

ing countries have sometimes turned to international agencies
 
for technical assistance. For example, after a report of an
 
Economic Survey Mission to Zambia carried out by the United
 
Nations, the Economic Commission for Africa and the Food and
 

Agruculture Organization recommended the creation of policy
 

and planning units for each ministry in the government, the
 

Ministry of Agriculture sought the assistance of the Food and
 
a unit in the Ministry.
Agriculture Organization in setting up such 


Food and Agriculture Organization
Responding to the request, the 

made available an experienced agricultural economist as plan

ning adviser to the Ministry, and with his assisLance the
 
Economic Planning Unit, headed by an
Ministry established an 


the Under Sezcretary (Plan-
Assistant Secretary who reported to 

ning) of the Ministry. (574, p. 6)
 

In addition to a policy and planning unit, some ministries
 
of agriculture have found it useful to set up a policy and plan

ning committee within the ministry, composed of the minister as
 

chairman, the head of the policy and planning unit as the vice
 
officials of the ministry, inchairman and as members, senior 


cluding the heads of each technical unit. The policy and plan
can be a useful medium in which agricultural
ning committee 


policy proposals may be proposed and discussed prior to adoption;
 
and since the heads of the technical units of the ministry often
 

have executive responsibilities for implementing policy, the
 
insuring a coorcommittee can also provide a useful forum for 


dinated approach in the application of policy, reporting on
 
and on the basis of feedback, making
progress in applying policy, 


such changes in policy or its application as may be required.
 

In additionto its internal units and committees; it is
 
also desirable for a ministry of agriculture to establish an
 

composed of representatives of all
agricultural advisory council 

important agricultural interests outside the government. The
 

council should have advisory rather than executive functions,
 

should be convened either regularly or irregularly, as reand 

quired, to provide a sounding board for, and give advice and
 

matters of policy, plans or programs which the ministry
counsel on 

also be an educational
of agriculture is considering. It should 


be called upon to cooperate in disseminating informedium, and 

mation about adopted policies, plans and programs. While the
 

should include all the most important
membership of the council 

interests
representatives of agricultural commodity and regional 
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in t:he country, it should not be 
so large as to be ineffective.
If the number of representatives on the council 
are likely to
be so large as to make it unwieldy, it might be best to 
supplement the council 
with advisory committees with individual problems affecting research, credit, marketing, water control, etc.,
which could report their recommendations 
to the whole council
 or, if considered desirable, directly 
to the ministry. The
policy and planning unit should be the 
secretariat for the
agricultural advisory council and for 
other advisory committees
which are established. 
 The head of the policy and planning
unit should be the 
secretary of the agricultural advisory council;
and other members of the policy and planning unit, as desianatpd
by the head, should act as secretaries to the different indiviaual advisory committees. (70, p. 569)
 

In the last analysis, the effectiveness of a ministry of
agriculture depends 
on its strength in the field. 
 Inl setting
up the ministry, it is well to 
bear this 
in mind. There should,
of course, 
be close iiaison between headquarters and the staff
of. the ministry at regional, subregional ard local levels. High
headquarters officials should visit regional 
and subregional
areas periodically to learn at 
first hand the problems which
naed to be resolved and the obstructions to progress which need
to be overcome. These visits should be more than inspections;
they should be seen as opportunities to 
assist and encourage the
field staff, improve conditions of worK, cultivate team spirit,
and build up the staff's enthusiasm and morale. 
 It is also
useful to have annual or even more 
frequent conferences of regional and subregional staff at headquarters. (575, p. 112)
 

But perhaps most 
important, headquarters officials should
undergo training in the 
principles of open management to orient
them toward bringing 
field staff into active participation in
the planning process. 
 Too often, field staffs have 
a far greater
capacity for good work than 
their superiors in the ministry of
agriculture assume; 
too often, the field situation is often greatly
mispercelved from above and 
too often, these superiors do not
understand that participation by even the lowliest field staff in
planning their work and setting their work targets has considerable
potential for 
improved performance. 
 (177) India is an example.
In that country's government administration, agricultural plans
and policies were made at 
the tup of the official hierarchy
with little participation by 
men in the field. After the plans
were drawn up, orders were passed down arid 
the field staff was
expected to show results. 
 Since these orders made no allowance
for difficulties 
in the field, and often had 
no logical rela
tionship to the local situation, field workers found it difficult
to achieve the targets 
set for them. Faced with a threat to their
security, field workers took 
recourse to manipulating records
and making exaggerated claims. Actual 
achievements became of
secondary importance to satisfaction of superiors at headquarters,
who did not bother to follow up on pmograms in the field. 
 Since
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the field staff had to employ considerable ingenuity and effort
 
to satisfy superiors, it is likely that a similar expenditure
 
of imagination and time on improving agriculture would have
 
been far more productive for the rural economy. As it was,
 
according to one knowledgeable contemporary observer, "It is
 
fair to say that no reliable and profitable functioning rela
tionships has been established between the farmers and [govern
ment agricultural] agencies." (430, pp. 61. 62)
 

In setting up the field services of the ministry, it is
 
better to start with the situation in the field and first build
 
up the kind of staff needed in adenuate numbers to deal with
 
field problems, rather than to start with the headquarters
 
staff and build outward to the field. Too often, when the
 
ministry's structure has been set up from headquarters outWard,
 
6n imposing array of officials, sitting at headquarters, keep
 
in touch with the field staff only by corresponding by mail
 
with an inadequate number of staff in the field. As between
 
headquarters and field staffs, therefore, the primary effort
 
should be to build up an adequate number of effective field
 
operatives, with headquarters staff being added as the need
 
for greater headquarters support for the field staff becomes
 
apparent. (422, p. 133)
 

D. Regional, Subregional and Local Organization
 

It should be obvious that no ot, e can sit in the capital
 
of a country and carry out, or even formulate, plans for agri
cultural development. But what should be obvious is not al
%.ays apparent. One reason for this is that one can find ex
amples of centrally-formulated plans which have been imple
mented. Thus, comprehensive planning for Egypt's agriculture
 
started i1th the centrally-conceived and administered First
 
Agricultural Five-Year Plan for 1960-1965. Because it was
 
successfully implemented, subsequent agricultural planning
 
continued to be centralized. The planners contended that cen
tralized agricultural planning was essential in Egypt because
 
agricultural expansion depended on public spending and govern
mental initiative. (167, p. 5) But centralized agricultural
 
planning in Egypt turned out to have only short-term success.
 

Soviet agriculture has long been hobbled by Moscow's at
tempts to impose throughout the country farm methods or crop
 
patterns which happened to strike a political leader's fancy.
 
Thus, the grasslands system of crop was mad-' mandatory
 
under Stalin. Then it was ordered abolished, again everywhere;
 
corn, which Khruschev called "the queen of the fields", had
 
to be grown throughout the Soviet Union. More recently, new
 
state supervising agencies have sought to impose centralized
 
and regimented controls over collective and state farms.
 
(577, pp. El, E7)
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Centralized control over agricultural and rural develop
ment has proved to be unworkable in most less developed countries
 
for a number of reasons. For one thing, national planners tend
 
to give priority to national rather than local objectives and
 
to allocate available resources accordingly. Because of this,

it would be more accurate, perhaps, to say that planners plan
"upon" the local people instead of "for" them. Even when they

wish to take local conditions into account, national planners

seldom possess enough knowledge about local conditions and
 
farmers' needs to prepare and carry out 
plans, programs and
 
projects at the local level. Sometimes, national planners

have been exposed to local conditions before they went to the
 
capital. In that event, it get out
is easy for them to of
 
touch with problems as the local people see them. (275, p. 676)
 

Not only is it necessary to see local problems as local
 
people see them; it is essential that local people be made
 
to feel that local plans, programs and projects are "ours"
 
instead of "theirs." Unless they have this feeling they will
 
exert little effort to implement plans, programs and projects;

and the only sure-fire way of making local people feel that a
 
plan, program or project is "ours" instead of "theirs" is to
 
make it so in fact.
 

To insure the greatest possible input of local knowledge,
 
as well as to promote the identification-of local interest
 
with plans, programs and projects, ways should be sought to
 
obtain local participation in the planning process, however
 
small may be the contribution at first. But, to the greatest

extent possible, plans, programs and projects should be drafted
 
by those who are to be responsible for their implementation.

While technicians and planners shculd contribut, judgments for
 
incorporation into plans, programs and projects, 
these judgments

should not replace or radically modify the views of local people.

(46, p. 96) This requires that planners present the elements
 
of the planning process in ways which local people can under
stand and use to achieve their own ends. (578, p. 62)
 

Planners would do well to keep in mind that agriculture

is an enormously variable production and distribution process,

requiring minute local adjustments within narrow timing toler
ances. Generally, farmers and other local people make these
 
timing decisions and adjustments better than anyone else; and
 
they will make them only if flexible iays are devised to make
 
it worthwhile for them to do so. (30, p. 9)
 

Neglect of local input has 
almost always had an unfavorable
 
effect on the performance of agricultural and rural development

efforts. (231, p. 150) 
 In contrast, farmer participation often
 
accelerates growth of output and development. For example,

agricultural price stabilization and support programs will

usually be more effective if farmers themselves p-lay an active
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role in carrying them out. Governments should therefore see!:
 
ways of getting farmers themselves to take appropriate steps

which, by promoting the adoption of improved farming techniques,

better methods of farm management and improved marketing meth
ods, contribute toward the achievement of a stable and effi
cient agriculture. (264, p. 9)
 

To achieve this, or to get an accurate picture of rural
 
conditions, needs and potentials, requires that effective means
 
be established for communcating farmers' views to planners.
 
Regrettably, most developing countries still need to find ways

of bridging the often coisiderable gap between the views and
 
needs of national planners and those of farmers. In rural Tai
wan, thanks to an extraordinarily effective system of adminis
trative controls established by the Japanese colonial adminis
tration as long ago as 1900, the Government has found it possi
ble to bridge that gap.l/
 

But for most countries, it is manifestly impossible for 
central planners in . government to deal directly with multi
tudes of farmers scattered throughout a country. Even in Tai
wan, the Government would not find it desirable or possible to 
advise each farmer directly, or to deliver fertilizer, tools or
 
equipment to his door. (563, p. 119)
 

Occasional contacts between government officials and far-
mers must be continual. An additional factor which must be
 
borne in mind is that farmers are usually able to provide gov
ernme!t officials and planners with a clear picture of their
 
common needs and views orly after they have an opportunity to
 
deliberate on, and discuss, their ideas among themselves.
 
(46, p. 68) While central ministries and agencies can do much
 
through their field staffs to insure the free flow of informa
tion upward anddownward, as well as to provide incentives and
 
opportunities to farmers to improve production and marketing

practices, these entities are usually inadequate for use by

farmers to arrive at collective decisions after due delibera
tion and discussion. For this purpose, entities designed to
 
work in close proximity to farmers, or, better still, entities
 
which are composed largely, if not completely, of farmers are
 

1/ Because detailed and accurate land records exist, the Gov
ernment has been able to make suitable allocations of fer
tilizer to every small plot of land and to collect taxes
 
and irrigation fees on all land. Census data cover the
 
entire population and all persons are registered. Postal
 
service goes to every household, and in a variety of other
 
ways the administrative system reaches directly every in
dividual, household, and square meter of land (340, p.114)
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likely to be more effective. 
 (90, p. 100) As the President

of the World Bank has pointed out, what is needed is:
 

the organization of local 
farm groups, which will
 
service millions of farmers at 
low cost, and the
creation of intermediate institutions through which
 
governments and commercial 
institutions can provide

the necessary technical assistance and financial re
sources for them. (579, pp. 
315-316)
 

But this is easier said than done. 
 One of the hardest
tasks of administration in developino countries 
is the creation
of organizatinns which can 
respond flexibly to local attitudes
and changes in local situations and 
'-ovide means of conveying

to central government entities and officials 
accurate and timely informatien about these attitudes and changes. 
 (563, p.119)
Governments which have succeeded in creating such organizations
have done so, 
not by applying a pe-conceived formula, but by
adapting organizational principles to 
locally-accepted adminis
trative and behavioral modes.
 

Such an approach was 
used in Kenya's Smallholders Tea
Project. 
 A hierarchy of committees was set 
up in conformity

with existing local and regi)nal 
administrative units, and
with a membership composed of 
farmers and government officials,
a customary system ir Kenya. 
 At the lowest (divisional) level,
each area where tea is grown was represented on a Divisional
Tea Committee by at 
least two members elected by the local 
tea
 growers. The Divisional Tea Committee also included a government official, the Divisional Assistant Agricultural Officer,
plus several 
co-opted members. Each Divisional Yea Committee
elected at least of its
two grower members to represent it on
the next higher level District Tea 
Committee, established for
each District where tee 
was grown. The District Agricultual
Officer, the District ,ea 
Officer, and the District Leaf Officer usually were also represented on this Committee.
 

At the Provincial level, a Provincial Tea Committee composed of 
two elected growers from each District Tea Committee,
the Provincial Agricultural Officer, a Tea Officer, and a Leaf
Officer from th6 Province were appointed by the Kenya 
Tea De
velopment Authority (KTDA), the organization charged by the
Government of Kenya 
with the development of the country's 
tea
industry, and a representative from each Tea 
Factory Company.
The Provincial 
Senior Tea Officer and a representative of the
Provincial Administration were 
also frequently invited to 

tend meetings. Finally, the grower representatives on the 

at-


KTDA Board were elected from among the members of the Provin
cial Tea Committees.
 

Although the tea committees played only an advisory role,
they proved 
to be an important part of the KTDA administrative
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structure and operations. Not only did the committees pro
vide KTDA's head office and its staff at various administra
tive ievels with information on specific problems of rural
 
areas; they also Provided the smallholders themselves with
 
opportunities for discussing amongst themselves their prob
lems and choosing solutions to them. The committees also made
 
the smallholders feel that KTDA was really concerned about
 
their views. In return, the committees sometimes made it pos
sible for KTDA to win growers' acceptance for what started out
 
as an unpopular policy.
 

Other countries use other kinds of organizations to the
 
same ends. These have been called by a variety of names:
 
production teams, farmers' clubs or associations, cooperatives,
 
kibutzim, moshavim, panchayats, village development committees,
 
self-help groups, etc. (563, p. 119) In each country, what
 
matters most is not so much the name or form of the organiza
tion as the extent of government commitment to whatever kind
 
exists.
 

However, if this criterion is used as a test, the outlook
 
is not promising for the development of agriculture and rural
 
areas in most parts of the world. For local government and
 
field services of ministries of agriculture and other organi
zations concerned with agricultural and rural development are
 
typically the most neglected parts of the public sector in low
income countries. Local governments and field services are
 
usually resource-poor, tradition-bound, and talent-starved.l/
 
In these circumstances, it is difficult to envisage these en
tities as catlytic agents for the acceptance of new ideas,
 
stimulation of local action, and mobilization of resources for
 
development. (425, p. 61)
 

Moreover, the environment in which local governments and
 
field services function is often unpromising. This environ
ment not only makes these jurisdictions and services unlikely
 
agents of change; it also provides few incentives for farmers
 
to increase or improve production. (425, p. 61; 4, p. 99)

Wh..n farmers have little incentive to cooperate in implementa
tion of development plans, programs and projects depending ul
timately on the efforts made and risks taken by farmers can
not be expected to succeed. (4, p. 110)
 

Creation of effective units of local government and field
 
services of central ministries and agencies concerned with
 

1/ The contrast with Taiwan is striking. In that country,
 
the Government has taken great pains to make certain that
 
public and other associations at 'local and regional lev
els are adequately staffed. (340, p. 115)
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agricultural and rural development therefore is bound to
difficult and time-consuming task. 
be a
 

This is all the more so
if local governments and field services are 
expected to develop farmers' organizations with broadly-based participation of
thei.- members. 
 Yet, given the special problems of agricultural and rural development in low-income countries, 
success in
building up such participation may well be the key factor in

reaching development objectives. (127, p. 394) The difficulty of developing such participation has often been 
the rock
 on which agricultural and rural development plans, 
programs

and projects have foundered.
 

The need for effective local 
government crganization and
field staffs of central ministries is clear in the 
case
extension services to farmers, or 
of
 

for the establishment of improved farm credit and marketing systems. Although 
less obvious, it is usually no less essential for price stabilization
and agrarian reform programs. 
 Even large public investment
 
programs and projects for agriculture may require 
an extensive local organization and staff, e.q., 
to arrange for the

construction of feeder channels 
to carry irrigation water to
 
individual farms. (4, p. 133)
 

Governments often have been slow 
to recognize the need
for participative farmers' groups. 
 Until experience demonstrated that farmers 
are much less likely to cooperate with
plans, programs and projects prepared for 
them by central
governments than when the farmers participate actively in preparing the plans, 
programs or projects, governments were loathe
to delegate authority to local farm groups. (4, p. 110) One
 can still find governments which claim that 
they can, with detailed central planning, convince farmers that the central
planners know best what 
is good for them. In these countries,

planners may talk with farmers' representatives, 
or even conduct systematic interviews or inquiries among representative

farmers who may provide much valuable insight into farmers'

likely reaction to proposed projects, programs or 
measures.
 
(235, p. 1/2)
 

Nicaragua uses 
this approach, reportedly with some 
success, but the number of governments which have achieved satisfactory results in this 
way is dwindling. The best that can
be said for this approach 
is that at least it represents progress from the time, not many years 
past, when governments

believed that they could achieve satisfactory results through
the exercise of coercion over farmers. (73, p. 574) To 
an
increasing number of governments it has become clear that the
best results are 
obtained from procedures which associate farmers 
with the formulation as well as the implementation process
at the local level. (235, p. 172)
 

Since effectively functioning farmers' 
organizations can
be of great value in implementing agricultural development
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programs, it is worth considering some of the conditions which
 
make for their success. While organizations run by the farm
ers themselves are likely to be best for expressing members'
 
views and for making farmers feel that the organizations are

their own, it is not easy to create these organizations. One
 
reason for this is that 
in stagnant rural societies, these in
stitutions usually do not come 
into existence except as a re
sult of state policy and initiative. Government officials gen
erally must propagate the idea among farmers, 
start the organi
zations and guide them after they have been created.l/ And
 
experience shows that it is difficult to 
do thes, things in

such a w.ay that out of the planning and instigation from above
 
comes a surge of movement from below, strong enough to give

the institutions an independent life. 
 Yet this is what must
 
be done. (581, p. 8)
 

One way of promoting the establishment and growth of pro
ducers' organizations is to provide them with credit. 
 A great

deal also depends on the use which a government makes of these
 
organizations. 
 If it endows them with significant functions,

it can provide them with the status and income they need to
 
make them viable. If, for example, the government designates

farmers' associations as agencies for distributing fertilizers,

seed and other farm inputs, or as official agencies for buying

farm 	products, it not only provides them with status 
and impor
tant 	functions, but also assures 
them 	a regular source of in
come. Such advantages may be decisive in less developed coun
tries, where small, 
struggling farmers' associations often
 
find it hard to compete with private traders who sometimes pos
sess 	greater resources than are available to farmers. (4, p.136)
 

In Taiwan, for instance, the Government guaranteed farm
ers' associations a certain income by providing them with a

fixed percentage of local tax collections and by appointing

them as distributors of fertilizers. 
 While this did not make

the farmers' associations rich, it made it possible for them
 
to 
operate effectively by providing them with a sufficiently

strong financial foundation to engage competent staffs.
 
(340, p. 116) 
 However, the provision of government resources
 
also runs the risk of making producers' associations no more
than 	government agencies, with 
the result that farmers may

hesitate to make known their true feelings, for fear of repri
sal. This can be avoided only if the organizations are per
mitted a great deal of autonomy in their operations. (4, p.136)
 

1/ 	 In Tanzania, it is TANU, the Government Party, rather than
 
the Government itself, which takes the leading role. 
 The

civil service also participates in the process, but gov
ernment officials are usually subordinate to TANU offi
cials. (580, p. 12)
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This conclusion is also relevant for Mainland China. 
 That
 
country has many organizational problems similar to those in
 
mixed-economy countries. 
 In China, producers' cooperatives

have given way since 1962 to production teams, which have about
 
half as many farmers as the producers' cooperatives had. Pro
duction teams 
were selected as the basic unit of organization

in Chinese agriculture because they were found to be large

enough to make the management of a unit of land viable, and

small enough 
not to stretch very much the connection between
 
individual rewards and work. The effectiveness of the produc
tion team as the basic agricultural unit and the organizational

stability in agriculture, along with increased of modern
use 

inputs, go a long way toward explaining the steady growth of

agricultural production in China since 
1963. (68, p. 57)
 

The members of a production team elect their own leaders

(including the head, accountant, treasurer and watchman) for
 
a one-vear term at a generai meeting. When election time ap
proaLhes, the team members draw up 
a list of potential candi
dates. The work brigade, a higher level organization of farm
ers which has juricdiction over a series of production teams,
 
uses the teams' list to prepare nominees. The work brigade
 
may nominate seven people for fjur posts. Members of the pro
duction team then each have four votes. The four top vote get
ters become the team's 
leaders and decide among themselves who
 
will have which job. (219, p. 99)
 

Production teams hold general meetings of all adult mem
bers about once every month to male major decisions, e.g., ap
proval of the production plan; determination of a system *for
 
distribution; determination of the amount of income that should
 
be devoted to investment and welfare; selection of the 
kinds
 
of investments that should be made; and examination of all 
ex
penses. These meetings tend to be free and democratic. Not
 
surprisingly, however, a core 
group of leaders (the team's man
agement committee) often discusses matters beforehand and 
comes
 
to the meetings with proposals. These are often approved with

little discussion, but their proposals sometimes rejected.
are 

(219, p. 98) While local Communist Party leaders play iman 

portant role in harmonizing the goals of the production teams
 
with the goals of the Government, production teams have enough

autonomy to allow members a considerable voice in the team's
 
activities. In this sense, the Government appears 
to have re
alized the importance of permitting team members to exercise
 
a considerabie participative role in local decision-making.
 
(219, p. 123, 124)
 

1. Cooperatives
 

The term "cooperative organization" covers a wide range

of institutions, as different as 
the Soviet kolkhoz, the Is
raeli kibbutz, and the Mexican ejido. The term may also be
 



XII-37
 

applied to independent producers anywhere who associate them
selves voluntarily to obtain benefits from group provision of
 
farm inputs, marketing farm products, or storing and financing

farm products. in Western countries, such cooperatives, usu
ally based on small family farms, 
have enabled farmers to bene
fit from modern technical developments in agriculture through

the establishment of a common basis for marketing, supplying

agricultural machinery, and providing services of various kinds
 
to its membership. The cooperative, whether it consists of
 
small'farmers or 
a large collective settlement, acts as a link
 
between local initiative and national plans, programs or poli
cies. Regional or national cooperative unions which include a
 
number of-cooperatives have been found 
to be effective in se
curing the interests of farmers by defending their interests
 
vis-1-vis a government. (40, pp. 504, 505)
 

In countries where cooperatives are prominent in agricul
ture, the cooperatives have proved to be such efficient tools
 
for implementing national agricultural policy that many agri
cultural experts have become strong advocates of the coopera
tive form of organization for less developed countries. The
 
situations in Denmark and the Netherlands, two countries with
 
highly efficient agriculture, are frequently given as examples

of what cooperatives can achieve. The Israeli experience has

also been cited for providing "food for thought on the effi
ciency of agricultural planning based on general agricultural

cooperative unions." The Israeli 
authors of one work contend
 
that "we shall not be exaggerating if we say that the rapid

transition from a primitive to a modern agriculture [in Israel]
 
was 
due greatly to cooperative organizations." (40, pp. 503,

504) In Korea, a highly developed system of farmer coopera
tives has erabled the Government to carry out successful pro
grams for supporting prices of farm products, distributing

fertilizer and other inputs required to expand crop and 
live
stock production, and increasing commercial marketings of
 
agricultural products.
 

Farmer associations in Taiwan, which some purists might

claim are only quasi-cooperative arrangements because of the
 
Government's involvement, fulfill members' 
needs; from the
 
cradle to the grave. These organizations, besides being con
cerned with credit, marketing, farm input supplies, joint uti
lization of equipment and facilities, processing of commodi
ties, and insurance, also deal with members' education, family

guidance, health clinics, child care nurseries, weddings, and
 
even 
furnish members with cars for funerals. (582, p. 6)
 

There is little question that cooperatives have been suc
cessful in certain technical situations (e.g., for export crops

marketed by a monopoly), 
in sharing certain common facilities
 
(e.g., irrigation and storage), and in certain social situa
tions (e.a., wnere managerial capacity is fairly well developed).
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But there is also evidence of failure (e.g., in cases where
 crops were sold in competition with merchants 
in local markets;
where members of cooperatives had little managerial skill; or
where single-purpose--like credit--was the sole objective of
 
a cooperative).
 

Because of the failures, there is a good 
case for paying
attention to past experience before embarking on 
the establishment of cooperatives in a developing country. 
There is need to
distinguish between situations where farmers still 
have a high
degree of dependence and situations where they are 
self-reliant.

(561, pp. 244, 245) 
 Thus, while farmers in India often have
shown themselves slow to their own,
act on those in Japan accepted independence easily. 
Among the elements which made agricultural cooperatives successful 
in Taiwan was the all-encom
passing nature of these organizations, so that membership was
virtiially a pre-requisite to farming. There 
was also a long
tradition of cooperative effort in Taiwan. 
 (582, p. 6)
 

Another factor to which attention must be paid is the character of the 
leadership in farm communities. If the leaders
 are large and 
rich farmers and moneylenders, as was true in
India, cooperatives cannot be expected to serve small 
and poor
farmers. Leadership in a cooperative set 
up for small farmers
 must 
come from the small farmers. The experience of the Comilla
Project demonstrated that good leadership 
can emerge from small

farmers and that this leadership can be trained to improve the
 
quality of cooperative efforts in agriculture.
 

Finally, the 
type of cooperative organization established
 
must fit the members. 
 Since people from one country or region
are not necessarily like those of another, different kinds of
organizations may be 
needed for different places. Where, 
as
in Bangladesh, the people in a locality are likely to be generally similar, the kind of cooperative which will work well
there is likely 
to differ from one where, as in Israel, coopera
tion must be based on pluralism. (40, p. 504) The problems or
constraints affecting cooperative o-ganization must therLfire
be thought through in the context of the local situation by
those involved. Foreign models 
or methods, developed and designed for 
a different environment, can 
rarely be transplanted

directly. While foreign expertise can play a useful 
role in
bringing the experience of other parts 
of the world to bear on
the 
problems of cooperative organization in a particular country, that experience must be considered only 
one factor in what
must be essentially an adaptation of many factors 
to a local
 
situation. (56, p. 4)
 

2. The Devolution Problem
 

Much has been made in 
recent years of the desirability of
"democratic decentralization" of activities associated with
agricultural and rural development. There 
are cogent r-tusnns
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which can be given in support of this point of view. The chief
 
argument is that development activities must be varied to fit
 
different conditions in different localities in a country. Since
 
much knowledge of a local situation can be lost in transmission
 
to higher levels, it may be best to have those in each area who
 
have intimate knowledge of local conditions act directly on that
 
information. Moreover, since local situations change, whether
 
from the effect of weather, the influence of the development
 
process, or from other factors, there is frequent need to modi
fy programs and plans. These modifications may require not only
 
detailed knowledge of a local situation, but also prompt and
 
appropriate action, something hard to come by when the decision
making apparatus is concentrated in the capital of a country.
 
(127, p. 390)
 

Nor is the situation always improved when ministries have
 
field staff in local areas. In Iran, for example, it simply is
 
not always possible to get agreement among representatives of
 
different ministries even in Teheran, where their superiors and
 
colleagues are available for consultation about proposals; ac
cordingly, it is likely to be even harder to obtain agreement
 
from a provincial or local center. In these circumstances, it
 
may be desirable to give local people authority to act, even
 
when their administrative competence is less than perfect.
 
There is something to be said for the point of view that "ten
 
decisions quickly taken, of which three are 'wrong,' may well
 
be more productive than ten references to committees or higher
 
authority, taking three months before answers come."
 
(563, p. 119)
 

Having said this, even som~eone partial to "democratic de
centralization" must concede that the devolution of authority
 
to regional and local levels cannot be made lightly. Prema
ture or excessive decentralization can be harmful and wasteful
 
if the devolution of fiinctions is made to jurisdictions that
 
lack the personnel and funds to perform those functions.
 
(425, p. 64) India attempted to decentralize authority for
 
its well and tank irrigation program from the time of the First
 
Plan period starting in 1947, although the country lacked the
 
middle- and lower-level administrators needed to mount an ef
fective program. (49, p. 44) While progress was recorded with
 
each successive plan, a report of the Fourth National Conven
tion of the All-India Panchayati Raj, held in Bangalore in 1964
 
stated that:
 

The progress of the movement of democratic decentrali
zation is painfully slow ano there has been a lack of
 
promptitude in the implementation of plans. Lukewarm
 
interest shown by the people . . . poor leadership 
lack of self-reliance and increasing dependence on
 
State Governments, bickerings and factionalism, cor
ruption and manipulation of accounts . . . and lack 
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of guidance from superior authorities . . are 
some of the causes explaining the unsatisfactory 
state of affairs. (49, p. 78) 

Clearly, there are circumstances when it may be fruitless 
or
dangerous to devolve substantial operations local
to organi
zations before they are 
technically and managerially equipped

to take on new responsibility. (425, p. 64)
 

But decentralization need not 
be an all-or-nothing propo
sition. It should be seen as a matter of 
kinds and degrees.

It can be extended gradually and at different rates to different localities as circumstances warrant. 
 An example of this
is found in Taiwan, wher? Irrigation Associations ,.>:re established with the number of members rangirng from only 632 to as
 many as 
334,000, and the number of hectares ranging from only
2,457 to 150,674, according to 
the size of the catchment area
involved. In these circumstances, it was necessary to be selective among the different Associations in delegating authority over the execution of different tasks. 
 (576, pp. 76, 77)
 

A question sometime,. arises concerning the level to which
agricultural development tasks
or rural should be decentral
ized. Some experts used to feel 
that decentralization should
 go as ftr as possible. Thus, in India, agricultural and community developmelit )rograms took 
as their focal point the vil.
lage, whose average population amounted to 
only about 750 persons. In that country, it was neither technically feasible
 
nor economically advantageous, however, for 
the Government to
deal with each of about 500,000 villages. (583, p. 110) By
contrast, the cooperative program in the Comilla Project
based on small was


villages where 100 percent face-to-face manage
ment by all members of the village was possible.
 

While the Comilla experier-e may seem to contradict the
Indian experience, there is much evidence that larger units
 can be just as successful. Thus, impressive progress made
was

in the Mymensingh District (which, like Comilla, 
was in what
 was then East Pakistan), based on the local 
Basic Democracy

unit which contained about 10 villages. (43, p. 160) It

therefore 
seems that there is no standard answer concerning

the appropriate level 
to which decentralization should 
be carried in a given country. What can be said 
is that it should
not be carried beyond the 
canacity of a government to deal effectively with it or 
below what is economically desirable.
(For a further discussion of this issue, see the Farmer Organization section of the chapter en Extention and Research.)
 

In determining the desirability of delegating authority
to local bodies, it is also necessary to remember that 
some
rural development tasks 
are better handled at higher levels

and some at lower levels. Thus, centralized operations 
are
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generally required the more complex the technology involved,

the more capital-intensive it is, the slower the payoff or 
re
turn, or the more specialized and scarce the technical and
 
managerial skills involved. 
 In contrast, the more commonplace

the technology, the more people involved, the simpler the man
agement skills required, the more quickly results be
can 

achieved, the more local "feedback" is required to guide operations, the stronger is the case for decentralization.
 
(583, p. 75) It is not always possible to identify which ac
tivities should always be carried out locally, but there are
 
some that obviously fit into this category. Thus, four acti
vities which are so dependent on local conditions and on each
 
other that they need close coordination in each locality are:
 
(1) the availability of farm supplies and equipment; (2) local
 
testing of these inputs; (3) extension education; and (4) pro
duction credit. (102, p. 177)
 

In countries where local communities have limited ability

to assume responsibilities, but where devolution is seen 
as

desirable, decentralization might be made more effective if 
it
 
is controlled rather than complete. This could also be true
 
for jurisdictions where there is reason 
to expect that abuses
 
of power, misappropriation of resources, honest misor even 

takes may occur. In these instances, effective decentraliza
tion can be constrained by firm policy guidelines and 
cen
trally established standards enforced by periodic inspections

and other forms of audit and control, while leaving operations

in the hands of locally based personnel. A rural electrifi
cation project in the Indian State of Rajasthan provides evi
dence and support for the fact that controlled decentraliza
tion can be economically and politically productive.
 
(576, p. 76)
 

China uses a unique approach, a "responsibility" or

"guarantee" system (pao-kan chihtu) 
to provide a mixture of
 
control and decentralization that apparently works. A local
 
unit (it may be farmers in a village or another kind of group)

guarantees performance in a specific sphere to authorities at
 
the level immediately above, in return for which the local
 
unit is allowed wide latitude in carrying out its operations

without interference from higher authority. So long as the
 
unit fulfills its obligations, it is free to carry out its
 
operations as it wishes. Although this "responsibility sys
tem" is a deeply-rooted tradition in China, it may be adapt
able in other less developed countries is a workable arrange
ment where direct administration down to the grassroots is im
possible or undesirable. (559, p. 130)
 

Decentralization goes beyond the mere delegation of power;

rather, it involves a transfer of power from the center to 
the

field or local authorities. In practice, however, what passes

for decentralization in many countries where governments or
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central ministries profess 
to follow a decentralization policy
is a partial or temporary delegation of power from the 
center,
with the final autiGity over the way the 
powers are exercised
 
remaining firmly at 
tie center.
 

In Zambia, decentralization has been called "a shadow and
beneath that shadow, authority is little 
less decentralized
than it was 
before the 1969 reforms. . . There has been. somedecentralization of the day-to-day control 
of minor operations
but decision-making powers are, 
in the main, as closely vested
in Lusaka [the capital] as they were before." (562, p. 27)
In Kenya, according to observers of the 
decentralization effort there, devolution of authority has 
not resulted in changes
in the center's attitude toward the exercise of power.
(231, p. 150) Accordirg to 
a report on Kenya written for the
U.S. Agency for International Development, Nairobi's control
of planning and 
funding approval allows 
local level officials
few opportunities to initiate 
new activities 
to meet specific
local needs. 
 (63, p. D-6) In India, 
many field officers feel
that, despite the decentralization policy of that country's
government, field officers "do 
not participate in planning and
decision-making for 
their areas." (65, p. 112) In some countries, bickering and bureaucratic infighting between the center
and field staffs or local government units prevents effective
action at local levels. During 
the time of the Basic Democracies in Pakistan, the period "was characterized by 
an administrative struggle" which boiled down to 
"a conflict between
centralization and district autonomy." 
 (584, p. 53)
 

In such circumstances, "decentralization" cannot be 
expected to work well. Decentralization of powers can 
only work
well 
when the powers to be decentralized have indeed been transferred. (562, p. 3) 
Often, when powers merely have been delegated rather than 
transferred (which is what decentralization
means), staff qualified to 
carry out these powers are retained
in the center--to the detriment of local 
areas which usually
do not have well-trained personnel qualified to exercise the
powers presumably turned over to 
them. In Ghana, attempts by
the Ministry of Agriculture to decentralize budget preparation
were a failure because of the lack of staff at 
regional levels.
(416, p. 32) Without a staff of 
real calibre, a decentralized
 
system cannot work well. 
 (562, p. 3)
 

The point needs to 
be stressed, finally, that decentralization does not 
involve the devolution of all powers from the
center--only those which the 
center wishesft yield--an: it
 never 
involves a devolution of power 
over policy, which .ust
continue to be decided at 
the center, (562, p. 3)
 

E. 
The Need for Communication
 

If local needs are to be met, both 
local and central organizations must work together toward joint objectives. 
 Instead
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of cooperation, however, there is often a tendency for the two
 
to work ii isolation, without effective communication or under
standiliq between them. Central authorities pursue their ob
jecti'ves without adequately informing local authorities, while
 
local authorities follow their objectives independently, often
 
at -dds with central plans and efforts. (425, p. 64) Communi
cation between localities is even worse. There are things be
ing done in one locality which are unknown thirty miles away,
 
because different people are in charge or because a mountain
 
lies in between. To find, support, link and expand these ini
tiatives involves the establishment of lines of communication
 
which are difficult to create. (43, p. 205)
 

1. Communications ir the Official Sector
 

There are two parts to the communication problem. The
 
first involves communication within the government sector; the
 
second involves communication between the public and private
 
sectors. Within the public sector, a host of factors can im
pede communication; some of these have already been mentioned.
 
Improved communication between the center and the field has
 
been seen to involve a degree of trust, a delegation of finan
cial and other powers which is often appallingly difficult to
 
extract from officials in the capital. (43, p. 205) Directives
 
usually move from higher to lower units in the hierarchy, but
 
the flow of information in the reverse direction is not equally
 
provided for. Within bureaucracies, status is often a strong
 
barrier to the flow of information from lower to higher levels.
 
Many officials at the upper levels do not have sufficient toler
ance for suggestions coming from those below. (484, p. 136)
 

Other obstacles to easy communication within the official
 
sector may arise because of the form which bureaucracies take.
 
For example, in civil services which distinguish between "gen
eralist" administrators and technicians, good communications
 
depend on close collaboration between the two. In India and
 
elsewhere, where a distinction between generalists and techni
cians is made, communication between them often becomes diffi
cult. The traditional structure of administration in these
 
countries is highly compartmentalized. Each department has a
 
distinct line of command. Inter-departmental links are few.
 
(484, p. 137) As a result, the weakest linkages are the "diag

onal" ones, i.e., between officials in different departments
 
and at different levels. (230, p. 101)
 

Yet another impediment to the free flow o timely infor
mation may be found in the systems used to communicate. In
 
India, for example, members of different departments are often
 

close enough to communicate with each other by meetings or by
 
personal contact. But the preferred method is writing--accom
panied by the movement of files from office to office and from
 
level to level. This procedure has proved to be cumbersome,
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time-consuming and inefficient. A file may remain on a busy

official's desk for a week before he deals with it and passes

it on to the next person. Any one person in this chain may be
come 	a bottleneck. Moreover, in this system of communication
 
by the movement of files, there is little chance to present

different viewpoints and even less chance to settle misunder
standings, in order to arrive at a solution based on mutual
 
agreement. (230, p. 103)
 

These problems, and others which can be described, make it
 
clear that the communication problem is much more complex than
 
the mere absence of communication mechanisms. Considerable re
sources are-sometimes devoted to the establishment of such
 
mechanisms. But they cannot be expected to work well in the
 
face 	of bureaucratic and administrative obstacles which result
 
from 	deeply entrenched, traditional patterns of business beha
vior. (163, p. 2121) Where it seems impossible to revise ad
ministrative or bureaucratic systems in the short run--and it
 
often is--the task is to find ways of circumventing them. Fa
vorable results have been obtained by holding more frequent

meetings or by increasing personal contacts in other ways.
 

There are various means of introducing personal verbal
 
contacts. In Taiwan, for example, the Provincial Food Bureau
 
set up annual production programs and targets which were then
 
methodically introduced to lower echelons. The provincial pro
grams and targets were broken dowr by prefecture and discussed
 
at that level. From there, they were broken down by townships

and discussed at township conferences. Such a system of ever
widening conferences was found to provide effective two-way
 
communication. (46, p. 115)
 

In contrast with most other countries, mainland China has
 
such a large amount of communications between different levels
 
of authority that the volume of work effort involved sometimes
 
threatens to be disruptive. However, frequent meetings of offi
cials of three or four different levels do provide excellent
 
opportunities for face-to-face communication among managers of
 
institutions.1/ (219, p. 167) China has also introduced a
 
more radical procedure to insure that higher officials under
stand and communicate with lower level officials. All higher

level managers of agencies and other institutions are required,
 
as a matter of course, to be transferred periodically to lower
 
level positions for a year or two. An official in the center
 
may be "sent down" to the commune level; a commune member may

be sent down to the work brigade or to the lower production
 
team level. The official generally retains his salary, senior
ity, fringe benefits and other perquisites of his original
 

1/ 	 One of Mao's most important and most ignored sayings is
 
"Meetings should be brief."
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organization. Yet even while he retains his connection to that
 
body, he is expected to perform, during the "send down" period,
 
as a member of his new organization. While one purpose of this
 
procedure is to insure that lower levels get proper leadership
 
and do not deviate from the correct line, an equally important
 
reason is to insure that higher level officials have a clear
 
understanding of the economic, social and political situation
 
at lower levels. (219, p. 125)
 

2. Communications between Public and Private Sectors
 

If communications are frequently less than adequate within
 
the public sector, one cannot expect I em to be adequate between
 
the public and private sectors. In many localities, the only
 
real contact between a village and the government (and its de
velopment plans) may be limited to the tax collector. In others,
 
communications may come down to the village by local government
 
officials or the media, but with a lack of cianrnels by which
 
the wishes and needs of the villagers can be expressed to the
 
government.
 

But there a-e other villages in which the inhabitants feel
 
free to talk to officials or political leaders, confident that
 
the conversations will be passed along to higher levels of gov
ernment. This last situation, of course, provides the best soil
 
for economic and social improvement. (580, p. 23) A good exam
ple of this kind of communication is found in Tanzania, where
 
TANU, the government Party, plays an important part in insuring
 
that downward communication is accompanied by discussions that
 
generate comment by rural people and provide for changes in
 
plans and programs. People seem to consider the plans and pro
grams their own when they embody the results of their own ef
forts. (580, p. 12)
 

In Co,;illa, the system of communication that was developed
 
involved low-level government agricultural officials at the
 
source of information. These officials taught village repre
sentatives, who in turn taught fellow villagers. Each village
 
representative was chosen by the members of the village coopera
tive and accorded the title, "model farmer." The model farmer
 
spent one day at a training and development center where he
 
learned about new agricultural technology and then reported his
 
findings at weekly meetings of his village cooperative society.
 
It was found that the model farmer was more effective than a
 
modernized outsider in communicating problems associated with
 
a new procedure; the farmer spoke in a language and manner which
 
the villagers could understand. As a result, obstacles in com
munication were avoided which might otherwise have arisen
 
through differences in vocabu'ary or culture. '275, pp. 685,686)
 

If communication is to stimulate rural people to adopt an
 
innovation, it must surely explain the innovation in terms that
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are acceptable to the culture where change is desired. This
 
is not always done. In India, for example, a group of foreign
ers endeavored to get a village to adoot chicken raising with
out taking adequate account of the fact that farmers who were
 
themselves vegetarians might have an aversion to growing chick
ens for others to eat. (580, p. 13) (For a further discussion
 
of these issues, see the chapter on Extention and Research.)
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XIII. EXTENSION AND RESEARCH,
 

A. Technical Extension
 

Technical extension services in agricultural and rural devel
opment have generally been of two types: voluntary extension and
 
compulsory or contract farming extension. (231, p. 64) In volun
tary extension, the extension agent brings information and help

with innovations to the farmers who are free to accept it or reject

it. In contract farming, farmers who join 
a program (credit, settle
ment or 
cash crop program) enter a contractual relationship with

the program. 
 They are obligated to accept extension recommendations
 
on penalty of expulsion from the project or prosecution; e.g., the

Kenya Tea Development Authority (KTDA) has 
the power to prosecute

failures to abide by program directives.
 

These two methods often blend into each ot;ter. The farmer may

contract with a processor to produce a crop but follow non-compul
sory extension advice closely. Supposedly voluntary programs 
some
times take on compulsory attributes, as when overzealous officials
 
try to force compliance as they did in China in the 
'50s and in

Tanzania more recently. Extension agents often become involved in
 
enforcement activities for credit agencies 
or land reform programs.

Supposedly compulsory programs are, in fact, voluntary to the ex
tent that supervision is inadequate. 
 Thus, when credit programs

are inadequately supervised farmers often do 
not fully comply with

recommendations. The specific 
features and problems of supervised

credit programs are discussed in the sections on credit in the

Policy and Finance chapters. The same general conclusions are
 
reached there.
 

1. Contract Farming
 

Contract farming has generally been limited to high value crops

though some supervised credit and settlement programs 
are exceptions.

For example, in Central America large scale farms 
integrated with
 
crop processors dominated the production of the major export crops

of coffee, sugar, cotton, beef, and bananas. Domestic food crops,
 
e.g., corn, rice, wheat, sorghum and beans, were produced by small
 
farmers. 
 (231, p. 64; 358, pp. 11-12; 296, p. 200) Processors
 
have a vested interest in pushing technical recommendations force
fully. A study in 1965 showed that in 
Chile the only crops grown

entirely with 
improved seeds were those grown especially for brewers
 
and oil and sugar processors. Sugar beet yields were among the

highest in the world. In the Philippines, rubber grown for proces
sors 
was one of the only crops produced consistently with new methods.
 
(331, p. 151; 296, p. 504)
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When processors organize producers 
of crops, e.g., as tobacco
 processors and brewers have organized tobacco and barley growers
in Latin imerica, they usually do 
more than simply require producers
to follow extension advice. 
 They provide the inputs, a guaranteed
market and, if necessary, the credit the farmer needs 
in order to
follow the advice. This undoubtedly contributes 
a great deal to the
high rates of use of new technologies achieved. 
 (296, pp. 200, 384)
 

Although degree of supervision varies, the 
best results in
contract farming are 
often associated with strict supervision. In
Tanzania, of the 
two tobacco schemes at 
Urambo and Tumbi, control
of planters was much stricter at Tumbi 
after 1965. Here only trained
and experienced farmers 
were included and non-performing farmers
 were weeded dut. At Tumbi 
tobacco yields and quality increased. As
supervision relaxed at 
Urambo, both yields and quality (and hence

prices) declined. (231, pp. 137, 222)
 

In Kenya, the KTDA was successful at spreading 
new practices
to over 66,000 small-farm tea growers. 
 The KTDA had an exceptionally
profitable technology and 
an extensive and authoritarian extension
and supervision system. I/ 
KTDA also had the advantage that farmers
 were extremely dependent on the Authority for learning the technology
and processing of their tea. Eliminating subsidies, raising the
price of planting material and levying a tax were all done with a
minimum of dissension. This acquiescence was quite different from
the resistance encountered by the Uganda Tea Growers Corporation
which was established only after many small 
holders had already
started growing 
tea and had arranged for their own processing.
gives a week and 
a half of formal training and 18 one-and-a-half 
KTDA
 

hour sessions in the field devoted to plant care, leaf picking and
grading, etc. The local extension office also makes 
an average of
five visits a year to grade 
the farmer, set deadlines for the correction of deficiencies and follow up 
to see that they are corrected.
 
(63, pp. D37-D39; 231, p. 210)
 

The Gezira 
project in the Sudan is probably the best known
and the largest project in the world 
based on contract farming.
There, centralized management control 
led to expansion of the irrigated area, the building of irrigation facilities 
to include ditches
to farmers' fields, to clearing and leveling of land, 
the use of
water, seed production, the use of fertilizer, pest controls, credit,
mechanized operations, extension, crop processing and marketing.
(450, p. 2) 
Farmers were required to exchange traditional land
 

1/ The KTDA also has successfully identified the actual 
constraints

facing the farmer -- labor -- and has limited acreage per farmer
to fit the farmer's situation. 
 KTDA also makes use of a system

of tea growers committees which ive farmers 
a role in adninis
tering the program. (231, p. 73)i
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rights for tenancies of 16 hectares.l/ They had to include
 
cotton in their crop rotation and cuTtivate the cotton satisfac
torily if their tenancy was to be renewed. (451, p. 20)
 

Results similar to contract farming occur when landlords begin

taking a more direct role lands.
in managing their In Indonesia,

decision making was taken over by landlords. Elsewhere farmers
 
are ceasing to rent to tenants and are 
hiring farm labor instead.
 
Te;ancies are being paid in cash rather than in kind following the
 
introduction of high yielding varieties. Combinations of these
 
conditions are occurring in Bangladesh, Indonesia, Malaysia, the
 
Philippines, India and elsewhere. 	 result in all is
The net cases 

that farmers are required by managers to use modern techniques.

Unfortunately these techniques, e.g., mechanization, are not al
ways in the best interest of the tenants or farm workers. (452,
 
pp. 94-95)
 

In these cases the most successful contract farming was done
 
with 	high value cash crops, often with export crops new to the
 
farmers, as in Kenya and Central America. With new crops farmers
 
have 	fewer preconceptions to overcome in adopting new practices.2/

Often, the cultivation of these crops is very exacting and the
 
income high. Marketing boards and processors find they can afford
 
to pay an extensive staff for in-field supervision of farmers.
 
Cured tobacco in Nigeria is such a demanding and profitable crop

that 	it has led to the development of highly competent extension
 
services. (417, p. 188) Finally, the processor often supplies

the inputs, credit and guaranteed markets that makes acceptance of
 
the new technology easy and sensible.
 

The ultimate step in the contract farming approach is when
 
not just extension and processing but an entire market channel from
 
farmer to wholesalers in another country is especially developed

for a high value crop. Such extensive systems have been developed

for out-of-season perishibles shipped from Israel and North Africa
 
to Europe and from Mexico and Central America to the United States.
 
For a complete description of such channels -- a Commodity Systems

Approach -- see 209.
 

2. Producers' Associations
 

Contract farming has been highly successful in getting farmers
 
to adopt new technologies; it often gets close to 100 percent adop
tion by farmers. However, such contracts only reach a small fraction
 

1/ 	 In Ethiopia land grants were suggested as a way to gain
 
control of farm management practices in order to promote

development. (453, p. 301)
 

2/ 	 In Kenya, illiterates often were more receptive to extension
 
advice than literates and were most conscientious in following
 
this 	advice. (63, p. D33)
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most'successful technical extension. In Latin America, producers,,st.arte. The la~ctenatives. cfrwte gvrmet-.o the faca e,: ade 	 rm~
of-particular high value crops such as coffee,cotton orbeef 'have 

sbeentheprimary beneficiaries of such associations. (296, p. 508) 
In-Taiwan, individual crop associations were merged after Worldthemselve ttaehi n iie
 
War II to form Farmers' Associations which have thesamefunctions 

aspoducers' as socq'j but.Jor-ma n rp'ps.In China the hier
archy o prouction brigades, communes and c untesm carry out the',f* proesrlo'sme 	 ti r ue thespre: the farmer an( et3)ingsame functions as in Taiwan and more. Outside of Taiwan, Japan and 

i~Themseles tointake his tiatives.ASO with only.a.single crop.China, most. producers' associations deal aisnTiwnan 
(29i6, p. 367; 234, p. 20) The eCotia Cooperative in Brazil is a 
multi-crop association that markets over 100 commodities and has 
beenvery successful. However, it was founded by Japanese immigrants 
whose descendants make up half its current members. (454, pp. iii, 
1, 29) 

*A number of things distinguish producers' associations from
 
other technical extension. Producers' associations, whether in
 
Latin America, Taiwan or China, provide more than extension. They
 
are full-service organizations providing credit, marketing and in
puts as well as advice on using these on the farm. (367, p. 41)

The communes in China, the Farmers' Associations in Taiwan and
 

*producers' associations in many other areas also have their own
research and seed-breeding facilities. (219, p. 84) Thus the 
farmer is provided the means to follow extension advice if he wishes. 

Typically, as with contract farming, the quality ofextension 
work is higher in producers' associations than in national extension 
services.~ In some cases this is because the associations are free 
of civil service or Ministry of Agriculture pay scales and can afford 
'to hire top quality people. At the same time, since the farmers 
pay either all or part of the costs, there is a climate, as in 
China, of "perform or else" for extension workers. (219, pp 1 57,~

158) Because all agricultural services are integrated or closely

coordinated with extension, the agent is much less likely to fail
 

* 	 due to circumstances beyond his control. Finally, -the agent can
 
specialize; he knows what he needs to know, Farmers, as in Chile,
 
have more respect for specialist than generalist extension agents.
(296, pp. 360-361, 367, 502-503; 75, p. 19)
 

Producers' associations differ from classical cooperatives in
 
that they are frequently government established and have close gov
ernment connections even when controlled by the membership. The'
 
Chinese commune is actually an institution of gove'rnment as well as
 
of producers. In Taiwan and Japan, the present associations were
legally consol~idated and restructured by government action. The
 
government sh'ares some costs. In Latin America, many producers'

associations were founded by the government and regulate such things

as area planted, plant protection, exports, etc. Membership by
 

http:rp'ps.In
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growers is compulsory or, if not compulsory, non-member growers
 
are still subject to the relevant regulations. (296, pp. 367ff,
 
508-510; 75, p. 19)
 

Finally, these associations are an indigenous response to the
 
needs of a particular environment, not a model borrowed from out
side and imposed from above. U.S. type extension, which concentrates
 
on providing information and avoids involvement with credit, supplies
 
or marketing of produce, works well in the U.S. where credit, supply
 
and marketing institutions are well developed and available to nearly
 
everyone and educational standards are high. In contrast, what is
 
needed in developing countries is not just information but help in
 
overcoming.the lack of credit, inadequate and unreliable farm sup
plies and unstable or non-existent markets for higher value farm
 
products. The producers' associations fill this need. The Cotia
 
Cooperative in Brazil, for instance, expanded into providing farm
 
supplies soon after its formation because of the low quality and
 
high prices of commercial, often adulterated, supplies. (454, p. 18)
 
Furthermore, producers' associations begin with the farmers and the
 
crops that have the greatest potential for success. Only later have
 
such associations been consolidated, as in Taiwan and Japan, to
 
cover all farmers. Israel still has separate associations for various
 
types of crops. (296, pp. 425, 502, 508) In any case, the effective..
 
ness of these organizations depends on their being able to deliver
 
an integrated package of services and information at the right place
 
and time. (367, p. 41)
 

Although these are the best known associations which provide
 
a package of services, there are other examples and variations adapted
 
to other conditions. Malaysia is creating a Farmers' Association
 
system from the ground up. Although the most important service
 
offered is extension and this includes ideological coaching aimed
 
at fostering self reliance, self improvement and unity, these associa
tions have not neglected credit, supplies and marketing. For instance
 
the Farmers' Association contracts to supply high-yielding planting
 
materials and seeds to the Government. The Association then sub
contracts, through local units of the Association, with individual
 
farmers to produce the materials. (455, pp. 61, 66-67)
 

In India, which has an extensive record of failure of government
 
promoted cooperatives and cooperative processors, one cooperative
 
with many of the characteristics of a producers' association stands
 
out. I/ The Anand Producers Cooperative is an association of some
 
185,000 milk producers in Gujarat and has become the model for de
veloping similar cooperatives all over India. This Cooperative owns
 
its own dairy plant, food mixing plant, artificial insemination and
 

1/ 	 For example, by 1973, the government had established 73 cooper
ative oil mills but 54 had closed down, the remaining 19 operated
 
only with heavy subsidies; of 128 poultry cooperatives, 98 had
 
closed down. (456, pp. 1755-1756)
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veterinary services and operates 
a fleet of railway tank cars. It

also provides 
a complete package of inputs and extension informatinri.
 
Even more significant, given the tendency of Latin American produc
ers' associations to cater to the larger scale farmer, some 80 per
cent of the Cooperative farmers are 
said to be small operators

averaging 1.4 milk buffaloes apiece.
 

What makes the Anand Producers Cooperative different from the
 
less successful cooperatives in India, 
and in Kenya, where coopera
tives have been imposed with little involvement by farmers, is the
 
care taken to 
assure that members solidly support the cooperative

society, both when the society is formed and 
as it operates. (283,

p. 29) Membar support is also a key to the success 
of the associa
tions 
in Japan and Taiwan where members run the associations. In

Malaysia, the members have the authority to run their Farmers'

Association but in practice they are largely 
run by managers pro
vided by the Ministry of Agriculture. (75, p. 19; 455, p. 61)
 

In Mexico, the Unidad de servicios ejidales (USE) program has

been implemented by the Agriculture and Livestock Bank. 
 The USE
 
is a small company that provides technical services to local ejidos

(a type of group farm) engaged in capital intensive agriculture,

e.g., fruit, dairy, beef and hog enterprises. The farmers pay the
 
cost of these services, about 5 percent of total production costs,

because they find them useful 
and because extension workers are em
ployees of the ejidos and can be removed for incompetence or if they

are no longe? necessary. Unlike most extension personnel, the USE
 
staff live in the area where they work resulting in longer effective
 
working hours and closer contact with farmers.
 

In Sri Lanka, services, such as research, extension, credit and
 
supply of inputs were initially provided or coordinated by govern
ment agencies and delivered to farmers through government controlled
 
cooperatives. Multi-purpose cooperatives 
took over responsibility

for supplying these services.
 

In some cases, effective packages of supplies and services 
were

provided, as in Argentina, by several independent institutions. Even

then farmers formed cooperatives; for instance, cooperatives are
 
very popular in Argentina. (331, p. 151) In Ecuador, the exten
sion program in Guaranda was successful when extension, 
a strong

wheat cooperative, the Cooperative Bank and 
the fertilizer companies

worked together to develop a wheat program. were
They benefitted,

however, by a government supported price for wheat more 
than double
 
the world price. (296, p. 303)
 

What is clear from all this is that sustained progress in

adopting new technologies is associated with a combination of ser
vices delivered to the farmer. Usually this takes the form of a
single i~istitutional authority which supplies all services and inputs

for a particular crop such as producers' associations in Latin
 
America, Africa and Asia Sometimes it takes the form of a single

association for all farmers and crops as in Japan, Taiwan, China,

and Malaysia. (296, pp. 328-329, 502-503; 75, 
p. 19; 231, p. 219;

235, p. 179) In a few cases a number of institutions join to provide
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the package. Even contract farming provides the same lesson: the
 
most successful extension is a part of a package of all necessary
 
services. (296, p. 385)
 

Most of these extension programs were expensive. Salaries
 
were higher and equipment, e.g., transportation, was better than
 
in the conventional technicd! extension services. Nut surprisingly,
 
therefore, these types of extension were all associated with high
 
value, usually export, crops. Exceptions were barley production
 
for brewers, the wheat program in Ecuador and the farmers' associa
tions in Taiwan and Japan which also supported food grain production.
 
The wheat program in Ecuador and rice production in Japan, however,
 
were both-assisted by extraordinary support prices, at least twice
 
world price levels.
 

Part of the reason for the near universal connection of this
 
type extension with high value export crops is that such crops often
 
have to meet very demanding standards and hence need high quality
 
supervision. At least as important, however, is the fact that ex
ports, as well as brewing or subsidies, generate the income necessary
 
to pay for high quality extension. Further, such crops often make
 
the collection of levies to pay for the system easy. Export taxes
 
are relatively easy to administer and collect, e.g., extension in
 
Argentina is financed by a one and one half percent tax on agricul
tural export earnings. (231, p. 64; 296, p. 149) Producers' asso
ciations also have many ways to earn income from their operations.
 
Some charge directly for extension services, but most make their
 
income from price and marketing policies. The Farmer Association
 
Integrated Hog Program in Taiwan, for instance, provides seven
 
sources of income: credit, sale of purebred sows, stud fees, blend
ing and sale of feed, inoculation fees, insurance and marketing.
 
(231, p. 28; 46, p. li9)
 

High value crops not only finance qioal 1 ty extension, they pro
vide higher and more reliable incomes for farmers. Higher incomes 
provide incentives and reduce risk for farmers leading to the higher 
than usual levels of adoption of new technology that the associations 
achieve. An association provides not only supplies and services 
but also some assurance that a market will be available, both this 
year and in the long run. The associations' control over marketing 
also provides leverage to encourage adoption of new crops or tech
nology, e.g., the Farmer Association in Taiwan controls the sale of 
mushrooms and asparagus which are highly profitable due to high 
support prices. (340, pp. 83-84; 296, p. 326; 231, p. 219) 

Unfortunately, the conditions that favor technical extension
 
for high value crops do not apply to subsistence crops, and especially
 
cereals, in most situations. Cereal output fluctuates widely and
 
there are usually no highly profitable foreign or processor markets.
 
If associations try to keep margins low to compete with private
 
traders, they lose the resources to finance first rate extension.
 
If they raise margins, they need price supports that few governments
 
can afford or need to hold down prices to farmers in which case the
 
crop leaks into private or black markets or is secretly exported
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to higher priced markets. Because food crop production is less

profitable, it is often felt that it does not 
need or justify

heavy investments in extension. (231, 
p. 64; 234, P. 20) Thus,

high-value-crop, producers' association extension has 
largely

bypassed the small farmer, as in Ghana. (457, p. 19) Small
 
farmers urE e:Acluded from joining in the production of high value
 crops -- this is not always deliberate -- and are excluded because

the crops they do grow don't seem to justify the effort high value
 
crops do. This does not mean 
that the producers' associations that
 
have worked are wrong, 
but that ways must be found to extend their
benefits to small farmers and 
to adopt them to the growing of
 
lower value crops. (231, p. 28)
 

3. Technical Extension for Small Farmers
 

There have been cases of an 
extension service successfully

operating outside the context of 
an overall service organization

and helping small farmers. For instance, a new method of pest

control was introduced by extension agents in El Salvador and was

adopted by farmers. This control made the difference between a
highly profitable crop and 
a loss and allowed the expansion of
 
cotton production. (458, p. 9) In Cameroon an extension service

introduced a treatment for 
cacao blight. Eighty-three percent of
 
the planters knew the correct treatment and two-thirds began their
treatments on 
time, often by saving some of the spray from the year

before to guard against late delivery. Disease control in live
stock is also 
a frequent extension success; in fact, successful

control programs have sometimes 
left little time for extension

services to work on improved husbandry practices. (331, p. 144)
 

In Mexico a high 
rate of growth in agriculture was achieved
 
with relatively little extension as irrigation expanded and high

yielding varieties were introduced. In Tanzania, cotton production

expanded virtually without extension help when world prices increased,
improved seed became available, tsetse fly clearance and water sup
ply opened up new land for cultivation 
and marketing improved. Ex
tension of better cultivation methods and modern inputs 
was much
less successful. Nor was the development of 
block farms successful
 
though cooperatives expanded rapidly. The cooperatives have a
monopoly on cotton buying and own most of the 
ginning and milling

facilities. (231, pp. 223-225)
 

Extension has been far less 
successful when the need 
for correct

practices has not been as obvious, e.g., 
in promoting crop rotation,

new cultivation practices and proper use 
of pesticides when a pest is
 
not immediately threatening. 
 In Malawi, for example, extension

services 
seem to have been effective in promoting some improved

practices for cotton, maize, 
and other crops. (331, p. 144) They

achieved a high rate of acceptance of hybrid seed'by offering to
exchange hybrid for traditional seed. However, they had 
little
 
impact on cultivation practices for maize.
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Often the success of crop development is associated more
 
closely with the availability of markets for output than extension
 
coverage. That was the case of the cotton in Tanzania. It was also
 
true of rubber production in Guatemala. Extension efforts to pro
mote the growing of rubber were intensive, but the farmers have
 
largely ignored them. Rubber production declined and even existing
 
trees remain untapped as rubber prices declined and coffee prices
 
rose. (296, p. 367) The role of marketing was also critical in
 
many African projects. (231, p. 108)
 

In El Salvador and Honduras, extension programs were more suc
cessful than in other Latin American countries, but these extension
 
services became involved in providing non-extension goods and ser
vices. (296, pp. 136-137) Elsewhere in Latin America, the isolation
 
of extension from other services greatly reduced extension effective
ness. (280, p. X7) Much of the effect of extension in those coun
tries where extension was coordinated in some way with other ser
vices was due to farmers imitating neighbors who were successfully

using a new technology. Where extension operated on its own, how
ever, there was no imitation by neighbors and even some of those
 
farmers who had followed extension advice reverted to their old
 
methods. There have been very few examples of extension of a free
 
or low cost technology that could be extended without the use of
 
new inputs. (296, p. 392) It is the package of services that keeps

adopters in business. (296, p. 413; 416, p. 4)
 

The institutions which provide credit and supplies and do re
search in developing countries are often not, however, available
 
or prepared to offer small farmers such a package of services.
 
Credit agencies often have collateral requirements which exclude
 
small farmers. Research organizations are often oriented towards
 
theoretical studies or work on high value cash crops grown by

large farmers or corporations. One way to solve this problem was
 
found at Puebla in Mexico.
 

Here a group of technicians set out "to develop, field test,
 
and refine a strategy for rapidly increasing yields of a basic food
 
crop on small land holdings" and to train others to use the strategy.

(271, p. VIII) At Puebla this meant concentrating on maize. It
 
was expected that maize variety testing and breeding would be 
a
 
large part of the program.
 

In practice, things turned out quite differently. No new
 
varieties were introduced and the major effect of the testing pro
gram was to improve recommendations for the use of traditional vari
eties. (271, pp. 42-43) Nor were the technicians working primarily

with farmers. Instead they spent much of their time in farmer
 
organization, and the farmers did the demonstration work. Farmer
 
committees conducted most demonstrations and about 15 farmers were
 
hired as permanent field assistants. (271, pp. 16-17) A large

block of total effort was spent on communicating with agricultural
 
institutions. The project coordinator spent much of his time with
 
these outside institutions. The Project staff frequently was re
quired to prepare background material on various problems posed by
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the operating procedures of these institutions. (271, p. 16)
Participating institutions 
were invited to field days held to
demonstrate recommended practices to 
farmers. This was 
to convince
the institution leaders 
that the recommendations 
were reliable and
to 
acquaint them with the abilities of the Project staff. 
 (271,

pp. 12-13)
 

This 
large block of tir2 spent with institutions was necessary
for several reasons. Many institutions' 
operating procedures prevented them from working with small farmers, e.g., the crop insurance agency would not 
insure corn interplanted with beans and the
banks would not give credit without insurance. (271, 51-52)
Changes 
were. needed so that procedures would reflect thc 
pp. 


recommeodations of the project: 
 increased fertiliz.er use ,equired more credit
per hectare; local conditions required 
a different mix of fertilizers
from the 10-8-4 formula used until 
that. time; and credit and fertilizer had to be available in March instead of May. 
 (271, pp. 11-12)
Finally, a number of local 
institutions 
were involved. Three banks
were involved and the 
fertilizer distributer also provided credit.
In 1969 one bank financed 2000 ha., 
two banks financed 1500 ha.
apiece and the 
fertilizer distributer financed 5C00 ha. (271, p. 13)
What made this 
especially co;:plicated was that the banks wereextremely r~luctant to 
chanee their procedures, and yet timing of
fertilizer availability tas important not 
only for best yields but
for farmer confidence in the project. 
 (271, pp. 12-14) In spite
of the effort put in, progress 
was slow. (271, p. 63) Although
some 
changes in procedures were 
achieved, much of the expansion in
fertilizer supplies fioilowed 
increased demands by farmers 
as consumers 
rather than actions by the technicians.l/ (459, p. 131)
 

What grew up at Puebla was a .;ystem in which the 
technicians
took a major responsibility for con.municating with 
institutions.
At the same time, the job of communicating with the majority of
farmers 
was turned over to various paid 
and unpaid farmer .eaders.
Thus technicians worked with those to whom they were closest ineducation and status. Similarly, intermediaries were placed between the technician and the farmer that 
were closer to the farmer
in education and status; 
the farmer found it much easier to relate
to these intermediaries.
 

The use of extension agents to communicate upwards has been
helpful 
in other countries and situations. 
 The Vicos project in
Peru could 
not have existed without the upward intervention of the
expatriate staff there. 
 The Israelis and others have become aware
 

1/ Lack of institutional responsiveness a problem everyis not

where. 
 In Central America, fertilizer sellers 
were much more
aggressive and this 
was a crucial step in reaching small farmers. (296, pp. 327-328) Even at Puebla, the 
fertilizer company had the 
most flexible and popular loan procedures.
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of the need for extension agents to communicate upwards and are
 
incorporating this theme in their foreign extension training. This
 
involves training in skills for communicating upward, mixing of
 
trainees from different institutions and training upper levels of
 
institutions so everyone gets a common vocabulary and some notion
 
of each others problems (see the Training chapter). (388, pp. 78
79, 115-116) However, in most countries there is still a need for
 
even more contact between village and government or private insti
tutions and a need for extension agents to do more to communicate
 
the needs of the people to these institutions, to bring people and
 
institutions together. (419, p. 3)
 

Unfort.unately, some extension services deliberately separated
 
themselves from other services. Some even pulled out of an area
 
when other services entered or stopped working with farmers who
 
accepted supervised credit or worked with other organizations.
 
(296, D. 394) These extension services no-c only missed an oppor

tunity to -nake themselves more effective; they rendered themselves
 

ineffective. At Puebla, ma'ty farmers began joininq project activities
 
only 	when they saw that fertilizer was arrivinp on schedule. They
 
had doubted that it would. (460, p. 78) In G ana, the reliable
 

delivery of fertilizer in small packages for first trials helped
 
gain small farmers' confidence. As fertilizer demand grew, reliable
 

supply continued to be a key part of the project. (63, p. C7) In
 

convincing farmers of the usefulness of a new technology, it may be
 

necessary to demonstrate not only the use of the technology in the
 
field but also the reliabil;ty of the necessary institutional arrange
ment s.
 

In summary, technical extension without a full range of supplies
 

and services was successful when the need was clear and immediate,
 
as in the case of serious diseases, or when the cost to the farmer
 

was low enough, i.e., subsidies were high enough, as in a direct
 
exchange of ;ybrid for traditional seed or distribution of free
 

extension worked well only in an environfertilizer. Beyond this, 

ment of adequate supplies of inputs, good markets for output and,
 

were
where necessary, credit.l/ When these services not available,
 

itself in providing them, either
successful extension involved 

directly, through farmers' organizations, by recruiting commercial
 

suppliers, or by attempting to modify the procedures of other
 

government organizations. Where inputs and necessary services are
 

not available, the best thing the technical extension agent can do
 

is help see that they become available.
 

a. Food - Cash Crop Conflict
 

The introduction of cash crops creates a difficulty for some
 

small farmers, especially in Africa. Frequently export crop projects
 
spent by farmers in growing food
 are affected by the amount of time 


I/ 	 Skill training for artisans and craftsmen also needs an environ

ment providing necessary services such as credit, and help with
 

problems of design and marketing. (399, p. 244)
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crops. This was a problem in cotton projects in Mali and Tanzania,
tobacco projects in Tanzania and other projects in Cameroon, Malawi,
Southern Rhodesia, Uganda, and Nigeria. 
 Some export projects encouraged the growth of food crops 
and this worked where these crops
were profitable. In others, the ZAPI 
in Cameroon, for instance,
little or no attention was paid to food crops.
 

Where food crops were neglected, food production 
cut into the
time and effort needed for cash crops. Large amounts of time were
required for food 
crops since productivity was often very low
these crops. Labor demands in peak seasons clashed and led 
in
 

to the
neglect of some 
cash crop cultivation, e.g., weeding. When food
became scarce., farmers sold supplies provided for cash crops
order to buy food. 
 This sharply reduced cash crop production.
in
 

In Tanzania, food scarcities were followed the next year by 
a
major increase 
in the acreage and work devoted to 
food crops. Markets are often fragmented in Africa so 
farmers cannot count on
shortages in their area 
being made up by imports from other areas.
 

Attempts to promote food crops often failed because of government policies holding down food prices. 
 Inadequate marketing
facilities 
and roads meant that where food crops were promoted,
higiler output led to 
sharp declines in food prices in
as the
Ethiopian Minimum Package Program and elsewhere. The food shortage
problem was most successfully solved in Africa where local 
markets
for food crops were adequate or 
where the agency responsible for
marketing the cash crop also took on 
the marketing of food crops.
(231, pp. 27-33; 274, pp. 277-278; 229, p. 65; 63, p. F51)
 

In Latin America the problem of food crops 
was partially
solved for some 
cash crops by developing crop combinations that
provide security for the small 
farmer as well cash
as income.
Coffee and 
plantain, for instance, can both be planted on the same
land. Farmers in Costa Rica had 
time, after harvesting tobacco, to
plant another crop on land containing some residual fertilizer.
 
(296, pp. 498-499)
 

Although this problem of crop conflicts is la'gely catsed by
fragmented markets and government policy, and hence 
is beyond the
control of the extension 
service, extension personnel need to be
aware of the problem as 
it may determine whether extension can be

successful.
 

4. Clarity of Extension Objectives
 

One of the notable distinctions between the writing 
on producers' associations, 
contract farming and other successful high
value crop extension on one 
hand and less successful technical
tension on the other ex-.
 
concerns quality of training and administration.
The writing on extension is filled with discussions of poor training,
poor morale, poor administration, confusion, lack 
of equipment and
other administrative short comings. 
 Long lists of things to be done
if extension is to be effective 
are produced, e.g., see 412, pp. 4345, 59. The discussions on 
producers' and farmers' associations,
 

http:production.in
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however, read as if such problems did not exist. Only rarely do
 
you find mention of a problem such as corruption in assigning pro
duction quotas in Taiwan. (340, pp. 83-84)
 

Partly this may be due to the higher pay that high value crop

associatior!; pay. This allows them to be 
more selective and to
 
overcome 
some of the problems that most seriously damage morale,
 
e.g., low pay and poor transportation. More than this, when the
 
extension agent knows who his clients are and 
is assured that the
 
necessary inputs and services are available, other problems seem
 
to melt away. Problems just do not seem to arise to the same degree
 
as in conventional extension programs.
 

Most contract farming and producers' associations are single
 
crop operations. Often the end products desired are specified in
 
great and exacting detail, e.g., through quality standards for types

of tea. The fact that the farmer has joined the assoication indi
cates a relatively high commitment to achieving a certain product

quality and a willingness to concentrate much of his effort on 
that
 
crop.
 

Things are not quite so simple in the Farmers' Associations ic
 
Taiwan and Japan but 
are still clear. Here many crops ar handled
 
but farmers are well the system having had a
tuned into nore 
than 

generation of experience with producers and farmers' associations
 
and with commercial production. The extension agent need take little
 
time trying to convince farmers; they are already prepared to listen.
 
Instead he can concentrate on providing information.
 

Having clear objectives, knowing what his job is, makes things

much easier on the extension agent and on the whole administrative
service.-technical system of which he is a part. Problems and failures
 
just don't occur as often as when objectives are unclear, too broad
 
or too numerous ana contradictory. These latter conditions, however,
 
are typical of many extension services.
 

Thus the Village-Aid and Village Level Workers that were tried

in India and Pakistan in the 1950s were to "act as educator-organiser
planner-friend-philosopher-guide to the villagers." They were to
 
help the people define their needs and problems, organize themselves
 
for planning and action to meet needs and solve problems, and
 
execute their plans using primarily village resources and a minimum
 
of government services and resources. (461, p. 327) 
 The result
 
was the opposite of the conditior,s that made for successful producers'

association extension. Instead of 
a simple clear job to do, careful
 
definition of clients and a full range of complementary services,

the village worker was given no clear definition of what he was to
 
do. He had to respond to anyone and everyone and he was given few
 
if any supporting services. No wonder the village worker programs
 
were given up as failures.
 

When goals are vague or unach"vable there is a tendency for
 
people to substitute some more achieveable goal for the actual goals.

For instance, although the village workers had little 
or no impact
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on agricultural output, it was later suggested that they may have
 
prepared the way for acceptance of later innovations. Similarly

community development is often justified as improving peoples'

attitudes when no other results have been achieved. When progress

i' not easily measureable, people often become more interested in
 
the method of what they are doing than the outcome. Thus they

concentrate on more hours of 
training, higher qualifications, larger

budgets, better equipment if these were
as signs that progress was

being made. (388, pp. 210-211) This is the behavior that produces

the long lists of things to be done mentioned above. It also pro
duces the emphasis on extension methodology at the 2xpense of con
tent 
that ruled most Latin American extension during the late 1950s
 
and early 1969s. (296, pp. 128, 77)
 

Thus the systems that work 
are those that promote the evolution
 
of clear objectives so that extension or other service workers
 
know fairly precisely what they must do. 
 One way to achieve such
 
clarity is to concentrate on only a single ciop or a single tech
nology such as a pest control. There are, however, other ways.
 

B. Problem Solving Extension
 

The difficulty with the above forms of technical 
extension is
 
that they have strongly favored better off farmers and neglected

marginal or subsistence farmers. (296, pp. 50-51; 462, p. 58;

207, p. 18; 163, p. 2127) Even extension and services for grain

production have favored larger farmers in India and
as Pakistan.
 
Extension support for subsistence farmers has been almost nil.
 
(234, p. 30; 85, p. 14)
 

This is not necessarily wrong. 
 It is easier and more economi
cal for extension services to deal with a few large farmers 
than
 
many small ones. 
 (206, p. 29) Larger scale farmers tend to be
 
more responsive and, if they adopt a new practice, are able to im
plement it on a larger scale. Credit and inputs are more 
available
 
to large farmers, the risk of new practices is less. If the national
 
goal is immediate increases in output, then concentration on large

farmers may be the preferred approach. If, however, other objectives
 
are 
also being sought, then these must be communicated to the agents

to guide them in the desired directions. (206, p. 29; 399, pp. 127
128) In addition, different methods must he 
used.
 

Although they are not as common as successful examples of

technical extension, different methods have been tried with 
small
 
farmers, including subsistence farmers, and these methods have
 
worked. These methods have taken quite a variety of forms, 
however,
 
so it is not as easy to identify the elements of success in these
 
cases.
 

1. Problem Identification
 

Program Building is the name given to a process of organizing

farmers to undertake projects that was developed in the early 1960s
 
and applied over a wide area in what is now Bangladesh. The first
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steps in Program Building were to get the agreement of the local
 
community to the program, to conduct a survey and to hold a dis
cussion leading to the formation of committees to attack priority

problems. Agreement of community leaders and leading 
farmers was
 
obtained at 
a meeting during which the program was explained. The
 
fact that responsibility would rest on them, not the government,
 
was emphasized. If the program was accepted by these leaders (in

this case they represented a Union, about 10,000 people) then they
 
were provided forms for conducting a survey of their community.
 

This survey touched on all aspects of village life including

farming, health, education and recreation. The data was compiled

with the asid of the excension worker and presented at a second

meeting. This meeting included the participants of the original

meeting plus other local leaders and more leading farmer-. This
 
group went over the 
survey results, discussed them - often exten
sively -- and set 
priorities on the problems identified. Subcom
mittees were then formed to deal with these problcms. These sub
committees consisted of one 
member of the Union Council plus at
 
least two interested farmers. (76, pp. 259-260; 429)
 

Where any of the meetings did not accept the program, they
 
were thanked and 
the extension workers went on to other, communities.
 
The meetings and survey, however, led to considerable discussion
 
throughout the communities. Many communities that initially re
fused later changed their minds and joined the program. Others

decided to join after they saw the results in other areas. Ul
timately coverage became complete enough so that block farming
 
over hundreds of acres could be organized.
 

Program Building was remarkably successful and teams 
from a
 
number of other countries studied it for consideration in their
 
countries. It contributed to significant increases 
in rice yields,

led to farmers organizing their own marketing aid and credit, led
 
over 100,000 farmers to 
attend night school and organized and
 
carried out many projects under a Rural Public Works Programme.

The program continued to grow and became official policy for all
 
of East Pakistan until the coup which overthrew General Ayub.

(429, pp. 7-10) (Further comments on Program Building and its
 
originator are in the section below on 
Objectives of Problem-

Solving Extension.)
 

The Akoliufu Pilot Project in Eastern Nigeria began with 
a
 
somewhat similar process. The purpose of this project was to pro
vide employment in rural areas by establishing plantation crops.

At the time the project activities began, an agricultural extension
 
agent had been 
living in the village for nine months. He was
 
virtually unknown in spite of a large sign proclaiming his presence.

Of 200 villagers who attended the first project meeting, only five
 
knew what the agent was doing in the village and only three had
 
taken advantage of his services.
 

Before meeting with the village, project staff met with the
 
chief, village councillors and executive members of the village union
 
to explain the project's purposes in detail. Names of other
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influential 
people who could either assist or obstruct the program

were obtained. 
 A truck was then borrowed to take the officials and
 
influential people to an agricultural station and a farm settlement

where government officials explained the government agricultural
 
program and the benefits of modern farming.
 

After this, a meeting was held in the village and further
 
meetings were held monthly thereafter. The initial meeting was

attended by about 200 of 4000 people.
over Subsequent meetings

were attended by those directly involved in the project and other
 
interested people. 
 These meetings were an education for the village

and permitted a dialogue between the people and 
various government

officials. Open and frank discussion covered the methods and 
organi
zation that would be necessary for launching the project, and also

solved, or gave warning of, the problems that arose during imple
mentation.
 

This project got the villagers to cooperatively clear land and

plant tree crops and other alternative crops for income until the
 
trees nidtured. 
 It also provided other economic activities such as
 
a nursery, poultry and goat keeping and certain processing activi
ties. The land was voluntarily leased by a large number of owners,

consolidated, voluntarily cleared and 
then project participants,

nominated by the village kin groups, land.
farmed the Although

the legal arrangements were quite complex and formal, 
the project

maintained the community's support and succeeded with the project.

In the first year the government bought 13,000 palm oil seedlings

at a large enough saving compared to production on Ministry of
 
Agriculture farms to 
pay the subsidy used to establish the project.

The sponsors of this project attribute most of the success to the
 
careful preparation of the viliage, the frequent meetings and the
involvement of the people (e.g., 
nomination of participants by

kinship groups). (463)
 

Staff of the Leribe Pilot Agricultural Scheme in Lesotho held
 
a group meeting with all the village chiefs in their project 
area
 
followed by meetings with each chief individually. These were
 necessary to overcome opposition created because the chiefs 
were
 
not fully consulted at the beginning of project work. The agent

explained the project and sought the chiefs' views on 
what the
project should do and not do.
what it should Basically the chiefs
 
wanted the project to work within the ongoing framework of land
 
tenure and administration (there had been the project would
rumors 

abolish individual holdings). These meetings were 
then followed,
 
once the chiefs were willing to support the effort, by meetings

with the farmers to explain the project and 
answer their questions.
 

An initial survey of past projects and schemes in the Leribe
 
area began before the meetings with the local chiefs. 
 A formal
 
survey of land ownership and use, household data, income, and
 
farming practices began concurrently with the meetings with the
 
chiefs and continued afterwards. All of this survey work was done

by the Project staff which was made up of 
Food and Agriculture

Organization of the United Nations personnel with Basotho counter
parts.
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Each of the village chiefs was asked to form a Village Pilot
 
Scheme Committee made up of the Chief, one representative each from
 
the Village Development Council 
and the Village Land Use Committee
 
and three farmers elected by the village farmers. These committees
 
were the basis for carrying out a number of conservation projects

and were to assist in promoting the use of technical packages.
 

The conservation works were designed in cooperation with the
 
chiefs, their advisors ,nd the Village Pilot Scheme Committee. Pro
cedures wer2 kept very simple, e.g., the project workers elected
 
their own foreman and secretary and were paid in food. The tech
nical packages, however, were designed by the project staff, pri
marily the foreign staff. The farmers were not consulted and the
 
comments and objections of the Basotho staff were 
largely ignored.

Once a farmer agreed to demonstrate a package, the main nperations
 
were carried out by contractors under the supervision of the project

staff. The farmers were obligated to pay for these contract services
 
and do the hand labor such as weeding.
 

The result was that there was considerable enthusiasm for
 
working on the conservation projects. Thirteeni fish ponds were
 
dug, 40,000 treLs were planted and other earthworks completed.

Erosian was reduced and communications improved. The technical
 
efforts resulted in the expansion of cash crop production and the
 
use of some new practices. However, there was considerable resis
tance to the packages proposed and farmers did not adopt whole
 
packages. Farmers did not regard the application of the packages
 
on their land as their own arid failed to Larry out their portion

of the work. They became discouraged and dropped out of the pro
gram. In spite of the success with the conservation projects,

the Village Pilot Scheme committees became moribund largely due to
 
opposition to the technical packages. 
 Finally the project was far
 
too expensive to become a model for the country or even to 
be sig
nificantly extended. (63, pp. E12-E24)
 

As pointed out in the discussion on technical extension, the
 
concept of extension in the Puebla project changed during the 
term
 
of the project. The project began in 1967 with a quick survey of
 
the area by the project coordinator followed by a formal survey and
 
farmer interviews. At the same time contact was made with the heads

of local institutions such as banks and fertilizer distributers but
 
not with local leaders in the communities.
 

The survey teams encountered negative reactions, hostility,
even 

from farmers. This led the project leaders to 
change their approach

to extension work and 
to make their initial contact with community

presidents. They explained the program and then 
got the presi
dents to set up meetings for the project personnel to explain the
 
program to all local authorities in their communities. Such meetings
 
were held in virtually all communities.
 

During these meetings, the project was again carefully explained.

The limits of what the project could provide were set out and 
so
 
were the ways the 
farmers could cooperate. The meeting participants
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were asked who in their area 
might be interested in cooperating with
the proj(ct. 
 These local authorities usually asked for time 
to
return to their villages, explain the 
program and get volunteet.s.
In a few cases the local 
authority himself volunteered. (271, pp.
45-46)
 

From this 
base, work with individual local farmers began.
the program expanded, work As
 
was 
begun with groups of farmers. But
at 
this stage these groups were primarily involved in obtaining
fertilizer and credit. 
 The extension agents were 
careful to give
the farmers complete responsibility for 
these organizations but
the farmers took no 
interest 
in them other than as 
a source
puts. A second formal of insurvey via interviews of farmers 
was conducted
and the maize breeding component of the
big problem of the project was 

project was dropped. A
then how to develop the farmer organizations' capacities 
to solve their own problems.
 

Late 
in 1973 after months of discussion about how to work
effectively with farmer groups, more

the extension agents held 
a series
of meetings with farmers 
to explore ways of increasing farm income.
These meetings were encouraged to identify one problem as 
top
priority and were 
usually able to do 
this.
 

The extension agents then organized those 
farmers who were
interested in the 
priority problem into a new 
organization 
to deal
with the problem. For instance, 
one of these organizations 
was
the Union of Progressive Maize and Bean Farmers which had 95 members
from nine villages and a Governing Board of 
18 farmers. This organization concentr-ted initially on 
finding cheaper sources 
of chicken
 manure for their fields. (271, p. 53)
 
The extension agents for rural 
development projects 
run
Shell Oil by the
Company in Portugal, Venezuela, Nigeria, Italy and Thailand be':an their work 


conduct a survey. 
by seeking the permission of local leaders to
This permission was obtained through a series of
meetings with the various 
leaders of a community of from ten 
to
fifteen thousand people. 


year and 
The survey took from eight months to a
was conducted by the agent with 
the help of local leaders
and field assistants. 


to establish an 
The help of the local leaders was important
atmosphere of participation and cooperation.
the survey report was completed, it was 

When
 
published and distributed.
 

This report identified the

On the basis of this 

basic problems of the community.
report, project objectives were formed and
action begun. 
 In addition to problems, the 
survey also uncovered
community resources 
and patterns of cooperation that could contribute
to solutions to the problems. The agent separated the problems
simple and complex ones into
and began by introducing solutions
problems to simple
to a few farmers. Gradually simple solutions spread
more farms and farmers tackled more 
to
 

complex problems.
 

Innovations were 
introduced by discussing 
a problem with the
people concerned with the problem in the community. The agent noted
the degree of interest and motivation connected to 
various problems
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and then sought solutions, often from outside specialists, for the
problems that 
were of greatest interest. 
 Once the most suitable,
potential solution was 
found, the agent explained it to the people,
urged them to adopt 
it and used the results obtained to convince
others to introduce the same innovation. (464, pp. 16-21; 63, pp.

F42-F56)
 

This approach has been highly successful at raising income and
introducing new methods areas
in the 
 where it was tried. These
 areas were limited, however, 
as the method is costly and time con
suming.
 

In Niger, a marketing cooperative was organized by first holding
a joint meeting of local officials and extension agents with farmer
representatives. 
 This meeting analyzed the weak financial position

of the village and 
went on to discuss the possibility of the farmers
managing their own groundnut trading. 
 Ihe meeting debated at length
the various skills that would be 
needed and the form of organization
they should adopt if 
the, were to succeed in replacing the private

trader. No attempt 
was made by the outsiders to force the adoption
of a particular form of organization. 
 The system evolved out of the
discussions, other village meetings and later experience. 
 (465, pp.

30-34)
 

The need for a problem identification phase is not unique to
getting farmers to work on their problems. For instance, the head
of Health Services in Maradi Province in Niger wanted his 
health
workers to change from a passive to an active conception of health
 care. 
 Instead of simply staying in their dispensaries waiting for
patients, they were 
to take some responsibility for the health of
all the villages served by their dispensary. It was not expected
that this change would be easy 
to bring about as all the health
workers' training and experience emphasized curative medicine and
 
passive care.
 

The head of Health Services began with a series of short 
 i',rining sessions. Here the nurses 
were asked to keep a record and t;:p
showing the actual 
influence of the dispensary. These records were
to be based on the information routinely taken 
at the dispensaries

for each patient. 
 These records ind maps provided not only data
 
on usage but also a visual picture of usage.
 

The conclusions that emerged from this 
exercise were that:
(a) only fifteen percent of the population was being served by the
dispensaries and beyond a seven mile 
radius, no one was served; (b)
more than 50% of the diseases treated at the dispensaries could have
been avoided or treated easily by 
a simply trained village health
worker; (c) one-third of the patients were 
children under three
 
years old and many of the 
women patients were pregnant.
 

These conclusions led to 
passionate discussions among the
 nurses and the physician in charge of the Province. More and more
 nurses became convinced that health services should 
reach the whole
population, not just those who 
came to the dispensary. As a result,
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meetingstwere held in the villages to discuss health. :A process

similar to'tfiatdiescussed aboveg.s-for marketing in, Nigerled to the
 
creation of a system of "bare'5?o t doctors." Much ofthe information
 
needed to design this programfiwas obtained during thesevillage

discussions. (423, pp. 5-7 

-': .. i f e :sesthemes emerge from the 
examples. There were three distinct stages in making contact with 
and coming to lems 

Certain common 0eo successes in these t 

understand community pro before solutions to
 
these problems could be found. First, community leaders were
 

'4Sapproached 
 and their support and cooperation was obtained. Second, 

i'oas.used.."Third,was 'a discussion and priority setting stagethere 

where the community as well as the leaders come to understand and
 agree to the 'specific things being done. Only then was it possible
 
to go on to successful problem solution.
 

'These stages took different forms in the different cases. In
 
Program Building the survey was done by the community leaders and 
farmers, in the'Shell and Leribe projects by the. staff. In most cases, the three stages sti-ptched over weeks, as in Program building, 
or up to a year and more as 1i'the Shell projects., However, in 
Niger the three stages were cond'\nnsed into a single meeting. 'This '. was possible because the meetingl concentrated on a single issue

known from previous contact with ''he farmers to be a problem in,
the area., In some cases, 6utside decision makers used the informa
tion gathered in formal surveys. In others, such as in Program

'Building and "the Niger health delivery case, 
the decision makers,

in this case 
people in the situation, used the informa~tion from

informal systems of information gathering to become aware of certain

problems and to give the problems an explicit, concrete form.
 

The procedures used in introducing these extension efforts
 
were quite different, and they must not be allowed to overshadow
 
substance. Although the organizations used in Program Building in
Bangladesh and in the Leribe Scheme in Lesotho were 
similar, the

results were quite different. The organizations in both cases were

development committees made 
up of l6cal leaders and farmers. At.

Leribe, conservation projects which used simple procedures and were

planned with the farmers were successful. The foreign project

organizers, however, selected the.4technical packages and farmers
 
were not consulted. The farmers resisted these packages, adopted

only parts 
of the packages and dropped out of the program. This

is a sharp, contrast to 
areas where Program Building was initiated.

Here the for'eign advisor thought of himself as 
a "sharp stick" to
 get the extension agents to go out,'to the farmers, organize them,

'find out 'their needs and get them to seek' out solutitons. As a

result there was a high degree of voluntary effort, many improved

practices were adopted and' the program expanded rapidly.,
 

At the4'same time, some projects where the professional staff'
 
mide many of the decisions, e.g., the Shell projects,' were 
success
ful' in their extension efforts. Although these projects made the,

project staff the surveyors and primary~decision makers,; as did the
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Leribe project, they also took seriously the need for the farmers
to set priorities and for innovations to be gradual and adjusted
to the farmers. 
 Thus they took the job of obtaining input from
the farmers seriously and went to considerable pains in doing it.
In the Shell projects, for instance, they tried to survey 
a very
large sample, thirty to forty percent of all 
farm families. This
 was not just to get information but to establish contacts 
to follow
 
up on later. (464, p. 17)
 

At Puebla the staff started with a staff-centered approach
but shifted gradually towards 
more farmer involvement in problem
solving. But they did 
not reach the stage achieved in some of the
other projects. Concentration on 
a single problem and requiring
formal organization both limited 
participation. 
 A major limitation
of farmer organizations at Puebla, and a reason why small 
farmers
have often been left out, 
is these organizations' inability to
solve complex problems affecting the entire community. (459, p. 274)
 

2. Making Contact
 

Each of these 
three stages has been found to be important,

often the key to success or failure, in many other situations.
Making contact through local leaders has often been a key to 
success.
A nonformal education program in Ecuador found 
it necessary to obtain the cooperation of the local political officer and priest before
beginning work in the community. This was especially helpful because
the agents were able 
to get them to enter the activities as participants rather than as dignitaries. (391, 
pp. 91-92) In Nigeria,
extension agents on a tea project began by working through local
Yoruba leaders but gradually began working directly with farmers.
This did not seem 
to create problems between the company and the
leaders, perhaps because of the business 
orientation of the Yoruba.
(63, p. F14) In Ghana, it was necessary 
to work through traditional
leaders among the Dagomka, a Muslim tribal 
group, but extension
worked best if young married men were initial
the experimenters
among the Komkomba, a mobile, less traditional group. (63, p. C3)
 

Making initial contact through local 
leaders does not mean
that all 
further efforts must be controlled by them or that they
should be allowed to 
veto changes which benefit others. 
 On the contrary, successful projects have not 
allowed such a veto power to
develop. The Program Building approach goes 
the opposite direction
by creating a large number of subcommittees which provide many more
people with leadership experience even while including traditioral
 or elected leaders. 
 Although this approach may seem to involve a
lot of organization and even bureaucracy, this 
is a good thing
at the village level. Local organization provides widespread training and opportunity for leadership. 
 It also provides opportunities

and reason to practice literacy and 
other skills 'and provides
familiarity with 
government and other procedures for a wide circle
 
of people. (46, p. 414)
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Local project leadership does have to be watched. In India,

Pakistan, Bangladesh and Senegal, the local power structure Oot
 
control of local development programs and diverted programs and
 
resources to their own uses. (466, pp. IB, 9; 238, 
p. 322) Mer
chants and moneylenders opposed programs which would help small
 
farmers achieve financial independence in Mali, Latin America,

India, Pakistan and Bangladesh. New programs eroded the authority

of traditional leaders leading to their opposition, as land regis
tration sometimes did in Malawi. (231, pp. 95-96) In Nigeria, a
 
tomato growing project ran into difficulty because village heads
 
often favored their relatives in selecting project participants

and in allocating irrigation water. Sometimes they cheated farm
ers by takin part of the profits. Farmers frequently appealed

to 
the district head to have these problems corrected. (63, p.

F27) In New Guinea, the people in the community were unwilling

to subscribe to a fund to purchase more plantation land -- land
 
they wanted. 
 They feared that because the Australian administra
tors insisted on dividing the land up 
into a few large plots, only
 
a few "big men" would benefit from the purchase. (467, p. 266)
 

Traditional, local leadership cannot b 
relied upon to support

development efforts in all cases. However, it has proven worth the
 
effort in practice to assume that they can be induced to help and
 
to spend considerable effort to bring this about. Where local
 
leaders have helped, projects have received a big boost; in fact,

this often makes the difference betweeim succecs and failure. Where
 
the local leaders are unanimously against change, little has been
 
lost in making the effort. Unanimous opposition will be rare, how
ever. Even where, as in Malawi, change was undermining traditional
 
power, not all traditional leaders were opposed and projects were
 
successful. (231, pp. 95-96) Apparently some leaders either didn't
 
realize what was happening or were prepared to accept change and
 
develop a more dynamic basis for their position. In all cases,

local leaders should be given this chance since experience shows

that is what makes the extension job easier and in many cases possi
ble. At the same time, because local leaders are not entirely

trusted, it is necessary to follow up meetings with the leaders
 
with meetings with the farmers or at least witti a large group of
 
popularly recognized leading farmers. This was 
done in Program

Building, in the project in Lesotho discussed above, by 
the Shell
 
agents and elsewhere. Where it was not done, difficulties were
 
encountered as in the tomato project in Nigeria.
 

3. Information Gathering
 

The su~rvey or information gathering stage was also important

in determining the success 
of failure of many projects. Information
 
gathering has taken many different forms. Formal surveys by profes
sional researchers 
were important in the Special Rural Development

Program in Kenya. They were crucial in establishing that major tech
nological breakthroughs were unlikely; a strategy of gradual develop
ment on a broad front had to be adopted. (231, p. 146) The Daudzai

Project in Pakistan took 8-10 months to study the Daudzai area and iden
tify the area problems, and more important, the different problems which
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affected different villages. This survey also identified which
 
of these problems the people felt were most important and should
 
be concentrated on. (37, pp. 6-7)
 

The French had a different form of village information gather
ing stage that concentrated on the accurate observation and evalua
tion of economic and social conditions in one's own community. In
 
Senegal this sense was imparted to potential village leaders in
 
training by having them visit and observe a village other than 
their
 
own. (46, p. 413)
 

Paulo Freire in Brazil developed another method of developing
 
observation of one's surroundings. He studied local communities,
 
abstracted key themes that were typical of and important in the
 
community and then recreated these themes in the form of 
large

pictures. These pictures could then be used as information for
 
group discussions. In the discussions, farmers saw themselves in
 
pictures in ways they could not see themselves when they were a part

of the situation portrayed. This led to increasing self awareness
 
and self confidence. (404, pp. 75-118; 405, pp. 61-84) This
 
method was also used to identify key words that were used as the
 
basis of a literacy program. (See Training chapter.) (405, pp.
 
49-59)
 

4. Problem Discussion and Priority Setting
 

The third step in the process is problem discussing and priority

setting. Sometimes this blends into problem solution as in the
 
formation of the marketing cooperative in Niger. In most cases,

however, this is preliminary to the search for solutions. This is
 
the most important of the three steps and is the stage that 
comes
 
closest to what is often referred to as participation.
 

One study found that eight of ten projects in which there was
 
considerable local 
involvement began with discussions leading to
 
the identification of local problems for the project activities.
 
Only two began with a particular technical package; both of these
 
packages were unproven and required farmer participation for tests.
 
(417, pp. 102-103) In West Africa, two Frenchmen found that by

sponsoring group discussions where farmers articulated their prob
lems and needs, the introduction of technical change was made easier.
 
The discussions had to be directed towards the implications of
 
technical change and its effect on each member of the group.
 
(231, p. 79)
 

Many projects have found that the village people have a strong

notion of what their priorities are. In Jamaica, for instance,

coffee growers were little interested in conservation of coffee lands
 
or improved varieties of coffee unless their number one problem

inadequate coffee prices -- was solved first. (295, p. 102) In the
 
Daudzai project in Pakistan it was found that neople could be orga
nized around the problems that they felt were the first priority.

The people had to be the ones to select these problems, however.
 
They refused to cooperate if their priorities were not followed.
 
(37, pp. 9-10)
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In Taiwan, extension services 
found they had to learn from
the farmers what the farmers wanted or 
needed instead of trying 
to
tell them or 
teach them what their needs should be. (367, p. 22)
Actual projects were 
largely developed at the 
village, township or
provincial level, 
often by farmer or other local committees responsible for implementation. (367, p. 37)
 

The Bimas 
program in Indonesia found that 
reliance on a centralized bureaucracy led to 
failure and 
farmer resistance and antagonism.
The government began 
to widen the scope for farmer initiative although they were still 
far from the level of initiative suggested
above. 
 (468, pp. 80-81) The first Ethiopian manager of the CADU
project in Et.hiopia realized that one of the 
lessons of CADU was
the need for more 
farmer involvement 
in project activities from the
beginning. (231, 
p. 110) The need for farmer participation is also
being recognized in Latin America though 
so far little has been done
about it. (306, p. 11-28)
 

Perhaps the most striking examples of the importance of the
problem discussion and priority setting stage 
are provided by two
cases in Ecuador. In one case 
a group of AID and Peace Corps
personnel and Ecuadorian students had 
a small training center. They
would visit a village and when asked about 
their purpose would explain 
that they were there to listen. The villagers did not believe
this, 
feeling sure the outsiders 
were going to try to teach something.
After two days of not 
being taught, the villager,-s got themselves
together to talk to such strange people. The 
villagers began by
simply telling the outsiders what they knew of the 
area. Gradually
this discussion led 
the villagers to become aware that there 
were
things they could do themselves. 
 Out of this evolved a project
that was run 
largely by Ecuadorians who were 
very possessi e about
their project. One Ecuadorian commented that the AID 
representative
visited the project too often; it was their project, not AID's.

(4693 pp. 53-54)
 

A non-formal 
education project in Ecuador developed 
a wide
range of literacy and awareness 
games and materials. Evaluators
this project found 
a direct relation between the number and 
of
 

success
of community development projects 
and the degree of participation
and dialogue 
in the training sessions. The 
more talk, the more
action. (391, pp. 96-97, 187-188) 
 What these two Ecuadorian
examples show is that the discussion-dialogue-analysis stage 
is
often sufficient, even without a survey stage, 
to create community

problem solving and action.
 

a. 
Lack of Farmer Involvement
 

Just as 
making their own decisions improves the chances for
community project success, 
lack of local involvemernt in problem formation and selection often leads to 
the defeat of projects. Unfortunately, lack of involvement is still 
very common. In Kenya,
instance, in one Special for
Rural Development Program area, 
people were
not even 
informed of projects being implemented in their area. Sometimes they were 
informed through formal meetings 
but few questions
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were permitted and no modification of plans was considered. Not
 
surprisingly, the people often opposed projects that were supposed
 
to be for their own good. (231, p. 163) Farmers in the Vihiga
 
SRDP area failed to make contributions of labor and funds for
 
cattle dips. Several of these dips had been initiated as the result
 
of urging by local goveinment officials. The farmers neither
 
fully comprehended nor fully agreed to the effort. Little or no
 
consultation with farmers had taken place. (63, pp. D5-D6)
 

When the farmers are not involved in the selection of problems
 
and the seeking of solutions, a number of problems occur. For
 
instance, farmers in the ZAPI project in Cameroon saw thu project
 
operations. as decided upon far from them, perhaps even in France,
 
and as controlled by foreigners. They expected it to last only a
 
short time since other foreign projects had been short lived. Farm
erF perceived a similar sense of distance and unreality about the
 
workings of the WADU and CADU projects in Ethiopia, of SODENKAM
 
in Camerorn and of the ujamaa movement in Tanzania. (231, pp. 110
111)
 

Cooperatives established or revived by the Barpali Village
 
Service in India consistently failed because the farmers did not
 
understand them nor take responsibility for them. They were the
 
Village Service's projects and even the activities the cooperatives
 
were designed to promote were not felt needs of the farmers. (470,
 
pp. 19-20; 471, p. 36)
 

The Government of India constructed a small irrigation dam
 
for a village. The government did not ask if this was what the
 
people wanted. In fact, the people felt erosion and flood control
 
were more pressing problems. The result was continual opposition
 
to the project during its construction. Only eight farmers used
 
the irrigation water and some of these were pressured to do this
 
by government officials. Although use of irrigation water grew
 
gradually, it did not become widespread in the village until manage
ment of the irrigation system was turned over to the village council.
 
(58)
 

The Government of India also provided a village with funds to
 
construct irrigation wells that would permit the doubling of crop
 
yields. Instead, the people put the wells in the center of the
 
village so they would no longer have to carry water two miles from
 
a river. The author who cites this example suggests that before
 
providing the funds, the extension agent should "have tried to de

velop a felt need for irrigation." (472, p. 172) Experience shows,
 
however, that this would be unlikely to be successful.
 

Generally it has not proven helpful to try to pressure a
 

community that is not yet ready. Prograhi Building extension agents,
 
were refor instance, simply offered help and then, if the farmers 


luctant, withdrew and waited. There were always other communities
 
that were not so reluctant that deserved immediate attention. Often
 

it took considerable discussion before a community could agree to
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test 
the changes that the Project implied. Eventually they called
 
the Program Builders back. Assessment of community interest was
 
an important factor in selecting farm groups 
to work with at Puebla
 
and selecting problems to concentrate on in the Shell projects.

(271, p. 12; 464, p. 21)
 

b. Explain Enforced Changes
 

It is sometimes necessary to make a change that many people

affected will not have agreed to. This may be due to lack of time
 
to reach the people or to the inability to get universal agreement
 
on a project, e.g., land reform or resettlement due to the construc
tion of a dam, irrigation system or roads. In this case, it is

imperative, as a land development and reorganization scheme in
 
Maldwi found, to explain fully and in advance what will 
happen and
 
why. In Malawi the extension agents had to explain the basic land

reorganization and then spend a good deal 
of time later explaining

land registration and its benefits.
 

When such advance explanations are not given, the result is
 
often to make a bad situation worse. The Special Rural Development

Program (SRDP) in Kenya started building a road into an area as a
 
first step in a rural development effort. No meetings with the
 
people in the area to find 
out their needs, offer help or explain

the program were to be held until after the 
road was completed.

The people interpreted the road 
as a device to let the police more
 
easily come to interrupt their cattle-raiding activities. When

equipment arrived to begin building the road, the 
people objected

vigorously, police were sent to guard the equipment and the antipathy

of the people to the road and perhaps to the SRDP was consolidated.
 
(231, p. 163)
 

In a desert area of Peru, people had been demanding for years

that the government provide wells. Finally the government agreed

to provide six wells but no attempc was made 
to explain what was to
 
happen or how. The drilling team arrived in the village, set up

and started to drill the first well 
on the most likely site avail
able -- the land of one of the wealthier farmers. The people leapt

to the conclusion that all the wells would go to the wealthy farmers;

they preferred that no wells be dug than that they be 
dug only for
 
the wealthy. The now hostile villagers forced the drillers to stop

and withdraw from the village. The project was abandoned. (331,
 
p. 66)
 

c. Awareness of Problems
 

One reason group meetings are so effective is that they make
 
people aware of the extent that they have problems in common. They
 
can have confidence, because they have recognized the 
common nature
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of the problem, that "he solution that works for others will work
 
also for them.l/ This is a quite different result from that ob
tained when extension agents try to approach individual farmers
 
with a new technology. In this case, the spread of the new tech
nology to additional farmers is often nil.
 

Group meetings are also important because they provide social
 
sanction for experimentation. This sanction not only makes individ
uals more ready to experiment, it makes other members of the group
 
more prepared to follow. Thus the group meetings used for intro
ducing innovations in French West Africa were encouraged to select
 
volunteers to try out innovations. But instead of being isolated
 
instances; such volunteers were acting on behalf of the group. The
 
task of innovation was delegated to them by the group. (231, p. 79)
 
The village, not the individual, is the major decision making unit
 
for many types of decisions in Asia, Africa, the Middle East and
 
Latin America. Individuals will not act, or do so only at great
 
social risk, without the support of their community. '10, p. 21;
 
473, p. 55; 50, p. 8; 474, pp. 1,3)
 

Awareness of common problems can also be the basis of organizing
 
farmers since problems often are susceptible to joint solutions.
 
People learn to work together. This is discussed further below.
 

Finally, strange as it may seem, awareness of common problems
 
'and experiences seems to raise confidence. A radio school program
 
in Honduras, for instance, credited a great deal of its success to
 
the feeling created in participants that they were "part of an
 
awakening group." Awareness of the similar experiences of other
 
people in other centers in Honduras was fostered in training sessions
 
and meetings, and was closely linkea with a growth of confidence and
 
concern. (391, pp. 136-137)
 

5. Follow Up
 

Once activities in a community have begun, it is not enough
 
to simply rely on the initial actions by the people to be self
 
sustaining. The original commitment must be renewed, new priorities
 

1/ 	 This builds on a finding at CADU in Ethiopia and elsewhere:
 
progressive farmers are more strongly impressed by extension
 
agents and demonstrations than less prog:-essive farmers. The
 
latter tend to rely on familiar sources, e.g., friends and
 
relatives more than on model farmers. Visual evidence was
 
more impressive to progressive farmers, oral influences were
 
most successful with the less progressive, (231, p. 80) Hence
 
it is not surprising that discussion leading to a consensus
 
decision to encourage a few progressive farmers to try an in
novation would help prepare less progressive farmers for adoption
 
of the innovation.
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set and 
new activities undertaken. 
 This is most easily done in
the framework of an organization such 
as the committee structure
of Program Building. However, it 
can also be done in informal
meetings such as 
the initial 
discussion and priority-setting

meeting.
 

Belloncle and Gentil 
in their work 
in West Af,'ica recommend
this latter pattern. 
 After problems were identified in the first
meeting and 
potential solutions formulated and then tried by some
community members, there was 
a follow-up review meeting. 
 At the
review meeting, successes and failures were reported 
and evaluated
and the specific constraints on using the solutions 
were identified.
These constraints and Failures then 
became the agenda for further
priority setting and 
a renewal of the cycle leading to 
finding
new solutions and testing them. 
 Again, the extension agent must
be an advisor from whom the 
farmers seek information, not a pusher
of preconceived packages. 
 In practice, these 
self appraisal meetings were very successful in expediting change. 
 (231, pp. 79-80)
 

6. The Extension Agent 
1n Problem Solving Extension
 

Latin American land relorm organizations often organized
asentamientos, 
a combination of temporary collectives and small
farms allotted to individual farmers. 
 This form was not adopted
because the farmers wanted 
it -- the farmers were usually against
it -- but because the officials felt that the farmers 
were too in,
experienced to manage their own 
farms and needed to be trained to
do this. (355, 3-4)
pp. In practice, output was higher, often
much higher, on the small 
farms than on the professionally managed
collective part of the 
estate.
 

Collective farms, although supposedly democratic, are in
practice usually bureaucratically 
run in Latin America, Tunisia,
Tanzania and elsewhere. (355, pp. 14-15) 
 Confidence 
in the people who are to gain from land reforms is very low. (355, p. 23)
Projects are frequently managed centrally with only very long
plans for term
local management even management is supposed
when local 

to be an urgent goal. (465, p. 2) 
There seems be
to a perception
of duality of government and 
people, educated and ignorant, that
leads to the assigning of an 
active role in development to the
government and 
the educated while 
a passive role is assigned to the
people, the acted 
on. (461, p. 324)
 

many reasons
There are for this centralized approach 
to the
management of rural 
development. Socialist ideology and distrust
of individual economic activities 
are one reason. Another is
urgency. It is argued that there isn't time 
to work with peasants
long enough to 
find out what they want. Instead, rules should be
developed that work for most farmers and 
then the 'farmers should be
told to follow these rules. (405, pp. 116-117) Administrators
find it easier and 
more desirable to develop one large project than
many small ones, 
regardless of the inappropriateness of large,
centrally planned projects 
for small farmer conditions. (388, p.
78) Some governments simply don't want 
development from below.
 
(234, p. 16)
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The belief that farmers are ignorant and resistant to change
 
seems to be the basic reason for resisting farmer participation and
 
is especially widespread. In India, for instance, headquarters
 
staff felt they knew better than the farmers what the farmers should
 
do. Partly because the extension workers had very simple training,
 
the tendency was to draw up a list of desirable practices and
 
have the agent attempt to persuade as many farmers as possible to
 
accept them. (182, pp. 68-69; see also 234, pp. 14-15; 475, p. 37)
 
Often it is felt that because farmers don't know the answers or
 
can't define the answers or won't accept the answers from the ex
tension agent, they must be manipulated into acceptance of the inoown
 
solutions by those who do know. Their psychological resistance
 
must be overcome. These themes are prevalent in Africa, Asia and
 
Latin America. (231, pp. 69-70; 467, p. 262)
 

E.B. Rice, for instance, argues that "subsistence farmers can
 
neither identify nor soive their real problems" since neither
 
they nor their leaders know the alternatives available nor can
 
they "originate a request for a short, stiff-stalked high response

wheat." (296, p. 127) He could not believe that Program Building
 
could be anything but "a way to encourage farmers to accept a
 
development program already described on a sheet stuffed in a
 
change agent's hip pocket, not as a way to develop the program."
 
(296, pp. 127-128)
 

In practice, extension agents often not only do not know the
 
problems but often don't have workable solutions for the problems
 
they do know. (462, p. 59; 476, p. 35; 68, p. 51) Extension
 
agents have repeatedly tried to get farmers to grow crops for which
 
there was no market, use inputs which were highly risky and not
 
nearly as effective as the agent claimed, and use cultivation methods
 
that required much more labor at times when labor was fully occupied.

These failings are obscured in Latin America where many of the ex
tension successes are with high value crops cr disease control,
 
i.e., where proven and packaged solutions to particular types of
 
farm problems are available. However, even Rice admits the attempt
 
to push technical packages on small farmers has not been successful
 
in Latin America. (296, pp. 333-344) He also concludes that a
 
major failure of extension in Latin America was the failure to base
 
.t on feasible, profitable technologies. (296, p. 429)
 

Farmers, however, do know what their problems are although it
 
may be necessary to dig for this information. Often extension
 
agents will ask a question, get a response and leave thE matter
 
at that. Instead, the agent needs to ask himself why such a
 
response was given and probe deeper to discover how and why the
 
farmers' perceptions differ from his own.
 

Although farmers may appear reluctant to change, they usually
 
can sum up whether a change is worth their while or not. (75, p.
 
18) In Niger, for instance, a farmer-instructor challenged e;:
tension agents who were trying without much success to teach classi
cal farm improvement techniques -- fungicides, row sowing and good
 
density -- to teach the farmers how to get the results a European
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in his village was getting. The European was 
relying on soil
restoration techniques completely unrelated to 
fungicides and row
sowing and the farmers knew it. (477, p. 26) 
 As the farmers put
it, "the soil is dead." (477, p. 25)
 

An extension agent in India 
was 
told to spread cottage industries to provide employment in an 
area where embankments protecting
against salt water intrusion had decayed. However, when he asked
the villagers what they needed, they replied they needed leadership and money to 
rebuild the embankments. 
 An ad hoc organization
was formed to 
rebuild and maintain the embankments and soon there
 was plenty of farm work. 
 (208, p. 5)
 

At Daudzai, 
it was found that farmers could 
not only identify
problems 
but could also suggest solutions. Often they could suggest the outlines of 
a solution that engineers could then develop
technically. (37, p. 8) 
An extreme case of this was 
the Ecuador
situation described above where 
simply going out 
and listening
to people was enough to get 
a project started. Both the information collection and the 
knowledge demands 
on the agent were reduced
 
almost to nothing.
 

This is the opposite extreme 
from what seems to be the ideal
in most extension theory: 
 a highly trained extension agent and
economic and sociological surveys and research to 
try to figure out
what can be done in agriculture and how the 
farmer thinks and why.
Thus one observer recommends staff training 
in the ability to "read"
the society in which staff are 
working. This would develop the
ability to 
analyze various aspects of society (technology, economics,
kinship, power, values and worldview) in order to discover trends
in their development. The Shell 
projects and the Daudzai 
Project
in Pakistan did intensive and extensive, professionally supervised
surveys which took eight to 
twelve months. (464, p. 16; 37, p. 6)
 

Whether training sufficient Lo allow 
an agent to "read" a
society in the above 
sense is possible or practical is doubtful
Conventional 
economic theory, for instance, has not provided the
tools 
needed to develop a realistic 
picture of village economic life
because farmers do not distinguish between production and consumption
outlays. 
 (259, p. A70) Tribal societies 
are even more complex in
their economic motivation. 
 Some work has been done on 
how non-
Western peoples look 
at economic issues.l! 
 These are outside the
mainstream of economics, however, 
so they are unlikely to be taught

to extension agents.
 

Similarly, most developing countries would find 
it impossible
to conduct the intensive, professional surveys used in Shell 
projects
and at Daudzai on 
anything but an intermittent basis. 
 They are too
costly of both time and trained manpower. Even when such surveys
 

1/ See, for instance, 467 and 62.
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are conducted, they can be inaccurate. In one case a farmer was
 
classified as modern or progressive in a survey when his behavior
 
was traditional. It turned out that he had given the answers he
 
thought the researcher wanted to hear, d not uncommon occurrence in
 
Africa and elsewhere. (231, pp. 163-164)
 

What the experience of cases like Program Building and the
 
Niger projects discussed above show is that such extensive training
 
and costly surveys are frequently unnecessary. Such training and
 
surveys are to provide information and insight to the extension
 
agent. The agent, however, needs this information only to the ex
tent that he is making decisions for the community. To the extent
 
that the community makes its own decisions, they can make the de
cisions on whatever information satisfies them Thus there are
 
three tremendous savings in information needed in letting or getting
 
a community to make its own decisions: (a) the community already
 
knows much of the information collected or studied in training or
 
surveys; after all, it is the source of the information; (b) the
 
community can made a decision on less information than would be safe
 
for an extension agent; the community knows when it is satisfied;
 
the agent must overstudy the community to make sure, if he ever
 
can, he has all the facts needed to make decisions that satisfy the
 
community; (c) the process of data gathering and priority setting

the village goes through provides the agent with direct information
 
on what the community feels is important; it is tL.eir decision so
 
he need not try to make inferences about it, the guess work is
 
eliminated. (231, p. 1,6)
 

In Rio Grande do Sul in Brazil, for instance, a dialogue has
 
grown up between farmers on one hand and extension agents, university

scientists and students on the other because the latter went to
 
the area to seek information; e.g., soil testing, before trying to
 
give advice. Now farmers are coming to them with a wide range of
 
farming problems. (59, p. 31) Not knowing everything may raise
 
the agents' standing rather than lower it. A Shell extension agent

in Nigeria selected a sample of individuals from the tax rolls for
 
his survey. When these names were read at a meeting, it turned out
 
that some of the people listed were dead or insane. This revelation
 
reduced the fears of the community that the government or project

had some sinister intentions. (63, p. F47)
 

Decision making by farmers and communities is important because,
 
when done correctly, it works. Programs are more successful when
 
farmers participate than when they don't. The reasons for this do
 
not seem to lie in the role farmers play in discovering solutions,
 
although they often do, but in their defining problems and priorities.

When someone says subsistence farmers cannot identify their own
 
problems, he is simply wrong. They can and do.
 

What is needed is for the extension agent to be prepared to
 
go to the community as a student as well as a teacher. After the
 
village has informed him of its needs and priorities, then he can
 
try to find ways to bring outside expertise to bear on these problems

and try to integrate such expertise into village life. (478, p. 52)
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7. Objectives of Problem Solving Extension
 

One of the criticisms of 
the Program Building system described
above was that the system was so dependent on the personality of
Ben Ferguson, the 
person who started it, that it failed when
left and has been unworkable without him. 
he
 

But as we have seen,
the same types of program succeeded elsewhere with other people.
At Leribe, Lesotho, this approach was successfully introduced into
a larger, less successful 
program by a single 4ndividual present
only for a few months. In fact, the technician's reason for working more closely with the people and 
keeping things simple was
knowledge that he would only be there 
the
 

a short time. (See section
above on Prqblem Identification and 
63, pp. E12-E24) Personality
clearly had little to do with 
the success here as the 
one favorable
personality left, leaving the 
program in the hands of those using
an authoritarian 
-- and unsuccessful --
approach for other activities.
 

The principles Ferguson used 
are principles 
that were tound to
work in many projects. He was successful, not because he could do
things other people found impossible, but because he could get other
people, like extension agents, to work on 
the basis of successful
principles. This meant getting the agents 
out of their offices
and into the fields. There they were to find 
out what the farmers
needed and later to 
implement the Program Building procedures for

finding and 
solving the farmers' problems.l/
 

Where Ferguson failed was 
not in his extension method but in
his inability to get his ideas institutionalized in the locai
bureaucracy. The bureaucracy of 
the Indian subcontinent had a
strong belief in education and the need 
for the educated to tell
the uneducated what to do. Problem-solving extension went agai;-st
this grain. Ferguson did not 
try to adjust or enlighten this bias.
On the contrary, he was rather proud 
of his fights, often successful,
with the bureaucrats. Unfortunately, this meant officidls and even
many of the extension agents found his 
views not only unacceptable
but also incomprehensible. As long as U.S. 
support and Ferguson's
forceful approach 
were present, the system worked. 
 When he left,
the failure of the system to 
accept the problem-solving principles
and their implications for changed work styles, meant the 
steam
 
went out of the effort.
 

./ The author once asked Ferguson what Ferguson felt his 
role was
in working with the extension services. Ferguson replied,
sharp stick." Once on a boat outiog and 
"a
 

picnic, his family and
mine went ashore to find a picnic spot and 
Ferguson disappeared.
Since the site was unsuitable, the rest of 
the group began
looking for him and found 
him several hundred yards away talking

to some farmers. As we walked back 
to the boat, he talked
forcefully about the failure of the 
local extensiun agent to
visit the farmers he had just talked anid
to how the agent would
 
hear from him on Monday.
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As discussed above, one of the reasons technical extension
 
works is that working within the confines of a single crop and a
 
producers' association makes things simpler. The situation defines
 
a clear objective for the extension agent and a clear idea of who
 
his clients are. A difficulty with problem-solving extension is
 
that the objective is less obvious and who the clients are is harder
 
to define. Ferguson was successful because he had a clear idea
 
in his own mind what his objectives were and who the clients were
 
and he was able to convey this to extension agents. In most cases,
 
however, t is pot possible to rely on the existence of a furceful
 
individual. Nor is it desirable to do so. This reliance was 
the
 
biggest weakness of Ferguson's work.
 

What is needed is some way to get an entire extension service 
to adopt these methods as operating procedures. In practice, the
 
circumstances that fostered a problem-solving approach in the above
 
cases were ones of considerable autonomy for the local staff. The
 
Shell agronomists consistently had a high degree of autonomy in
 
selecting and carrying out their activities within the context of
 
the overall method. At Leribe the one component of problem-solving
 
was in an activity where the technician operated independently of
 
the rest of the staff. The staff of the Akoliufu Pilot Project had
 
a greet deal of freeedom to select crops, activities, participants
 
and forms of organization. Although the organization of farmers
 
at Puebla was less complete and less successful, what there was
 
grew out of the experimentation allowed the project.
 

That relative autoromy is a condition of successful use of
 
problem-solving extension is not surprising; to problem-solve one
 
must be free of the requirement to promote a particular technology.
 
But, this simply indicated when problem solving approaches have been
 
discovered under conditions when technical extension was not re
quired. Thus permission to problem-solve is a necessary condition
 
but is not sufficient to guarantee that a whole extension service
 
will uze this method. If the extension service is to use this
 
method, it must be trained, organized and have objectives that lead
 
agents to help farmers solve problems.
 

The type of training that is required is one that provides
 
agents with practical skills; they must be able to comprehend both
 
the farmers' problems and the scientists' solutions and explain the
 
one to the other. The need for and methods for developing these
 
abilities is discussed in the Training chapter.
 

Organization for problem-solving by farmers means first that
 
any necessary organization by farmers and work by agents with farm
ers' groups is both legal and encouraged by the government. Second,
 
the organization of the extension service and research must also
 
support work with small farmers and farmars' groups. Research
 
personnel and organizatio'ls and other sources of information must
 
be prepared and able to work and coordinate activities with extension
 
and vice versa. These issues are discussed in the Training chapter
 
and later in this chapter.
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Finally, the extension service must have 
a clear idea of
what they are trying to accomplish and must believe that it 
is
possible. 
 Thus the agent, like the technical extension agent,
will be much more effective if his job 
is clearly defined and
understood and ho is clear as 
to who his clients are. In problem-solving this 
is not 
as easy to achieve as in technical exten
si on.
 

In problem-solving extension, 
it is the farmers' objectives
which determine the activities of the extension agent. 
 This is
true of work with 
large scale commercial and small 
scale subsistence
farmers. 
 Since there are so many small farmers for each 
extension agent, in practice these farmers have been grouped 
so that
common problems can be dealt with 
for many people at once. Since
organization is often necessary for working with small 
farmers, it
is important that 
the agent know whether his intended clients are
small or large scale. His job will be different in the 
two cases.
If problem-solving extension is to be 
fully effective, the government must establish who 
the clients of the extension system should
be. Further, this information must be effectively conveyed 
to extension agents and 
their supervisors.
 

C. Technology for Problem Solvinq
 

Frequently it is suggested that innovations must be conspicuous if they are to be accepted and that 
it is easier to introduce
something entirely 
new than to 
improve existing techniques. (229,
p. 62) This is often true; farmers are often more conscientious
about following recommendations for a new cash crop than 
for their
traditional food 
 rops. This has led to the conclusion that a
package of practices is what is required to 
introduce innovations
into traditional agriculture. The package should 
start the change
process and other, 
smaller changes, e.g., 
better weeding or spacing,
more timely planting, can then be 
introduced gradually. The World
Bank suggested this approach 
to Tanzania.
 

1 - Small Steps 

In Taiwan, however, many years of using, and frequently changing,
improved varieties of traditional crops preceded the 
use of high
yielding varieties. The Taiwanese farmer was 
thoroughly familiar
with and used considerable fertilizer. 
 He was a commercial farmer
with a full range of agricultural services available to him. He
was a highly disciplined farmer who trusted and reacted quickly to
most extension advice. Finally he supported by
was 
 a thoroughly
developed system of irrigation and drainage. Thus, adoption of
high yielding varieties was not 
a big step for him. The same was
 
true in Japan.
 

Sri Lanka adopted a strategy of introducing improved varieties
of traditional 
rices. An improved traditional variety demands
less cash for fertilizer, less discipline 
on the part of the farmer
and less risk than a high yielding variety. 
 Thus, it is more easily
used by small farmers. Sri 
Lanka also made services available to
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these farmers and as a result 72 percent of the main rice crop

of 1969 was grown with these improved varieties and yields in
creased rapidly. It is hoped that this will lay the basis for
 
the adoption of more advanced technical packages later.l/
 

In the Shell project at Uboma in Nigeria, a small number of
 
extension agents obtained excellent results with small 
farmers.
 
In ten years they introduced new technical packages for rice, palm

oil, maize, animal breeding and in other areas. But in each case
 
this was done by identifying a local problem and then finding a

solution that could be adopted to the 
problem from research insti
tutions in Nigeria. 
 This possible solution was first tested on
 
a few demo-nstrators' farms, and, when proven, extended to the whole
 
community. (417, pp. 209-210) Similar successes 
have been achieved
 
at other Shell projects.
 

In China virtually all research in agriculture was directed
 
towards solving practical farm problems rather than developing new
 
technical packages. 
 This not only meant bringing scientists down
 
to 
the farm level, it also meant making major efforts to expand

farmer knowledge and to encourage farmer experimentation. This
 
did not prevent or restrict agricultural advance. Not only do the
 
Chinese have their own high-yielding varieties of rice, they also
 
made extraordinary gains in multiple cropping. (479, pp. 6, 9, 24-25)
 

In Kenya there was considerable skepticism about government
 
programs in rural areas due to inflated promises and deflated per
formance on previous programs. To prevent further overestimations
 
of future benefits, the Special Rural Development Prn-ram io Kwale
 
district introduced, in a step-by-step sequencP, projects that the
 
community felt were important and that had highly visible and 
im
mediate results. This worked 
so well that in one water project it
 
became possible to rely on self-help labor for digging trenches
 
rather than on the hired labor originally planned. It was then
 
recommended that this sequential approach be used 
in other SRUP
 
districts. (231, p. 163)
 

In Chile, medium and large growers entered contract farming

relationships with little 
awareness of contractual requirements or
 
possible sanctions for non-compliance. They regarded the practices

required as recommendations they voluntarily followed. 
 Small farm
ers with little previous experience with modern technology often 
resented and resisted such requirements. They frequently claimed
that fertilizer usage levels were high or that sowing weretoo times
bad. However, this was more true of new participants than veteran
 
growers. (296, p. 506)
 

I/ This approach also had desirable social effects as well.
 
Instead of concentrating large inc.reases among a few farmers 
-- the better off ones, it has 
spread smaller increases over
 
many more farmers. (61, p. 100)
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Part of this pattern seen in Chile may be due to the fact
 
that for large farmers the contract was voluntary and for the small
 
farmers it was a condition of getting land. The reduced resistance
 
to the new practices may have been due to acceptarce of bureaucratic
 
control. Finally, some complaints may reflect actual errors in
 
extension advice. Through all these examples, however, comes the
 
idea that technical packages are accepted most easily by those
 
farmers who (a) are used to modern technology and (b) have been
 
commercidl farmers. Even more important, farmers become familiar
 
with modern technology and commercial farming more easily by a series
 
of small steps than by the adoption of a whole new package.
 

2. Buil.ding on Success
 

Another aspect of building on small steps is building on suc
cesses. An extended series of changes in another area in Kenya be
gan with the use of a local pineapple canning factory to can tomatoes.
 
One village planted 20 acres the first year. The next year three
 
villages planted a total of 100 acres. At this point early varie
ties of tomatoes had to be introduced to adopt to the cannery's

schedule. But early varieties of tomatoes required irrigation and
 
this led to the construction of a pipeline to pump water from a
 
nearby river. This was followed by the expunsion of the use of
 
irrigation and the introduction of more irrigated crops. (388, p.
 
112) It is unlikely anyone could have predicted or planned such
 
a sequence as a package. Fortunately a package was unnecessary as
 
success led to success.
 

In Ghana the Biriwa Project began by selling fishing gear,

equipping a repair shop and training mechanics to repair outboard
 
motors for fishing boats. Outboard motors were sold on a rent
purchase basis. From there the project grew as new ideas developed,
 
new needs were discovered and resources grew. A new way of mounting
 
motors was discovered. Lobster traps and underwater lights were
 
introduced for off-season fishing. A carpentry shop was started
 
and then a furniture sales store. Construction block was produced

and a roof repair progrim launched. Training programs for carpentry,
 
masonry ind other skills were introduced as necessary. Community
 
development efforts and revitalization of the Village Development

Council were stimulated by the collapse of the primary school's roof.
 
A new school was constructed, community toilet facilities were
 
built, a clinic and two houses for nurses were built, the middle
 
school was renovated and street lights were installed. Not all proj
ect efforts were successful but because the failures were experimental,
 
they were not fatal to confidence in the project. Other communities
 
began asking for help to establish similar programs. (63, pp. C33-

C35) This project was successful in a great number of activities
 
by building on their past successes and solving problems as they 
arose.
 

The key to building on successes is a sequence of activities
 
in which earlier steps provide either the knowledge, confidence or
 
financial surpluses necessary to go on to further steps. (477, pp.
 
26-27) For instance, the judgment of slope skills developed in
 
contour plowing can be applied to laying out irrigation ditches.
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The building of a road may increase farmer returns and ability
 
to invest in his farm by cutting transportation costs and allowing
 
him to bypass a middleman and sell directly to a town market; it
 
may also increase demand for his croips and make him more accessible
 
to extension agents. (43, pp. '20-121) In East Pakistan farmer
 
marketing of produce expanded greatly following a rural public
 
works road building and improvement program. In Mali, farmers
 
adopted new techniques that enabled them to increase their produc
tivity per hectare and the to purchase implements for increasing
 
the acreage farmed. In Ks ya farmers used surpluses from potato
 
production to grow pyreth am and surpluses from pyrethrum to start
 
cattle raising. (43, pp. 36-37, 120-121)
 

Another aspect of building on success is to start with the
 
technology farmers already have. In Turkey, western experts urged
 
farmers to remove the flat stones froi their fields so mechanized
 
equipment could be more easily used. The farmers resisted this as
 
they felt it would reduce moisture retention in their soils. When
 
the stones were removed, this turned out to be correct and removal
 
had to be discontinued.
 

At Puebla in Mexico it was found that maize and bush beans grown
 
together were more profitable than either crop grown separately. In
 
spite of almost universal preference for single crop cultivation by
 
experts, the farmers knew what was best in this situation. (271,
 
p. 15) Another traditional practice that was questioned by the
 
Puebla experts was plowing in the fall. The research staff felt
 
that as there was little weed growth during the winter, there should
 
be little moisture loss and that fall plowing would encourage wind
 
erosion and the mineralization of the small amount of organic matter
 
in the soil. In practice they found strong evidence that the
 
moisture content of the soil and seed emergence in the spring were
 
both reduced when the traditional fall plowing was eliminated. (271,
 
pp. 22, 24)
 

In many cases, extension activities can build on successes, or
 

even on what appear to have bean failures, in the past. For instance,
 

in Kenya unsuccessful cattle dipping and range management schemes
 
of the 1950s and '60s seem to have prepared the people for more re

cent development efforts. Failures of this type may not be due to
 
as much as the way the people were
the incorrectness of the idea 


approached or the state of their development at the time. The ideas
 

presented may germinate to bear fruit much later.
 

One implication of taking such small steps is that it may take
 

several years before farmers move through a series of steps to
 

achieve an even moderately profitable technology. In Mali, for
 

instance, the extension service for cotton expected it to take over
 
five years to achieve a rational balance between cotton and food
 

crop production when cotton was introduced. It would take two to
 

three years for the farmer to adopt the cotton package. After that
 

it would take one to two years to adopt animal traction and thus
 
new
increase cotton acreage. Finally the farmer would adapt the 


production. Then he would
methods he has learned for cotton to food 
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enter a phase of learning to adapt food production to changing market conditions for food crops. 
 On the basis of experience elsewhere,
it seems th&t five years is optimistic but at least it has been

recognized that farmers will 
adopt the package only a piece at 
a
 
time. l/
 

As became apparent in the 
Leribe Scheme in Lesotho, there is
 
a trade off between increasing overall 
output quickly and building
up the farmers' capacity to adopt changes. (63, p. E21) Packages
frequently are complex and highly profitable for the larger or 
more

commercial farmers that adopt them. Farmers who are 
unfamiliar with
modern technologies or commercial 
farming, however, need a series
of steps leading into such packages. What the farmer learns 
in one
step 	makes choosing and understanding the next step easier. What

the farmer earns in one step makes financing the next step easier.
(464, pp. 21-23; 433, pp. 221-224) Finally, the self-confidence

and the confidence in the extension agent gained from one 
success

makes the 	 eager go to
farmer more to on try something else. (433,
 
pp. 221-224; 480, p. 110)
 

3. Role of Technical Packaqes
 

The foregoing marks a major difference between technical 
extension and problem-solving extension. Technical extension 
is built
around a proven technology. This may be 
a complex technical package
such 	as for tea growing in Kenya or Nigeria or a fairly simple one
such as a disease control program. In any case the technology is
developed and proven prior to presentation to the farmer.
 

Problem-solving methods of extension, however-, 
almost never
depend on a particular technical package. None of the above,
cases 

for instance, involved a particular technical package. The case
of cooperative development in Niger did 
not involve a particular

model of a cooperative. One study of projects having high
ten 

involvement of the 
people in the project area found that eight of
these began with 
a series of discussions to 
select project activities.

Only 	two 
started with a particular new technology and both had to

be tested further on the farmers' land. (417, pp. 102-103)
 

Thus there seems to be a contradiction. Technical extension

has been based on introducing technical packages and has 
been 	successful. It has led some to conclude that packages are the best
 way to get change started. However, this is the opposite of the
approach used by Shell 
and others in their successful projects. It
 

1/ 	 A study of two villages in Mysore, India showed that the
 
average time between a farmer's first becoming 
aware of a
 
new technique and adopting 
it for his own use was 7.2 years
for improved seed, 
5.1 years for chemical fertilizer and four
 years 
for the Japanese method of paddy cultivation. (90, p. 25)
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is the opposite of the strategy used in China and Sri Lanka and the
 
strategy that was responsible for the successful development of
 
Taiwan and Japan. It is also contrary to the eidence of wide
spread failure of farmers to adopt technical packages, or, if they
 
adopt the package, to do so only partially. At Puebl& 75 percent
 
of the parcels using new practices had a low level of adoption of
 
at least one of the three main practices recommended. (271, p. 85)
 
In Ghana, some farmers adopted a technical package for maize for
 
only a part of their crop even though yields doubled. These were
 
progressive farmers who had started their own cooperative which had
 
a joint hog production project. (63, p. C28) Even in a fairly
 
advanced agriculture such as that of South Korea, there was a con
sistently low rate of adoption for some practices for rice, barley
 
and wheat. (403, p. 523) Using less than the recommended quanti
ties of fertilizer is especially common. (296, p. 337; 481, p. 15)
 

One reason for this apparent contradiztion is that technical
 
packages are more easily accepted by thos., with previous experience
 
with modern technology and by those that are commercial farmers.
 
Beyond this, however, the big factor seems to be whether the crop
 
being grown is a commercial or a s-bsistence crop-


In India, for instance, Scar' tt Epstein found farmers that
 
were extremely progressive in th'- cultivation of sugarcane which
 
was a new cash crop for them. The same farmers were very conserva
tive in their planting of rice, a subsistence crop. In a nearby
 
village which lacked irrigation for sugarcane, however, farmers
 
used modern rice cultivation methods. For them rice had become a
 
commercial crop. (482, pp. 39-41) Even large farmers seem to
 
have different attitudes towards cash crop production and subsis
tence production. Farmers are sensitive about costs and prices for
 
cash crops but not for subsistence crops. (483) This distinction
 
in behavior is found all over the world (234, pp. 30-31)
 

One reason for this distinction seems to be attachment to
 
traditional ways. Epstein concludes that it was customary systems
 
of payments for farm labor that led to the differences she foind in
 
India. The sugarcane farmers were growing rice with their tradi
tional farm labor but the commercial rice growers rented land and
 
hence could select and pay farm labor to do new things. (482, pp.
 
39-4-) In Gambia, women who had previously growr vegetables did not
 
follow extension recommendations as clcosely as womren growing them
 
for the first time. (63, p. B35)
 

The major reason for the failure to adopt packages to subsis
tence crops, however, is that it does not make sense to Lhe farmer
 
to put cash inputs into a crop that will not produce cash income.
 
(234, p. 31) On the contrary, since the new methods almost always
 
require more labor at critical times of the year, e.g., 60 percent
 
more at Puebla, the new practices would cut into off-farm work and
 
hence would reduce cash income. (399, pp. 107-i08, 124) Additional
 
labor may be unavailable or costly. (38, p. 224; 229, p. 30) In
 
fact, in cocoa areas in Nigeria and tobacco areas in Tanzania, farm
ers shifted towards subsistence crops that require less labor rather
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than more in order to reduce labor demands in peak seasons. (307,
 
p. 15) Substantial cash and labor outlays also raise the risk
 
associated with a new technology. (205, pp. 12-13; 63, p. H20)

Further, many farmers refuse to invest as
in food crops, in Zambia,
 
when cash crops provide a greater and more secure return. (476,
 
p. 35) Where food crops are profitable, however, farmers welcome
 
technical assistance and use mode-rn supplies to grow them even
 
when they also qrow other high value crops, e.g., in tea areas of
 
Kenya, and tobacco areas of Tanzania. (231, p. 29)
 

Technical packages have worked best in the same conditions in
 
which technical extension has worked best -- where high value com
mercial :ropsare being grown and farmers have previous experience

with modern technology and commercial production. Technical pack
ages have not been as successful for subsistence crops, especially

if the cost of inputs is high. An exception to this is when the
 
package has been sufficient to turn a SLIbsistence crop into a cash
 
crop as happened with some high-yielding variety programs for medium
 
and large scale farmers. For small subsistence producers even
 
significant increases in yield are often not enough, considering
 
risk, high input costs and loss of alternative employment, to justify

commercial production. Subsistence producers' cash crop possibili
ties are also limited. For these people the road to improvement
 
must be the hardest one of all: improvements in the context of
 
subsistence production. For these people a problem-solving approach
 
or a job off the farm is the only hope.
 

4. Explaining New Methods
 

One author used an example of superphosphate use by Indian
 
peasants as an argument for the 
need for the peasants to understand
 
the "biochemistry of fertilizer effects." The peasants found that
 
superphosphate helped so they put on more and more until they

damaged Lhe crops. The author concluded that peasants -,eed to be
 
educated in "the scientific reasons why an innovation has its de
sired effects." (480, p. 247)
 

Understanding of an innovation does not mean scientific under
standing, however, it means practical understanding. The attempt
 
to explain new practices in scientific terms is usually a failure
 
because the people have no basis for understanding it. People find
 
it easier to understand and to adopt an innovation when it maintains
 
connections with what they have known in the past only then
as can
 
they judge and compare it. Farmers have in most cases inherited a
 
technology that has proven worthwhile and often surprisingly re
liable. It has sustained the farmers for gene tions. Thus it is
 
useful to try to turn traditional methods to new purposes. (467,
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p. 336; 484, p. 165) It is best to offer a new practice as an im
provement of the old, as something that builds on the past rather
 
than as a replacement for the past. (459, Appendix, p. 24)1/
 

In Niger, a "barefoot doctor" program using illiterates was
 
successful largely because it was based on existing kh. -dge. In
 
village meetings to discuss health problems it was found that the
 
villagers could give surprisingly accurate descriptions of up to
 
20 different diseases that they encountered. They could also set
 
out the traditional cures for these diseases and which diseases they
 
felt 	could only be cured by modern medicine.
 

In training, explanation of diseases began with the knowledge
 
the villagers already had of the main diseases of the area. What
 
was right in this knowledge was confirmed and what was wrong was
 
corrected. Explanations were reenforced with a 10-page booklet
 
with pictures summarizing the main conclusions of each lesson.
 
This knowledge became the basis for diagnosis and then either treat
ment by the volunteer or referral to the clinic. The medical results
 
of the program were very impressive, especially concerning eye
 
disea es and malaria. Eighty health workers were soon handling over
 
one third as many patients as went to the eighteen dispensaries.
 
(423, pp. 7-12)
 

The function of fertilizer can be explained by analogy to the
 
food or, if the farmers are more sophisticated, the vitamins and
 
proteins needed by the human body. The need to make sure that the
 
proper amounts are applied can also be explained in this way. The
 
farmers need these basic explanations so that the new practices will
 
not be , mystery and so they will not make naive errors such as
 
assuming that if some fertilizer is good, more is better. (This
 
type of explanation has worked very well in Mexico anu in many
 
other places.) (459, Appendix, p. 24)
 

Another aspect cf building on existing ideas, and hence
 
respecting holders of these ideas, is illustrated by the games
 
developed for an informal education project in Ecuador. A oumber
 
of these games were direct modifications of popular, local games.
 
Often some of the rules, especially on the resolution of disputes,
 
were left to the players to work out in accord with their own customs.
 
These games incorporated several local value judgements: that
 

1/ 	 Some authcrs have adopted this approach. Instead of directly
 
introducing their subject in scientific terms the reader may
 
be unfamiliar with, they begin with traditional concepts and
 
gradually bring "them into line with contemporary ideas, so
 
as to facilitate the gradual assimilation of concepts which
 
otherwise might remain partially incomprehensible." (485)
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school provides little benefit for rural dwellers but more useful
 
educational options exist; that property ownership and improvement

is necessary to improve the present situation; that working together

is crucial; that information is a valuable source of power. (391,
 
p. 50) Although these judgments were shown to be consistent with
 
those held by the campesinos, a conventional approach would have
 
been to modify them, especially the low opilion of schools, because
 
the peasants "shouldn't" feel that way. B6:ause the values were
 
genuine, however, the campesinos played the game widely and repeatedly.

This led to greater awareness of their condition and is associated
 
with successful community development projects and with greater
 
participation in literacy training. (391, pp. 23, 62-64)
 

Once the farmer understands the basic principles of the new
 
practice, even if only by analogy, the next step is to provide an
 
initial recommendation, e.g., the amount of fertilizer and when
 
to apply it. In giving this it should be emphasized that such
 
recommendations are based on experiment and are not hard and f3st
 
rules. The farmer my have to try more than one combination to
 
see what works best. The farmer needs to know that this is an
 
experiment and that his own observation may be just as important
 
to getting a good crop as the agent's recommendation. Science
 
needs to be demystified.
 

Where this has not been doneand farmers have not understood
 
what was happening, they often come to peculiar conclusions and
 
make what seem to be strange errors. They become frustrated with
 
the new technology and give it up. In Chile, for i'nstance, colonists
 
were introduced to new practices for maize with little concern for
 
eith-er farmer needs or understanding. The result was that farmers
 
said they did not know about hybrid corn even though they were
 
using it. Many did not know that the hybrid seed had to be renewed,
 
i.e., purchased from a hybrid seed producer each year, rather than
 
sowed from the previous harvest. They reacted to the new practices
 
as if the crop was not theirs and they were just hired labor, as
 
they had been hefore becoming colonists. (296, p. 507)
 

At Magumeri in Nigeria government officials, the local school
 
teacher and an extension agent all tried to induce the farmers to
 
adopt superphosphate fertilizer. No attempt was made to find out
 
what the farmers wanted. In fact, at no time did the farmers voice
 
any dissatisfaction with their yields using traditional methods.
 
This lack of (issatisfaction over yields and the complaints farmers
 
did voice were both ignored. No attempt was made to explain the use
 
of superphosphate in terms the people understood. On the contrary,
 
the foreign origin of the fertilizer was emphasized. The Agri
culture Officer began by giving a talk to a large group of people
 
at the district capital emphasizing the superiority of European
 
technology, e.g., cars, radios, airplanes and the superphosphate
 
that had been distributed the previous three years. The superiority
 
of the "wonderful" European fertilizer was also emphasized by the
 
school teacher and others in later meetings with farmers.
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The extension agent organized demonstrations on farmers' land.
 
Many farmers were pressured to volunteer for this; few volunteered
 
spontaneously, even though the fertilizer for the demonstration
 
was free. In addition, the extension agent insisted on one-acre
 
plots, often leaving parts of a single field out of the demonstra
tion for no reason comprehensible to the farmers; this only in
creased the foreignness of the whole procedure and convinced the
 
farmers that European technology did not apply to them.
 

Output on fertilized plots compared to adjacent unfertilized
 
plots was, on the average, 30 percent greater for millet and 35
 
percent greater for groundnuts. In spite of this there was nearly
 
universal'disapproval of the fertilizer. Instead of volunteering
 
to purchase, at nominal prices, superphosphate for the next year,
 
many of the farmers spoke out sharply against the fertilizer. They
 
argued that the areas where the fertilizer had worked it,Nigeria
 
had different soils and though it was not entirely useless it was
 
impractical in their area. No farmers spoke in favor of the f(ertil
izer or mentioned the successful demonstration plots. (486)
 

Other examples of failure to understand and really accept a
 
technology took place in a Philippine program to encourage people
 
to build modern toilets. One fdrmer was induced to build a toilet
 
because the extension worker convinced him that his pr2tty daughter
 
might fall prey to snakes is she went into the bushes at night.
 
However, only the daughter was allowed to use the toilet. One
 
farmer was induced to build a toilet because an American visitor 
was coming to the village. After the visitor left, the farmer 
locked the toilet up until such time as future visitors would come. 
(487, p. 283)
 

Building on existing knowledge does not mean confining exten
sion to traditional technology. Researchers at Ahradu Bello Univer
sity in Nigeria, for instance, have begun improving traditional
 
farming methods. (337, p. 38) New techr!ologies will be introduced
 
gradually. Building on existing knowledge requires a step-by-step
 
approach that lets people understand what they are doing rather
 
than the avoidance of new technologies.
 

Nor does building on existing knowledge mean trying to preserve
 
an existing culture. It is highly doubtful if any system of exten
sion or no extension at all would preserv, traditional cultures as
 
they are. Traditional society is rapidly disappearing everywhere.
 
Some say this is because people no longer want to live by the old
 
rules. (390, p. 14) Others say it is due to encroachment by
 
outside influences. In any case building on existing knowledge will
 
make the changes easier and more understandable to the participants,
 
perhaps faster, and certainly less painful.
 

D. The Phases of Extension and Rural Development
 

As we have seen, the poorer farmers in a community tend to
 
get most of their information from other community members. At
 
the same time, these are the farmers most threatened by the uncer
tainties of major new technologies. Hence, in practice, the
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approaches that have worked the best 
in promoting change among

such farmers 
have used other farmers to spread techniques and have

started with simple steps, e.g., often with the best 
practices of
the community's traditional technology, rather than 
trying to intro
duce a complex and totally new technology.
 

Meanwhile, commercial farmers may change crops, technologies
and even sources of information 
in a single year. Such farmers
 
often bypass extension services entirely and go directly to 
researchers
in order to get the latest information on their crops. Large farms
 
may even have their own research and testing personnel as on the
 
rubber plantations in Malaysia.
 

What this means is that there is no best type of extension.

The level of skill, recruitment methods, pay and benefits, organi
zation, technology, method of extension, 
and subjects extended will
depend on the level of development; crops; scale of farming; climate,
land and water conditions; and level of development of the farmer.

As farmers become more commercialized, the extension system will

change, gradually becoming more homogeneous as far;:er conditions

become more homogeneous. Initially emphasis will 
be on gaining

farmers' trust, farmer organization, problem solving and assuring
 
access to inputs. Farmer to farmer contact will 
be important.
Gradually extension workers will 
become iore professional. Farmer

extension worker's will 
become full-time professionals. Professional
 
extension agents and researchers will 
have more direct contact with

farmers. Much more emphasis will be place. 
on technical skills
 
and farm management. (234, p. 16, 32; 97, p. 319)
 

One way to assure service to small farmers and to 
conserve
 
the scarce manpower that can successfully work with small farmers
 
or that has advanced technical training is to provide for 
two
types of extension service, one that is technique oriented for

commercial farmers and one 
that is organization and prohlem-solving

oriented for small and non-commercial farmers. (488, pp. 34, 43)
Senegal, for instance, had different programs for these 
two types

of farmers, but once again the more progressive farmers got more
 
intensive treatment. (399, pp. 127-128)
 

When the need for different types of extension for different
 
types of farmers and conditions has not beer recognized, extension
services have failed. 
 In Latin America, for instance, adoption of

extension systems the U.S. have been of
based on model little

help in agricultural development. (306, p. 135; 296, pp. 417-425)
Inappropriate foreign models also threaten Arican agriculture

with a too 
rigid and narrow viewpoint contrary to the flexibility

and experimentation that rapid changes in farmers and farm organi
zation require. (231, p. 173)
 

The most successful extension has been 
in countries, such as
Taiwan and Japan, where there was considerable revision of extension
 
and research methods. These countries did not wait for the develop
ment of a professionally trained cadre of extension and 
research
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workers. On the contrary, they began with farriers extending the
 
best practices of the existing technology. Even today extension
 
is largely controlled by the farmers. Farmers were responsible
 
for some of the most crucial, agricultural innovations. Today
 
research and extension are fully professional. If agricultural
 
professionals have less education than is typical of some devel
oped countries, that only shows that lower levels o' education
 
are appropriate in countries where density is great and farmers
 
responsive. The evidence is that these countries have done an
 
outstanding job of matching extension services with needs for
 
three to five generations.
 

Finally, some people will feel 
that basing efforts, especially
 
learning and organization, on current practice and experience
 
rather than modern theory is a backward step. The university offers
 
what is most up to date and hence offers the shortest route to
 
modernization. They may feel all this effort to organize farmers
 
and get them involved in problem selection and problem solving

is a waste of time. People that hold these views may be interested
 
in the views of a current management theorist talking about the
 
needs of the modern, he calls it matrix, organization:
 

The university has typically assumed that learning
 
(a) is for the individual, (b) occurs when it is given,
 
(c) is tested by contrived examinations of the knowledge

acquired, (d) need not be relevant to any immediate prob
lem, (e) should be designed and controlled by the educa
tor; it is the task of the educator to define the problems,
 
develop ways to solve them and define the criteria for eval
uation -- who passes and who does not. The matrix organiza
tions require education that (a) focuses on individuals
 
in team systems and (b) it occurs where the problem is
 
located, (c) is learned by the use of actual problems,
 
and (d) is tested by the effectiveness of the actual re
sults, and (e) is controlled by those participating in the
 
problem (aided by the educator as a consultant). (489, pp.
 
203-204)
 

E. Farmers in Extension Work
 

A difficulty of extension is that a one-to-one relation between
 
farmer and extension agent means extension is an extremely expensive
 
way of dealing with large numbers of small farmers. In the United
 
States, for instance, a local agent covers about 1,000 farms of
 
which about 500 are run on a commercial basis. If these 500 farms
 
all have 160 acres or more, as is typically the case, then an agent
 
covers at least 80,000 acres of commercial farms alone. On the aver
age he need raise output only a few pounds per acre each year in
 
order to justify his salary. If the farms were only two acres,
 
however, and again he dealt with 500 of them, he would have to raise
 
output 80 tims as much per year to justify the same salary. De
veloping countries do not pay their extension agents as much as U.S.
 
agents are paid but neither do their extension agents work with as
 
many as 500 farmers. The problem is that output varies roughly with
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the amount of land but the extension ireput varies with the number
of farmers. Hence, extension services 
tend to become larger and
more expensive when farms are 
smaller. 
 Or, there are simply not
enough extension agents cover all or even most small farmers.
to 

(231, pp. 68-69)
 

One way of spreading professional extension agents 
over more
farmers is to enlist non-professionals, usually farmers, 
to assist
with the extersion effort. (388, p. 71) 
 At the simplest level
farmers carry out demonstrations. 
 At a more advanced level certain farmers are 
selected as model or progressive farmers to give
instruction 
to fellow farmers on the benefits of new techniques
and how to use them. Model 
farmers usually received some formal
training. (490, p. 6; 
360, pp. 47-48; 268, pp. 113-114) Rural
people may become problem solvers or rural "activators." Finally,
local farmers or other para-professionals may be formially incorporated into the 
extension services. 
 The success of 
these various
forms has depended largely 
on the type of extension process, tcchnical or problem-solving, used.
 

I. Demonstrations
 

The use of demonstrations has been a key factor in many exten-,
sion programs. 
 In Ghana, one successful 
program identified those
farmers who were thought to be the most progressive. 
 These farmers
were induced to try out innovations on a small piece of their land.
The,.e innovations were 
simple, within the financial capability of
the farmer and 
had been tested for at 
least two years at local
experiment stations. 
 There was frequent extension contact with
these farmers and 
their village. (63, p. C7) Expansion of
plantings in Kenya proceeded largely from farmers 
tea
 

observing other
farmers who already grew tea. 
 This observation not only led many
farmers to want to 
grow tea but also taught them a great deal 
about
ted growing. (63, Israeli
p. D38) extension 
in a Zambian vegetable
growing project was successful 
after many of the farmers tried the
new practices on small experimental plots 
on community common land.
Thus the 
risk for these farmers was low and 
they actually did the
demonstration for themselves. 
 (476, p. 37) 'Fhe Shell projects,
Puebla, Program Building and many other programs 
all used demonstrations as 
a part of their extension programs.
 

In Nigeria demonstrations were 
arranged by providing all
necessary inputs and 
instructions in small 
kits. This reduced
problems of measurement and provided 
all of the necessary inputs
together. 
 One farmer in each village was selected by community
leaders to 
receive the kit and conduct the demonstration. Each
kit contained four 
improved varieties of maize and one 
local variety.
Thus each demonstration was 
also a field test of the four improved
varieties. The demonstration fields 
were frequently visited by
not only the extension agents but also by 
researchers who had
helped develop the varieties. These researchers discussed 
problems
and results with both 
farmers and extension personnel. Adequate
markets and increased production is making maize an 
increasingly
important cash crop in Nigeria. (491, 4.-5) have also
pp. Kits
been used in demonstration programs in other countries.
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The use of demonstrations has many advantages. At Puebla
 
the agronomists found that in spite of the good rapport they had
 
develcped with the farmers who had high-yield plots, the farmers
 
who visited demonstrations kwere much more at ease and more willing
 
to raise qtestions with the farmer-demonstrator than with the 
agronomist. The agronomist helped by providing additional informa
tion and by showing that he thought the demonstration was important. 
(460, p. 73) Farmer demonstrations also served to field-test 
practices under actial ,armer conditions. (460, p. 70) Demon
stration plots and other field experiments are a way of starting 
small and working up to larger scale activities while protecting 
both farmers and extension agents against the risks of falure. 
(75,'p. 18.) In Vietnam, for instance, a number of innovations 
pushed by extension dgents, but not adequately field tested, failed 
to produce the desired results. (492, p. 242) 

Demonstrations will not solve all problems. The Barpali
 
Village Service in India, fur instance, had some successes in
 
getting farmers to adopt new practices. The Service induced the
 
farmers to begii, vegetable growing by having Service workers live
 
in villages and themselves grow vegetables. This was successful
 
in spite of the fact that there was no felt need to grow vegetables
 
and that many farmers were initially skeptical about the feasibility
 
of growing vegetables on their soil. This change was greatly
 
facilitated by the expansion of irrigation in the area and a market
 
for the vegetables of the early producers.
 

As vegetable expansion continued, however, local markets were
 
soon glutted. Prices dropped to the point where many villagers felt
 
it was more profitable not to grow vegetables. The Service attempted
 
to revive a multipurpose cooperative for marketing the vegetables,
 
again on their own initiative rather than through problem-solving,
 
but was disappointed at the low response of the farmers and the
 
lack of initiative of the cooperative leaders. The marketing opera
tions of the cooperative were discontinued the next year. An attempt
 
to procure vegetable seed cooperatively was more successful. How
ever, even here business fell off and there was growing dissatisfac
tion among suppliers and customers. This cooperative depended on
 
the support of the Service for its continued activity. (470)
 

When the Service attempted to introduce improved cocks and hens
 
to upgrade local poultry, they again were attempting a project for
 
which there was no felt need. Farmers refused to get rid of their
 
traditional cocks or to go to the much greater effort needed to preserve
 
and grow the improved birds. Three poultry cooperatives were started
 
but failed. Although many new birds were introduced and there was
 
a good initial demand for chicks and hatching eggs, the poultry pro
gram was cut back, turned over to others and eventually abandoned
 
due to low farmer response. When the American agriculturist was
 
replaced by someone with no interest in poultry, the program died
 
except in two villages where Service workers kept it going. (471,
 
pp. 30-31) 
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Thus, when the Service demonstrated a successful and economic
 
practice, the farmers recognized its usefulness and adopted it.

This does show the effectiveness of demonstrations and of village

workers who live in the villages. All the other activities tried
 
or demonstrated in the village failed. 
 These other activities were

undertaken in spite of the lack of village interest and without
 
involving the village in decision making and planning.
 

Demonstrations will not inadequacy of
overcome the a technology

or institutional structure 
or make up for lack of farmer involvement.
 
It is o;ost effective as a method of technical extension, i.e., the

instruction of farmers 
in the use and benefits of a particular tech
nology. This does not mean that demonstrations are not a part of

problem-solving extension. On the contrary, they were essential
 
to Shell extension, Program Building and other programs. 
 However,

the demonstration works 
best when the people have already indicated
 
that the crop or activity being demonstrated is one they are inter.,
 
ested in growing or carrying out.
 

Generally demonstrations have worked best when done 
by farmers
 
on the farmers' own land. In Gambia, demonstrations carried out
 
by project staff were not sufficient to convince farmers. Only

when two villages experimented successfully 
on their own land did
 
the project catch on. These villages, in turn, were only willing

to experiment because initial inputs were free, 
the new practice

did not threaten the farmers' subsistence production and the
 
farmers had no alternative source of cash income. (63, p. B9)

A successful demonstration on a farmer's land is always 
more con
vincing than a report on experiments conducted elsewhere or a demon
stration on an experiment station or conducted by staff, especially

since farmers have learned to distrust results that have only been
 
demonstrated by outsiders. (38, p. 227; 59, 
pp. 45-46) Because

of this distrust and the difference between professional "demonstra
tions" and actual farmers conditions, at Puebla the term 'demonstra
tion" was avoided and "high yield planting" was used instead. These

plantings were entirely the work of 
the farmer; the staff provided

only guidance and advice. (431, p. 34)
 

Farmer demonstrations have not always been necessary, however.

In the Barp;li Village Service example, the successful demonstrations
 
were tho~e of the village level workers growing crops for their own
 
use. In Nigeria, demonstration plots were cultivated by agricultural

assistants 
as it was felt that this insured that the assistants would

be available to the farmers. Farmers were encouraged to stop and
 
talk to the assistant while he was at work. (63, p. F6) In both
 
these cases a prolonged and consistent presence by the extension
 
agent was required at the demonstration plot. Where less timE is

available at a single site, as will usually be the case, having the

farmers do the demonstration would be preferable.
 

2. Model Farmers
 

Another approach to using farmers as extension agents is the
 
use of model farmers. The best known example of this was the model

farmer program at Comilla in what is now Bangladesh. At Comilla
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cooperative organizers and model farmers were selected by the coop

erative membership. These people were to be leading, trusted farm
women organizers.
ers of the area. There were also some youth and 


Once a week they went to classes on seasonally relevant or coopera

tive management subjects. They were then expected to pass on what
 

they had learned to the farmers, youth or women in their communities
 

and carry back to their teachers questions and comments on difficul-

Especially successful organities in implementing what was taught. 


cooperative sozers were made supervisors of up to four additional 


cieties and their organizers. There were additional weekly meetings
 

and they were much more involved in cooperative
for the supervisors 

management than other organizers. (493, pp. 13, 27-28, 66)
 

The idea behind this program was thdt farmers will accept
 
advice. For advice he
information from an extension worker but not 


are not usually
goes to oth1er trusted farmers. These trusted farmers 


part of the forma' village leadership. These propositions were de

veloped in village research at Comilla and have been confirmed else

where. From this information it was concluded that the trusted
 

or iatural leaders to distinguish theii
farmers -- opinion leaders 

used as extension
from trcditional or other leaders .--should be 


agents. The idea was to get the information to the people the farm

ers naturally turn to for advice. (493, p. 65; 452, p. 93)
 

a number of difficulties
In practice, however, there were 

scheme. ^onflicts arose between the organizers who conwith this 


the model farmers. As a
centrated on cooperative management and 

roles were consolidated as one. (494, p. 494)
result these two 


In most villages no more than half the farmers joined the coopera
the better off farmer:. At
 

tives and the greatest benefits went to 

high, so high that it could


the same time, costs of the project were 

Finally the
 

not have been replicated province wide. (399, p. 87) 


model farmer concept was discontinued. (495, pp. 19-20)
 

With the creation of Bangladesh, model farmer training was re
a mode l
 vived. Again the cooperative primary societies eleuted 


to receive weekly training and

farmer and a cooperative manager 


to the members of the cooperative society.
pass on what they learned 

conduct farm demonstrations.
The model farmer was also supposed to 


to be controlled by l.rger

Again, the cooperative societies tended 


were poorly attended, less than 30 per
farmers. Training programs 


as little new information was presented

cent in many courses in 1974, 


was of little interest to the farmers.

and the information presented 


(392, pp. 73-74, 182-184)
 

At Daudzai in Pakistan, much the same strategy was useJl -- not
 

same staff were involved. The coiperative

surprising as some of the 


relaxed and informal
to be somewhat more
organization methods seemed 


than at Comilla. Initially people were organived to solve problems
 
programs were intro

and then compulsory weekly meetings and savings 

fairmers;


duced. These organizations were made iip largely of small 


large farmers found the rigors of weekly meetings to be excessive.
 
were elected, were to attend
 

Model farmers and cooperative managers 
 learned
were expected to convey what they
training every two weeks and 


to other farmers in the weekly meetings. Managers were enli-;ted to
 

own village. (37, pp. 10-16)

organize villages around their 
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Model farming was also used by CADU in Ethiopia and again

followed the Comilla pattern. In this case farmers select five
 
candidates, one of whom was selected by the extension service to
 
be the model farmer. One extension agent and two assistant agents

supervised up to fifteen model farmers. Instead of formal training,

however, extension aqents advised the model farmers on agricultural

practices and supplie: and conducted demonstrations. (286, pp. 56
58) This pattern worked fairly well but the demands on the model
 
farmer led to complaints that they could no longer do an adequate

extension job unless they neglected their own farms.
 

The International Institute of Rural Reconstruction in the
 
Philippines started a "scholar-farmer" program. Selected local
 
leaders were trained and then were expected to pass on this infor
mation to their community. When a program to establish pre-coopera
tives was begun, the program director reported that villages

having experience with the "scholar-farmers" were the quickest
 
to pick up the new knowledge and organization. (415, p. 46)
 

The ZAPI project areas in Cameroon also had model farmers.
 
Here model fariers were selected by the extension service. They

apparently were selected because of their ability to speak French
 
and their previGus contact with the ZAPI aaministration, not be
cause of their influence on other farmers. Further, the operating

assumption behind the extension was that farmer resistence to new
 
techniques was based on psychological factors; technical and insti
tutinnal obstacles were ignured, e.g., lack of equipment or water,
 
late delivery of supplies, operational problems. The model farmers
 
in this Drogrdn were not as effective as in the other cases. (231,
 
pp. 69-70, 75-76, 78) Concentrating training on farmer leaders in
 
Thailand was not as effective as had been hoped either. (426, p. 25)
 

At Puebla an informal type of model farmer program consisted
 
of inviting farmers, who come to town for weekly marketing days,
 
to a lecture and discussion on a subject of current interest. Many

of these farmers were farmer group representatives so there was
 
considerable potential for ideas from the talk and especially from
 
the discussion to spread to more farmers. This program was strictly

supplementa,y to demonstrations and other extension activities. It
 
was not a program in itself. (271, p. 60)
 

Overall, model farmer programs have had only limited success.
 
Although they have continued to fill a role, they have not lived
 
up to the expectations of their sponsors. There seem to be several
 
reasons for this.
 

According to the Comilla theory, the model farmer should be
 
someone trusted by the other farmers. At Comilla, however, they

found there migl;t be as many as thirteen or fourteen "opinion leaders"
 
in a village of sixty families. There weren't just one or two
 
people the whol village came to. (496, p. 41) Hence it may be
 
difficult to identify anyone who would be a suitable model 
farmer
 
for the whole village. This problem is aggravated by the fact that
 
opinion leader.- are not usually traditional or official leaders.
 



XIII-51
 

This problem may be further aggravated when, as in Cameroon, selec
tion is on the basis of criteria such as the ability to speak French.
 
Outsiders frequently pick the local people who are most like them
selves rather than those like other farmers as a point of entry to
 
a community. These farmers are often too young, too well educated,
 
too wealthy and too progressive to be effective models for the
 
average or poor farmer. (472, pp. 182-183; 231, p. 168)
 

In Ethiopia CADU tried to solve this problem by having the
 
farmers elect five candidates from which one was selected as a
 
model farmer. WADU had the farmers elect demonstrators directly.
 
This is not, however, foolproof as agriculturally irrelevant fac
tors may influence the election and even a well selected farmer may
 
be trusted by only a small proportion of the community.
 

The idea of bringing a farmer to a training center and then
 
having him pass on to other farmers what he has learned implies a
 
form of technical extension. The trainers have the information and
 
answers and the model farmer is a way of getting these answers to
 
more farmers. (497, p. 17) To be completely successful, model
 
farmer program~s would have to be used for high value commercial
 
crops. In fact, model farmer programs have been used as a low
 
cost way of reaching small scale farmers usually growing food grains.
 
Thus it isn't surprising that while, for a combination of cost and
 
effectiveness reasons, model farmers have in some cases been pref
erable to professional extension, they have not been completely
 
effective. The situation they work in requires more problem-solving
 
and less prepared solutions.
 

Another factor that may have limited some model farmer pro
grams is reliance on didactive methods. The instructors teach the
 
model farmers; the model farmers teach other farmers. The formal
 
classroom and written material that many farmers cannot really read
 
are meaningless to those taking part. (231, p. 168) What is left
 
out is practical work and experience. The most successful model
 
farmer programs have been those that relied more heavily on demonstra
tions and less on training passed on by the model farmer. If this
 
is true, then there is a real question whether there i. anything to
 
the model farmer idea. Why not just use demonstrations and why not
 
spread them around among many farmers to increase coverage and de
crease model farmer selection problems?
 

Model farmer programs seem to have been prone to administrative
 
failures such as competition among model farmers and poor selection
 
by extension services. These problems are not insolvable but may
 
be aggravated by the other problems. Limiting access to government
 
channels is going to increase the prestige and power of the person
 
having such access and this increases the possibilities of conflict
 
and abuse, especially when the community has little or no role in
 
selecting problems or formulating solutions.
 

For model farmer programs to be successful they would have to
 
go more fully in the direction of technical extension and concentrate
 
on high value crops or in the direction of problem-solving and become
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less didactic. Model 
farmers under the control 
of development
committees would be 
a way of going the latter direction. In either
case, 
it would be desirable to place more emphasis 
on demonstration
and practical work and increase the number of mo('el
to 

demonstrators to increase coverage and prevent the 

farmers or
 
nodel farmer from
using his position for 
personal advantage.
 

3. Farmer Extension Agents
 

At least two programs in Mexico have used paid farmers 
as extension agents. 
 At Puebla, young farmers 
were hired, initially as
day laborers, to 
assist in field activities. After 
a period of
training and.selection, 
some outstanding farmers 
were hired permanently. (271, pp. 16-17) 
 These farmers helped with demonstrations,
and in 
the absence of the regular extension agent, conducted demonstrations, helped farmers with 
credit applications and otherwise

carried out extension duties.
 

In the state of Mexico, Plan Maize was 
also designed to help
small farmers. 
 The state was divided 
into six zones and numerous
subzones. These 
zones and subzones were 
headed by farmers who
were selected for both their knowledge of farming and their local
leadership. These plan 
ranchero heads at both 
levels, were aid
a part time 
salary and received a transportation allowance that
allowed them to reach 
the farmers. The plan ranchero heads 
were
assisted by agricultural technicians 
(in 1974 there were 73 technicians helping 58 plan ranchero heads). 
 (63, pp. J17-J18) Because
of adequate and relatively cheap supplies of 
inputs, institutional
familiarity and willingness 
to work with small farmers, and an
effective government support price'for maize, 
it was fairly easy
for maize to become a cash crop 
even for small farmers. (63, pp.
J18-J19) As a result of 
the plan ranchero program and this 
favorable institutional 
environment, program participants 
increased
their output 45 percent and 
thuir real income 37 percent. The
plan ranchero heads plus technicians worked with 31,620 
58
 

farmerparticipants, one-third of the peasants 
in the state, at a cost
of about $28 
per farmer. (63, pp. J21-J23)
 

In Ethiopia, the WADU project 
recruited their lower level 
extension agents from the farm families of the area where the agents
would be working. These agents had 
less formal education than extension agents at CADU or 
in the Minimum Package Program. Most
of their training w~s 
in the field. They were, however, familiar
with their communicy and had 
practical knowledge of farming. Many
CADU and MWnimum Package Program agents, in contrast, did not even
spea., the local language. 
 So far WADU extension has 
been more successful than the extension of the other 
two projects. More farmers
joined WADU than was expected and yields were greater than 
planned.
This was 
in spite of the better research and more productive technical packages used by 
the other two projects. 
 It is also in spite
of the better funding and equipment and earlier start by CADU.

(231, pp. 47-48, 78-79)
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Paraguay also used para-professionals as paid extension agents.
 
Often these men were small farmers themselves. Being only a step
 
or two above their clients in education and experience, they proved
 
to be good listeners and flexible in applying recommendations and
 
policies to small farmer conditions. Each of these agents covered
 
only 80-90 small farmers so coverage was quite intense and individual
ized. (63, pp. 6, 10) In Gambia para-professional extension agents
 
were young people, usually secondary school graduates. These demon
strators were given one month of training, followed by monthly sem
inars on-the-job and then were assigned to work with a cooperative.
 
One regular extension officer supervised three of these demonstrators.
 
After the first year, the cooperatives were required to pay the
 
salaries of the demonstrators and so far the cooperatives have done
 
this willingly. (63, p. B16)
 

In Kenya, maize extension was done through paid agricultural
 
instructors who were farmers. These men regularly visited every
 
farm in their area. In virtually all cases they were farmers and
 
the quality of their farming was a factor in the instructors' ad
vancement. These farmers used their own farms for demonstrations
 
and tried new practices there before suggesting the practices to
 
others. Some of these instructors had up to two years of education
 
beyond high school. Some were high school graduates and some older
 
men had not gone this far. The instructors were supervised by
 
college graduates some of whom had masters degrees.
 

The farm demonstrations which were the heart of this extension
 
system were much like those at Puebla. The farmers, on typical
 
farms, conducted the demonstrations and did most of the talking.
 
The program was also supported by a highly effective system of seed
 
production and distribution and a government procurement system.
 
The results were a rapid growth in the use of hybrid maize and sub
stantial increases in output.
 

One peculiarity of the Kenya extension system was the hybrid
 
maize that was presented to the farmers as a new crop, not as just a
 
different type of maize. This set the stage for explaining the en
tire package of practices that went with the hybrid. This was an
 
effective strategy as, along with the new seed, farmers adopted new
 
methods that were more effective at increasing yields than the seed
 
itself.
 

The successful emphasis on the newness of the technology may
 
seem to contradict what was said above about gradual introduction
 
of new methods. However, this is riot the case. In each farmer ex
tension agent case, supplies and necessary services were available
 
and were familiar to farmers, markets with agreeable prices were
 
present and the extension services were paid to extend the particular
 
technology. In short, these are the conditions for technical exten
sion and technical extension does work successfully with totally
 
new techniques. Technical extension has been made more effective
 
in reaching small farmers by using farmers as low cost extensions of
 
the extension system.
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Even expatriate farmers have been successful extension agents.
In Ghana 
'oung American and Canadian farmers, sometimes without
college educations, were successful 
as extension agents when supported by a trained agricultural worker to 
provide guidance. These
young farmers seemed to 
quickly grasp why Ghanian farmers accepted
or 
rejected particular suggestions. Ghanian agricultural 
assistants
were trained at agricultural stations but began by working 
as interpreters for 
the foreign farmers for 
two to three years to learn how
to provide extension help. (63, p. C6) 
 Thus what makes farmers
successful as extension agents seems to 
be fami'liarity with farming
and farm life rather than familiarity with an 
area or its people.
This emphasizes the importance of practical 
farm work and farm management training 
for agricultural professionals discussed 
in the Educa
tion and Training chapter.
 

These farmer extension programs were 
all more successful than
the model farmer programs. Partly this 
was due to the emphasis on
practical work and demonstration that was characteristic of these
programs. 
 Many of these agents worked with individual farmers
rather than training groups as is usually the 
case with model farmers.
Although maize was frequently the crop grown 
under these programs,
in each case it was grown commercially rather than for subsistence.
Both inputs and markets were available and these 
were big factors
in the success of these programs. In short, 
these were technical
extension programs using farmers 
as paid agents. There have also
been successful programs of non-technical extension and these have
largely used volunteers.
 

4. Volunteers
 

In Senegal, a process called rural 
awakening (animation rurale)
used farmers as problem solvers. The local director of the program
became familiar with 
a group of villages and then explained to them
the rural awakening program. 
 The people were to 
select several
young men, aged 25-40, to learn things 
for the good of the community.
These men were 
to be respected members of 
the community. The director explained that 
he would return during the dry 
season to hear
their decision and to 
pick up the men they had chosen if they chose
 
to participate.
 

The men selected were taken 
to a center for three weeks of
training in civics, 
local economics and discussions of possible
community improvements. 
 They visited a village other than their
own, inventoried it and then discussed what could
things. be done to improve
On the final day of the training, the men recapitulated
their experience in plays, songs, 
dances since most were 
illiterate.
When they returned to 
their villages, they were encouraged to develop a project for the village. They received two to three 
more
days of training on carrying out 
this project. After this 
the
animaters were 
largely on their own and received neither pay nor
further training. 238, pp. 317-319)
 

Rural awakening worked best in more 
remote areas which had
the least contact with Europeans. In the 
peanut growing areas
where European influence and commercial farming were strong, farmers
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were apathetic about the program and the 
local leaders were most
opposed. The rural awakening program was 
quite successful in
stimulating rural awareness 
of interests and rural development
efforts in remote areas. 
 Many projects were successfully completed. Unfortunately, the 
services that could have supported
this effort were slow in developing. Both the bureaucrats of the
organizations which might have supported it and 
the local leadership in many villages opposed the program. By 1970 -- the program
began in 1959 -- most rural awakening functions 
were controlled
by production oriented agencies. 
 The government was emphasizing
technical services rather than more 
general social changes. Rural
awakening was transformed into a cultural 
and educational program
for youth under the Ministry of Youth and Sports. (238, 
pp. 321
323; 399, pp. 72-74)
 

Perhaps the best known 
use of volunteers is in health care
The Chinese barefoot doctors are example.
one In Niger, as discussed elsewhere, even 
illiterates were successfully used as medical para-professionals. 
 At Daudzai in Pakistan, local priests
were selected for first aid training and received a medicine kit
and price list for work in their villages. The priests 
were selected because the villagers already had 
some 
faith in their healitj
powers. The project authorities planned to gradually upgrade the
priests' medical 
skills and also to provide for rpierral to professional medical personnel of medically sericus 
cases. (37, p. 15)
 

The University of Massachusetts non-formal education 
project
in Ecuador began its program by paying 
its facilitators salaries.
Salaries, however, caused problems. Paid facilitators wanted more
 money and easily became preoccupied with what they could 
get rather
than doing the job. The costs 
of the program became prohibitive.
As a result, salaries were 
eliminated for facilitators. The rewards
of the facilitators were 
in community development and change. In
addition, the lack of outside pay made the 
facilitators less paternalistic and more responsive and open to the community. Although
not all the facilitators were successful 
and some quit, some not
only were successful at literacy training and helping develop 
community development projects and cooperatives, but they also established programs in other communities and ran 
their own training
programs for new facilitators. 
 (391, pp. 103-105)
 

One of the significant differences between the use of local
people in technical extension and in all of
types problem-solving,
including medical programs, is that technical 
extension has worked
best with paid farmer extension agents. 
 Paid agents, for instance,
have been 
more successful than model farmers. In problem-solving,

however, the greatest success 
has 
been achieved wi-h volunteers
whose compensation has been in the form of 
community development,
leadership in 
the community and assistance from the community itself, e.g., help with his 
crops for Niger's 
barefoot doctors. The
 use 
of volunteers for problem-solving tasks has been 
important not
only in the examples given here but also in the 
cases where farmers'
committees have 
played a significant role in problem-solving. Com
mittee members were alway volunteers.
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This is not sur-prising, however. In technical extension the
 
important information and objectives both come from the organization
 
promoting the crop. Thus it iz perfectly consistent for farmers
 
to be paid for helping these organizations. The frmer looks to
 
the organization for his guidance and his rewards. Paying farmers
 
to be problem-solvers involves a contradiction, however, This im
plies the agents should look in one direction for the rewards (pay)

and in another direction (to the community) for guidance on objec
tives and problems. In practice this hasn't worked with agents

drawn from the community. Problem-solving using community members
 
as agents has been most successful where the agents have had to
 
turn to the community for both guidance and rewards. People respond
 
to those who "pay" them regardless of what form the pay must take.
 
Thus if agents must respond to the people arid their problems, then
 
it is the people who must control the rewards.
 

There appears to be an exception to this rule in the above
 
cases: the Shell projects. Here the professional extension agent

works directly with farmers and is expected to carefully tailor
 
his advice to local needs and what people want. Here the rewards
 
are controlled by an outside agency and yet the agent responds-to

the peoples' problems. This seems to be due to two factors: (a)

the outside agency provides time to discover the farmers' problems

and rewards for doing so; and (b) agents are rewarded for success
 
and the way to succeed in dealing with small farmers is to use a
 
problem-solving approach. Thus, the Shell programs, and certain
 
othprs, are not an exception to the principle that people look to
 
those who provide the rewards for guidance on what to do. Shell
 
extension agents problem-solve because that is what works and what
 
they are paid to do.
 

The fact that community problem-solvers must be rewarded by
 
or through the community does not mean they need no support from
 
outside. In Niger, one third of the health workers trained gave
 
up health work by the end of the first year. They complained they
 
got no help from their village and, even more important, the dispen
sary nurse had not visited them. The 80 health workers still at
 
work were receiving regular visits, an average of one visit a month,
 
from a nurse. (423, p. 12) Follow-up visits by health service
 
and community development agents were also found to be essential
 
in a midwife program in the same part of Niger. This was especially
 
important where new, younger midwives were being gradually substi
tuted for older midwives. (423, p. 17)
 

In the nonformal education project sponsored by the University

of Massachusetts in Ecuador, the weakest community programs were
 
those seldom visited by the staff. To overcome this problem the
 
facilitators organized their own follow-up meetings. They felt
 
it was important to discuss and exchange ideas with someone from
 
outside. Their meetings included the facilitators from other areas
 
as well as staff. (391, pp. 102-103, 119-120) In several cases
 
facilitators expressed thanks for being able to talk to outsiders
 
about their planning. When no one outside seemed interested, their
 
own activities weakened. (391, p. 130)
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Ghana had Village Development Committees. These were largely
 
based on self-help and were fostered as community development activ
ities. These committees received some planning and material assis
tance but little emphasis by the government and so far have not
 
been very significant although there are exceptions. (198, p. 34;
 
63, pp. C34-C35) Work on village development committees in Nigeria
 
and Ghana has shown, however, that with a minimum of technical
 
assistance, people can plan and implement many types of local devel
opment projects. They cin develop the skills necessaiy to define
 
priorities, estimate resources and fit their activities int3 larger
 
scale plans. They are also ready to commit their own resources
 
to projects. (506, p. 32)
 

In Malhwi the Lilongwe Land Development Program used two
 
different approaches to extension and farmer organization. In
 
areas of higher potential, extension services not only promoted
 
new technologies of various types, they also promoted a system of
 
development committees. A major function of these committees was
 
to provide feedback to the extension services on agricultural ser
vices and needs but they were also to provide the farmers with a
 
way of becoming involved in other types of problems such as health,
 
education and community development.
 

These committees were organized hierarchically. Ihe Village
 
Planning Committee was made up of local officials, elected members
 
and representatives of church, farmer's and women's groups and
 
sometimes included a member of the Malawi Congress Party. Above
 
the village was the Section Planning Committee covering an average
 
of 10-12 villages. This was made up of the elected officials and
 
headmen from each of the villages planning committees and other
 
local authorities. This committee elected its own officials who
 
then become representatives to the next higher level and so on up
 
through the Unit, and the Group to the Program Advisory Committee.
 
Here the senior officers for the Project and the area are on the
 
committee with the representatives from below.
 

In what were called tte modified-input areas (MIAs), generally
 
areas of lower potential, special efforts were made to separate
 
the organization of development committees from the activities of
 
regular extension. Instead of a preconceived model, no standard
 
pattern of activities was introduced. The people were to determine
 
for themselves what activities were to be undertaken. Extension
 
personnel had less training and had twice as many people to reach
 
in the MIAs. Their primary job was to determine what the people
 
wanted rather than to extend techniques as in the areas where tech
nical extension operated. To prevent the standard pattern of de
velopment from working its way in, the MIAs were staffed primarily
 
with new agents.
 

Although these committees had limited real power, they did
 
serve as a liaison with officials at all levels. Further they
 
were a valuable training device in orienting the rural population
 
towards problem-solving and improving conditions. In 1972-73, over
 
10,000 people, representing 37,000 farm families were involved in
 
decision making activities as part of the committee system.
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In Niger, such local committees carried out small-scale de
velopmental activities such as distribution of fungicides, tree
 
planting and road resurfacing. These organizationE had a similar
 
educative effect. They also reduced the people's fear of the
 
government by putting them into a beneficial relation to the gov
ernment and by reducing abuses by government officials. (465, pp.
 
2-3)
 

Farmer organizations may also be a means of extension, a way
 
of helping the extension agent cover more farms or do his job better.
 
The Demonstration Area Project in Uruguay relied heavily on farmer
 
groups to make extension successful among small, reportedly back
ward, farmers. This project began with four years of work forming
 
and working with youth and housekeeping clubs. These clubs not
 
only succeeded in many of their activities but also interested
 
older, more conservative farmers. Several poultry projects suc
ceeded and required that young people work with their parents on
 
the proje'cts. The success of various home economics projects often
 
made iousewives the most enthusiastic supporters of the program.
 

In the second stage, from 1956-1962, the Project put most of
 
its emphasis on working with farmers largely through farmers'
 
committees. Much larger scale poultry projects were introduced
 
so that by 1961 one hundred forty-three farmers had henhouses with
 
more than 500 hens. Another 282 farmers had less than 500 hens
 
each. Truck crop, hog and tomato projects were successful and a
 
milk production pilot project started. Many social and health
 
projects concerning housing and sanitation were also successful.
 
In all of this the farmers' committees played a key role in study
ing and planning the projects. These committees visited farmers
 
in other areas to get information, planned and carried out the
 
projects, and selected the farmers who did experimental or pilot
 
projects. Further, these activities and the benefits from them
 
continued after the project activities themselves stopped.
 
(507)
 

Extension through groups was a fundamental part of the success
ful agricultural development of Japan, Taiwan, the Republic of
 
Korea, and Israel and has worked on a smaller scale elsewhere.
 
(360, p. 47; 75, p. 19; 47, pp. 167-168)
 

Scattering too few extension agents over large areas to deal
 
with individual farmers has not been successful. (235, p. 178;
 
196, p. 14; 408, p. 3) Having agents deal with groups of farmers
 
is an obvious way to economize on staff costs or to spread the
 
small number of agents, or of good agents, over more farmers.
 
(75, p. 18; 316, p. IV-23; 234, p. 28) In addition, farmers' organi
zations can take on many extension and other developmental respon
sibilities, including at least part of the financing of the exten
sion system. (235, p. 178; 474, p. 9) One technique used in the
 
Philippines, Yugoslavia, Australia and elsewhere, for both financ
ing and developing farmer commitment, is to have villages bid for
 
the services of extension agents. (508, pp. 48-49)
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Another frequent purpose of farmer committees is to obtain
 
information from the farmers about the operation of programs. 
 The
 
Vihiga Special Rural Development Program in Kenya, for instance,

found that group meetings with farmers were of little or 
no use
 
when officials just talked to the farmers. Exhortations and threats
 
concerning loan repayment tended to discourage rather than encourage

farmers. (509, Attach. 1, p. 1) 
When 	these meetings were changed

to encourage the farmers to 
discuss the program and explain their
 
problems, interest increased. Farmers became eager to meet and 
a

number of specific ideas for improving the credit program emerged.

These were important because the program was 
not too successful
 
to that point. (509, Attach. 1, p. 1; 63, p. D7)
 

Tea growers' committees in Kenya were organized at divisional,

district and province levels. The committee members were largely

chosen by the growers but the committees also included agricultural

officers and tea company officials as ex officio members. This
 
hierarchy of committees not 	 a channel
only 	provided for extension
 
and policy information to be conveyed to the farmers but also gave

the farmers a way of conveying their concerns to the relevant offi
cials. (231, p. 73) Such committees also worked in Nigeria. (417,
 
pp. 189-190)
 

The Cotia cooperative in Brazil became so successful in its

early years that it spread over several states. In the process it
 
lost direct contact with its members and problems arose because
 
of the Cooperative's limited ability to identify and respond to
 
the increasing range of member needs 
in its widely scattered activ
ities. To overcome these problems, informal committees representing
 
groups of producers in particular areas were set up for each of

twelve major product lines handled by the cooperative.l/ As the
 
cooperative grew even more and the number of Local Groups of

Producers increased, it became necessary to establish twelve central
 
committees at headquarters to work with the various local groups

and advise the general board of directors on member needs. At
 
the same time certain executive powers were turned over to the local
 
groups. For instance, local potato growing groups had to analyze

their processing needs and plan, finance, buy, install and operate

their own processing facilities. The local groups became more like
 
cooperatives themselves. (454, pp. 4-6)
 

Cooperatives are another form of farmer organizatior!. The
 
Comilla experiment in what is now Bangladesh 
is often cited as an
 
example of a cooperative system that was successful. It had two
 
tiers, a village level cooperative which was the planning and
 
training unit for new practices, and a federation Lt the thana
 

1/ 	 The product lines were potatoes, poultry and egzs, fruits
 
and vegetables, coffee, cotton, rice and cereals, peanuts,
 
tea, 	bananas, alfalfa, ramie and vegetable oils.
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(county) level for credit and other supervisiou. By-laws and
 
other checks and safeguards, e.g., frequent open meetings, insis
tence that managers be local people, were built-in and imposed by

the outside contro' of the sponsor, the Academy for Rural Develop
ment. Extensive training was 
required before the villagers could
 
operate this system themselves. (50, pp. 11-14; 43, pp. 158-159)

Even then credit was externally supervised. (275, p. 687) Although

cooperative development was successful in the area directly super
vised by 
the Academy, the results were mixed for surrounding areas

where supervision was less intense. (279) 
 In most villages, no
 
more than half the farmers joined. 
 (399, p. 87) In addition, the
 
supervision costs were very high. 
 It has been estimated that it

would take over twice the
40 years at effort programmed for the

universities to sLaff all of Bangladesh like Comilla. 
 In practice

government organized cooperatives have rarely worked without gov
ernment support. (234, p. 20)
 

Governments have successfully sponsored and developed Loopera
tives coupled with marketing institutions such as marketing boards
 
for many cash crops in different countries. (268, p. 118) In
 
Tanzania, such cooperatives were crei.ted for cotton, in Kenya, for
 
tea. Marketing cooperatives created by and closely linked 
to the
 
national government were a basis for Israeli agricultural develop
ment. (40, p. 504) Such cooperatives worked best for high value
 
cash crops which generated the income necessary to cover insti
tutional and management costs. (234, pp. 20-22)
 

Where marketing and processing cooperatives have had to com
pete with established commercial traders 
they have often failed.
 
In Maharashtra, India, 
for instance, 73 cooperative cotton seed
 
oil mills were established but 54 closed down and the remainder
 
operated only with heavy government subsidies. Even cooperative

members preferred to sell for higher prices to private traders.
 
(456, p. 1755) Thus monopolies on procurement are frequently

granted to marketing cooperatives systems. (174. p. 60; 234, p. 22)
 

Joint farming is a more controversial type of farmer grouping. Where land reform has turned large estates over tofarmers,

governments have sometimes tried to 
preserve the organization of

the estate and operate it as a cooperative or a corporation.

Ejidos in Mexico were formed this way. (204, p. 25) Small scale
 
farms surrounding former estates 
in Tunisia and Peru were included
 
in land reform programs that preserved or even increased the
 
size of the estates. (97, p. 292) In Iran, joint operation of
 
estates were more corporate than cooperative. Corporate farming

of land was also growing in Japan. (97, p. 290)
 

In Taiwan blocks of a minimum of 750 acres were formed by

voluntary land consolidation. This 
allowed the removal of bunds
 
and improved management resulting in 10-25 percent increases in
 
production on consolidated farms. Smaller projects averaging 40
 
acres of rice land also developed. (212, p. 115; 203, pp. 38-39)

Consolidated farm blocks were 
also formed in Thailand. (203, p. 39)

Some moshavim, in addition to the kibbutzim, in israel were jointly
 
farmed. (97, p. 291)
 



XI II-62
 

Farming village land in blocks 
improved efficiency, e.g.,

as 
in water management and us2 of pesticides, in Egypt and Malaysia. (213, p. A141; 203, p. 38) 
 Sometimes only certain operations,
like 	mechanized plowing, are done jointly. (268, p. 118)
 

Joint farming need not be on a large scale. 
 A group of
farmers in Ghana formed 
a cooperative and 
as a 	part of it, farmed
three acres communally and kept a communal 
hog production opera
tion. The majority of their 
land 	they farmed individually. (63,
p. C28) 
 In Taiwan and Thailand inform.l farmers' associations or

clubs have partially taken over 
functions previously handled by
cooperatives. 
 Small mutual aid groups have organized common use

of machinery, or jointly do field work. 
 (97, 	p. 289)
 

Cooperative organization has 
encountered many difficulties.
Government-aided coilective and. joint farming societies 
in Maha
rashtra, India have !argely closed 
down 	or are in liquidation.

(456) In Pakistan, the most powerful men 
in tie villages took
 over 	cooperatives and then 
loaned the coopzrative's money to the
members at high rates.]/ In Ghana, non-existent cooperatives
were registered in order to fraudulently obtain government 
funds.
 
(198, p. 100)
 

Although generally government sponsored and organized cooperatives failed in India, 
there were successful cooperatives. Some
milk, sugar, oiiseed and cotton-marketing cooperatives were 
suc
cessful. These successes had good, non-governmental leadership

and administration and 
offered services, such as processing, to
 
help 	cover costs. (49, p. 67)
 

Thus 	farmer organization has 
been 	a feature of successful
agricultural and rural development almost everywhere in the developing world. As with extension, two basic approaches have been
used in forming these organizations even thouch the purposes of

the organizations have been quite varied. 
 There are problemsolving approaches that create organizations that reflect particu
lar needs. There are also formal organization approaches in which
 an 
outside authority, usually the government, introduces a particular type of organization for specific functions such ts promoting
a high value crop. Although there are successful examples of
both 	approaches, 
there have been many failures in organizing farm
ers.
 

l/ 	 "In effect the government was supplying new noney to the

established money lenders 
so that they could continue to

exploit their customers, when the goal of the program, from

the administrators' point of view, 
was to circumvent money
lenders and provide cheap credit to 
farmers." (275, pp. 681
682)
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1. Formal vs. Problem-Solving Organizations
 

When farmer organizations, cooperatives, associations or
 
local government councils are created by the government, they
 
are often designed as finished products with a wide range of
 
functions and responsibilities. In Egypt, for instance, village
 
councils had responsibilities in education, health. public util
ities, social activities, rural economic developmet-t, labor, agri
cultural cooperatives, food supply, communications, and security.

But the councils had neither the trained personnel nor the finan
cial resources to attend to all these areas. Finding themselves
 
unable to handle these responsibilities, the councils became
 
demoralized and sank to their traditional cynicism and sense of
 
helplessness. The government had given the councils responsibil
ities but did not trust the councils enough to Jive them the re
sources to carry out those responsibilities. Nor did the councils
 
have time to develop experierce and training on a limited number
 
of tasks before the full range of activities was forced onto them.
 
(400, pp. 101-108)
 

In Tanzania the government forced the development of multi
purpose cooperatives by compelling cooperatives to take on roles
 
they were unprepared for. Financial responsibility for the out
come of such developments was left with the cooperatives. Col
lectivization of tobacco farming raised costs and made management

much more complex. Cooperative management, however, was often
 
inadequate and even corrupt. Membership interest weakened when
 
the monopoly powers granted the cooperatives forced them to treat
 
members and non-members alike. The rapid pace of cooperative de
velopment and lack of management experience led to centraliza
tion of many decisions. This discouraged member participation,
 
interest and responsibility.
 

In Tunisia, cooperative farms were forced to take on various
 
political, social and welfare responsibilities, such as the em
ployment of surplus labor, that they could not fulfill. The pro
gram was accelerated several times without planning or preparation.

Officials often patronized the membership and failed to use the
 
members' knowledge and experience. These problems were aggravated
 
by a shortage of competent cooperative farm directcrs and over
centralization which caused delays and inefficiencies and pre
vented the farm directors from getting the experience they usually
 
lacked. These farms were very complex and were seven times
 
larger (1000 hectares) than the average non-cooperative large
 
scale farm; there was no previous Tunisian experience with this
 
size operation or type of organization. There was only one agri
cultural engineer for every twenty farms.
 

Many governments have tried to force farmers to adopt partic
ular types of organization. Tobacco output dropped and the Tan
zanian government mfnt considerable resistance when they tried to
 
move smallholder tobacco growers into ujamaa villages and col
lectivize tobacco production. Administrators were forced to relax
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collectivization objectives and reduce the rate at which collec
tivization was introduced. (231, p. 138) One of the biggest dif
ficulties of the large scale of Tunisia cooperative farms was that
 
participation was not voluntary. The result was a lack of coopera
tion and resistance by small farmers that led to their being

allowed to withdraw from the cooperatives.
 

In trying to develop widespread cooperative production,

Tanzania attempted to jump well beyond its own experience in
 
cooperative work. In fact, it went beyond the experience of most
 
countries. This was nof necessarily wrong. If the government

attempted to make up for this lack of experience by a careful
 
study of the. experience of China, for instance, and had moved
 
carefully through a series of steps, things might have worked out
 
well. Instead the lessons of China, where joint productior was
 
and still is being approached very gradually, were ignored. There
 
was a plunge into a, ujamaa movement, often accelerated by zealous 
local officials, that created more problems than it solved. Later
 
it was suggested that ujaaa is achieved in three stages: formation
 
of a village, settlement and construction of the village, and
 
cooperative production. (510, pp 74-75) In spite of this phasing
 
there is still a big lag between stages two and three, i.e., be
tween the stages that can be promoted with government resources
 
and the stage that requires learning new methods and ways of work
ing together. Where cooperatives do have large memberships and
 
are enthusiastic, this has generally been where they devel
oped gradually in response to local initiatives.
 

A Shell project in Nigeria successfully develcped cooperative 
groups by starting with a sinyle productivity activity. When this 
was successful, the group was encouraged to formalize its structure 
to obtain credit and make contracts. These groups were small and 
closely knit. A union of primary societies was also formed initially
for a single productive purpose -- to buy a rice mill. After organi
zations are established and successful at one activity they were 
encouraged to take on new activities. One union, for instance, 
is a commercial distributor of cement, fertilizer and a pesticide.
It distributes credit and livestock to members, (63, p. F53) 

At Puebla in Mexico, credit societies discovered that their
 
organization was useful for other purposes. Some groups formed
 
community irrigation projects and borrowed larger sums of money

to drill wells and buy pumps. Other groups expanded borrowing to
 
start livestock or truck farming. Some of the groups went into
 
the transportation business movig supplies for other credit societies.
 
(511, p. 7) 

The progressive development of traditional institutions and
 
methods with minor government support has been successful on some
 
Pacific Islands and in Sumatra. (234, p. 14) In New Guinea, tra
ditional systems of organization, including a matrilineal land
 
ownership system, were Flexible enough to adapt to the new tech
nology of cocoa growing, fermenting and drying; in fact, these
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activities were threatened, not by the inability of the farmers
 
to understand the economics and management of the process, some
thing they understood well enough, but by the inability of the
 
Australian administration to understand the economics of small
 
scale processing and marketing. (467, pp. 335-337, 262)
 

Problem-solving methods of developing organizations avoid
 
the problems of formal cooperatives by letting the community

select the problems to be dealt with. Program Building was a
 
good example. The community decided both what problems and how
 
many problems to deal with. Although there are records of com
munities that took on projects that the government was unable to
 
.complete, e.g., communities may build schools the government is
 
unable to staff, it is rare for communities to try to do things
 
beyond their own capacity.
 

Furthermore, it is not complexity as such that defeats
 
farmer organization. The examples of the many activities of the
 
Cotia Cooperative in Brazil and the Farmers' Associations in Taiwan
 
show that complexity is not the problem. The problem is that
 
complexity is introduced before the people are prepared to control
 
it and before trusted management has developed that is capable of
 
managing it.
 

2. Developing Local Leadership
 

One of the differences between methods of organization and
 
problem-solving like Program Building and technical extension types

of organization directed from above is in the amount and kinds 
of
 
leadership needed. The elaboration of subcommittees in Program

Building multiplies public leadership positions several times.
 
New leaders are given a chance to develop and emerge. This does
 
not necessarily mean old leaders will be replaced but it does
 
mean old leaders will have to change their methods if they are to
 
maintain their positions. In Egypt, for instance, one observer
 
noted that one of the most impressive things he saw was a former
 
day laborer, now head of the local ooperative governing committee,
 
speaking in opposition to a leading landowner in a village council
 
meeting. This leader had lost the cynicism and dependence common
 
to most small farmers. He was emerging as a self-confident new
 
leader. (400, pp. 113-114) At Puebla, farmers groups that got

to be very large were urged to subdivide into smaller groups. This
 
simplified administration and allowed more farmers to hold leader
ship positions. (271, p. 51) Extension agents made sure that the
 
leaders of the farmer groups were always the ones to make arrange
ments for credit and fertilizer so responsibility stayed with the
 
farmers and their leaders. (271, p. 13)
 

At Puebla some credit groups had difficulties because the
 
leaders selected did not work out. Many leaders took no initiative
 
in getting techinical assistance or in other activities for their
 
groups and three of thirty-five leaders did.,'t even repay their
 
loans on time. The members of these groups admitted that they made
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mistakes but said it was difficult to select good leaders. The

three late repayere had previously had good reputations in the

community and had been active in promoting the credit groups.
From this it was conc-uded that it was best 
to start with a simple

organizational form, such 
as the credit group, when starting out
 
and when farmers are still distrustful. (271, pp. 60-61)
 

This is sound advice as far as it goes, and is consistent

with the need for gradual development, but it leaves the community

with little help in solving their leadership problem. Although

some credit groups 
have gone on to undertake other activities in

transportation, irrigation, 
truck farming and livestock production,

none of 
these.groups have evolved into organizations to deal with
larger groups or whole community problems. (511, p. 7; 459, p. 349)
 

The Village Committee system such as Program Building solves
both problems. As discussed elsewhere, it does allow, even en
courages, looking at and working on whole community problems.

more 
important from a leadership development point of view, the

Even
 

community gets to observe 
a large number of potential leaders in

action on issues that are relatively risk free. No money is in
volved initially but work is. People get 
a chance to see who
really is reliable as a leader. 
 In the former East Pakistan this
led to considerable turnover of local 
elected officials. A study

of the 1964 elections found that sixty percent of 
the Union Council

Chairmen were elected to the Council 
for the first time in areas

where Program Building activities were significant. (512, p. 42)
 

Leadership in created-from-the-top-down organizations is
 
quite different. First, there are usually very few such 
leaders.
Often single individuals take, or are given by the sponsoring
 
agency, the leadership role. At Comilla the Academy for Rural

Development had groups 
select a model farmer and a cooperative

organizer. But conflicts between these two led to 
the two roles
 
being consolidated as one.
 

Since government sponsored organizations are formal and

complex, the leadership requires considerable training, often outside the community. But the combination of outside selection and
 
outside training decreases the leader's role and 
trust among com
munity members. (See the Training chapter.)
 

The failures of farmer organizations often lead civil service

and extension personnel to assume more of the responsibility for

cooperative and village level activities. In Niger, "unhappy experience strengthened the U.N.C.C. 
(Niger Union of Credit and

Cooperation) in their belief that 
they were indispensible at all

levels, and that the illiterate peasants would be incapable of
taking over their cooperatives for at 
least 25 years." (465, p. 2)
As a result, farmers regard 
the activities as even more alien and
become more passive or antagonistic. (465, p. 7) Strong, honest
 
and effective local leadership does not develop. (465, pp. 1-2)
Cooperatives tend to conduits
become mere for credit and inputs

supplied by the government. 
 The members don't take any initiative.
 
(61, pp. 76-80)
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Thus, one of the advantages of problem-solving methods of
 
organization, especially when trained and experienced managers
 
are scarce, is the development of local leadership. The alterna
tives to such leadership development have been high cost train
ing and the failure and demoralization that have gone with poor

management and over centralization.
 

3. Forming Cooperatives
 

When farmers join together in planning committees and develop

projects, publicly financed or on a self-help basis, they are
 
investing time and the effort they feel 
they can spare. For
 
instance, left to themselves, farmers plan to undertake self-help
projects only when labor is not tied up elsewhere, a precaution
 
governments often 
ignore. In addition, cash contributions are
 
usually fairly minor and can be withheld if other members fail to
 
contribute. As trust increases, contributions come more easily.
 

Cooperatives, however, involve 
a new level of commitment and
 
trust. Some cooperatives have requirements 
for paid-in shares.

Others have savings plans, sometimes compulsory ones. Often there
 
i. joint responsibility of the members for defaulters' debts.

Farmer money or output may be 
in the hands of other farmers, the
 
government or managers for 
varying periods. The cooperative organi
zation costs money to run. Operations, such as marketing on 
a

large scale, may not be easy for an illiterate farmer to understand.

Even under the best of conditions a cooperative may take a loss

due to market conditions beyond its control. 
 Hence, cooperatives

demand a degree of mutual trust that is often lacking in peasant

communities.
 

Thus before the move to cooperatives is taken, care should
 
be taken to see that the groundwork has been laid. There should

be successful previous experience with group organization and
 
activities. If the cooperative will require farmer investment,

then previous economic development activity may be necessary to

provide the farmers with the necessary cash or at least the suc
cessful experience of increasing their incomes 
through individual
 
and joint efforts, e.g., joint purchasing of inputs or operation

of equipment like sprayers. Trusted management is especially

important; so is local development of maiagers.l/
 

1/ An International Seminar at the University of Reading on
 
Change in Agriculture reported that there was considerable
 
support for smaller, need-oriented farmer groupings (e.g.,

to run a tubewell or finance local storage). These .maller
 
and less formal groupings, where they succeed, can develop

into cooperatives as 
their e~perience and self-confidence
 
increase. (234, p. 16)
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Some cooperative preconditions may lie outside the villages.
 
At Comilla, rural public works and irrigation programs were essen
tial complements of the cooperative program because cooperatives
 
as such could not compensate for the high costs, low output, and
 
periodic floods which were due to the lack of roads, irrigation
 
and flood control. In these conditions, even well-managed coopera
tives could not prosper. (279, p. 5) The ability to provide
 
the training necessary for cooperative operation should also be
 
considered as training is often a key to successful cooperative
 
operation and management. (97, pp. 67-68; 281, p. 25; 490, p. 7;
 
198, p. 59)
 

However, it is equally important that these considerations
 
not stand in the way of cooperative formation. They are problems
 
to be considered and overcome, not justifinations for doing nothing.
 
The development of the commune system in China was premature at
 
almost every step based on the above considerations and yet it
 
succeeded because of tne commitment of the leaders and the willing
ness to experiment and to correct errors. (239, p. 26) In Niger,
 
where there was considerable group planning and group work experi
ence to build on, lack of literacy was overcome and group marketing
 
cooperatives were successfully formed by simplifying management
 
procedures. Accounting systems were developed which were simple
 
enough for illiterates to use. Cooperative officials were elected;
 
sometimes they were not re-elected when the farmers were unhappy
 
with their previous performance. This system was quite sufficient
 
for village marketing activities although higher level marketing
 
functions were in professional hands and broadscale literacy
 
training was considered a prerequisite to full farmer management
 
of the cooperatives. (465, pp. 4-9)
 

4. Size and Federation
 

Frequently when organizations are created by outside agencie.,
 
the primary group (smallest formal group in a hierarchy of groups'
 
is large. In practice, however, the most successful organizations
 
have often had small primary groups. The basic work unit in China,
 
for instance, the work team, has twenty-five to thirty families.
 
(82, p. 3) In Tanzania, observers found that the larger the size
 
of the ujamaa village, the less the cohesion, sense of community
 
and responsibility of the members. Many of the successful villages
 
had from as few as thirty to one hundred members.
 

Technical assistance agents at Puebla in Mexico recommended
 
that credit groups with more than twenty members be subdivided
 
into groups of about ten members to facilitjte administration, in
ternal communication, and contact with extension agents. (271, p.
 
57) Some of the most successful credit groups were solidarity
 
groups of from three to nine members. (271, pp. 56-57) Plan
 
Maize, also in Mexico, formed credit groups usually of three to
 
nine members. (63, p. J18) In Nigeria great progress was made in
 
developing cooperative groups when the groups were small and closely
 
knit. (63, p. F53)
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When the primary group is small, it is too small for many

activities. At Puebla, for instance, although the credit groups
 
did become a model for setting up irrigation, transportation and
 
other groups, it was found that they were not an adequate founda
tion for tackling many community wide problems.
 

Successful cooperative, farmers' association and village
 
council systems have almost always provided for federation of
 
some sort beyond the primary group. The Cotia Cooperative in
 
Brazil has branches, regional groups and a Federation. They
 
found this was insufficient to maintain communications with mem
bers so local groups were formed and as the cooperative grew
 
these also. soon had two levels, local and at headquarters. (454,
 
pp. 3-7, 45, 46)
 

The Farmers' Associations of Japan and Taiwan are federated
 
up to the national level. China has a system that federates from
 
the work teams to the national level. Uganda and Ghana have coopera
tives federated to the national level. (61, pp. 82-85; 198, p. 59)

Cooperative systems in Kenya, Israel and elsewhere federate up
 
to marketing boards or other processing organizations. Such cooper
atives are often organized by commodity and frequently are little
 
more than collection mechanism5 for farm output. The committee
 
system used in Program Building had a form of federation up to
 
the provincial level, i.e., frori Union, to Thana, tn District, to
 
Province.
 

How fast farmer organizations can be federated depends on the
 
purposes of the organization. The Farmers' Association system in
 
Taiwan came about through several steps of consolidation and fed
eration. Smaller and more specialized groups, sometimes voluntarily,
 
sometimes by law, were gradually, over generations, put together

into the system that exists today. (367, pp. 38-40) These groups

had fairly complex functions and the Farmers' Association manages
 
most aspects of agricultural development from research to processing

and marketing. In Thailand, in contrast, farm improvement clubs,
 
groups of farmers that got together to discuss their farm management

problems, grew in less then thiae years from a first club to a
 
national congress of clubs. (508, p. 62) These clubs, however,
 
had very simple activities compared to the Farmers' Associations.
 
Because of their complexity and the wide range of skills requirea,

multi-purpose cooperatives and associations have required consid
erable time to develop the necessary skills and experience. Al
though the advantages of such multi-purpose organizations are
 
frequently cited, successful ones are rare. (2, p. 10)
 

5. Equity in Farmer Organization
 

One of the difficulties that organizers of farmer groups
 
have continually encountered is that of equity. For whatever reasons,
 
it always seems that some farmers are included while others never
 
join. The presumption is that it is the poorer Farmers that are
 
left out. For instance, a controversy arose over the emphasis on
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farmer organizations at Puebla. Project staff felt the groups
 
were essential to provide access to credit for small farmers and
 
ejidatariv.;s and as a beginning for more complex forms of organiza
tion. Critics charged that the groups were elitist organizations
 
which denied access to credit and other Project services to the
 
broad majority of villagers. Thit would imply that the group 
members were better vff than the rest of the farmers. (459,
 
p. 273) A field survey to determine That the situation vas indi
cated that; the groups were not elitist and were open to t,ew mem
bers and new groups. Non-members did not attribute selfish motives 
to the members and most non-members said they had been invited to 
join but still hesitated because of institutionai problems. The 
fact remained, however. that nany farmers still had not joined the 
groups dnd the groups that existed were not an 2ffective means of 
solving many types of farmer problems. (459, pp. 348-349) 

The same difficulties have been encountered in many other
 
farmer organization efforts and there the exclusion of small farm
ers has been clearer. Comilla was unable to get more than half
 
the farmers in a ccmmunity to join their cooperatives and often
 
much less. Less thin half the communities had ccoperatives even
 
after many years of work and demonstrations and many of these coopera
tives were dominated by larger farmers. (279, pp. 17-20) )his
 
low rate of.participation was justified on the grounds that the
 
Comilla cooperative approach was a hard, demanding program that
 
required both self discipline and self sacrifice from the farmers.
 
(279, p. 20)
 

CADU and the Minimum Package Program (MPP) in Ethiopia tried
 
to solve the problem of large farmer dominance by excluding farmers
 
with over twenty hectares from credit programs. Although this did
 
a great deal to tilt benefits towards small farmers, many small
 
farmers were still left oul;. Tenants particularly failed to benefit.
 
Only five percent of the MPP credit recipients were tenants in 1973
 
even though from one-third to two-thirds of the farmers were tenants.
 
(469, pp, S4-55; 231, Pp. 178-179)
 

More universal membership in groups has been achieved in 
basically two ways. Fist, either the cooperatives or their s'or-. 
vices were opened to everyone by law. Membership in Japan's Farm
ers' Associations was made compulsory for all farmers in 1905. 
(47, pp. 167.-168) This, however, was after about thirty years of 
experience with voluntary, and generally successful, farmer group 
activity cf various sorts. Membership in Farmers' Associations is 
zlso compulsory in Taiwan.
 

In some countries, although membership is not compulsory,
 
services must be made available to all farmers. In Tanzania the
 
monopoly powers granted some primary cooperative societies re
quired that they treat members and non-members alike. This reduced
 
membership interest as there were Few advantages and higher costs
 
in joining a cooperative. Providing services to non-member.s is not
 
alwaysharmful, e.g., at Comilla such services helped cover over-.
 
head costs. (275, p. 679) However, care must be taken to see that
 
this openness is not destructive of the cooperative organization
 
and membership participation and control.
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Perhaps the easiest solution to the membership problem was 
found by Program Building and in some similar programs. By start
ing with a quasi governmental organization -- the committees 
created were adjuncts to the Union Council -- the whole community 
was automatically a member of the organization even though only 
certain people served on committees. There was no requirement 
that people join anything. Each person could participate as much
 
as he wanted and the benefits of committee activities were avail
able to everyone. This did not solve all problems; credit, for
 
instance, still required private organizations such as cooperatives
 
or solidarity groups. But it did avoid the problem at Puebla
 
where technical assistance as well as credit was channeled through
 
and limited, to the farmier groups. In Program Building technical
 
assistance was organized by a p-'blic committee of and for the
 
whole community.
 

6. Farmer Organization and Community Development
 

For many people, the problem-solving method of organization
 
recommended here will suggest community development. Since there
 

-
ar some significant differences between the approaches, it may
 
be useful to set out how community development and problem-solving
 
differ.
 

The major, difference between the two approaches is in objectives.
 
The objectives of problem-solving arise out of the problems of the
 
community. This is true not only of technical assistance but also
 
of organization. The problem-solving approach to organization is
 
to first have the community pick the problem. If the community
 
or a group agrees that organization is Dart of the solution, then
 
organize to the extent necessary to solve the problem. Out of
 
the experience of successful organization more permanent organiza
tions will grow.
 

One of the primnary purposes of Indian community developm-nt,
 
and of Indian cooperatives, "was to develop a sense of comr:unity,
 
of something larger than family and caste, and a sense of partici
pation in the social and political process." (49, p. 75) It was
 
also to "prepare farmers' minas for change, to build a concept
 
of social cohesion ." "The basic design...was intended to. 
change the attitudes and outlook of the rural people," and to 
touch every aspect cf rural life. (49, p. 35) 

Over twenty objectives were suggested for community develop
ment in Latin America. These objectives covered all aspects of
 
community life at a high level of abstraction: "mobilization of
 
the population for the objectives of development," "strengthening
 
the personality of the community," "attitude changes," "raising
 
income levels." (394, pp. 232-233) In Venezuela many of the
 
objectives were explicty listed as intangible and the chief ob
jective was "to attain the integration of the individual into the
 
society and to incorporate him into the process of modernization
 
required by economic and social development." (394, pp. 129-130)
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These, however, are the objectives and concerns of the change
 
agents 
or agency, not of the farmers. The abstractness of these
 
objectives is in sharp contrast to the specificity of farmers'
 
problems. The long lists of problems to be dealt with are also
 
very abstract compared to the specificity of a particular individ
ual's or community's problems.
 

Community development emphasizes the importance of community

organization. Many community development programs have been 
or
ganized in ways similar to problem-solving approaches such as

Program Building. Hierarchies of committees and subcommittees
 
have been used 
in Venezuela and Ethiopia, for instance, and in
 
Leribe, Leso.tho. (See Extension Chapter, first section.) (506?
 
p. 45) These committees, however, were not successful except in
 
the activities in the Leribe project that the farmers actually
 
helped plan. (63, pp. E20-E22)
 

Community development in Venezuela was to be "a great in
tegrating program, based essentially on the coordination of all
 
national, state and local programs designed to promote the wel
fare of the community.:' (394, p. 124) Although popular partic
ipation was to be insured by a system of local committees, the
 
major function of these committees was to help with program inte
gration. Community development organization in India was similar
 
in form and purpose -- the integration of local, state and national
 
plans anJ programs. (506, p. 44; 49, pp. 75-76)
 

Unfortunately integration of programs does no (ood if ob
jectives are wrong. In practice, objectives were wrong because
 
people had no real control over what was to be done. For instance,
 
one of the few community development programs that is cited as
 
successful, the Barpali Village Service program described above,

consistently undertook activities 
without finding out whether
 
these were 
what the people wanted. In some cases, as in initial
 
vegetable growing activities, this was successful because the
 
activities happened to be ones that the community felt a need for.
 
In many cases, as in establishing cooperatives and an improved

poultry program, activities were started in spite of a lack of
 
farmer concern for these issues and these activities failed. Nor
 
were officials in the Indian Community Development Program en
couraged, in practice, to identify local 
needs and wants. In
stead, orders were passed down from above. (49, pp. 38, 40)
 

Although objectives are selected outside the community and
 
organization is for the integration of programs rather than the
 
solution of the community's problems, the people are still ex
pected to provide the manpower and organizational effort as self
help. The issue of self-help led to considerable debate in the

Peace Corps. The question was whether significant community de
velopment was possible without outside resources. Some even argued

that the provision of outside material assistance prevented the
 
development of self-reliance and democratic participation. (394,
 
pp. 220-221) Many community development workers have had an anti
government bias and have urged total self-reliance. Indian
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community development, for instance, lost contact with agricul
tural research and extension and hence with the limited technical
 
assistance that was available. (49, p. 38)
 

Problem-solving approaches are much more pragmatic. Because
 
the community sets the objectives, self-help efforts are much
 
more likely to be forthcoming. At the same time, since the ob
jective is to solve a particular problem, tie question (f whether
 
outside resources are desirable depends on whether they are avail
able. If the community wants a road and can get the government
 
to build it, they have the road and can go on to other problems
 
just as surely as if they built the road themselves. The im
portant point is not total self-reliance but success that leads
 
to further successes. Self-reliance is important but not ueing
 
available outside resources reduces the chance of success.
 

In practice community development has not been very success
ful. (286, p. 42; 26, p. 34) Two of the biggest, and perhaps
 
most idealistic, community development programs, in India and
 
Pakistan, were both dropped as failures. Although many projects

and activities were carried out, the programs did not significantly
 
alter the basic conditions of rural life. Especially, they had
 
little impact on agricultural production. (399, pp. 41, 70-71)

Although this failure was partly due to the lack of an adequate

institutional structure, community development had cut itself
 
off from the type of farmer information and organization that
 
might have led to revised policies and new farmer-led institutions.
 

One of the most successful national community development
 
programs is the one in Bolivia. National Community Development

Service (NCDS) personnel are welcomed by the people almost every
where in the country although other government officials are not.
 
(63, p. G24) Communities are willing to put up an obligatory
 
cash contribution to get an NCDS project started and are often
 
willing to follow up with another NCDS project, and another. (63,
 
pp. G24, G30-G32) But the NCDS operates differently from other
 
community development programs Its field personnel are farmer
para-"echnicians, originally paid and more recently volunteers. The
 
NCDS trains over one thousand men and women a year for this pur
pose. (63, p. G33) Many of these paratechniciars were drawn from
 
among the traditional village leadership, chiefly from peasent
 
syndicate leadership, and often return to their leadersniip posts.

Syndicates are virtually universal in Bolivia though some are only

partly active. Leaders are popularly elected by the syndicate
 
membership which includes all families in the community. These
 
syndicates are responsible for virtually every community activity

and operate through committees for things like: schools, water,
 
agriculture, livestock, markets, fiestas, propaganda, etc. (63,
 
pp. G26-G27)
 

Perhaps the critical difference, however, is that the NCDS
 
does not provide material or technical assistance until after the
 
community has decided what it wants and has put up a cash contri
bution to help fund the local project. Far from discouraging
 
activities this requirement seems to have stimulated it and the
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NCDS gets more requests for help than 
it can handle. NCDS staff
have been surprised at the capacity of 
even poorer communities
to raise substantial sums 
from their residents. (63, pp. G24,
G33-G34) 
 The NCDS also requires the syndicate to organize 
a
project committee to be responsible for the project. (63, p. G27)
 

Thus the NCDS has 
all the characteristics of 
a problem-solving
organization rather than 
a typical community development program.
For instance, the 
performane of volunteers 
was as good or better
than the performance of paid paratechnicians. As 
we saw above,
this is typical of the use of local people 
in the problem-solving

approach.
 

Thus where community development has entered a community
with its own objectives, with a technical extension approach, it
has had only limited successes. The successes 
have been where
the agents have happened to hit on something the farmers 
or
community wanted; such hits did not 
happen often. Where community
development has 
been consistently successful, 
it has used a
problem-solving approach.
 

G. Research
 

There 
are two main groups, besides the researchers themselves,
that have 
a major stake in the efficiency and direction of agricultural research: the government or 
other -1roup which directly
or indirectly finances it and 
the users of research results, primarily the farmers. The users tend to 
be most interested in the
specific results of research; the financers tend be
to most
interested in getting the maximum results from the 
resources used.
 
The first step in efficient use of research capacities is
the establishment of 
priorities which concentrate research 
on the
most critical problems. (513, p. 38;


decisions on what commodities 
514, pp. 10-11) This requires


are to be emphasized and what 
economic and ecological problems 
are to be cons;dered when carrying
out research. There are 
never 
enough resources to do everything,
so setting priorities often means deciding what is not going 
to
be done. 
 (233, pp. 21-22) The Chinese, for instance, decided not
to compete with other countries in basic research so they could
concentrate on 
adapting existing knowledge to their 
own needs.
(515, p. 186) A World Bank 
sector survey recommended that horticulture and farm mechanization research should take second place
in Ethiopia because of 
resource limitations.
 

In agriculture, priority problems 
are usually those faced by
the country's farmers. This seems obvious enough, but it is often
overlooked as emphasis is placed not 
on immediate farm problems
but on basic, high technology or prestigious research. (513, p. 40;
516, pp. 25-26; 245, p. 82) 
 The result is research which never
gets translated into forms 
the farmer can 
use or which fails because 
it is pushed by extension agents before adequate field 
and
farm economics testing has been done. 
 (73, p. 571) Thus policymakers usually find that the steps which provide the greatest return
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for the research investment are those that concentrate research
 
on the farmers' problems. This requires an institutional mechanism
 
that brings farmers' problems to the researchers and returns re
search results to the farmers.
 

In Kenya, the two-way flow between farmers and researchers
 
was highly developed for tea growers. There was an efficient
 
local organization for providing information to both the exten
sion staff and the growers, Tea committees -- local farmers'
 
organizations -- not only explained policy to the growers but
 
also conveyed the farmers' problems to extension agents and the
 
other administrative officers who must act on them. After a
 
delay of ten to fifteen years, India began to develop a network
 
of research institutes and to generate a flow of information be
tween farmers and scientists to the benefit of both. (517, p. 36;
 
49, p. 39) China has encouraged extensive interaction between
 
university researche,-s and producers. Brazil has begun to develop
 
a dialogue between farmers, on the one hand, and extension workers,
 
university scientiscs and students, on the other. (59, p. 31)
 

If research is to be applicable by the smaller farmers in
 
the society as well as to improve productivity, extra efforts
 
have to be made. Even though tea growing technology was suc
cessfully adapted to smallholder production conditions, thus
 
showing that it could be done, most Kenyan research largely ig
nored the needs and constraints of the small farmer. Research
 
and extension were poorly coordinated for small farm crops like
 
maize, especially when compared to the service provided tea growers.

Food crops research was neglected and there were no research
 
trials in situations similar to those of small farmers.
 

In India, at one point 90 percent of the funds set aside for
 
technical assistance to smallholders remained unspent because of
 
various purely administrative snags. (517, p. 39) There was
 
little research on improving or developing tools for small scale
 
farmers. (364, p. 268) In Latin America research policies often
 
led to aggravation of income maldistribution as findings were
 
appropriate only for the larger scales and better lands operated
 
by large owners. (280, p. X19) Research and extension services
 
lacked effective links and often were antagonistic towards each
 
other. (296, pp. 105-107) This was also true elsewhere. The
 
seven intervening levels of organization between farmer and re
searcher found in Ghana posed an almost impossible communications
 
barrier. Research and extension were also virtually totally

separated. (198, pp. 67-68)
 

Other types of research, as well as farm research, should con
centrate on the problems and objectives of the research user. In
 
East Pakistan, now Bangladesh, the Academy for Rural Development
 
was established to conduct research and the training of civil servants.
 
(275, pp. 672-673) What made this effort notable was the close
 
link of the Academy to the existing administrative structure of
 
the area where it was located. This made it possible to select
 
problems from, and test solutions in, conditions which were typical
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of the province, e.g., test solutions with the people who would
 
have to carry them out. (490, p. 7) The Chinese linked administra
tion and research by giving local authorities at all levels con
siderable latitude to experiment with different types of develop
ment programs. Successful programs were then widely publicized

in emulation campaigns. The Special Rural Development Program in
 
Kenya also experimented with government problems.
 

1. Agricultural Research
 

in the past, the most effective research was organized on
 
a crop rather than a disciplinary basis. (233, p. 25) Crop re
search was especially successful for high value crops like tea,

coffee, cocoa and rubber. Concentration on a crop not only

helped insure the cooperation of all the skills necessary to
 
solve particular problems but also made it easier to concentrate
 
research on the particular crops with the highest priority. The
 
International Rice Commission had three separate groups working
 
on breeding, fertilizer use and agricultural engineering for
 
twenty years. It was not until all basic questions were attacked
 
at one center, the International Rice Research Institute at Los
 
Banos, that a breakthrough was achieved, in five years, in the
 
form of a high yielding variety of rice. (518, p. 30) The high

yielding variety programs in Mexico also had a multi-disciplinary
 
crop concentration. Taiwan has a highly successful system of
 
crop-specialized research organizations closely tied 
to their
 
extension system. (475, p. 39)
 

One limitation of single crop research programs, however, is
 
that many farmers are not single crop growers. Where farmers are
 
growing more than one crop in succession each year, increasing

yields for a crop may not help a farmer as much as reducing the
 
growing season if this allows the growing of a second or third
 
crop. In fact, the farmer may be better off with red.,ced yields

of particular crops if he can increase the number or crops grown.

In many parts of the world farmers interplant different crops

together. At Puebla and elsewhere, it was found that interpianting
 
was sometimes more profitable to the farmer than planting single
 
crops.
 

In many parts of the world, maximizing income on farms means
 
reducing the agricultural labor needed. In Japan and Taiwan off
farm employment in rural industries is turning most farms into part

time operations often run by women, children and older persons.

In much of Africa, farmers seek to reduce labor time used to grow

subsistence crops, without giving these crops up, in order to spend
 
more time on 
cash crops. In most of Asia, much of a farmer's cash
 
income comes from day labor, cottage industries or other activities
 
other than working his farm. These farmers also find that maxi
mizing income meFns reducing farm labor needs. Unfortunately this
 
need to reduce labor use in agriculture is directly contrary to
 
the trend of most single crop research which is to use more inputs

which require more use of labor. Labor saving research often con
cerns types of mechanization which replace farmers and farm labor 
rather than help small farmers. 
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Finally since subsistence farmers are reluctant to give up

food production, it may be better to introduce 
cash crops that
 
can be grown in combination with other crops. Thus in Latin
 
America, plantain has been planted with coffee. 
 In Costa Rica,

the early tobacco harvest allows farmers to grow a second crop
 
on land with some residual fertilization. Not only does this
 
lower risks, it grants the farmer some protection against a
 
monopsonistic buyer fotr his cash crop. Some crops, such as bananas,
 
may not be as easily combined with other crops. (296, pp. 498
499)
 

Thus it is necessary to research ways to do more than maxi
mize output of a crop or income from a particular crop. It is
 
net farm income that must be increased. This may not mean in
creasing the yields of 
a particular crop but decreasing the inputs,

including labor and time that are required. 
 This is especially

true of research fcr small farm agriculture. Strange as it nay
 
seem, small farms, because of their diversity of activities, are
 
often more complex economicaily than large commercial farms that
 
may concentrate on only one or two crops.
 

Some research programs are beginning to recognize the need
 
for a whole farm approach to agricultural research. The Masagana

99 program in the Philippines developed what they call "test bed
 
research" 
to see if new crops, varieties, practices or combinations
 
of these would work in the social and institutional environment
 
of the farmer. This type of research follows the adaptive re
search needed to show the physical and biological viability of
 
the new practices. It concerns itself with determining the needs
 
of the farmer and the institutional requirements (e.g., credit,

markets) if the new practices are to be a success. (392, p. 1)

This research has shown the greatest potential in dealing with
 
the diversified type of farming used by small farmers and in min
imizing the need for purchased inputs which is especially impor
tant to the poorest farmers. (519, p. 7) USAID recently pro
vided a grant to Nepal for an integrated cereals project that
 
would look at increasing farm income rather than the output of
 
a particular crop. This project provided for a multidisciplinary
 
team to be directed by agronomists whose job was to direct the
 
research towards the needs of small 
farmers. It was also a multi
disciplinary team that widened the 
area of research at Puebla to
 
include factors such as interplanting.
 

Thus, especially when researching the problems of small farmers

but also when dealing with any farm unit that grows than one
more 

crop or spends significant amounts of time on more than one eco
nomic activity., it is necessary to concentrate the research on in
creasing farm income from all activities rather than just increasing

output or income from each crop individually. Failure to concen
trate on led refarm income has to the rejection of innovations 

sulting in neither increased output nor increased income..
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2, Farmers and Research 

Unfortur~ately there are shortages of research personnel in 
most developing countries. (520, pp. 14-15; 242, p. 6; 177, p.
170; 169, p. 65; 475, 26-27)
pp. For some time in the future
 
tiiese shortages will continue to exist. If development is to
 
proceed as rapidly as most countries would like, research on a
 
broad front must proceed in spite of such shortages. Ways to
 
expand or supplement domestic research capacity are highly use
ful. (105, pp. 386-387; 521, p. 76)
 

One method of expanding research capability is the use of
 
international, research institutions or foreign researchers. Many

key breakthroughs in agricultural research were made by such
 
institutions, e.g., the high yielding varieties of rice and wheat.
 
(514, p. 5) Increasingly such research is being organized on
 
an ecological zone basis and is being widened to include more
 
crops which are specific to certain zones or which make up smaller
 
parts of food intake, e.g., legumes. (522, p. 41; 523, pp. 45-46;

525, p. 15) Often such research has special advantages, such as
 
international financing and the ability to draw on genetic re
sources from all over the world. International work is also be
ginning to be done on non-technical subjects such as agricultural

policy. income distribution and rural-urban migration.
 

No country, however, can rely on !uch research for all its
 
needs. New problems, e.g., new plant diseases, keep arising

which a competent research service must be able to at least moni
tor even if they must rely on outside sources for solutions. (213,
 
p. A139) The process of development, e.g., irrigation and drain
age development and changes in soil conditions due to fertilizer
 
use and multi-cropping, changes the ecology of a country and
 
leads to new research demands. (241, p. 27) Technologies pro
duced in developed countries are often inappropriate for devel
oping countries because of differences in climate and conditions
 
or because the technologies are labor saving. Even when appropriate,
 
foreign technologies usually must be adapted to the particular con
ditions in a country and field tested. (472, p. 191) These steps

require extensive research capabilities.
 

One way of quickly expanding the research capacity of a
 
country is to irivolve farmers in research tasks. The Puebla
 
Project in Mexico conducted its experiments in farmers' fields
 
using the farmer as the experimenter. Farmers were compensated

for any losses incurred. This turned the whole region into an
 
experiment station and meant that experimental results could im
mediately be interpreted as recommendations for farmers without
 
further adaptive research. (460, pp. 67-70) This same method has
 
begun to be used to develop specific recommendations for various
 
types of small farm and soil conditions in other parts of Mexico.
 
(459, p. 9) Coffee research in Costa Rica was also done by ex
perimental demonstrations on regular farms. (296, p. 354)
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Early Japanese agricultural development began in the 
1870s
 
and 80s with farmer innovations, many of which were only later
taken up by the government and spread to other 
areas. Intially

the government attempted to imitate large scale 
western methods

of cultivation but this failed. 
 Then they turned to promoting

the best of traditional technology. Traditional 
varieties were
improved and the improvements 
were often made by farmers. Innovations originating outside government research organizations included the planting of rice seedlings in rows, a seed selection

method using brine, improved plows, the rotary weeder and the

treadle threshing machine. The government promoted local 
meetings and agricultural improvement societies 
to exchange informa
tion and techniques. Some farmers were 
appointed as instructors
 
at the newly established Komaba Agricultural College. Other

farmers were hired as "itinerant instructors" to tour the country
meeting with farmers and demonstrating improved farming techniques.

(322, p. 295; 366, p. 61)
 

China seems to 
have gone farthest in encouraging farmer research and was successful enough so that current trends are towards

reinforcing the farm level 
research effort although professional

research, tied to local problems, is not being ignored. 
 (515, p.

186)
 

Often farmers develop new techniques entirely on their own.
Japanese farmers moved to 
the northern island of Hokkaido where,

despite expert advice that rice 
was not suitable to Hokkaido,
they experimented with new seeds and practices until 
they made

rice not only a suitable but a prolific crop. 
 (381, p. 44) In
West Pakistan, 
farmers in unirrigated areas experimented with high
yielding varieties and adopted them in spite of extension and

research neglect. (207, p. 16) In Colombia, a cooperative

promoted, tested and financed a series of 
new specialty crops
tailored to 
the needs of its small scale production units. (117,
 
pp. 10-11)
 

Farmers can be integrated into research programs with 

same approach suggested above for using 

the
 
farmers in agricultural


extension. 
 Many of the successful demonstration programs had 
a
large experimental component. 
 This may seem strange to those
who see 
the farmer as ignorant and conservative, but is less
 strange when one realizes that adopting a new 
practice is always
an experiment. 
 It is the farmer who must integrate a new practice into the pattern of his economic and social activities. (182,
p. 69) 
 The view that farmers must simply follow the instructions
of agents who already know the right answers, has led to many extension failures.l/ The recognition that farmers have 
to experiment,
 

1/ Highly centralized or regimented societies 
are especially vul
nerable to errors 
in failing to farm-test new practices since
they can enforce the use of practices which are wrong. Some
of China's early agricultural policies nearly led 
to disaster
b .fore farmer-oriented policies were 
adopted. (515, p. 21)
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to adjust practices to their own conditions and that, therefore,
 
collaborators,
farmers and extension agents must work together as 


not just as students and teachers, was the basis of many success

ful extension programs.
 

The use of farmers as researchers allows the combining of lo

farm economics research into one phase. The
calization trials and 

same field trials which test the suitability of a variety or prac

tice to a new environment also test the economics of the variety
 
or his
by determining whether the farmer who had done the test 


or practice in their
neighbors are willing to adopt the variety 

farming. This greatly simplifies the extension agent's job
own 


as there is no longer an artificial distinction between farmer
 

and experiment station conditions.
 

new
Use of on-farm experiments to test farmer acceptance of 

difficult analysis, compractices can also replace much of the 


plicated by social factors and traditions, of farm economics.
 
re(39, p. 3) Farm economics analysis is expensive when done by 


is beyond the abilities of
searchers on experiment stations and 

Lack of information about
most extension agents. (182, p. 82) 


the farm economics of new practices frequently leads to failure,
 

e.g., new practices often increase or change the pattern of labor
 

demand in ways that farmers will not accept. (399, p. 124; 525,
 

p. 16; 337, p. 38) The best way to test the suitability of a
 

new practice is to see whether farmers who have tried the prac

tice continue to use it.
 

One expert argues that farmer research efforts would be small
 

in scope and the transfer to other farmers unsure. (67, p. 119)
 

Some politicians feel that simple forms of technology are a back

ward step. (429, p. 16) In practice, however, the results of
 

farmer research have been distributed through extension systems
 
as the results of more expensive experiment station
just as well 


lacks in prestige is compensated
research. What farmer research 

farming conditions and
for by practicality and relevance to actual 


the greater ease in finding a technology that fits local economic
 

and social conditions. (467, p. 336; 337, p. 35) Development of
 
use of farmer researchers and the
traditional practices through 


tying of such research to professional research institutions helps
 

avoid the problem of researchers who ignore the situation in which
 

their findings are to be applied and thus invite rejection of their
 

findings, and who, in ignoring traditional practices, fail to see
 

the important economies and efficiencies of traditional farming.
 
(513, p. 40; 337, p. 38) 

3. Research Organization
 

If limited research capabilities are to be fully used, re

search work must be carefully coordinated. The most frequent rec

ommendation for the solution of coordination problems is the estab

lishment of an Agricultural Research Council. (422, p. 131; 526,
 

p. 117) More such Councils are being established. If they are
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to work, however, they must have the authority to make effective
 
decisions. In Kenya, a research council became inactive because
 
it was disregarded by the Ministry of Agriculture. For this
 
reason and to insure necessary central input, such Councils
 
should be closely connected to the central planning authorities.
 
(526, p. 117)
 

The Councils should also include members representing the
 

research institutions, financing organizations, extension, farm

and other relevant private, government and parastatal bodies.
ers 

Nigeria,
(243, p. 111) In countries having federal systems, e.g., 


the coordination problem will be especially acute. (144, p. 57;
 

527, p. 46) If most research is controlled by the national govern
liaison units will have to be developed to represent
ment, special 


the state governments in the research priority setting process.
 

If much research is state controlled, then the need for a coordi
becomes more critical
nating council, whatever form it takes, 


if the national research effort is to be efficiently carried out.
 

Another sol':tion to the coordination problem is to put the
 

related activit' " under a single director. (434, p. 33) Ethiopia
 
Research
established a sdmi-autonomous Institute of Agriculture 


to direct their research and began channeling public re-
IAR) 

search funds through this institute. Zaire's research center,
 

INERA, also had independent status and responsibility for all
 

agricultural research but like IAR suffered from a lack of funds.
 
be placed under common direction to
Extension and research can 


insure that both work together to meet the needs of farmers as
 

In some countries, the
 

was done in some Latin American countries. (513, p. 45; 182, p. 

84) 

Putting all research under one director is not always neces

sary, feasible or desirable, however. 

research institutions, the universities
autonomous st~cus of some 


that the looser, more flexible form
in Turkey are an example, mean 

of the research council may be preferable. In India, 	research
 

One institute
organizations themselves coordinated maize research. 


was selected as a coordinating center for the program. Annual
 
work done and outline programs
meetings were held to report on 


for the next year. (225, p. 39) In countries as large as India,
 
or groups of crops
separate coordinating bodies for certain crops 


if there is an overall
 are desirable for work coordination even 

council for setting crop priorities and allocating funds.
 

and unified direction are not mutually
A coordinating council 

exclusive solutions to the allocation and coordination problems.
 

re-
An agency might unify the direction of its own research or 

a council is established to coordinate
search and extension while 


with non-departmental research activities.
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4. Summary
 

If research is to be effective, it must concentrate on farm
 
income not just on increased output. This is true of single crop

farming systems, where the costs in inputs and labor may not be
 
justified by the limited returns. It is even more true of multi
crop farming systems. The only real test of income producing
 
ability is whether farmers do, in fact, adopt the practice. This
 
means that the farmers must test the practice over the range of
 
conditions that farmers face. The researchers must be prepared
 
to look not just at the biological and economic characteristics
 
of the crop but also at the institutional environment which often
 
determines whether a particular practice is profitable.
 

Since research resources and capability, like extension re
sources and capability, are limited, it has proven helpful to 
use
 
farmers in research wherever possible. This not only reduces re
search costs but provides for the necessary on-farm research that
 
is otherwise often neglected. For this to be successful there
 
must be a collaborative type of relation among farmers, extension
 
and research personnel. This type of working relation is best
 
established using the problem solving method of extension described
 
above. Technical extension discourages such working relations
 
from developing because of its take it or leave it character.
 
Technical extension research has usually been done professionally.
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XIV. EDUCATION AND TRAINING
 

A. Types of Education and Training
 

1. Basic Education and Literacy
 

Basic education and 'iteracy programs have been tried all
 
over the world with two frequent results. First, education changes
 
behavior and attitudes enough so when the student returns, the
 
community finds it difficult or impossible to adjust to the student.
 
The student has invested so much time and effort that he finds it
 
difficult or impossible to fit into his old role again. Education
 
qualifies him for jobs that don't exist in the village. (387,
 
p. 32) The result is conflict. The attractions of the city and
 
the student's plight "t home end in the flight of the educated
 
from rural areas. (383, p. 70; 389, pp. 6-7) The leadership po
tential that education creates is lost to the rural area. This is
 
especially critical because the level of education in rural areas
 
is lower than urban levels to start with. (389, pp. 6-7)
 

In the cities there are often more literates than there are
 
useful jobs. The result is overstaffing of the government -- the
 
major employer -- and discontent centering on the educated unemployed.
 
Thes literates have not been trained in necessary skills and are
 
fit to do little else but get more training. This problem is com
pounded by professional training programs that prepare people for
 
jobs that don't exist or train them in the use of methods 3nd equip
nent and to solve problems not appropriate to their country. As
 
a result the educated often become unemployed at a higher level of
 
education or emigrate to developed countries. (390, p. 24) In the
 
20 years prior to 1967, 30,000 foreign engineers remained in the
 
U.S. after completing training. (387, p. 32) An ever increasing
 
number of doctors in the U.S. are Indian or Philippino.
 

The second result of literacy campaigns is high dropout rates
 
and a relapse into illiteracy after a short time. In Ecuador between
 
40 and 70 percent of the students dropped out of six-month adult
 
education and literacy courses. When they completed one level of
 
education, they failed to show up for the next. (391, pp. 10-11)
 
Three months after completing a literacy program, many farmers had
 
forgotten how to write their names. (90, p. 53) Regardless whether
 
the trainee forgets or leaves, there is no significant direct con
tribution to agriculture or rural development.
 

a. Rural Formal Education
 

Rural people want schools for thei- children. They want
 
schools so their children, or at least one child, can get out and
 
get a job with the government or elsewhere. (392, pp. 143-146;
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393, P. 85) People !(_'re willing to put their own resources intoschool systems',.e.g., building schools'through community development programs as in Venezuela and Thailand.
313, p. 14) But this is so 1 (394,,pp. 137, 143;
their children. can 
leave agriculture.

(395, 2, p. 10) A threat to 
limit access to free public education. the peasants' only way of escaping rural 
poverty, led to an
uprising in 1969 in Peru.. 
As: rs uls.tl-.........".. .........
({39pp. -7))i'Nowhere in the d veloping world is there
a significant demand for education in order to work in rural 
areas
 
although there is no 
lack ofdemand for public education.
 

Publiceducation has 
done little to encourage agriculture

and rural devalopmnent. It has been primarily preparation

more education. (397, p. 163) 

for
 
not
agriculture -related subjects nor have taught +Ruralschbols
have :i,ey taught standard subjects,
 

such as reading and,. mathematics, in ways that relate agriculture. In Ghana for instance, formal to

agricultural training was
introduced into the country's 
schools only recently. Elementary
schools were restructured to 
provide occupation criented studies
in the ninth ard tenth 
(final two) years of schooling. However,
this to
.. led students being "exposed" to agriculture rather than
trained in it..,Jhere was strong opposition to the planned increase
in the teaching of agriculture in secondary schools and where
agriculture was 
taught the wcaker students were the 
ones encouraged 4to study it. (198, pp. 52, 91)
 

A number of countries and projects are introduce
trying to
agricultural 
and other job training into formal schooling systems.
Although this 
change has been recent it is nowfrequently recommended.
(365, pp. 12-13; 397, p. 163; 398, 
p. 22; 399, pp. 216-217) In
Egypt school programs were adjusted to provide skills in agriculture, 
handicrafts, agricultural industries and home economics 
as
well as literacy and 
other academic preparation. 
 (400, pp. 81-82) 
 aThe Rural, Education Centers 
in Upper Volta 
provided basic education,
non-formally, as well as preparation for specific jobs. 
 In Botswana
academic subjects were combined with 
practical training and 
the
creation of 
new opportunities for self-employment. (3981, p. 24)
Thailand considered reorganizing primary education 
so that in early

years the study of 
rice or' maize production, care of livestock,
etc.,,would provide knowledge, experience and practical topics for
the teaching of reading-'and writing. At higher 
levels other
 

Oi:-. demi~clpracticalsubjectssubjects(401,would
. pp.
be 41-42Tinte rated.China,withSritheLanka,teachingKenyaof andaca'Cubaif //i - !
 
also worked on integrating formal and practical training. 
 (399,

p. 217) 

It is not'certain, however, that even these measures stem
will I
 
the outflow of educated youth from agricultural'areas. A recent
study of vocational school graduates in Thailand found they 
were
readily employed but that increasing numbers of the graduates 
were
entering higher level institutions and taking subjects unrelated
to their vocational training. (398, p. 45): 
 In Colombia, a coffeeorganization ran 
twenty schools for nine to. sixteen year olds. Over
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one third of the course time was spent on farming and older stu
dents were lent money --
without losses -- and land for supervised

agricultural projects. 
 In spite of this, school leavers still

preferred to go 
to the cities. (402, p. 3) Graduates of practical

farm schools in Sri Lanka were unable or unwilling to become farm
ers and instead tried to get government jobs.
 

'n French West Africa some parents disapproved of introducing

agricultural subjects and making training less formal 
as they felt

the rural orientation lowered the quality of education. 
 (301, pp.

155-156) In Upper Volta, a technical rural education program for
 young farmers was insufficient to permit easy emigration to 
ciLies.

Unfortunately, it did not do much to 
improve rural life either.
 
(403, pp. 360-361)
 

Although these changes may have only a limited impact 
on
 
the level of rural education, they still seem to be highly desirable. First, Japan, Taiwan, China, 
South Korea, and Israel

all 
had strong policies to improve the education of their peoples

and specifically to improve the job skills of their people. 
 These

countries dispersed education widely and moved away from classical

towards technical based education systems. (366, p. 60; 
74, p. 42)

These countries were unusually successful in agricultural and rural
 
development.
 

Second, there is a tremendous imbalance between the numbers

of students from rural 
and urban areas in developing countries.

In Latin America, for instance, UNESCO estimated that for every

thousand students in middle schools, only 26 in Colombia, 38 in

Costa Rica, 66 in Chile and 39 in Panama were from rural areas.

The number of rural students 
per thousand in the universities were

much lower than even these figures. (391, p. 8) Thus any represen
tation among the educated elite that rural 
areas can achieve is an
 
improvement.
 

Third, as discussed elsewhere, there is strong believe
reason to 

that learning is improved when based on 
practical experience regardless of the subject. Some even argue that "without A genuine

problem there is no 
learning." (238, p. 356) Since agriculture

is the subject rural students will most easily relate to, it may

provide the best basis 
for rural school learning even for those

students who go on to non-agricultural training and jobs.
 

b. Adult Literacy
 

Although adult literacy programs have often had dropout rates
 
and low levels of retention of literacy, some programs have been

successful. 
 Paulo Freire and others have pioneered a system of

literacy training based on developing the trainees' awareness of

their political and social environment. 
 Key themes in that environ
ment are identified and key words that 
are central to these themes

and which have considerable significance for the trainees 
are used
 
to begin training. Because the trainees have strong feelings about
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these words, the key words are easy to learn. Because of their
 
increased awareness of how these concepts relate to their environ
ment, they are eager to extend their knowledge to new concepts.

This basic vocabulary is then used to teach the sounds of various
 
letters and thus to extend the ability to recognize words beyond

the key words vocabulary. This method has been successfully used
 
with adults in Brazil and Chile. (404; 405)
 

The Ashton-Warner method of reading instruction is similar
 
to Freire's except that instead of having the staff identify key

words and themes and instead of developing awareness of the social
 
and political context of these words, the trainees asked to
are 

pick their own key words. These words are words that have special

significance for the trainees personally. Agair: because these
 
words have special significance they are easy to learn. Ashton-

Warner called them,"one look" words. After a snall vocabulary

of key words has been mastered they can be used to learn sounds
 
and hence other words. These words are used to read and write
 
about themes, usually the key words, that are important to the
 
trainees. This method has been successfully adapted to teaching

adult literacy in Ecuador. (406; 391, p. 80)
 

These two methods have many common elements. Both rely on
 
the selection of key words of strong emotional significance to
 
trainees to hold attention and introduce basic sourd-letter combi
nations. Both use the elaboration of themes surrounding the key

words to hold interest, develop skill and expand vocabulary. Both
 
teach reading as an active process in which the trainees learn to
 
read by and in order to express their own feelings and'achieve
 
their own objectives. The two methods differ from each other in
 
that Freire uses t~iemes that are political. The staff takes the
 
initiative in identifying these themes as the trainees are 
ini
tially politically naive. Ashton-Warner uses themes that are more
 
psychological and individually selected by the trainees.
 

Another way of generating interest in literacy is to link
 
literacy to learning other things the person wants to know. Tan
zania has used basic education primers on subjects like growing

better cotton, taking care of cattle, fishing, etc. In each case
 
these primers are used in the aeas where that particular crop is
 
important, e.g., along the coast 
for the fishing primrer. These
 
primers start with simple words and idea, 
like "cotton," "money"

and "cotton brings in money." (407, p. 34) This method has also
 
been used in other countries dnd projects.
 

All of these methods are ways of helping participants learn
 
to sound out words. The big difference between these and other
 
methods is that these methods make learning sounds easy by starting

with words of high significance. The memorization aspect is made
 
easy. Further, by concentrating the work on themes of intense
 
interest, the students' attention is maintained during the course
 
and afterwards so the literacy skills are fully developed and main
tained after the classes cease. Thus these methods overcome the
 
motivation problems that have afflicted many adult literacy programs.
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The desire to read and write is not instinctive, nor do
 
farmers look upon reading as good in itself. Farmers normally
 
learn to read and write when they need to and adult literacy pro
grams have not usually been successful until the need for literacy
 
has arisen. (90, pp. 52-54; 408, p. 2) Where farmers had a need
 
to read, as did farmers who wove and sold cloth in Ecuador, they
 
learned and were especially prone to send their children to school.
 
(90, pp. 53-54) Where the need is less immediate, the successful
 
literacy programs have been those that created and sustained stu,
 
dent interest through emotional involvment with the subject matter.
 

c. Maintaining Literacy
 

In Thailand the Department of Elementary and Adult Education
 
found that one third of those who finished grade four forgot how
 
to read within a few years of leaving school. In order to make
 
reading material readily available, and hence to encourage penrle
 
to maintain their reading skills, the Village Newspaper Reading
 
Center Project was started in 1971. Seventy-five reading centers
 
were set up in one area. Each center received three different
 
newspapers daily, a bi-weekly magazine and other reading material.
 
These centers were so well received that by 1976 they were to
 
be expanded to 7725 centers. (395, Annex C, pp. 16-17)
 

In Mali, a monthly rural newspaper was created especially to
 
provide reading material for new literates in Bambara, a Mali
 
language. This was essential as there was little reading material
 
available in Bambara. The newspaper included articles on health,
 
agriculture, education, local events and some national and inter
national news. (403, pp. 231-232)
 

The University of Massachusetts project that adapted the
 
Ashton-Warner method of reading inst,'uction discussed above, was
 
also interested in making materials available so literacy would be
 
maintained. Considering newspapers too formal and sophisticated,
 
the Project experimented with a type of photographic comic book
 
popular in Latin America. These were usually urban oriented and
 
contained love and action stories. The themes, characters and
 
settings were changed to fit rural conditions. The project also
 
considered the duplication and distribution of stories and articles
 
written by the more advanced Ashton-Warner groups. (406, p. 13)
 

In Tanzania many supplementary reading materials were developed
 
to help new literates maintain their skills. Reading rooms were
 
established in ujamaa villages. Most of the materials are practi
cal although a few books of poems and fables were printed. A net
work of newspapers was also planned but ran into implementation
 
problems due to long delays in getting parts for presses. (407,
 
p. 35) 

Thus, many coun.tries have found that it is not enough to simply
 
teach literacy. People must also have materials of interest that
 
will maintain and develop their literacy skills.
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d. Rural Education
 

Where rural education has been successful for adults it is

where people have found 
literacy or other education skills useful.

If the immediate usefulness of literacy is not apparent, 
success
 
has sometimes been achieved by developing trainiog methods based
 
on concepts of intense interest to 
the student. Literacy skills
have been maintained by insuring that appropriate and interesting

reading material was available. This has included providing

reading material written especially for the new literates and pro
viding reading centers with a broader range of reading materials.
 

Education for young people has often led them to leave rural
 
areas for hoped-for jobs in cities. The attempts to 
adjust rural
education 
to make it more relevant to rural life and to encourage

educated young people to 
stay in rural areas has not been com
pletely successful. However, this should 
not be looked on en
tirely as 
a failure. In most countries, rural conditiuns 
are such

that the desire to leave shows a certain amount of good It
sense.

will 
take more than better adjusted education to keep people in

rural areas. The conditions and prospects for people in these
 areas must be improved. The Extension chapter offers 
some examples
of programs that succeeded in cutting 
the flow of people to cities.
 

2. Professional Education and Training
 

Most developing countries have shortages of certain types

of skilled manpower and surpluses of other types. Highly but

non-technically educated manpower is often surplus; 
technical
 
manpower is often scarce. (28, p. 1178; 46, p. 40; 154, p. 3)
These shortages are more acute in agriculture than in other sectors

because agriculture has been neglected and because the need for

technical manpower is especially great if the complexities of

agricultural development are to 
be managed. (409, p. 16; 233, p.
25; 362, p. 45) Furthermore, these shortages are likely to con
tinue for some time. (213, p. A141)
 

To 
a limited extent, manpower shortages can be overcome by
the use 
of foreign experts and training institutions. (410, p. 77)
The World Bank, for instance, 
has both supported the development

of a corps of skilled project managers in East Africa and has also
recruited, through various arrangements, expatriate project managers

for many Bank projects in Latin America, Africa and Europe. 
 The
Bank has 
been a strong advocate of foreign experts, recommending,

for instance, that Tanzania relax its 
policy uf self-sufficiency

and 
import research staff, commodity specialists, regional agriculturists, management consultants and 
land-use planners.
 

The value of foreign experts can easily be over-estimated, how
ever. (28, p. 1178) 
 The World Bank admits, for instance, that
language barriers and 
lack of local knowledge and contiiiuity limit

the usefulness of foreign experts. 
 Trying to staff middle and lower

level 
positions with foreign technicians would be an expensive

undertaking. Finally, 
use of foreign personnel can only aggravate
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the problem of l'ack of high level experience that plagues many

developing countries. At most, foreign experts can be of help
 
only for a fairly limited number of usually high level positions
 
or for specific priority projects, e.g., Iran had the Food and
 
Agriculture Organization of the United Nations help on fifsome 

teen general reconnaissance surveys for a new Ministry of Water
 
and Power. (411, p. 114)
 

For most of their manpower shortages, developing countries will
 
have to rely on their own resources. This, however, may be dif
ficult. Resources available for manpower development will be
 
limited even 
if given the priority they deserve. (28, p. 1178;

154, p. 3 Teachers are frequently in short supply. (397, p. 157)

Most school leavers have little experience or instruction in agri
culture-related subjects, e.g., in Ethiopia. Thus, the base for
 
expanding skilled agricultural manpower is small.
 

a. Formal Professional Education
 

Frequently experts in developing countries recommend more
 
training. In some cases they come very close to saying that with
 
training, the more the better. The United Nations, for instance,

recommended that extension services should employ the best trained
 
people available. (412, p. 29) Usually this would mean a full
 
university training for each agent. Formal education has often
 
failed, however, to increase an extension worker's effectiveness.
 
Highly educated extension workers, often with little practical

knowledge of farming, found it difficult to make contact with
 
farmers. Farmers detected their ignorance of practical matters
 
and tested them, exposing their lack of practical knowledge in
 
Africa and India. (231, p. 72; 275, p. 681) In Kenya, extension
 
workers with a primary education had more agricultural knowledge

than those with a secondary education. (231, p. 72)
 

In Pakistan a training program for extension agents found
 
that the agents were unable to go beyond oral and written responses.

They were unable to actually practice or demonstrate their skills.
 
Veterinarians had never castrated a bull calf; horticulturists had
 
never pruned a tree; extension specialists had never organized
 
an activity, club or council 
in a village. IRRI in the Philippines

tested several thousand extension workers, supervisors and agri
cultural experts on their ability to identify and prescribe for
 
various rice diseases and pests. Only 25 percent of the questions
 
were answered correctly by the groups. (413, pp. 8-10) The
 
worker can't convey his enthusiasm for what he recommends unless
 
he can do the work himself. (388, pp. 92-93)
 

A comparative study of two Nigerian extension programs found
 
that levels of formal education, previous job experience and tenure
 
did not make any difference in job performance. Pre-service train
ing for both groups concentrated on understanding subject matter
 
areas abstracted from farm problems and provided neither skills
 
nor methods for dealing with farmers and their problems. Only in
service training had a significant effect on performance and even
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that was slight. (414, p. 64) China suffered reverely during
the Great Leap Forward from cadre who had the 
power to decide but
lacked any practical knowledge of planting distances, ploughing,
soil moisture, varieties of crops, 
soil fertility and fertilizers,
and water conservation and management. 
 (68, p. 51) This lack
of practical skills 
is found in most developing countries. (413,

pp. 9-1I0; 415, pp. 49-50)
 

Extension agents lacked practical skills because they were
mostly from urban 
areas 
and because their training and education
had not gone beyond theory to practical work.l/ In Latin America
and Asia t.is emphasis on oral and written work 
led to and supported
an identification of practical 
work with low status jobs and an
aversion to getting their hands dirty.2/ 
(413, pp. 8-9; 388, pp.
92-95; 275, p. 675) 
 In Africa, training is also largely academic
and inadequate or irrelevant. Formal education has been more 
successful at preparing people for 
more formal training rather tian
preparing them for work. 
 (416, p. 9; 395, D2, 
p. 10; 219, p. 147)
 

Thus a frequent recommendation of experts 
on agricultural education and training 
is more and better preparation on
practical work in agriculture -- being able 
to do the job. This
means both practical work in school 
and field experience. (399,
p. 242; 144, 
p. 14; 415, pp. 49-50; 401, p. 27) Some training
institutes are beginning 
to take this 
to heart. In India, the
Punjab Agricultural University provided a dormitory on-campus 
to
encourage farmers 
to come to the university. Faculty went into
the villages for teaching examples and research. The University
had its own farm advisory service in every district in the state.
In Sri Lanka, a simple hut in one 
district permitted overnight
stays by students and staff of 
one institute. As 
a result, the
institute developed close connections with the people in this
district. (415, p. 51) Agricultural degree students in Sri 
Lanka
had to do a field survey in their final year and 
in Korea, rural
development staff worked through high schools 
to give students
field experience. (415, p. 50) 
 In the Brazilian Northeast, considerable geological survey work was 
done by students as part of
their geology programs at universities.
 

1/ One observer notes 
that "the more extension experts involved
themselves in 'models' and 
'systems', the farther they got
from the farmer and the greater irrelevance they achieved."
 
(163, p. 2128)
 

2/ One observer notes, however, that many of those who 
are reluctant to 
dirty their hands may be reluctant because thoy
can't do the job. 
 Lacking confidence in their own 
ability
to 
do what they have been trained for, they would rather be
thought a snob than a fool. (412, p. 9)
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At Bukalasa Agricultural College in Uganda, 
one year of a
three year program was 
spent (in groups of ten students) working

and managing one of farms
three small on the college farm. The
remainder of the college farm 
was divided up among the 
courses
taught and the instructors ran that 
part of the farm concerned

with their subject. Subjects included pigs, poulty, cattle 
(2
groups), sheep, coffee, bananas, 
citrus orchards, forestry, market
gardens, demonstration plots (2 groups), 
small holdings (3 groups),
buildings, mechanics, carpentry, tractor driving and 
oxen training.
Students rotated among the groups for practical work during the

other two years of their training and had to select from among

these areas in managing their farm for 
a year.
 

One of 
the biggest problems with this program concerned the
division of responsibiliLy between the 
farm manager, who was responsible for coordinating all farm activities, and the 
teaching staff,

who were responsible for their particular areas. 
 The other big
problem was getting the staff to in some
put time on the farm outside normal work hours. This as
was essential 
 much of the student

work was during these off hours.
 

This program not 
only provided practical experience, it also
made sure classroom instruction and field work agreed. 
 The staff
were 
also able to try out practices on the farm. Finally, and most
importantly, the program turned out 
students with an interest and
feel for agriculture and farmer problems. 
 (295, pp. 176-181)
 

Students at the University of Dar es 
Salaam's Agricultural
School at Morogoro, Tanzania, spend 
one of four terms in the field
in each of their three years at the college. In each field term
they work in two different areas for five weeks apiece. By the end
of their three years they have worked with a variety of practical
problems in many parts of 
the country. In addition, during the 
remainder of their college time they are assigned to help nearby

communities with their problems. 
 The communities and farmers define the problems and students 
are matched with problems according
to the students' interests. (407, pp. 19-20)
 

The Malaysian Agricultural University at 
Serdang assigned plots
of land and 
some capital to teams of students. The students could
 grow what they wanted b-'t they had to farm themselves and buy and
sell in the local market. (401, p. 41) Each year they got more
land but had to finance their expansion from previous crops. Profits
beyond their costs went 
to the students. Intermediate agricultural

students in Piji were supplied with a piece of 
land to farm for a
period after their academic studies. 
 They also kept any profits

they made. (331, p. 157)
 

One Asian agricultural university replaced its former first
 year courses 
-- subjects like chemistry, physics, mathematics and
botany -- with courses called: 
 Practice of Rice Production, Practice
of Wheat Production, Practice of'Livestock Production and Practice
of Farm Mechanization. 
 They also attemDted to weed out students with
 no real interest or aptitude in agriculture. (395, Annex D2, p. 8)
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The one country that has gone the farthest with integrating
 
academic work with practical training is China. There practical

work is a prerequisite for much college level training as well as
 
an aspect of training. Even research is largely directed at prac
tical problems.
 

Thus it is clear that a growing number of countries are finding
 
ways to integrate practical work with academic training. Equally
 
significant, these countries have begun generating experience that
 
indicates that the trainees from such integrated programs really
 
are more effective in the field. This integration has been brought

about in many ways. This indicates that countries can design their
 
own programs once the essential principle of integrating practice
 
with theoretical work is accepted.
 

b. Practical Professional Training
 

Training to provide practical experience and knowledge of
 
local conditions can also follow formal education or substitute
 
for it in some cases. As mentioned above in Extension, in Peru
 
rural development workers lived in the country for months at a
 
time. Although this was hard on many of them, it also was an edu
cation -- with peasants as teachers. (63, p. L-24) Living and
 
working with the people also made extension more effective at
 
Tumbi in Tanzania. (231, pp. 72-73) An important part of the
 
training and screening of the highly successful Nigerian Tobacco
 
Company extension agents was six months of living in a remote village

under the same conditions as farm families. (417, p. 188)
 

The Demonstration Area Project in Uruguay selected an area
 
of small farmers who were reported to be shy, lazy and hard to
 
influence as a training area for extension agents. This project

trained 58 agronomists and agricultural technicians and 66 home
 
economists for seven months each over a period of 10 years.

Trainees usually did classroom work (seminars, studies) in the morn
ing and field work in the afternoon. The morning seminars often
 
concerned the field work. Trainees were responsible for extension
 
work but were inspected by supervisors. In spite of the short
 
time in the field of any one trainee, this program was very suc
cessful at promoting economic and social development in the area
 
as well as effectively training the extension agents. They were
 
all unusually successful on returning to their own countries as
 
they had acquired the ability to relate their knowledge to prac
tical situations. (58, pp. 52-70)
 

At the International Rice Research Institute (IRRI) in the
 
Philippines, trainees do everything from ploughing with bullocks
 
in knee-deep mud to harvesting the rice crop. (415, p. 50) IRRI
 
organized and integrated its classroom instruction with practical

field training to overcome the lack of skill of their trainees.
 
What the trainee learned in the classroom he could immediately apply

to tile problems he faced in the field. (418, pp. 46-47) Trainees
 
were taught how to demonstrate to farmers and were required to
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conduct actual field experiments, often using varieties of rice
 
they brought with them. They were also required to devise and
 
give a two week course to short term trainees from agricultural

agencies. (399, pp. 44-45)
 

In Cameroon it was recommended that extension agent training

should be in short sessions which would evaluate previous work and
 
prepare for future work, Training would be problem and experience

centered. Specialists would be brought in to give help and in
sights on specific issues rather than trying to have agents master
 
various specialist disciplines and then pick out what is useful
 
for their work. It was hoped that this would reduce the tempta
tion of agents to resort to authority by making them riore confi
dent of their own skills.
 

In Malawi the Lilongwe Land Development Program made agri
cultural grciduates understudies to more experienced officers for
 
a season before the graduates were given their own assignments.

Officers were closely supervised. Staff meetings were frequent

and senior officers spent much of their time in the field with
 
their development officers who, in turn, spent much time
 
working with their assistants. Staff suggestions were continuously

solicited and feedback to the staff was usually swift. The
 
resulting on-the-job supervision and experience created high morale
 
and increased administrative capacity among lower level staff. This
 
environment also allowed the LLDP to rehabilitate a number of ex
tension agents taken over 
from the regular extension service.
 

The Barpali Village Service program in India provided con
tinuous training throughout the ten years of the project. Initially

BVS technicians, who were required to have at least 7 years of
 
schooling and were carefully screened, were given three weeks of
 
orientation on basic methods and techniques. This was followed
 
by a month of close supervision and on-the-job training. There
after, additional four day training sessions were held monthly

for the life of the project. These short sessions included work
 
trips (e.g., to dig wells, break rocks), technical instruction and
 
instruction in mechanics. (419, pp. 39-40) Barpali was one of
 
few successful community development programs.
 

The unusually successful National Community Development Pro
gram in Bolivia began its agent training with six months of formal
 
training interspersed with one week field assignments with 
success
ful Village Level Workers. This was followed by six months of super
vised on-the-job training as a Village Level Worker. Beyond this,

training continued through periodic regional conferences, bi-monthly

provincial conferences and occasional workshops, seminars, and
 
institutes. (420, p. 13)
 

The Institute of Rural 
Health and Family Planning at Gandhigram,

India had to train family planning workers. In order to prepare

this training, the Institute first designed -- based on national
 
guidelines -- and implemented its own pilot family planning pro
gram. This program was staffed with members of the Institute who
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revised and improved their program and kept detailed records of
 
the time spent, problems encountered and actual skills used in
 
carrying out the program. These records were analyzed and dis
cussed and improvements made until job descriptions and methods
 
had both been confirmed in practice. These descriptions and
 
methods then became the basis for training regular family plan
ning workers. The areas where the Institute had developed their
 
program became the places where trainees were able to practice

their new skills. (387, p. 91)
 

As can be seen from these examples, there is even greater

variety in methods of providing practical training than there is
 
in formal training. Experiences have ranged from the several
 
month course of IRRI to the one or two day seminars and field
 
trips of the Barpali Field Service. Theory may be taught sep
arately and integrated through field work as at IRRI. Or the
 
course may be designed around the practical problems of doing

the job as in the Indian family planning program and various on
the-job types of training that concentrate on actual problems as
 
in Malawi. Programs may be highly structured, such as in the
 
daily shift from class to field work as in Uruguay, or may simply

be a requirement that the trainee live in a village under village

conditions for a time as in Peru and the Nigerian Tobacco Company.

Again, however, the reason for all these activities was the need
 
to integrate theory with practice, to give the trainee a feeling

for what the farmers' problems really are.
 

c. Training and the Trainee's Organization
 

In Ectiador many trainees became frustrated because the restric
tions of their jobs prevented them from using the training t.hey

had received. Change agents were the most successful at using

their training since they worked without supervisors being present

and usually with small groups of farmers. Health workers were
 
less successful and teachers, under direct day-to-day supervision,
 
were least successful at using their training as their new methods
 
were not understood or approved by their supervisors. (421, p. 86)
 

The skills to be taught to trainees must not just be approved

by their supervisors but also wanted and understood by those super
visors. Where supervisors do not fully understand what their em
ployees have been trained to do, it is unlikely that trainees will
 
have a chdnce to use their skills. Efforts to acquaint higher

level personnel with the training content and how it applies can
 
take place before, during and after training. Ideally there should
 
be some such efforts in all three periods.
 

One device that is useful for acquainting high leve, personnel

with the content of training is to include these personnel in the
 
training. The Israelis used a three day seminar for senior person
nel for this purpose in Gambia. Thi! was -ordinated with the
 
main course so regular trainees were able to ask their supervisors

what resources would be available, hod organization might be ad
justed, and whether they would really be allowed to do the things
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they were learning. The senior staff began to see themselves in
 
a new role with respect to their subordinates and to realize what
 
the training would actually mean in practice. (388, p. 164)
 
Meetinoi such as this could also follow the training. (387, p. 81)
 
In either case the arrangements should be made prior to the train
ing to assure that the meeting takes place. This serves to in
volve the senior staff before the course as well as make them
 
available during or after it.
 

A further step in this direction is to train staff from each
 
level in the organization. Ideally a training program would include
 
a "slice" of an organization including everyone from the Prime
 
Minister dQwn. In practice mu,-h smaller slices are more practical.
 
*This does not mean that each level needs the same amount of train
ing. Senior personnel may take much shorter course. than tech
nicians or lower level personnel. The important thing is that
 
everyone have a similar experience and common understanding that
 
makes it easy for t:,em to change their way of working together.
 
The easiest way to get a good fit between trainee and situation
 
is to train as many people in the situation as possible. This was
 
the idea behind the program in Gambia discussed above. (388, pp. 
75-79, 162) 

Introducing change in an organization or community is often a 
frustrating and even threatening process for the agent. For this 
and other reasons, the Israeli foreign extension training program
 
tries to draw course participants from relatively small areas so
 
mutual contact and support can be maintained among the graduates.
 
(388, p. 127) The Israelis also established a magazine, Shalom,
 
to help provide this type of mutual support. Reading about the ex
periences and successes of fellow students has helped graduates
 
overcome doubts and depression and keep up their efforts. (388,
 
pp. 199-200)
 

In some cases, however, acceptance by supervisors will be
 
insufficient. Mutual support will be insufficient. In fact,
 
training will be insufficient. In Cameroon, for instance, manage
ment problems were so overwhelming in one program that staff would
 
have had no time for anythinr else even if they had had adequate
 
technical training. In such a situation, training will be ineffec
tive until the situation is simplified enough, perhaps oy cutting
 
back the program, so that regular activities can continue. A rural
 
program in Upper Volta suffered from inadequate administrative sup
port and follow-up. One training center had not been open for six
 
months but the trainer was still drawing his s&lary. (403, p. 358)
 
This type of problem will be cured by better supervision rather
 
than better training.
 

In the Philippines it was found that extension workers were
 
not lazy, careless nor ignorant, but simply lacked the supplies and
 
tools to do their jobs and the transportation to get to the villages.
 
Once these were provided, the workers were transformed. They be
came enthusiastic and were willing to work day and night. (92, pp.
 
90-91) The frequency with which reports turn up transportation
 



XIV-14
 

shortages and lack of reimbursement for costs as extension problems,

suggest that agents being rendered ineffective by circumstances is
 
a more common occurrence than is generally realized. (196, p. 14)

Pay and prestige are also factors which affect both selection and
 
performance. (422, p. 133; 331, p. 151)
 

In short, it isn't enough to train people. The organizations

they return to must be both willing and able to make use of the
 
skills trainees learn. The first step in seeing that these organi
zations are willing and able is to include high level personnel in
 
the planning of the training. The second step is including high

level personnel in the training and allowing a dialogue to develop
 
so everyone becomes aware of what the new skills 
mean for the organi
zation. The third step is to remove the barriers in the organiza
tion that prevent the use of the new skills. This is the hardest
 
job of all but it is far easier if higher level personnel have
 
participated in the training from the beginning.
 

d. Training to Convey Objectives
 

In some cases, training has provided a way for higher level
 
staff to communicate with others. For instance, Governor San Luis
 
of Laguna in the Philippines took one of the IRRI short courses to
 
set an example for agricultural staff in the province. (92, p. 90)
 

In Niger, the head of Health Services wished to convince rural
 
health nurses to develop outreach programs. He hoped to exte'd the
 
influence of the system of clinics to the 85 percent of the pJpula
tion not reached by the passive, wait-for-the-patient-to-come-to
the-clinic approach of the nurses. Instead of trying to order the
 
change, he held short training sessions to teach the nurses how to
 
use existing records to map and record the influence of their dis
pensary. The results of these records and maps showing the limited
 
impact of the clinics were so striking that the nurses and physicians

themselves changed their conception of the role of the clinics.
 
They began looking for ways to extend care to the whole population

and ended up with a volunteer, "barefoot doctor," medical aides
 
program in the villages. (423, pp. 2, 5-6)
 

Training programs are often a good way to convey objec
tives. Objectives have different meanings and
 
implications for different levels in an organization. A training

environment allows discussion, often with staff from several 
levels
 
present, that can completely explicate objectives and draw out
 
their implications for different levels. (56, p. 3) This can be
 
2 far more effective way of conveying knowledge of objectives than
 
trying to explain them in writing.
 

e. The Nature of Professional Training'
 

When people think of professional training, they often think
 
of academic training, degrees and classrooms. Experience shows,

however, that for training to be effective, the practical content
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must be much greater. 
 Not only must practical work be included
in or 
follow formal training to help trainees relate theory 
to
practice, but even get training accepted by
to an organization
there must be a close examination of the practical problems involved. When practical work and full 
involvement of superiors
are both present, training 
is effective. The best example of this
is the on-the-job training of the Malawi 
extension program discussed above. Here the superiors were the trainers. 
 The encouragement of suggestions and 
constant interchange between junior and
senior personnel 
made the whole organization a kind of continuous
seminar. Such an environment allows the application of theory,
concentration 
on the practical 
problems and the involvement of
 
everyone in the organization.l/
 

3. Farmer and Community Training
 

In Senegal artisan training programs did 
not lead to increased
earnings for most of th& 
trainees. A follow-up survey revealed this
and the 
training programs were changed. (399, 
p. 198) The Kenya
Tea Development Authority follows up their basic six day tea courseswith eighteen separate, one 
and d half hour course/demonstrations.
This training is fo'lowEd by 
about six visits each year from an
agricultural assistant. This extension program has 
been quite successful. In Thailand the Mobile Trade Training Schools found that
many trainees were getting little or 
no income benefit from their
training. Not only was no
there follow up to check on trainees'
 use of their skills, 
but this flaw was multiplied by the failure
of the training to reflect local 
skill needs 
and the failure to
provide supporting services to trainees. (399, p. 199)
 

In another case 
in Kenya training was fitted to the local
situation by dividing farmers into 
four groups based on their progress 
in adopting new methods. E.tension agents were then trained
to deal with each different group and 
the groups were organized so
they could be given the appropriate level of training. 
After farmers had fiiished one level they could move to
up the next level
until they had completed the top level 
of training. In addition,
local officials modified the 
course content and design 
to fit local
conditions and this modification was 
a major factor in the success
of this training. (231, p. 169)
 

All these cases represent situations where training 
success
depended on 
fitting the training to the situation of the trainees.
There is also 
a larger context outside the organization or community
which must fit the training given.
 

.1/ This describes 
also the style of management that has worked
 so well for the Japanese in all 
aspects of economic development.
See Drucker, Peter. 
 "What We Can Learn from Japanese Management." Harvard Business Review, Vol. 
49, March-April 1971,
pp. 110-122; and Kraar, Louis. "The Japanese Are Coming 
- With
Their Own Style of Management." Fortune, March 
1975, p. 116.
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In Upper Volta, a rural training program that was successful
in some ways did not 
attack the main problems of the area such 
as
poverty, poor soil, drought and 
the farmer's inability to use techniques that the farmer knew were 
better than traditional methods.

The reason for this failure was the lack of institutional support

for the farmer so that he could afford to buy the inputs and take
the risks involved in the use of new methods. (403, pp. 360-361)
The only places where the training was effective, i.e., in use by

trainees three to 
six years after it wa: given, was where local
cooperative groups practiced joint farming 
or other joint activities

using their training. The success of these trainees 
was not only

far beyond that of non-group trainees but 
these groups increased
 
support for the education program in their areas. 
 This type of
follow-up on the courses was recognized by the government imas 

portant and the encouragement of such groups became part of the
 
program. (403, pp. 350-351, 359-360)
 

In another case in Kenya an attempt was made to get nomadic

cattle herders, 
the Maasai, to grow crops. When they attended
training they were required to 
spend part of their time growing

garden crops for the training center. Thera no
was follow-up or
other changes, however, to encourage crop farming by the Maasai.
In spite of the Maasai's expressed need for greater economic 
security, in spite of their interest in training -- the training began
at their initiative -- and 
in spite of the willingness of the Maasai
 
to take sedentary jobs at a tannery and elsewhere, there is no
evidence of any crop growitng activity based 
on this garden crop
training. (63, 
p. D49) Training by itself was insufficient.
 

A blacksmith training program in Mali 
was followed up by
interest free loans to buy equipment. There was also regulation

of the prices and the quality of the spare parts made by the blacksmiths. 
 Twenty-one of twenty-three trainees bought improved equipmerit 
and four got welding equipment for repairing bicycles and

motorcycles. The program substantially increased the income of
the blacksmiths and reduced their working time for various jobs.
In Nigeria, however, a small industry project had only limited
 
success at least partly because of the limited demand for 
the prod
ucts to be produced. (231, p. 166)
 

Thus successful 
training programs for rural people were those
that provided skills that people could profitably use and were 
accompanied by programs, where necessary, to see that trainees had the
 resources necessary to 
use the skills. This means that for training
to be successful, 
there must be surveys and follow-up to insure the
training is fulfilling a need and to 
apply and adjust training to
the situation. 
 There must be support programs to provide necessary
inputs. Markets for output must be 
present or must be created.

(415, pp. 38, 39; 301, 
p. 156) The same condition's apply to rural
training that apply to extension (See Technical Extension for
Small Farmers). The big difference is that training requires even
 
more 
-farmer time and effort than extension does.
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a. Practical Application of Training
 

In the LLDP in Malawi, both residential and non-residential 
courses were used. Both were-short: the residential courses
 
lasted as long as a week; the non-residential courses usually

lasted one day. The residential courses suffered from the farm
ers' 	belief that demonstration farms are government activities ir
relevant to their own situations and from other problems. These
 
courses do not seem to have raised agricultural knowledge in the
 
community. The one day local 
courses were more successful in spite

of their lower 
level of prestige and facilities. More farmers were
 
reached and the one day courses emphasized a few simple points that
 
could be ap.plied immediately.
 

The importance of immediately applicable material is shown
 
by the difference in results between men's and women's courses.
 
Women's courses related to 
day-to-day activities and led to
 
immediate application regardless of when the course was taken. This
 
improved learning and also led to more imitation by non-course takers-.
 
Agricultural training in residential facilities often 
preceded

application by a full season 
and, as mentioned above, did not raise
 
agricultural knowledge. To avoid 
problems with delayed application,

training in many developing countries has been divided up into
 
short sessions, scheduled for periods 
of least agricultural activity

and centered on 
review of the work just finished and preparation

for the next phase. Such short, non-residential courses also allowed
 
more specific adaption of courses to local needs. (231, p. 169)
 

Practical experience in the training of cooperative store
 
managers in Uganda was considered so important that 
a store
 
was established largely for this 
purpose. Cooperative staff and
 
employees 
of cooperative branches were both successfully trained
 
in the store. The store also provided a model (or demonstration)
 
for the branches and established a dealer relationship with suppliers

and manufacturers. 
 Not only were branch stores estdblished but
 
the main store did substantially more business than expected. (424,
 
pp. 99-102)
 

In India, it was found that small-scale entrepreneurs were more
 
receptive to training and advice 
on technical matters than on manage
ment. Technical assistance led to visible, concrete results while
 
management seemed 
vague and abstract to most trainees.l/ (403, pp.
 
483-484)
 

The limit in 
adapting training to a situation is on-the-job

training. Perhaps for this reason some 
of the most productive

training is the experience obtained on the job. (426, p. 20; 424,
 
p. 107) The learning of many new skills, however, requires 
an
 

1/ 	 This lack of interest in management training is widespread
 
in developing countries. (425, p. 50)
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environment where the skills may be tried without fear of loss;
 
trying new things is, after all. risky. Some skills may require
 
considerable concentrated effort arid this might be difficult to
 
achieve on the job. Hence, on-the-job training will not be appro
priate for all skills.
 

The advantages of on-the-job training are low cost, informality,
 
immediate or early response to problems and immediate application
 
so there is a good chance the training will stick. These condi
tions apply to many situations that are rot often thought of as
 
training. In Pakistan, for instance, a rural works program in
 
which small projects were largely conceived and supervised by
 
farmers' committees had a tremendous training effect since thou
sands of rural people gained some basic knowledge and experience
 
of engineering, project planning, administration, and payroll
 
accounting. This program also provided training in less tangible
 
skills relating to leadership, problem identification and solving,
 
and use and integration of modern technology. (46, p. 400) These
 
skills were largely a fringe benefit of the public works program.
 
The Chinese have achieved an even greater training effect from
 
self reliance in rural works prog,-ams. Unfortunately this type
 
of activity and training has rarely been deliberately harnessed
 
by government programs. (238, pp. 525-526)
 

Thus a close connection between training content and practical
 
experience is at least as important for rural training as for pro
fessional education and training. Because of the lower levels of
 
proficiency required in rural training, however, many more of the
 
skills can be learned on the job, i.e., through learning-by-doing.
 
For learning-by-doing to become widespread, however, the government
 
must encourage or create the types of programs that provide learning
by-doing opportunities and give the rural people a significant role
 
in running these programs. Rural public works are one example of
 
such a program. Other examples, especially rural organizations,
 
are discussed in the Extension and Research chapter. 

4. Local Leadership Training 

Perhaps the most common forms of local leadership training are 
those associated with formal organizations. Oftei complex formal
 
organizations, like western cooperatives with by-laws, share
 
capital, etc., are recommended for and introduced in developing coun
tries. Since these are new forms of organizations, they require
 
considerable supervisior and the local leaders must learn many new
 
skills. Both supervisors and local leaders require a lot of training.
 

In Egypt, for instance, village council chairmen receive train
ing in local administration and local administration law, finan
cial responsibilities and budgeting, council procedures (e.g., agenda,
 
committees, debate and discussion management), group dynamics, leader
ship and supervision and the theory and principles of community de
velopment and how it relates to the village council. (400, pp.
 
94-95)
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The World Bank recommended that Ethiopia expand training in
 
the philosophy, organization and management of cooperatives for
 
agriculture students, for government, academic and rural leaders
 
and for cooperative members. They recommended foreign training
 
for one or two teachers each year from each agricultural school.
 

In Thailand, ? two week course for managers and directors of 
reot-ganized multipurpose cooperatives covered fundamentals of agri
cultural cooperatives, cooperative by-laws, administration, regula
tions anl contracts, duties of members and officers, business and 
financial management, and policies and procedures for operation. 
(426, pp. 15-16) The six week course for supervisors covered even 
more subjects. (426, pp. 8-9) Training for local club and village 
leaders was done in lieu of general membership training and was 
more limited in subjects and time (one week). (426, pp. 10-11) 

Uganda had a similarly complex training program for western
style cooperatives. (424, pp. 23-24, 28-29, 37-38, 47) Here,
 
although training was extensive, many administrative and facilities
 
problems were encountered in getting it carried out (the training
 
was promoted by Western advisors). (424, pp. 29-30, 40) Staff had
 
to be pushed to conduct member training. (424, p. 30) Comilla
 
in what now is Bangladesh also required a large number of types of
 
training to introduce new methods and to operate the formal cooper
ative system adopted there. (281, p. 25)
 

In Taiwan the Provincial Farmers' Association operated a
 
training center and required annual training for one to two weeks
 
for officials and staff of the farmers' associations. This was to
 
insure that they understood the system and its regulations. There
 
were special courses before each election for those who ran the
 
elections and accountants got special training in the financial
 
reporting system. (340, pp. 94-95)
 

In all these cases the need for training was justified by the
 
poor performance, lack of understanding and lack of basic skills of
 
the cooperative members and leaders, e.g., in Thailand. (426,
 
pp. 10, 14) In some cases this training was successful. More train
ing, however, is not always the answer. In Tanzania trained cooper
ative staff and committee members had more knowledge and under
standing of the cooperative system than untrained staff and committee
 
members. However, the training did not seem to improve the per
formance of the cooperatives. (399, p. 201)
 

Training of local leaders may cause as well as solve problems.
 
Freire notes that rural leadership training assumes that the rural
 
community is developed by training its leaders. In fact, leaders
 
arise out of the development of the community. People are selected
 
for such courses because they have already demonstrated leadership
 
io 'the community. The training often sets the leaders apart from
 
the community. Thereafter they slip easily into manipulating their
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community or become strangers to 
their community thus losing their

leadership role.l/ (404, pp. 138-139) 
 The limited successes of
model farmer programs discussed in the Extension chapter provide
more examples of the lack of success 
in training local leaders for
 
sorie problems and conditions.
 

Extension improvement in Cameroon 
came down to a choice be
tween two options. The to
first was upgrade the monitors who were

intermediary between the work 
teams and the professional staff.

These monitors lacked technical skills so had little work except

checking up on farmers, an 
activity the farmers resented. For the

monitors to be usefdl, it was 
felt that they would have to be
trained technically. The second alternative was 
to drop the monitors entirely and organize the work teams into real teams at

branch level (the level 
above the work teams). Professional staff

could then work directly with team leaders and the teams and 
their

leaders would be led to assume more 
responsibility for supervision

and extension at their levels.
 

The choice faced in Cameroon highlights two alternatives. On
the one had, the creation of formal positions requires more formal

training. On the other hand, 
the creation and use of indigenous

leadership may reduce the need 
for training. The discussion of
Farmer Organization in the Extension 
chapter showed that organiza
tions can be created informally by building on previous successes
and letting the form of the organization evolve. This drastically

reduced the training and supervision needed.
 

Thus the amount of formal local leadership training required
will depend on the formality of the organizations the leaders are
 
to lead. Even a formal organization may require relatively little

training if this form of organization is developed gradually from
simpler forms over a long period of time. This is the way the
Favmers' Associations developed 
in Japan and Taiwan. A further
 
advantage of this strategy 
is that simpler organizations may do

the job. As we 
saw in the Credic Section of the Policy chapter,
the most successful credit organizations were small (three. to

nine members) solidarity groups with 
a minimum of procedures and
that required no formal training at all. Thus, because of the
high costs of formal training for local leaders, 
it is always worth

looking for a simpler form of organization that will allow people
to develop their own leadership and for this leadership to learn
 
most of its skills from experience.
 

1/ An interesting example of how leadership roles 
can be corrupted or redirected by development activities and change

is provided in 427, pp. 71-79.
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Although the use of indigenous leadership and organizational
 
forms can reduce training needs, it cannot eliminate them. Since it
 
is rare that everyone in a community can be trained, there remains
 
a problem of spreading skills from the trainees to other community
 
members.
 

One difficulty is that single individuals returning to a com
munity may have considerable difficulty getting their community to
 
adjust to their new skills. Individually, they easily become dis
couraged and quit. A group of trainees, however, not only act on
 
many more people but also support and develop each other so they

keep their skills and interest alive. This was previously shown
 
to be successful in the discussion of farmer extension agents.
 
Thus it is important to train several local leaders who can sup
port each other. 

In Zaire young men were nominated by local chiefs and were 
trained in maize production. They received help in establishing
 
their own farms and were often settled in groups of ten so they

could support each other in their use of new techniques. Unfor
tunately this had little impact on overall maize cultivation as
 
this program was in opposition to rather than integrated with the
 
community.
 

One of the most commonly used ways of preparing communities to
 
accept the guidance of trained community members is to have the
 
community decide whether to accept the training program or who will
 
be trained. A number of examples of this were discussed in the
 
Extension chapter, especially in the section on Farmer Extension
 
Agents. One example is the French rural awakening (animation rurale)
 
program where the community collectively decided to accept the pro
gram and selected the trainees. Another example was the University
 
of Massachusetts education project in Ecuador where facilitators
 
were selected by the community.
 

B. Fittinq Training to the Situation
 

1. Preparation and Follow-up
 

The chapter on Extension discusses the need for extensive dis
cussion in the community of how changes were to be introduced. An
 
essential aspect of introducing changes into a community is a com
munity role in analyzing the situation and considering the impli
cations of the changes. The same type of discussion has been used
 
after Lraining to successfully reintegrate the trainees into their
 
organization. (387, p. 81) Generally, as we have seen above, the
 
most successful training programs were those that made sure the
 
training offered what could be used and the trainees had help

in adapting and using what they learned when they returned to their
 
job or community.
 

This preparation and follow-up took a number of different forms.
 
In India, family planning trainers actually did the work that they
 
were to train others to do before designing the training. For
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professionals, the follow-up was usually with their supervisors
 
and co-workers in their own organization as in Malawi and else
where. Local leaders usually needed follow-up with their trainlers
 
or others outside the community. This was seen in the barefoot
 
doctors program in Niger and the Ecuador nonformal education pro
gram discussed in the Extension chapter. Farmers and workers also
 
needed follow-up as in the Kenya Tea Development Authority exten
sion. Education programs must have follow-up, e.g., by providing
 
reading centers as was done in Thailand.
 

To see why preparation and follow-up are so important, it is
 
necessary to see how training affects a trainee and his situation.
 
All human behavior takes place in a situation. This situation is
 
largely made up of other people and their behavior. A relatively
 
well ordered community is made up of people whose activities and
 
behavior fit together. Aggressive people go with timid people.
 
Dependent people go with jominant people. People who lack skills
 
and confidence fit in with those who have skills and confidence.
 
(388, p. 69) The community might bo thought of as a jigsaw puzzle
 
where each piece uniquely fits together with other pieces.
 

What training does is take one or more of the people in the
 
community and give them additional skills, knowledge and confidence.
 
After receiving their training, their, behavior is potentially dif
ferent and this raises a problem. The situatirn may not have changed. 
The problem wculd be similar to changing the sfape of a piece of a 
jigsaw puzzle. Unless the adjoininq pieces are dlio changed, the 
altered piece won't fit. 

If training is to succeed, the situation and the trainee must
 
fit. Either the situation must have a need for what the trainee
 
is learning or the situation must be loose and flexible enough to
 
adjust to the changes in the trainee. If the local situation is
 
resistant and rigid, then the trainee has only two choices: he can 
forget his training, drop his new behavior and return to his old
 
way of doing things or he can become a rebel and go his own way, re
fusing to fit in. In neither case will the training have much im
pact on the community, e.g., as in Zaire, discussed in the section
 
on Local Leadership Training.
 

Unfortunately the need and flexibility of the situation the 
trainee retuvis to is never guaranteed. The examples above offer 
many suggestions on how training can be guided or, the situation can 
be changed or loosened up so that the trainee is accepted and adjust
ments are made. There are several other ways. 

Fitting training to job requirements is a very powerful tool
 
for insuring a trainee-situation fit. The failure to identify the
 
skills needed, e.g., training generalists when no jobs for them are
 
available, is sure to have a very negative impact on training and
 
the programs of which it is a part. (415, pp. 38-39, 54) The
 
Indian Family Planning Program, in contrast, was a good example of
 
determining what skills were needed and designing training to pro
vide these skills. 
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There are several ways that training can be related to the
 
situation the trainee comes from so that he or she is prepared to
 
deal with that situation when they return from training. Time can
 
be taken to relate training exercises to the specific situations
 
that trainees are from. Possible problems in implementing ideas
 
can be identified and discussed and possible solutions worked out.
 
Trainees can be taught the skill, necessary to communicate up
ward to supervisors and other senior personnel. This was done in
 
Israel and in our own project for extension agents and managers.
 
(388, pp. 115-116; 428, pp. 62-65) In Niger, village meetings

often included dress rehecrsals for the farmers to practice dealing
 
with merchants or civil servants. (231, pp. 164-165) Before the
 
trainees return to their jobs they can be given time to plan their
 
return, and to discuss their plans with each other and with the
 
training staff. In this way they will have the best possible
 
chance to start off in a way that is likely to elicit cooperation
 
rather than resistance. This was done successfully in the Israeli
 
extension courses and in the course run by the authors. (388,
 
pp. 135-136; 428, pp. 65-66)
 

Just as a trainer can study the situation in order to fit
 
training to the situation, he or she can also follow up to see if
 
any adjustments need to be made. As mentioned above, this was
 
done in Senegal.
 

Another form of follow-up on basic courses that is especially
 
common is some form of additional training. In some cases these
 
are simply additional courses. Frequently, however, as at Barpali,
 
in the Bolivian National Community Development Program and elsewhere,
 
this follow-up is a mix of trips to other projects and research
 
facilities, seminars, short courses and work. A several month
 
course for Shell agronomists consisted entirely of such visits,
 
discussions and seminars in two countries. (314, p. 29) Often
 
visits or conferences allow meetings with other professionals in
 
the field and with higher level officials. Such follow-up, in
service training is especially important in agriculture since new
 
research findings are constantly changing and adding to the infor
mation that needs to be conveyed to the farmer. (403, p. 533)
 

Effective training programs were those that made an effort
 
to integrate the training with the needs of the situation the
 
trainee would be in on the job. Efforts to integrate training
 
with a situation can take place before, during and after the train
ing and in the most successful cases takes place in all three periods.
 
Prior to training it is most important to determine what the train
ing needs are and to obtain the acceptance of the group the trainee
 
will be working with. During the training, in addition to the
 
training content itself, it is useful to help trainees plan the
 
application of their training to the situation they will return to
 
or enter. After training, it is important to follow up to see what
 
modifications in training need to be made, to support the trainee
 
in applying his skills and to collect and provide further ideas on
 
activities he can undertake.
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2. Education, Training and Preferences
 

Providing training in particular fields will help alleviate
 
shortages of manpower only if people are willing to work in these
 
fields. Unfortunately, prestige, the existing academic curriculum
 
and civil service or academic job opportunities all combine to
 
attract students away from agriculture. Technical subjects appeal
 
to students only if these subjects offer prestige and career prospects
 
equal to those offered by generalist civil service. (275, p. 675)
 

Higher education usually commands a higher salary but this
 
often sets up barriers between the agent and the farmer. In Africa,
 
low agent salaries, so living standards are not too different from
 
that of the farmers, have been observed to improve rapport with
 
farmers. Background is also important. The highly educated often
 
come from urban areas. This often means low committment and little
 
understanding of extension work and feelings that agriculture is an
 
inferior occupation. (231, pp. 72-73) Urban backgrounds also make
 
low salaries and living standards much less tolerable. In Pakistan,
 
village workers left their families in towns where health and educa
tion standards were better. This separation led to low morale among
 
village workers and to suspicion among farmers who were distrustful
 
of men who leave their wives elsewhere and who don't have the same
 
work schedules as village men. (50, p. 9) Thus even though they
 
were willing to accept the position, these workers were unwilling
 
to do what is necessary to be effective in their positions. (46,
 
p. 74)
 

Even the unemployed are affected by status, wage and working
 
conditions. In much of Zaire, agricultural work was considered
 
woman's work and had a vgry low status. Men were reluctant to do
 
such work even when women were over-worked and men were relatively
 
unoccupied. (309, p. 3) Where men did work -- reluctantly -- for
 
wages in agriculture, e.g., on plantations, they were frequently
 
absent; unemployed men brought from cities to the plantations some
times refused to work. In Kenya, plantation positions went unfilled
 
because of dissatisfaction with wages as well as lack of information
 
about such positions.
 

There are several solutions to the problem of unwillingness
 
to work or work effectively in certain jobs. Some people have
 
recommended bonding trainees, for short terms, to work in rural
 
areas once they have completed training. (389, pp. 6-7) In Tanzania,
 
agriculture graduates agreed to work for the government for at
 
least five years in return for their free education. (407, p. 21)
 
Others have suggested rural assignments as a necessary part of
 
career progression. For either of these to work it would be necessary
 
to insure that the rules applied equally to all participants. Ex
amples of these in practice, however, are rare.
 

Another way to reduce reluctance about certain jobs is to
 
recruit on the basis of enthusiasm as well as. or even instead of,
 
academic qualifications. For instance, many extension programs re
cruit agents from rural areas precisely because rural people find
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living and working in rural areas most acceptable. Tiey are also
 
more familiar with rural needs, points-of-view and problems and
 
are less likely than urban youth to want to abandon the rural areas
 
for the towns. (388, p. 70)
 

At CIMMYT in Mexico the staff developed a way of separating

trainees who were really interested in and identified with the 
re
search work done from those trainees who were less committed.
 
Trainees were required to do routine tasks such as inoculating

plants. This required from ten days to two weeks of wading through

muddy plots, often in the rain, giving injections to plants. After
 
the first morning there was nothing further of a technical nature
 
.for the trainees to learn. However, there was much to be learned
 
about the trainees. Some trainees worked when staff were around
 
and loafed when they were away. Some trainees reported they were
 
sick. Other trainees were out in the fields doing the work. It
 
is the last group that the staff believed would make up the core of
 
a good research program. (418, p. 41)
 

Recruiting for willingness to do the job will usually require

other policy changes. For instance, the people most suitable for
 
positions as rural extension workers may be progressive farmers but
 
education qualifications may have to be relaxed if farmers are to
 
be accepted for such posts. Not only will changes in standards be
 
necessary, but so will management techniques. Managing people who
 
have learned their skills from experience is quite different from
 
managing school-trained personnel.
 

A second way to solve the unwillingness problem is to modify

the training. This may mean motivational training of some sort.
 
However, changes in attitude are among the hardest things to bring

about by training and are rarely brought about by exposure to in
formation or lectures and exhortation. Generally, it takes a new
 
experience to change an attitude, so such experiences would have
 
to be contrived as a part of the overall training situation. (388,
 
p. 113)
 

The Ibraelis, for instance, developed a program for overcoming
 
resistance to doing manual work -- getting their hands dirty -- by

field workers like extension agents, by putting them in an environ
ment where they saw such work as accepted-and expected behavior
 
by people the field workers could respect and then letting the
 
trainees experience the acceptability and benefits of such work.
 
(388, pp. 128-132) A question still remains, however, as to how
 
much of this attitudinal change continues when the trainee returns
 
to his normal work environment.
 

At the Academy for Rural Development at Comilla, East Pakistan,
 
training for civil servants showed them that farmers were doing

things that the civil servants did not believe the farmers could
 
or would do. The training also included group discussions to show
 
the civil servants that their co-workers, superiors and subordinates
 
were also prepared to make changes. This was required to overcome
 
the negative attitudes and distrust of the civil servants. (50, p.
 
13)
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Another way to control trainee willingness through training
 
is to structure the training in such a way that the skills learned
 
apply only or primarily to the job to be done. This can be achieved
 
if reliance is placed on on-the-job training, experience and short
 
courses, refresher training and seminars on specific subjects as
 
the need for such training becomes apparent. (196, p. 14) Non
formal training of this type does not create the expectations that
 
formal training does, although there is no reason why it should be
 
inferior in quality and every reason to think it will be more rele
vant to rural conditions. (399, pp. 216-217) In Pakistan, for
 
instance, service as an understudy and on-the-job training were
 
found to be the only practical ways to teach certain rural organi
zation skills, (429, pp. 77-78) Since it comes in small, agri
culture-specific doses, such improvements do not prepare people

for urban positions.
 

The best approach is a combination of measures. The Etawah
 
Green Manuring Project in India deliberately recruited as few
 
government employees as possible to avoid some of the government
 
stereotypes about government workers and villagers. Personnel
 
selection emphasized aptitude, understanding of rural life and a
 
rural background. Orientation and intensive on-the-job training

in the field concentrated on The problem of approaching the peopla.

The project cultivated idealism and most training was on-the-job.

The field workers were respectfully treated by their superiors and
 
they, in turn, reacted courteously and respectfully towards the
 
farmers. Gradually, the project overcame many of the human rela
tions problems. (430, pp. 62-63)
 

The Etawah Project combines many of the methods for ensuring
 
willingness to do the work. There wvs careful selection for a
 
positive attitude and background that made rural work easier. Train
ing was practical and emphasized the skills needed to make the
 
trainees successful at their jobs (being able to do a job is a
 
big part of being willing to do it). Enthusiasm was cultivated.
 
Finally the climate between workers and supervisors was both en
couraging to the workers and a model for behavior towards farmers.
 
The successful extension program in Malawi discussed above had
 
many of the same characteristics.
 

3. Theory and Practice in Learning
 

A number of related themes run through the discussions of
 
extension, education and training. Extension works best when it
 
is firmly based on what people already know. Experience is often
 
an effective teacher. extension has
Technical not been successful
 
except where certain pre-conditions of farmer experience and knowl
edge have been present, e.g., farmers must usually have commercial
 
crop experience. When explaining things to farmers, building on
 
their previous experience is usually more successful than intro
ducing totally new ideas.
 

Training, as became apparent, was most successful when there
 
was immediate application of what was to be learned. Extension
 
agents often need special training in applying their knowledge.
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Many schools have developed programs that require agricultural stu
dents to actually farm commercially. Where extension agents lack
 
this practical experience they were unable to use or apply their
 
formal education to real problems. Engineers and other technicians
 
have also been found to lack training and ability in applying their
 
education to practical problems. (403, p. 481) Finally, one of
 
the most frequent difficulties of education is the prevalence of
 
rote learning at the expense of technical ability -- the ability
 
to do something with what has been )earned. This problem was
 
successfully solved in literacy programs, for instance, by cen
tering the training on themes and words of importance to the
 
trainees and by including a lot of discussion and writing on these
 
themes.
 

The common thread through all these cases is that what has
 
been successful are programs that have connected the course content
 
to real problems. This means• practical work during or immediately
 
following formal or theoreticdi work. Where application was de
layed, the training content was largely or entirely lobt. Formal
 
or theoretical training by itself has not been successful except
 
perhaps where the trainees, as in certain technical extension pro
grams discussed above, are sufficiently experienced in the field so
 
that they can apply theory to what they already know. In most
 
cases it takes practice to learn the many fine points in the appli
cation of broad principles. (431, pp. 45-46)
 

One way of thinking of this is to think of formal training,
 
especially theory, as relating ideas to ideas. No matter how con
crete the ideas, there seems to be a gap between relating ideas to
 
other ideas and relating any of these ideas to reality. Hence,
 
there is a need for experience to connect ideas to reality.
 
In some cases, the trainee may already hive enough experience. His
 
experience is relevant, however, only if the training is based on
 
this experience, based on what the trainee already knows. This re
quires that the training be tailored to the experience. In most
 
cases, however, it has proven necessary to provide trainees with
 
experience in order for the training to be effective.
 

This provides a clue to the fail,'jre of much formal education
 
and to the success of some training and some formal training that
 
includes provision for practical experience. Education often fails
 
because it teaches only the relation of ideas to ideas. Education
 
and training become successful when practical work develops the
 
connections between the ideas and reality.
 

Although it might seem that the connection between theory and
 
practice could be established through discussion of real problems,
 
in practice this has not turned out to be true. This does not mean
 
that discussion is not helpful. On the contrary, the best training
 
includes discussion and in some cases is discussion (see Extension,
 
Awareness of Problems section). But discussion works best as a
 
problem-solving device. It is also useful where trainees-have ex
perience that can be related to theory in the discussion. The
 
Israeli extension courses discussed above have used discussion to
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relate class material to in-country problems. But the trainees
 
here were largely trained and experienced field workers. Prac
tical work was also a big part of the training program. In fact,
 
the Israelis came to think of their courses as a practical applica
tion program. They cut back on the subject matter content of their
 
courses and concentrated on methods, on how to apply what the ex
tension agents already knew. (388, pp. 86-88)
 

4. Problem Solving vs. Training in Problem Solving
 

Providing experience during high level management and policy
 
courses creates some special difficulties. Simple tasks and prob
lems, even role playing, do not provide genuine experience. The
 
closest that the trainer can come is tasks which are similar to
 
the problems the trainee faces on the job. This, however, raises
 
another danger.
 

During the Pilot Training Course given by the authors of this
 
study, trainees preferred work tasks that could be applied to actual
 
problems in their countries, and they sometimes modified tasks to
 
fit their own country. The staff initially shared the trainees'
 
view that the value of a task woujld increase if it dealt with an
 
actual, instead of a simulated, problem, and therefore approved
 
when participants did this. However, when trainees converted a
 
simulated problem to a real one, they often became so preoccupied

with the actual problem that they ignored the procedures being
 

taught to improve skills in dealing with problems. Consequently,
 
while trainees might solve the problem, they learned little about
 
how to systematically solve that type of problem. If trainees are
 
to acquire the skills required to solve problems they must concen
trate on these skills and take a reasonably detached attitude towards
 
the tasks. Trainees are unlikely to have as strong views about sim
ulated tasks as they do about actual situations with which they have
 
been associated. Moreover, simulated tasks are less threatening
 
to participants than actual tasks, allowing participants to make
 
errors without undue penalties.
 

Therefore, while the objective of training is to improve skills
 
in solving real problems, during training, tasks that raise simulated
 
problems are likely to be superior to those which deal with actual
 
problems. Only when trainees have learned to apply principles
 
effectively is it desirable for them to deal with actual problems of
 
their country. This is likely to b, toward the end of a course
 
rather than at the beginning. (428, pp. 42-43)
 

Once the course is complete and the trainee is trying to apply
 
his skills on the job, then problem solving is appropriate. Where
 
the training staff follow up4o help the trainees make the adjust
ment to the job, they must be aware that trainees will be less inter
ested in theory and general issues and much more concerned with the
 
problems immediately at hand than they were in training. The Siet
 
Institute in India, for instance, found this difference in orientation
 
during and after training to be important in their training and follow
up work. (387, pp. 307-308)
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5. Dates. Times and Places
 

Another aspect of fitting training to a situation is timing
 
and location. The greater ease in reaching large numbers of
 
trainees with short non-residential courses has been discussed above.
 
In Nigeria, it was found that vocational school graduates capable
 
of passing a government trade test could be produced far more cheaply
 
with evening classes carefully focused than with full-time trade
 
school training. (399, pp. 184-185) The number of applicants
 
continuously exceeded the number of places available for such evening
 
classes. (399, p. 199) In Thailand mobile training groups giving
 
part-time vocational training in communities was cheaper and had
 
lower dropout rates than formal vocational training programs.
 
(399, p. 185)
 

One reason these programs were successful may have been the
 
low costs for the trainees. Formal training, even when nominally
 
free, requires the trainee to give up the income he would other
wise earn during his time in class and traveling to class. This
 
lost income is a real cost to the trainee. Both the Nigerian and
 
Thai programs avoided imposing these costs since they were scheduled
 
to avoid normal working hours and were given in the locality. (397,
 
p. 197)
 

For professional staff, or for others willing to attend resi
dential courses, the important factors may not be time or distance.
 
Professionals generally continue to draw pay while at training
 
courses. Rather it is course duration that causes problems. If the
 
course is too long, e.g., a year, it may mean replacements take ...
 
over -- for good -- the trainee's job while he is away. The tiainee
 
may also see extended training as qualifying him for a higher level
 
position, or a position in a different organization, and be reluc
tant to return to the job he is supposedly being trained for. Short
 
training courses, e.g., three to four months, encourage the sending
 
of the best candidates as the best people who can be more easily
 
spared for shorter periods. 2388, pp. 150-151)
 

For very short courses, there is a tendency for a trairee's work
 
to pile up while he is gone. Appointing a temporary or acting re
placement seems less urgent than on long courses. In these circum
stances, a week's absence may be acceptable, but three weeks or
 
a month will often be too long. The trainee will not be able to
 
get away for that length of time. Nor will he look forward to the
 
accumulated work when he retorns. In this situation a six week
 
course might be preferable to a three week one if it encourages the
 
temporary appointment of someone to carry the trainee's work load.
 

6. Mix of Trainees
 

In a course for entrepreneurs in India, technicians provided
 
a theoretical and technical perspective, merchants provided a com
mercial and marketing perspective, and a few industrial entrepre
neurs contributed their particular perspective and practical exper
ience. This exchange among trainees was helpful to all the trainees.
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(403, p. 475) The Israelis and the authors also used exchange of
 
views among trainees based on diversity of background to strengthen

their courses. (388, p. 120; 428, pp. 40-42)
 

When a job has diverse aspects, as with the Indian entrepre
neurs, then training which includes representatives of each aspect

will be helpful. Those who will have to work with diverse groups

in their jobs are benefitted also by meeting members of these
 
groups in training so that different perspectives can be exchanged.

Where a single technology is being taught, however, e.g., hybrid

seed production, there is lass need for variety. (415, pp. 42-43)

Variety may even be harmful in technical training as what applies
 
to one group of trainees, e.g., those from the dry, temperate

north of Mexico, is often inappropriate and irrelevant to others,
 
e.g., those from the humid, subtropical South. Where there is
 
too much variety in a course, especially a technical one, it tends
 
to be boring for some while too advanced for others.
 

Too much variety may be harmful even in non-technical courses.
 
The Israelis have gradually shifted from giving extension courses
 
for broad groups such as Africans or Asians to giving courses for
 
more specific groups. They shifted to language groups, then to
 
specific countries and finally to specific regions in some 
coun
tries. Not only was the greater homogeneity found to be desirable
 
but regional courses permitted the training of a larger portion of
 
the extension agents in a region. (388, p. 73)
 

When a course or courses appears to have too much diversity,
 
it can be subdivided into more homogeneous groups, especially

for technical subjects where homogeneity is more important. (388,
 
p. 120) Where conditions are very diverse, it may be preferable
 
to use small, short courses that are adaptable to local circumstances
 
rather than trying to provide training centrally. This was tried
 
in the Pider project in Mexico. This strategy was successful in
 
the non-residential training programs in Nigeria, Tanzania and Thai
land discussed above.
 

In the section on Professional Education and Training it was
 
noted that there were advantages to training people in teams or

"slices" of an organization. However, this does not always 
mean
 
that such groups should be trained together. It was found i.n India
 
that putting politicians, administrators and field staff from a
 
single district in the same course led to stilted and unproductive

discussion. When these three groups came from different districts,
 
discussion was much more open and was very helpful to all groups.

They could then afford to be frank with each other. (415, p. 43)

Similarly, subordinates and superiors in the same course may lead
 
to more restraint by trainees than is desirable. Reluctance to
 
move beyond polite generalities and deal with real diversity of
 
opinion is a common problem. (387, p. 136)
 

The reason for having various levals or types of people parti
cipate in a course is that they learn from each other. The impor
tant point is not that all of a group should be trained together
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but that they should all have similar training and should exchange
 
views with people in different positions. If putting people to
gether inhibits discussion and learning, that clearly defeats the
 
purpose of mixing them in the first place.
 

Thus, the more technical the training, th more homogeneous
 
the group should be. For non-technical training, especially for
 
work involving other groups or organization levels, e.g., researchers
 
with extension agents and farmers, it is beneficial for the trainee
 
to meet with and exchange views with members of the other groups
 
or levels. (388, pp. 189-190) However, it is best that these
 
groups be relative strangers initially to prevent conflicts oi'
 
problems from outside the training from inhibiting participants
 
in trainihg. Complete straLogers, e.g., those from different coun
tries, are too diverse, however, as they often lack a concrete basis
 

that Upper Volta's rural
 

for 
the 

a meaningful exchange of views. The more diverse the trainees, 
more abstract and general the discussion must be to include 

all perspectives. (388, p. 190) 

7. Training Evaluation 

The analysis presented above throws a different light on the 
evaluation of training. One observer notes 

schools undertook to teach four years of regular primary school work
 

plus technical training in agriculture and related skills all in
 
three years. These unconventional rural schools cost about one
 
third as much for the three year program as regular primary schools
 

cost for their four year program. The observer raised the question
 
of how much was learned and retained under the two systems. (399,
 
p. 185)
 

The discussion above suggests that even if less total content
 
were retained by students at the end of the course, the shorter,
 

This is because
technical program may be the preferred method. 

the crucial question is not just how much material is in the stu
dent's head when he completes the course but can he use it. If there
 

is no work for a student, his knowledge is useless in a development
 
sense. If the student can use what he has learned then no matter
 

how little he has learned, there has been a gain from his training.
 
on the app',ica-
Thus, education and training programs must be judged 


the quantity of material rebility of what they teach as well as 

tained by the student at course completion.
 

In the long run, after say 5 years, quantity retained may be
 

a good indicator of how good an educational program was. Since
 

knowledge unused is quickly lost, if the student retains much, it
 

indicates the knowledge was useful as well as successfully taught.
 

C. Training, Organization and Technology Trade-Offs
 

All developing countries find themselves with shortages of
 

many types of skills in agriculture. However: skill shortages are
 

not absolute; they depend on the technologies and forms of organiza

tion adopted. A high yielding varieties strategy requires manpower
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with skills in seed production, cultivation, fertilizers and pest

and weed control. An irrigation and drainage strategy requires

engineers and community organizers to get feeder canals dug and

maintained but requires few agricultural technicians. The numbers

and skills necessary will vary drastically from case to case and
 
strategy to strategy. Where manpower is short, it is best 
to adjust

the agricultural development strategy to make the best 
use of the
 
manpower available. (234, p. 17)
 

Simplifying technology is one way to reduce training costs
 
and the need for training. The most successful agricultural de
velopment programs 
have often involved extending the practices of
the best farmers or introducing improvements in existing methods.

This was the strategy in Japan and Taiwan until 
after World War II.
(366, p. 60; 47, p. 167) Even today technical changes are more

gradual in these countries than 
in most developing countries. This
 
strategy has also worked in China. 
 Building on traditional technology

has been successful in Sri Lanka, at Puebla in Mexico and in Africa.

Certainly 
there is a large potential for such improvements. In

India, for instance, the difference between average yields and

best yields is far greater than 

the
 
in more advanced countries. Average


yields for rice varied between states from 400 to 1200 lbs. per

acre; the best yields in crop competitions were 3000 to 9000 lbs/acre.

Wheat averages were 300 to 1000 lbs. average and 2500
on 
 to 6000

lbs. in competition; (116, pp. 12-13) 
 Building on traditional technology drastically reduces the 
amount of training extension and

administrative personnel needed. strategy is also in keeping
This 

with the way people seem to learn most effectively. More on this
 
strategy will be found in the Extension chapter.
 

The advantage of relying on improvements in traditional tech
nology is that it greatly reduces the need for training in new
 
Lechnologies. This 
is especially beneficial in early stages of
development, as 
it was in Japan, when the potential ?or extending

best traditional practices is the greatest and skilled personnel
 
are rare.
 

Closely related to reliance on traditional, more familiar
technologies is reliance on 
experience as a way ti reduce training

needs. Perhaps the most job specific, and widely used, form of
training is through experience. In the private sector, much manage
ment ability is based on experience or family training and very

little on formal 
training. Locally managed rural development projects may also develop managers prepared to take on larger projects

as happeried at Comilla, Bangladesh. (46, p. 163) Frequently gov
ernments can make use of such experience, for instance, by giving
fertilizer distributers responsibility for encouraging farmer 
use

of fertilizer and teaching them how 
to use it. This has begun to
happen in India, 
Where even without government encouragement, fer
tilizer companies developed a service approach as the sellers market

of the 1960's gradually changed as supply expanded. (432, p. A158)

Fertilizer companies have also developed successful agricultural

services programs in Latin America. Thus the best use of national
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manpower may require that the government take an active role in
 

finding ways that the private sector can take over functions that
 

are business related or can be performed on a business basis. 

confirm formal training and
Experience is also necessary to 

make it practical. In Tanzania, and elsewhere, for instance,
 

junior staff had few opportunities to gain experience while senior
 

staff were over-burdened due to over-centralization. in such an
 
be replaced by inadequately preenvironment, senior staff will 


not been considered in

pared subordinates because experience has 


in management and administration. This is
 
manpower planning nor 


the Malawi example cited above. Ethiopia
quite a contrast to 

provided f.or two lines of promotion for their extension service.
 

This made it possible for agents whose primary traininq was through
 
career


experience to get formal training at certain points in theyir 

and keeps promotion opportunities open to them. Altlioujh it re

work in practice, the Ethiopiansmains to be seen how well this will 
They provided for using experience in lieu
had the right idea. 


at the same time that they encouraged further educa
of education 
tion. 

to reduce training require-
Remolding the job is another way 

a Mozzanoments. The very successful extension program at. Borgo 

agricultural projects, 	deliberately used
 in Italy, and other Shell 

farm economics graduates without specialist training. 

The project
 
the
 

managers feared that more or specialized training would make 

and prac

extension agents less sympathetic to everyday problems 


tical solutions. The agent's job was to . a liaison between
 

farmers and specialists, especially nearby university researchers,
 

man for the farmers with industry, market channels and
 
and coitact 
 refer farmer
public authorities. His job was to work with farmers, 

problems to outsiders, 	carry suggestions back to the farmers and
 
these suggestions. (433, pp. 221-222)


monitor the results of 


had much the same
 
At Puebla, the specialists often found they 


beyond scope

role. Most of the farmers' requests for help were the 


respond

of the project and agents had to go outside the project to 


to these requests. (271, p. 51)
 

is based on the idea that
 
Extension training offered in Israel 


a problem solver. The 	answer to a
 
the extension agent should be 


farmer's question is assumed to exist somewhere so the agent's job
 
the farmer. The result
 

is to locate this information and get it to 

the agent, between
 

should be a constant interchange, usually via 

service organizations.
other information or


the farmer and research or 

The state of Rio Grande do Sul in Brazil is
 

(388, pp. 64, 83-84) 
 a
 
enjoying a new and diversified rural life because oF just such 


(59, p. 31)
farmer-outsider interchange. 


Thus it is a mistake to overestimate the training required of
 

Too much training may build barriers between
 extension agents. 

discussed in the Extension chapter.


farmer and extension agent as was 
 necessary

For a general extension agent, specialist training is not 


are available. The
 
if adequate information and crop specialists 
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agent does i.ot need to solve all the farmer's problems or immediately
 
answer the farmer's questions if he knows where to go to find solu
tions or get the answers.
 

The agents must, however, have enough self confidence and
 
assurance about their goals that they can admit when they do not
 
know toe answers. This is essential for a problem-solving approach

where the extension agent is guided by the problem of his clients.
 
No agent can ever have solutions to all of a group of farmers'
 
problems. In contrast, specialist extension programs work best
 
when there is concentration on a particular crop. Here the agent
 
isn't expected to be a generalized problem solver; he is expected
 
to get the farmers to grow a crop in a particular way. Hence,
 
he needs to know the technology he is pushing.
 

The amount and type of training an extension agent needs will
 
largely depend on how extension is organized. If the extension
 
officer is promoting a single crop or is directed by an administra
tive officer with no other technical support or sources of informa
tion, then he will need to be expert enough to personally respond
 
to many different questions from farmers. However, if extension
 
and research teams are used, only a few people need be trained in
 
many specialities. For example, several extension workers might

be supported by specialists in particular fields who can be called
 
in to handle problems beyond the training of the general extension
 
agent. This requires genuine team organization and team work, how
ever. If there is competition or lack of communication between the
 
regular agents and the specialists or between extension and re
search there will be bureaucratic infighting and different experts

pushing contradictory advice as happened in Africa. (231, p. 65)
 

Turning over responsibilities to others can also reduce training

needs. As noted in the section on Local Leadership Training, training

needs can be significantly reduced by adopting simple forms of or
ganization developed through experience. Another way local organi
zations can reduce training needs is for more responsibilities to
 
be turned over to these organizations. The Kenya Tea Development

Authority, the ZAPI (special action zones in French speaking Africa)

and CADU and WADU in Ethiopia have all experimented with giving
 
farmers responsibility for providing agricultural services such as
 
extension, credit and ma.keting of supplies and crops. So far, these
 
seem to be working. (231, p. 184) Many countries have used farm
ers in extension programs. China, Taiwan and Japan have gone the
 
farthest in turning over responsibilities to farmers' organizations.

For more detail on these points, see the relevant sections in the
 
Extension chapter.
 

The common theme that runs throUgh all these situations is
 
that the training required depends on the objectives, methods and
 
types of organization used. Thus wherever there is a shortage of
 
trained personnel to do a particular job, it is worthwhile to ask
 
if there is a different way to do the job -- or even if the job

needs to be done -- that requires a lower level of training. In
 
practice, the methods that have been least demanding of formal educa
tion or training have often been the most successful.
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D. Manpower Policy
 

Manpower development and employment are two closely interre
lated aspects of the overall problem of labor use. Whereas employ

to
ment policy is primarily aimed at adjusting the number of jobs 

fit the number and skills of workers, manpower policy is directed
 
towards preparing people to fit the pattern of jobs. Thus Fian
power policy deals with education and .raining, but also with the
 
process of matching up jobs with people able and willing to do them.
 
This matching involves various forms of public information about
 
future job prospects, so that people will direct their job prepara
tion toward fields where jobs will be available, and also involves
 
reductions in barriers that prEvent people from moving into the
 
jobs that are or will be availaole.
 

As discussed above effective manpower planning must consider
 
people's willingness to do a job as well as t~ieir ability to do it.
 
Job training will fail if it tries to train people for jobs they
 
are unwilling to take. Manpower planning must assure that those
 

who are going to be able to do a job will be willing to do it as
 
well.
 

One of the paradoxes of education and training is that selec
tion of subjects taught is usually left to the student in formal
 
education but has been done by officials for training. This has
 

often been unsuccessful in that the subjects students have selected
 
for which there were few
in formal education have often been ones 


job prospects. At the same time training has often been unsuccessful
 
because trainees were not consalted on the subjects to be taught.
 

Most training
This is not, however, as strange as it seems. 

is for skills. The goal of the trainee is to obtain the skill
 

he or she wants
and so the trainee is the best judge of what skill 

to learn and will use. In education, however, the particular skills
 

are often, even usually, not of primary importance to the student.
 

The student first decides to get an education and then decides
 

what to study. The particular subject is often a means to an id
 

and is selected to make completing school easier or more enjoya1e
 

rather than because the subject is important. Unfortunately, the
 
ones the country has a great
subjects selected are often not tie 


need for.
 

This doesn't necessarily mean that students should be told what
 

take. It does mean that if unemployment of the educated
subject to 

is to be avoided, more guidance to students and schools will be
 

necessary. In skill training, however, more guidance from the
 

potential trainees is called for. The latter point is covered in
 

the Extension chapter.
 

the core of most manpower policy.
Education and training are 

If these are to prepare students for present or future jobs, both
 

training institutions and students must have guidance on what jobs
 
demand.
are or will be available and what skills these jobs will 


be possible only if manpower planning is developed
Such guidance will 

and used to guide educational and training policy.
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Manpower planning nust begin with a survey and projection of
both current and long term needs. 
 Because of the long lead times
for training, manpower planning inevitably requires a long term
perspective. (152, pp. 11-12; 410, p. 77) The types of skills
that will be needed will also depend on the needs that are estab
lished by agricultural development plans 
and forms of organization

so these 
two types of planning must be closely coordinated. (See

the above section on Training, Organization and Technology Trade-
Offs.) (434, p. 11) 
 The Ministries of Agriculture and Education

should work closely together on issues of technical and rural
 
education. (280, p. X5)
 

The manpower needs estimated by the planners must be communicated to both 'training institutions and the public. It is the

training institutions which 
nust adjust the training that they provide to 
assure a better balance between technical subjects and hu
manities. (280, p. X5) even more it is
But perhaps important,

the worker-; and students who must become aware 
of what jobs are
available and will be available in the 
future. The unfortunate

problem of having technical nianpower shortages at the same time

that there are 
large numbers of educated unemployed can be solved
only by convincing students that future jobs will 
lie in technical

and managerial fields. 
 Information about opportunities may also
 
play 
a role in training for unskilled work.
 

Attracting students 
to study technical fields is not enough,
however. If students to
are fill the manpower needs for which

they are 
being trained, their training must be appropriate to the
conditions under which they will 
work. Too often foreign training,

and even academic training in developing countries, qualifies
dents for working in conditions that do 

stu
not exist in their countries.
Although this is not 
the only reason, it is certainly a contributing


factor in leading 30,000 foreign engineers over a 20-year period
to p. 32)
remain in the United States after their training. (387, 


If manpower development is to succeed it must prepare the
 manpower to work in the conditions of the developing country. 
 This
 means that preference should be given to training given 
in the
 
country rather than abroad. (331, p. 158) Where training is to
 prepare people, either outsiders or locals, to live and work in

rural areas, the training should be given in rural 
areas. (399,


Even
pp. 216-217) if outside training is superior academically,

local training will compensate for this whenever it keeps 
a student
 
at home who would otherwise leave for good 
or where it relates

academic work to 
local problems. If the government must send a

trainee abroad, it should consider countries or regions with conditions similar to those in the 
area where the trainee will work.
For overseas training, this will 
often mean sending trainees to

another developing country or international institute such IRRI
as 

or CYMMIT rather than to a developed country.
 

Giving preference to 
local training does not mean all training
should be local. Specialists must be 
trained where there are training
programs. For most trainees, however, it 
seems best to train them
in the environment where they will work. 
 (331, p. 158) Those who

later need a specific type of advanced training can be sent abroad
 
later to get it. (233, pp. 29-30)
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.XV. CONSULTANCY SERVICES
 

A. The Need for Consultancy Services
 

The process of economic and social change in developing coun
tries calls for the application of a wide range of skills. Yet
 
developing countries have too few trained people to undertake pro
grams at the scale required for sustained development. To aid in
 
finding solutions to their problems, developing countries have
 
called on consultants from a variety of public and private sources.
 
The volume of consultancy services provided has increased substan
tially over the last decade, and is projected to increase still more
 
in the near future.
 

Consultancy is rooted in the need not merely to provide, but
 
to transfer, scarce skills. This is true whether the consultant is
 
providing services to a firm in an industrially developed country, or
 
to an agricultural organization in a developing country. Several
 
reasons have been given for the use of consultants. These include
 
obtaining specialized skills and knowledge; conserving funds by
 
having a highly skilled person on the payroll for a relatively short
 
time; obtaining independent evaluations and recommendations; and,
 
finding or developing fresh approaches to the solution of problems.
 
(435, pp. 2-3; 436, p. v) These reasons are important, but one prin
ciple underlies them all. This is, that to be successful, a consul
tancy requires a change in the client's perception of his problem,
 
and an increased ability to deal with it. (437, p. 7)
 

The concept of technical assistance, from which modern con
sultancy services have developed, has changed considerably during
 
the last thirty years. During the first stage of technical assis
tance, it was assumed that most or all of the practices which had
 
been effective in technologically-advanced nations could be trans
ferred, without basically being changed, to all socioeconomic and
 
cultural settings. By about 1950, aid donors became more aware
 
that there are significant social and cultural differences between
 
countries. The acceptance of change, it was learned, depended
 
greatly on many factors, including the cultural, social and psycho
logical beliefs and practices of each country. These practices,
 
therefore, must be considered in providing technical assistance in
 
a form which can be effectively used. This knowledge has led to im
provements in the way technical assistance is delivered, but it is
 
still not entirely adequate, because some criti'cal considerations
 
are omitted.
 

It is necessary, for example, to analyze the structures and
 
methods of the organizations to which consultancy services are pro
vided. Such services rarely, if ever, are provided directly from
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consultants to farmers. Rather, they are provided from one organi
zation to another, and then channelled to farmers by direct or in
direct means. (438, p. 10) The structures and methods of the or
ganizations, especially those of the recipient organizations in de
veloping countries, directly affect the advice and services offered
 
and do much to determine whether they will be received and effec
tively used. Because the essence of consultancy is the transfer
 
of skills, the measure of the consultant's success is not ultimately
 
his ability to identify and solve problems, although that is very

important, but the extent to which this ability is transferred to
 
and put into practice by managers and technicians of the developing
 
countries. (439, p. 25)
 

B. Reasons fdr Using Consultants
 

Agricultural managers may want to consider using consultants
 
for a number of reasons. Consultants provide a readily available
 
source of knowledge, experience, and skills not usually found in
 
a client organization. It is, of course, virtually impossible for
 
any one organization to maintain a staff which is so large and
 
highly specialized that it can find appropriate approaches or solu
tions to all problems on a flexible bdsis. Consultants have often
 
been able to use their specialized capabilities to accelerate the
 
application of technical, economic, and managerial skills to the
 
solution of problems. (435, o. 2) Further, a consultant who serves
 
many clients works frequently with situations that may confront a
 
client organization only rarely. From this broad exposure, consul
tants often learn what problems to anticipate and what actions are
 
likely to pay off when obstacles are faced. (436, p. 17)
 

Another factor to consider is the relative objectivity offered
 
by consultants. Because of their comparatively independent position,
 
consultants can often evaluate a proposed activity or plan in a way

which would be difficult if not impossible for an employee of the
 
organization. (436, p. 17) Such an impartial viewpoint, free of
 
pre-set lines of commitment, may in itself be a valuable service in
 
an organization in which personal interests and traditional view
points are limiting factors in the attempt to define key problems
 
and find solutions. Further, consultants have at times been able
 
to express ideas which, though unpopular, were pertinent and useful.
 
Regular employees might be loath to express such ideas, or might be
 
ignored if they did express them. (440, pp. 3, 4)
 

Another reason frequently given for using consultants is that
 
their use is necessary to secure donor funds. In some cases this
 
is true. The World Bank, for example, has required the use of con
sultants for project appraisal, and consultants have been chosen and
 
employed by borrowing countries with Bank approval. (441, p. 3)

The granting of Bank loans may depend in part on consultants' feasi..
 
bility reports. In other cases, there may be strongly-held feelings

by people in developing countries that proprals prepared by expa
triates are more likely to receive funds. African nationals have
 
cited this feeling as a reason for their low degree of participation

in project preparation. Because Africans sometimes regard foreigners
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as guests in their countries, and African customs frequently forbid
criticism of guests, proposals prepared by consultants have at times
 
been accepted without open criticism, but without deep conviction or
 
support for the project by the Africans. (442, p. 34) Similar

feelings have been noted elsewhere. Thai officials have been quoted

as saying, "If we do nct agree with his 
(the adivsor's) ideas, we
 
do not get the money." (440, p. 7)
 

C. Effective Use of Consultants
 

In theory, using consultants to assist in such areas sector
as 

analysis, feasibility studies, and organizational analysis should
 
result in more effective operations. However, the use of consul
tants provides no guarantee of improved results. To increase the

chances of improving op, rations through the use of consultants, the

client must first answer the question, "What is the purpose of this
 
consultancy?" 
To answer this well, the client organization will

have to define its problems as clearly as possible and assess the
 
means available for solving them. 
 This process of self-analysis

by the client organization has often been beneficial 
because it re
quires the client to attempt to specify work objectives, time and
 
cost requirements, and the final 
product expected from the consultant.
 
Deciding on objectives is the client's responsibility, not the con
sultant's, although consultants may be able to clarify choices for
 
clients. (443, p. 98)
 

It is rare that either a client or consultant can foresee

exactly what problems a consultant should assist with. 
 Neither
 
is it likely that a work plan which is formulated initially will re
main unchanged as a project unfolds. It is therefore important 
to

realize that the original objective may need to be changed in light

of subsequent developments. As both 
the client and consultant learn
 
more about the nature of the problem with which they are dealing,

the nature of the consultant's tasks 
and work plans often require

change. It is therefore important to 
build into a contract or work
 
scope provision to review and modify the terms 
of reference, if
 
necessary, during the life of the contract. (444, p. 3)
 

At times, the client may be aware 
that he is unable to define

the terms of reference 
to his own or to the dunor's satisfaction.
 
In such cases, it may be 
in the client's interest to retain a con
sultant to help clarify the 
problem by preparing a preliminary re
port or prospectus. (435, p. 13)
 

In theory, it is said that 
a client should decide exactly what

he wants to achieve before inviting in a consultant. These wants

should be stated in terms of cost, productivity, delivery time, 
or

other measurable criteria. Otherwise, the basis for judging 
a con
sultant's activities may be lacking, and it will 
be more difficult
 
to attain a desired objective. (443, p. 98) In practice, it is
 
not often that the client will be able to define his problems with
 
a high degree of precision. The client more often will 
state his

expectations and objectives in somewhat general terms, 
and an early

task of the consultant will 
be to work with the client to develop an

appropriate approach and work program. 
 (437, pp. 10-11) On this
 
base, realistic terms of refereoice can be established.
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While the terms of reference cannot be complete in every de
tail, if possible, they should include a statement of the background

of the problem; the scope of work, with room for modification; a
 
list of services required; a list of available information, including
 
primary contacts; studies previously carried out; the necessary

field surveys; and the responsible organizational element which
 
will monitor the undertaking. (435, p. 13)
 

Terms of reference, and especially scopes of work, are often
 
deficient because an inventory of background information has not
 
been assembled. This may mean that a study can be well under way

before there is real agreement between a client and consultant as
 
to what is required and how it can be accomplished. (444, p. 3)

This problem re-emphasizes the need for close continuing working
 
relations between consultant and client. Experience shows that
 
one pattern which has proven successful is to form an early, tenta
tive approach to a problem, revising this approach as more data be
comes available. Forming and reforming alternative approaches and
 
testing them in periodic meetings between client and consultant will
 
eventually produce a solution or approach which satisfactorily
 
pa'ses all tests. (437, p. 7) One consultant, using a variation
 
of this approach, developed a tentative approach to solving a
 
problem, charted the major activities involved, and posted the
 
chart in an obvious.place. As the various people and organizations

involved in the project saw and analyzed the proposed plan, they
 
suggested refinements and improvements, and became actively involved
 
in developing a better solution.
 

The way in which clients phrase their instructions to consul
tants is also important. Even if a very go)d scope of work exists,
 
a continuing dialogue between client and consultant is necessary.

Consultants have noted the implications of the following instructions
 
from clients: (443, p. 94)
 

(a) "Tell us what's wrong with us." By phrasing instructions
 
in this manner, the client puts himself in a subordinate position.

Further, the client who says this may be indicating that he will
 
not take part in deciding what is wrong, so he may feel lie has no
 
responsibility for implementing recommended solutions. A client
 
who excludes himself from the process of analysis to determine
 
both "what's wrong," as well as, "what's right" has already begun
 
to limit the possibilities for transferring skill from the consultant
 
to the organization. Another consideration about this instruction
 
is that the leadership of the client organization may really be
 
asking what is wrong with all of the organization excluding the leaders.
 
Relatively few administrators feel that they should be studied
 
assuming that most problems exist at other levels within the organi
zation, or outside the organization altogether. Yet bureaucracies
 
and their personnel are a vital element in the delivery system and
 
all levels of their operation must be taken into account. (438,
 
p. 29) 
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(b) "Write us a report and recommend this..." It is not un
common for a consultant to be called on to provide support for a
 
conclusion which the client has already reached. Unless the facts,
 
as they are discovered by both the client and consultant, call for
 
the requested conclusion, this instruction would subvert the proper
 
role of both the client and consultant. Moreover, if the conclusion
 
has already been reached before the consultancy begins, the facts
 
that are sought may reveal only one side of the picture. A report

based on such facts could possibly help an organization in the short
 
run, but more often hides the real problems that exist. (443)
 

(c) "Do something for us." This instruction assumes that a
 
proper rolp for a consultant is to perform the work for the client,
 
in lieu of the client doing it for himself. This procedure is evi
dent in the filling of government positions with expatriates. Lack
ing enough people who have the necessary skills, developing countries
 
have oft.:n used expatriates to meet immediate technical and manage
ment requirements. (445, p. 4) In some cases, this has been at
 
the advice and with the support of donor organizations. The U.S.
 
Agency for International Development has provided for private U.S.
 
organizations to recruit Operational Experts (OPEX) to fill govern
mental positions in a number of African countries. The World Bank,
 
in sector reports for several countries, has emphasized the shortage
 
of qualified personnel and the long time that will be required to
 
build up indigenous organizations. The Bank has recommended on
 
several occasions that, as an interim measure, countries consider
 
employing outside (expatriate) assistance on a fairly large scale
 
to st'ff both federal and state ministries. Most often, for Bank
 
fundeu activities, experts have been recommended in the areas of
 
project planning, preparation, and implementation, and to provide
 
training. Virtually every donor organization recommends training
 
counterparts to replace expatriates as quickly as possible. The
 
Inter-American Development Bank has stated that, "The external con
sultants should not be permanent. Their assistance should only be
 
given until the country has prepared its own executing personnel and
 
no longer needs external assistance..." (394, p. 238) The World
 
Bank stresses that it is important that training of suitable counter
parts be undertaken both locally and overseas as an integral part
 
of programs using expatriates. Uma Lele, in her report on rural
 
development in Africa, recommends that expatriate assistance in proj
ects can be most effective not mainly for project management but to
 
assist in training African manpower and in developing local, regional,
 
and national institutions to be capable of preparing projects and
 
making them viable.
 

While there is wide agreement that expatriate assistance should
 
be as short term as possible, and that counterpart training should
 
be an integral factor, practice varies. The Israeli technical assis
tance program relies on a team approach rather than the use of indi
vidual experts to carry out concurrent training and demonstration
 
programs, with early replacement by local counterparts. (446, p. 20)
 
In many cases, however, it has proven difficult to assign suitable
 
counterparts. A former consultant to the Government of Kenya ob
served that in the vast majority of instances where expatriates
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worked in the public sector in Kenya, no cointerpart personnel were
 
provided. In many cases when counterparts were assigned, there was
 
no program for transferring the necessary skills to them. (445,
 
p. 3) In contrast, this same consultant relates that in Tanzania
 
every expatriate had a counterpart. Further, some expatriates
 
were working for Tanzanians who had once been assigned as their
 
counter'arts. However, even in Tanzania there were no formal pro
grams to allow for skill transferral. (445, p. 5)
 

OPEX and similar procedures are attractive because they allow
 
for critical shortages to be quickly filled by skilled personnel.
 
There is real doubt, however, that this fulfills the principle of
 
skill transferral necessary for development, even though its appeal
 
to many clients has proven to be powerful.l/ It has created at
 
times a condition of dependence, rather than build the abilities
 
of developing countries' organizations. When consultants leave,
 
for whatever reason, vacuums are created. Expatriates should be
 
used only in the most pressing situations, and should be replaced
 
by nationals as soon as possible.
 

kd) 	 "Teach us how to do something." This iC: a more positive
 
approach, because it concentrates on the transfer of skills. (443,
 
pp. 95-96) Even so, it is incomplete, because it assumes a one-way
 
flow of information and skills from consultant to client. At the
 
extreme, the client is seen as an empty vessel, to be "filled" from
 
a consultant's vast store of knowledge. The Brazilian educator
 
Paulo Freire calls this "the banking concept" in which knowledge
 
is seen as a gift bestGwed by those who consider themselves knowl
edgeable upon those who lack knowledge. (404, pp. 57-60) Freire's
 
approach, based on extensive teaching of rural peasants, holds that
 
people must teach each other, and Thereby become jointly responsible
 
for a system in which all concerned are able to grow. This is a
 
basic factor in any development activity and is fully applicable
 
to the client-consultant relationship. (404, p. 67) From the out
set, and at each stage, the client and consultant must be joined in
 
a partnership for learning and getting things done. Experience shows
 
that it has not generally proven productive for consultants to be
 
hired and then left on their own. Rather, policy guidance must be
 
provided and emerging issues explored together. (444, p. 5) Answers
 
must be tested all along the line with the full cooperation and
 
participation of the client. (439, p. 25) Ir this way, a final re
port will emerge which will be a formal agreement and the ratification
 

1/ 	 One executive reports of a consultant who worked for him:
 
"That's one of the things I like about Smith. He doesn't just
 
drop a report in our lap; he participates in the action right
 
along with us and sees things through. As a m&tter of fact,
 
during negotiations he takes over and has us working for him -
which is the way it ought to be." (443, p. 96)
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of a process that has 
been formulated jointl'. 
 lThe client will
then "own" the report, and will implement his 
own recommendations
instead of those of an 
outsider. (447, p. 69)
 

The process of learning together involves more than merely a
flow of informatioh. The problem of the client may not be
of information, although information is vital 
a lack
 

to action. But what
is needed is the conversion of information into constructive, purposeful and effective activity. 
 Thus, consulting is directly
linked to training, and to 
the creation of sets of tasks which
client personnel can carry out 
to achieve specific organizational
results. (443, p. 91)

of s.uch 

Cy the creation and repeated application
tosks there will be a transferral of skills from the
sultant, which will con
lead directly to 
a change in the client's ability to solve problems independently. (443, p. 92)
 

The expectations of both 
clients and consultants should be
tempered by 
a degree of modesty. 
 In most cases, it wiY take some
time for 
a client and consultant to work effectively together. 
There
may be many occasions when a consultant will 
be tempted to do the
job himself, because he already knows how and
This must be resisted. One way to 
can do it more quickly.


face this problem is to begin
each consulting assignment at the 
point where the client is capable
and willing to 
begin. The overall 
project must be analyzed to determine where 
initial inputs will yield the best results with the
resources 
(time, people, funds, commodities) that are 
available.
If the work is beyond what the client is ready to 
tackle, or if the
changes recommended pose too great 
 risk for line managers, the
chance of failure and frustration may be high. Consultant and client
together must develop an 
approach which will 
yield early successes,
thus laying a base for 
more advanced activities. (447, p. 67) Experience indicates that the design of the work program should be
such that efforts will expand to 
build on early successes, with
the pace keyed to what the client can incorporate and use. (447,

p. 70)
 

D. 
Areas for the Use of Consultants
 

Consultants have been used in 
virtually every 
area of development work, and they have exerted vast influence in sector and policy
studie 
, governmental reorganizations, major capital 
investments,
tax changes, 
land reform and many other areas. (444, p. 2) Gener..
ally, there are four major areas 
in which consultants work, each
of which has implications for client governments and 
organizations.
These areas are: policy studies; plan, 
sector and project analysis;
management (including reorganization and training); and, improvement
of functional operating units at 
all levels. (437; 444; 436)
 
In each of these areas, it is the responsibility of the consultant 
to help the client explore alternatives and the consequences
of each alternative. 
 It is the responsibility of the client to
make final choices and to implement those choices. 
 This is especially important in broad gauge areas 
such as policy, plan, 
sector
and reorganization studies.
 



XV-8
 

One problem often mentioned in each of these areas is that
 
consultant's reports may be so general that they merely provide

enough facts to confirm prevailing opinions or lay the basis for
 
further studies. Clients usually need more than this. They want
 
speci'ic recommendations for shaping policies; projects that are
 
identified and compared with 
alternative investment possibilities

and reorganization plans whose projected effects 
are assessed.
 
(444, p. 4) Again, what is desired of the consultant should be
 
clearly expressed, so that .- unless it is desired -- a general

overview report does not result from months of work.
 

In pulicy studies where high level advice is sought, the
 
decision-makers must be available to the consultant. In some cases,

consult.rnts have been asked for policy advice, yet they have been
 
put into working contact with committees or subordinates who had

neither the information nor the authority to act at the level where
the problem existed. If the consultant's findings are likely to 
have political implications which would affect implementation, the
 
consultant should be informed that this 
is a constraint within
 
which alternatives must be studied. A technical, report which for
 
political reasons cannot be implemented has limited utility at best.
 
(444, p. 5) 

Theorists advise that, when undertaking reorganization studies,

people throughout the organization should be consulted about the
 
effects of possible changes. In reality, the degree to which peo
ple at all levels of an organization can be involved in the early

stages of a reorganization study is limited. The spread of rumors
 
based on incomplete information, especially at the middle and lower
 
working lcvels, can be very unsettling. At the point that a few good

alternatives have been chosen and developed, it is a good idea 
to
 
check their possible effects with selected people from different
 
levels. The criticism has been raised in some African countries
 
that consultant contacts have been too exclusively with top level
 
client staff members. Middle level personnel can contribute a great

deal, at the proper time, because of direct, first-hand knowledge

they have of operational problems. (448, pp. 11-12) When gathering

information from middle and lower-level personnel, questions and
 
explanations should deal 
with the way in which people at those levels
 
will be able to work effectively with, and be affected by, alterna
tive structures and processes.
 

Management consultants, as opposed to substantive technical
 
specialists, have generally been 
used for three kinds of assign
ments, to work with clients on:
 

(a) Major policy questions where the organization must re
think its assumptions and convictions about both 
objectives and
 
means. Strategy developments, diversification, and long range

planning are typical areas.
 

(b) Politically sensitive problems where the internal organi
zation has vested interests and substantial differences in perspective
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or philosophy. Organization rearrangements and overhead reduction
 
policies are characteristically of this type.
 

(c) Fact finding-analytical evaluation situations where 
con
siderable research and analysis 
is required into complex situations
 
using specialized techniques and concepts. (437, p 2)
 

In implementation activities, there are two major possibilities:
 
First, those 
in which definition of specific objectives and a dis
cussion of alternative methods is necessary; and secondly, those
 
activities in which the problem and objectives are clearly defined
 
In the first, it is more likely that management consultancy is
 
desirable. In the second, an expert in the appropriate technique
 
may be sufficient. (437, p. 3)
 

*E. Obtaining Consultancy Services
 

1. Sources
 

Consultancy services have usually been thought of the
as flow
 
of technical knowledge and personnel from technologically advanced
 
countries to the developing countries. The major sources of serv
ices have been either private organizations, multi--lateral, or bi
lateral governmental entities. More recently, there has been 
a
 
small but increasing amount of consultancy services among the de
veloping countries, and to a lesser extent, within countries. (446,
 
p. 17) A number of developing countries now have the capability to
 
export some of their resources. For example, Taiwan can offer ex
pertise in rice farming and family planning; Israel has superior
 
capabilities in arid zone research, regional planning and social
 
services; Singapore has had successes in low cost public housing

and family planning; and the Philippines excel in some aspects of
 
tropical agriculture. (446, pp. 17-18) In some cases, the exper
ience of a consultant providing services from -ne developing coun
try to another may be more relevant than if a consultant from a
 
developed country is used. Two examples of networks of trained
 
personnel providing such services are the Shalom Clubs which grew
 
out of the Israeli training programs and the Council of Representa
tives of National Development Foundations fostered by the Pan Ameri
c-n Development Foundation. The possibility of using consultants
 
within a country should not be neglected. The World Bank encourages

the use of domestic firms when they are qualified, either alone or
 
in combination with foreign firms. (441, p. 3)
 

Because funds and foreign exchange are often in short supply

in developing countries, the question of fees will obviously be
 
of concern in the selection of consultants, although cost is only
 
one of several considerations. The use of a domestic firm in combi
nation with a foreign firm might be considered,,as it would serve
 
two purposes. First, total cost to the client can be reduced, and
 
secondly, if the project is properly designed, some skill transfer
 
frem the foreign to the domestically based consultant -- as well as
 
to the client -- will take place. Since the availability of local
 
skilled consultants is likely to be a problem for some time, the
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b. 
Appointment of a Coordinator or Committee
 

function of the coordinator
The or committee is the preparation

and carrying out of all subsequent steps necessary to 
secure a consultant once a problem has 
been identified. This will the
be focal
point within the client organization for contacting and negotiating

with consultants and recommending consultants for 
selection. This
job is 
usually formally assigned to a procurement or contract office.
In practice, representatives from technical 
offices are usually
heavily involved because of their 
knowledge of the functional aspects
of the project. Previous experience in dealing with consultants

should also be considered 
in selecting the coordinator or committee
 

c. Definition of the Problem
 

Before terms of reference can be drawn up, it 
is necessary -or
the client organization, with the leadership of 
the coordinator
 
or committee discussed above, 
to examine the problems facing them
and to assess means by which
the these problems might be solved.
At this stage, the statement of 
the problem and objectives by the

client may be rather general, and it may be found that 
a shorter,
p-,eliminaiy study for clarification of the probiemn is called for
before the major study or constjltancy is begun. The additional

and time spent on a preliwiinary study i, often a good irvestnment*, 

moey 

as such studies have oftei vielded considerable savins by providing
a clearer statement of the problem arid objectives.
 

The need for clear terms of reference was discussed iq SectionC A ove, along with the need for building into the terms of reference
the flexibility to make modifications as new informatioi becomes
 
available.
 

d. Preparation of a List of Prospective Consultants 

The World Bank, regional banks 
and bilateral assistance organi
zations advise client organizations to draw up 
a fairly extensive
list of firms claiming expertise in 
the specific field involved.
 
(441, p. 2) Some developing countries 
have agencies such as national
planning or industrialization boards which maintain 
a roster of consultants who have been evaluated on and
their legal financial status
 
and experience. (435, p. 14)
 

In practice, some international consulting firms will have

heard about 
the proposed activity and will be in contact with

client on their own. Advertisements in 

the
 
foreign journals and newspapers are also frequently used to solicit prospective consultants'


interest. 
 Whatever method or combination of methods 
is used, it is
generally the formal responsibility of the client government to prepare the 
list of firms or people from which a consultant will

selected. (441, p. 6) However, 

be
 
it is not uncommon for field personnel of international assistance organizations and embassies to
offer suggestions about firms 
they believe to be qualified. The


preliminary list which is compiled is likely to have inputs 
from

several sources, both formal and infornal.
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The preliminary list may be shortened by studying each firm's
 
capabilities and experience, and selecting 
a Few of the best quali
fied. These firms will be the ones refrom which those who will 

ceive invitations for proposals will be selected. Some organiza
tions, such as 
the World Bank, prefer to have borrowers submit to
 
them the list of consultants who will receive invitations for pro
posals, so that the Bank may be satisfied about the quality of the
 
consultants. (441, p. 3) The Bank 
indicates approval or disapproval

of firms listed, but does not 
formally make specific nominations
 
or selections. (441, p. 6)
 

e. Preliminary Contact and Screeningl/
 

The project coordinator or committee at this stage sends a
 
description of the project or study to the consultants selected.
 
It is desirable to obtain more detailed information on the exper
ience and capability of each consultant, including similar projects

which they have undertaken, references who may be contacted and
 
their availability for the proposed study or project. When this
 
information is screened, the few organizations which remain are
 
those which will receive requests for proposals.
 

f. Requests for Proposals or Calls for Tenders
 

It is in the interest of both 
the client and the consultant
 
to request proposals from only those firms that appear most quali
fied. In part, this is because the preparation of proposals by

consultants and 
their review by clients is difficult, time-consuming

and expensive. Consultant staff time spent on proposals and related
 
activities may account for 
over 25 percent of overhead costs -
costs which will eventually be passed on to clients in some fashion.
 
(444, p. 6) One 
long-time consultant recommends that clients con
sider a pre-qualification system in which 
firms would submit a
 
general statement of qualifications which would involve less work
 
than a proposal. A selected limited group of contractors would then
 
be chosen to submit detailed proposals. (444, p. 7)
 

The request for proposal is the first contact between client
 
and consultant in which the proposed study 
or project is discussed
 
in detail.
 

g. Selection of a Consultant
 

Many client organizations may either prefer, or be required to
 
use, a system of competitive bidding. In some cases this requires
 
a consultant to quote a price at the time 
a technical proposal is
 
submitted. 
 Cost, although an important factor for a developing

country to consider, is not 
the only thing which must be examined
 

1/ 
 This stage is often omitted for less complex projects or in
 
those cases when only a few consultants appear to be qualified.
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in selecting a consultant. In recognition of this, 
such organiza
tions as the World Bank and Asian Development Bank invite unpriced

proposals, and the U.S. Agency for International Development often
 
uses a two-envelope system, with technical proposals being 
con
sidered separately from cost. (449, p. 3) 
The trend is now toward

first considering the proposed technical approach and weighing the
 
cost factor subsequently since the major consideration is attaining

the objective of the study or project, which the lowest cost pro
posal might not accomplish. (435, p. 19) In the two-envelope sys
tem, if two firms or consultants appear to be roughly equally qual
ified, the one offering the lower cost is usually chosen. 
 (444, p.

7) Where a trade-off between quality and price is necessary, thIs
 
should be,explicity understood. 
 A client will need to ask himself:

"How much quality am I willing to trade for a specified decrease
 
in cost?' (449, p. 12)
 

h. Negotiations and Concluding the Agreement
 

When a client has tentatively selected a consultant on 
the

basis of both how well he thinks the consultant can do the job and
 
the cost involved, client and consultant will begin a process of
 
negotiation and possibly of refining the 
terms of reference ini
tially set forth. 
 Both the client and the consultant have critical

interests to express during this negotiation phase. Some of the
 
factors discussed may never appear in a formal agreement, but they

can be critical to the success 
of the study or project. These fac
tors 
include functions and training of counterpart personnel, logis
tical and administrative support, type and frequency of meetings

and reports which will be used to measure progress as the project

unfolds, and the 
end results expected by the client, expressed in
 
operational terms.
 

F. Need to Identify the Monitoring Office
 

Consultants are often financed by one organization (e.g., IBRD;

USAID; FAO) to work for another organization, such as the ministry

of agriculture, in the cooperating country. 
 In complex studies or

projects, several ministries and donor organizations may be involved.

In either event, it is essential for the parties involved to recog
nize any conflicting or different objectives they hold, and to 
agree

to a working policy. Otherwise time will be lost and any final 
re
ports or end products may be rejected by the 
financing organization,

the host government, or both. (444, p. 6) 
To avoid such problems,

the terms of reference should specify the monitoring office and the
 
lines of authority which will 
determine the consultant's *ork and
 
reporting arrangements.
 

In most cases, both the donor and client organizations will
 
expect the consultant to produce actionable recommendations. This
 
is more likely to happen if the monitoring office is high enough

in the organization to implement the recommendations, or to assign

implementation responsibility to others. 
 In complex projects in
volving more than 
one ministry, however, no single monitoring office
 
may have the authority to implement recommendations. A common way
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of dealing with this problem has been to use interministerial
 
committees to effect implementation. Another approach has been
 
to use the overall planning agency as the "referee between claimant
 
sectors." (444, p. 6) There is no way to stipulate in advance
 
which approach would be better in a specific situation, and the
 
client organization should consider both possibilities.
 

G. The Client - Consultant Partnership
 

Once an agreement has been entered into between a client and
 
out to "get
a consultant, it is tempting for the consultant to set 


rethe job done." As discussed in Section C above, this must be 

sisted, because experience shows that when clients participate in
 
developing sol'utions to problems, two major benefits result. First,
 
skills are transmitted, and second, the solutions are much more
 
likely to be implemented. (447, pp. 67-70)
 

There are several practical ways by which skills can be trans
mitted. One is to use counterpart personnel. "Counterpart" is the
 
term that has been most widely used to identify developing country
 
personnel who have been assigned to work directly with technical
 
advisors from foreign assistance organizations ur private foreign
 
firms. Some dissatisfaction has been expressed with the terms
 
"advisor" and "counterpart." The ternis imply equal status in one
 
sense, but in practice the counterpart is more often a very junior
 
partner, sometimes even directly supervised by the advisor. The
 
image one has of his role influences strongly what he does and how
 
he does it. The advisor-counterpart relationship should be examined
 
in light of the objectives of transferring skills and enabling cli
ents to perform increasingly more complex tasks independently.
 

What is necessary is for both consultant and client to see
 
their roles as mutually instructive -- the bringing to bear of
 
separate sKills and experiences on areas of joint concern. (448,
 
p. 4) The consultant brings technical expertise and broad experi
ence with problems similar to those faced by the client. The client
 
brings detailed knowledge of local operations; the cultural, social,
 
political amid psychological environment and what is likely to work
 
or not work there as well as something not often stressed: conti
nuity. Neither the client nor the consultant can make the project
 
work effectively without the cooperation of the other. What spe
cific steps might be taken to futher cooperation in the process of
 
joint actions by clients and consultants?
 

Training is an essential part of consultancy, yet arrangements
 
for counterpart training are usually defined loosely, if at all, in
 
contracts. More often, the approach and content of training of client
 
personnel are left to individual consultants. Few consultant organi
zations have established policies for training client personnel.l/
 

1/ 	 This may not be true for a project that has training as its major
 
objective. Many projects, however, have small training compo
nents, or in some cases none at all.
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One can find, on the same project, consultant personnel who pro
vide excellent training, and others who provide none. The con
sultant's time spent on the project overseas is often short. He
 
wants to launch activities promptly. In many cases, this seems to
 
conflict with the process of promoting growth of client personnel

through what is often in practice a trial and error process. (440,
 
p. 6) 

Consultants require capable client counterparts to work with,
 
but skilled client personnel are scarce, and unlikely to be assigned
 
to fulltime counterpart tasks. Junior staff members who are
 
assigned, often lack skill and the authority necessary to move the
 
project along successfully once the consultant has departed. (444,
 
p. 5) To resolve this problem, the consultant must work with the
 
counterpart in a phased series of tasks which will result in much
 
of the work actually being performed by the counterpart. This in
volves every phase from objectives-setting for specific tasks through

implementation and reporting. The tasks undertaken by counterparts
 
must begin at the level of which they are capable and be increasingly

challenging throughout the project. (447, p. 67) The consultant
 
cannot impose objectives, but can direct attention to new concepts

and methods which are most likely to yield answers to the problems

being worked on. Whenever possible, counterparts' successful accom
plishments should be brought to the attention of their superiors.

The transfer of skills is most complete when it is both actual and
 
perceived. (439, p. 25)
 

The client has the responsibility to make available the best
 
personnel possible. To do less will perpetuate a ccndition in
 
which foreign consultants do the work, with the result that skill
 
transfer, and thus real development, is negligible. Consultant
 
reports indicate that counterparts sometimes show little interest
 
in their work with the consultant. In part, this results from
 
assigning very junior people as counterparts. Another factor
 
appears to be the fairly menial tasks the counterparts are often
 
assigned. A further reason is that neither client governments nor
 
consultants have understood well the potential for training which
 
consultancy assignments offer. When both the client and consultant
 
recognize that they are jointly responsible for the results of
 
projects and studies, consultancy can become a learning and doing
 
partnership.
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XVI. MONITORING, REPORTING AND CONTROL
 

A. Definitions and Examples
 

In May, 1973, a project began to be implemented in the Philip
pines to provide a Management Information System (MIS) for the
 
Masagana 99 Program. The project was a joint effort of the National
 
Food and A ricultural Council (NFAC), the Bureau of Agricultural
 
Economics (BAECON) and U.S.A.I.D. The MIS was designed to help
 
management determine the necessary inputs for the Program, and to
 
identify when those inputs would be required. (498, p. 4)
 

A working group made up of members of the three organizations
 
(NFAC/BAECON/USAID) first designed a simplified manual system for
 
use in short range implementation in 43 provinces. Up to the time
 
of the installation of the MIS, NFAC, which had primary responsibil
ity for the Masagana 99 Program, used a monthly report form which
 
was generally an incomplete historical summary that did not serve
 
well management needs for program control and programming. The
 
format was not well structured, the content was inadequate, and it
 
arrived too late for meaningful action to be based on it. Its
 
deficiencies reportedly ran literally from A to Z, as noted on the
 
following page.1/ (499, pp. 10, 11)
 

The Masagana 99 Program has been largely successful in increas
ing rice production in the Philippines -- so much so that the re
quirements imposed on the MIS have been magnified, requiring rather
 
continuous changes which would allow problems not only to be identi
fied, but to be followed up on so that they do not recur. Current
 
reports on project status indicate a considerable degree of success
 
for the MIS, and while it should be expected that minor difficulties
 
will continue to surface, it appea's that the major problems in
 
developing and instal ling the System have been dealt with.
 

The problems noted on page XVI-2, while diverse and difficult,
 
are common to programs and projects wherever they are undertaken.
 
In any program or project, there are unplanned changes. Some of
 
these changes may be beneficial; others harmful. In Kenya, an ex
post review of a small farmer credit program revealed that the
 

1/ The authors wish to thank Kenneth F. Smith, USAID Management
 
Systems Advisor, Manila, for the series of reports produced
 
while the Masagana 99 MIS was being implemented.
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FIGURE 1
 

Problems Noted in the NFAC Reporting System Before M-99 MIS
 

a. 	Key statistical indicators not identified or 
highlighted
b. 	iargets set by 
Central Office and assigned to provinces
c. 
Targets revised continually during program implementation
d. 	Data requirements too voluminous
 
e. 	Excessive detail 
forwarded by provinces to central office
f. 	Several organizations originating (collecti-ng and/or estimating) similar 
raw data, uncoordinated.
 g. 	Intermediate manipulation of data 
(sub-totals, totals,
averages, percentages) requezted from provinces by central
 

office
 
h. 	System for data flow not clearly detailed
i. 	No penalty for failing to 
comply with reporting requirements
j. 	 Some incentives exist to report inflated/inaccurate data
k. 	Inaccuracies in tabulating data 
(Mathematical error)
1. 	Cumulative and periodic data 
sometimes combined inaccurately
m. 	Many "accomplishments" items 
reported are of little 
or no
significance for management purposes
n. 
Some report formats are overstructured, some understructured
 

and "open-ended"
 
o. 	Workload on 
field staffs is overburdening -- more 
time spent
reporting than working 
at functional tasks
p. 
Requirements for repcrts administratively overburdening 


many copies, typewritten, too often
q. 	Frequency of intermediate "partial" 
reports (with essentially

the 	same data) 
varies from weekly to monthly
r. 	Provincial reports often 
sent late, or not at all
s. 	Processing at central 
office largely consists of summarizing

statistics 
-- little or no analysis of data 
content
t. 	Data summaries transcribed to blackboards 
rather than
 
graphically interpreted


u. 	No sampling to 
verify quality of reported data
v. 	Narrative is random extract and 
statement of tabular data
w. 	No continuity from previous reports, long term 
trends
 
not 	identified
 

x. 	No projections or forecasts made from available data
y. 
 Inaccurate and/or inadequate comparative analysis of
performance, with other provinces

z. 	No 
routine feedback or follow-up system to inform or take


corrective action on 
situation as reported
 

(Source: 499, p. 11)
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number of 1,,ans made had reached only 40 percent of the number
 
that had been projected, although the total amount of loan funds
 
committed equaled the budgeted amount. Traditional pastorzilists

who were to benefit from small loans seem to have been passed over
 
in favor of established commercial operators who used )arger loans
 
for working capital rather than for on-farm improvements. This
 
problem was not detected in time for remedial action. Similar re
sults have been noted in many prnjects. Clearly, a continuing or
 
periodic monitoring capability needs to be part of projects to help
 
managers to spot and deal with problems and delay points; to learn
 
from successes and mistakes; to replicate successes, and to exploit

opportunities for improved performance. (63, p. J15)
 

Monitoring is part of a system of observation, reporting, and
 
control which responds to the fact that development takes place in
 
an environment of uncertainty which must continuously be taken into
 
account. Programs and projects, no matter how well planned and
 
rational, are implemented in this uncertair environment, and it is
 
the task of management to translate the plans into reality. One
 
task of planning is to establish milestones and to determine out
puts against which progress will later be measured. One task of
 
monitoring is to assess how much prc ress has been made toward
 
accomplishing planned outputs, and . identify problems in moving 
on to achieve those outputs.
 

Monitoring is only one step in the direction of getting needed
 
changes during project and program implementation. It is not suf
ficient in itself, since observation of events in no way guarantees
 
that management action will follow. Yet even though monitoring

is only a first step, and despite wide recognition of its importance,
 
reports continue to note that little attention is often given to
 
monitoring agricultural programs and projects. One report states
 
that during implementation of the Lilongwe Land Development Program

(LLDP), although 30 percent of costs were incurred on roads and
 
soil conservation, there was no useful information available on
 
construction and maintenance costs for either road or soil conserva
tion components. This is not an uncommon situation. Similar
 
deficiencies were reported for other projects.
 

in addition to monitoring, a reporting system is essential in
 
order to inform project managers, higher-level officials and others
 
as appropriate of the salient facts that have been observed. In
 
the Masagana 99 MIS, primary data collection is done by provincial

agricultural technicians. Each technician summarizes data on a
 
standardized worksheet, which is forwarded to a Provincial Program

Officer, who again summarizes the data, with the summary going on
 
to NFAC for aggregation and analysis at the national level. There
 
the data is analyzed and presented in tabular form, with each table
 
dealing with a key statistical indicator. Data from all provinces
 
are compared and rank-ordered, and high and low producing provinces
 
are identified. This allows for the possibility of dealing in a
 
special way with both the most serious problems and the most out
standing successes. (499, p. 12)
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Control results from management decisions to move a program

or project in 
a desired direction during implementation, and the

addition of control processes to monitoring and reporting closes
 
a loop which makes corrective or additional action possible. Con
trol includes management decision-making based on data provided

by monitoring and reporting, as well as an interrelated set of

factors which includes motivation, sub-objectives setting, scheduliig, participation, replanning, budgeting, and accounting, 
 While
 
several theorists exclude some of these practices from control,

in practice each of them has 
been used successfully as a control
 
mechanism or process.l/
 

It was observed in chapter 11, "Projects," that programs and
projects differ in some important respects. 
 Projects are normally

one-time efforts designed to deal with problems that often require
innovation, rapid response, and cohesive structuring of personnei

to do what is necessary to meet project objectives. In practice,

it has been necessary to 
design special means of handling the re
quirements for project monitoring, reporting and control because

the approaches and techniques used 
in more routine, ongoing pro
grams simply proved to be inadequate. Programs, however, nearly
always have from one to many projects as major components, and

individual projects often form the basis 
for ongoing programs.

There are thus links between programs and projects which make 
con
tinuity between separate reporting systems highly desirable. A

discussion of project needs will 
be followed by some approaches

to multiproject and program monitoring, reporting, and control.
 

B. Project Monitoring
 

Monitoring is carried out to provide the 
project manager, other

members of the project team, higher-level personnel, people in sup
porting organizations, and in many 
cases project participants, with
interim reports during implementation on progress being made toward

meeting planned objectives. The more 
clearly the objectives of the
 
project have been stated, the more 
precise the measurement of progress

can be, as long as objectives remain constant. Project design systems such as U.S.A.I.D.'s Logical Framework thus emphasize the 
re
lationship of both the elements within the scope of the 
project

(inputs and outputs) and factors outside the project which will

influence project outcome (assumptions regarding project environ
ment, sectcral and higher-level events), with 
an eye toward progress
 

1/ There is no agreed on definition of control. 1adosevich

defines control as "...an almost continuous function of proj
ect management'which identifies events in the implementation
 
process that are of special importance to management." He

adds that "control compares progress and accomplishments with

interim targets and 
standards while the project activities are

executed." (500, 1, 3)
pp. Herein, monitoring, reporting, and
 
management decision to 
bring about corrective or supplementary

action are separately described.
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evaluation. (501, chapter 2) 
However, the Logical Framework is

drawn up before implementation takes place, and does riot 
always

include current field-level data. By itself it does not 
in most
 
cases, nor was it intended to, serve as a sufficient means of proj
ect monitorinq.
 

The Logical Framework has been used by AID in projeccs which
 
it helped support since 1968. More recently, additional techniques

have 	been adopted by AID to supplemJent the Logical Framework and
 
serve as 
a better guide for monitoring specific project activities.
 
These include the Project Performance Tracking System (PPT) and the
 
designation of Critical Performance Indicators 
(CPI's). These
 
techniques (PPT and CPI) are variations on the more widely used
PERT 	and CPM scheduling approaches, with slight modifications to
 
meet 	AID's requirements. CPI's, for example, are similar to those
 
activities which fall on the Critical Path of a project, that is,

those activities which form the 
longest chain of activities
 
necessary to complete the 
project. One difference is that under
 
the AID system, "critical" indicators also seems to include activ
ities not on the critical path, but otherwise of great importance

in completing the project. 
 As noted in the AID Handbook #3, perform
ance indicators "could be described as 'strategic control points where

performance can be measured.'" (501, p. 3G3) Project personnel

with an understanding of PERT/CPM should have 
no difficulty in

becoming familiar with the AID approach if they should be working

on AID-supported projects in their country.l/ 
The AID system is

in fact somewhat simpler than PERT/CPM, especially if a PERT/Cost

approach or 
PERT with three time estimetes is used to denote most
 
likely, optimistic, and pessimistic activity completion dates.
 

Such 	techniques as PERT/CPM have been in use 
a long time and

have aided in project monitoring and reporting in many projects,

both in complex, advanced projects and 
in smaller scale activities
 
involving as few as fifteen or 
twenty activities. They have the
 
virtue of being fairly simple, and can be learned in a few days.
For local-level projects 
in which a high degree ,f involvement by

farmers, peasants, and people with little experietice in the use of
 
such techniques, however, these may be 
too complex. The monitoring

system chosen should fit the overall needs of the project, and in
 
some 	cases more simple means 
have 	been chosen. One such approach

was used with a good degree of success in Kenya's Special Rural De
velopment Program (SRDP).
 

1/ 	 See Annex E for an explanation of the use of project schedul
ing using PERT/CPM. See 501, chapter 3, for AID's 
"Instructions
 
for Preparation of Project Performance Network Chart."
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The Programming and Implementation System (PIM) 
was developed
for the SRDP through the cooperative efforts of the 
Institute for
Development of Sussex University, the University of Nairobi,
the Government of Kenya.l/ 
and
 

PIM was developed because 
area 	plans
were 	not being effectiveTy formulated and 
implemented in Kenya.
PIM became a procedurally based attempt 
to decentralize planning
and plan implementation and 
to deal specifically with several 
recurring problems: authoritarian manegement, wasteful 
meetings, excessive reports, departmentalism, top-down targetry, inadequate
resources, and 
ineffective work programming. (462, pp. 49-51)
One specific elemcnt of the approach developed to deal with these
problems was a mon'toring system. Experience shows that all 
good
monitoring systems form a link 
between planning and implementation,

and PIM is no exception.
 

The first stage of PIM calls for a meeting at the local level
of all parties who will be responsible for carrying out the project.
The meetings re chaired by 
the Area Coordinator, an officer of the
Provincial Administration where the 
project is to he implemented.
First, a discussion of the objectives of selected projects 
is held
tc re-examine the desirability of 
the proposed objectives and to
assess the potential of the project for achieving them. 
 After this,
the main steps in programming are carried out. These are: 
 1) listing and agreeing to the operations necessary for each 
project;
2) identifying and agreeing 
on who is responsible for each operation;
3) scheduling estimated start 
and completion times for each activity;
4) agreeing on targets and completion indicators for each operation;
and, 5) checking for feasibility, agreement on, 
and acceptance of
 
targets. (462, pp. 44, 45)
 

There are impDrtant principles involved 
in the way in which the
PIM programming exercise is undertaken. First, there is the recognition that planning for project activity cannot be done by 
a technical planner 
in isolation from those with responsibility for project implementation. Second, the 
process involves getting agreement
at each stage -- and recordinq such agreement in writing 
to minimize
assumptions and later disagreements about what was 
agreed on -thus 	setting the stage 
For coordinated implementation and establishing
clearly 1or everyone what it is that will 
be monitored to check
 progress. Implementation and monitoring 
are made still more likely
by agreement on who is responsible for each action and 
by establishing
completion indic '-ors. Far more 
important that the graphic display
technique which is chosen 
is the interactive analysis in which each
responsible organization can assess its 
role 	in planning to make
the project go well. This 
built-in multiple checkpoint system
makes it far more 
likely that monitoring will be effective
more 

later on.
 

1/ 	 PIM is used in program-wide activities involving multiple

projects, yet has significance for individual 
project monitor-.
ing needs as well. The project aspects 
are discussed separately

here 	from the program aspects.
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The Annual Programming Exercise is followed by a series of
 
management meetings at monthly or other agreed on intervals. Meet
ings are attended only by those with implementation responsibilities.

The original plans are reviewed in light of actual progress. A
 
color-coded record of progress (/////=on time, a1iU=behind time or
 
below target) is kept.l/ This is a built-in monitoring system

which has facilitated a "self-policing" approach. Decisions are
 
made about what remedial actions should be taken, and these decisions
 
are implemented (as described in the section on control).
 

One of the sources which the designers of PIM drew on was the
 
planning and implementation scheme devised and put to use by the
 
Government of Malaysia (then Malaya). 
 Malaya created a Ministry of
 
Rural Development in October, 1959, and 
a National Rural Development

Council in January, 1960. Rural planning through the Ministry and
 
Council came to be symbolized by the Red Book and its associated
 
elements. The Red Book was a standardized plan which was to be
 
executed by state and district rural development committees, which
 
were composed of heads of technical departments, e.g., agriculture,

drainage, irrigation, and 
public works, and also Members of Parliament
 
of respective states.
 

The Red Book was a large, loose leaf folder about two feet
 
square which contained instructions on project identification and
 
selection. The main part of the Book, however, consisted of twelve
 
sections made up of overlay maps, 
which included maps on the following:
 

I. Basic District
 
II. Land Use
 

III. Roads
 
IV. Rural Water Supplies
 
V. Minor Irrigation Works
 

VI. River Clearing Proposals
 
VII. Schools, Health Centers and Playing Fields
 

VIII. Rural Processing and Marketing Facilities
 
IX. Rural Industries
 
X. Cooperatives
 

XI. Telecommunications Facilities
 
XII. Rural Electricity (502, p. 146)
 

Standard instructions for preparing and coding maps and project

proposals were inserted in plastic bags attached to each of the
 
twelve sections of the Book. Appendixes provided instructions on
 
conducting committee meetings, instructions for standardized comments
 
on projcrts, and procedures for informing appropriate officials of

the essence ,f each District Committee (primary action level) meet
ing. The physical setting for the use of the Red Books was an oper
ations room at the district, state, and national levels. Tiiese rooms
 

1/ See Figure 2, PIM Annual Programming Chart.
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PIM 	ANNUAL PROGRAMMING CHART 
 PROJECT ..... DIPS.................
 PLANNING AREA... KAGURU.....
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- -.--	 AP-ROVA-L 

1. 	APPROVAL 
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a. 	 By MOA It f i 
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 - Copy of letter rec'd
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Notes: 
 = duration planned at Annual Programming Meeting. 
 Figures above black lines=end of month targets

= on time or on target, I II I = behind time or below target.

Chart completed as at end of November 1971. 
 Actual programme continues on 
a second APC.
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FIGURE 3
 

PIM ANNUAL PHASING FORM Financial Year 1971/72
 

Project: DIPS (11 DIPS) 

(1) (2) (3) 
Operation Officer- Resources 

(s) resp. required 
for oper-
ation 


SECURE APPROVAL
 
FOR PROGRAMME
 

By MOA MOA 
AC 

Proposal 
MFP 

to MOA 

Approval by MFP 

MFP_ 


RELEASE OF
 
FUNDS
 

To PDA 	 MOA 


To LO 	 AC/PDA 

___LO
 

OBTAIN
 
MATERIALS 	 LO 


C.D. 1 DAY ACDO 

PROGRAMME 


___completed
 

ORGANIZE
 
SELF-HELP DO 


Funds 	 ACDO 


Materials ACDO
 
Dip Cmmit-

tee 


Labour ACDO 

,, 


MOA 


MOA 


MFP 


£3,300 


£3,300 


C.D. Staff 


£3,300 


C.D. Staff 


Notes: 1. See Appendix E for Annual 


Planning Area: Kaguru
 

(4) (5) 

Start Comple-

date tion 


date 


1.9.71 15.9.71 


16.9.71 30.9.71 


1.10.71J31.10.71 


1.11.71 14.11.71 


5.11.71 21.11.71 


?1.11,71 4.12.71 


1.9.71 30.9.72 


1.7.71 31.12.7 


1.10.71 30.4.72 


1.8.71 31.5.72 


(6)
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Letter received
 
by PDA
 

Copy received by
 
PDA/AC
 

Letter received
 
by MOA
 

AlE received by
 
PDA (E3,300)

AIE rece'ved by
 

Material on site
 

11 programmes
 
satisfactorily
 

Necessary funds
 

for 11 Dips col
lected (Ss.6000/
per dip)
 

Materials for 11
 
dips on site
 

Labour for 11
 
dips provided
 

Programming art for this project

showing progress at the end of November 1971 and Appendix F
 
for the Monthly Management Report for November 1971.
 

9 Thto Ar'tima API: wnntiii c nn ;z ca,-nnAt chio 

http:21.11.71
http:14.11.71
http:1.10.71J31.10.71
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were equipped with wall maps showing development projects,

graphs, charts, photographs, and overlays for projects which 

and
 
were


in process, those which had been completed, and those which were
 
planned.
 

Thus, one important aspect of the Malaysian system is that
 
current project status could be checked by examining the Red Book
 
maps. Again, however, this represents only a technique, and while
 
it proved to be effective approact,
an it would have meant little

without the other elements in the system: the formation of Rural
 
Development Committees at district, state, and national levels, the
 
careful project planning which recognized the need for popular in
volvement, the participation of both political representatives and

technical division chiefs at the 
state level, and finally, support

fromii 
 the highest political levels. Io emphasize his instructions
 
to the committees, the Minister of Rural Development, who was also

the Deputy Prime Minister, Fun Abdul Razak, personally visited all
 
of the district operations rooms, frequently arriving unannounced
 
with members of his immediate staff for a briefing on the current

development situation and a half-day full
or day tour of the area.

The District Officer would begin the 
session by briefing the Deputy

Minister, and the respective technical officers for each project

area 
would follow with more detailed accounts. if projects were
 
found to be behind their implementation schedules, the Minister
 
tirelessly sought the reasons 
why, and issued appropriate orders
 
or 
took other actions to resolve any problems which could be so
 
dealt with.
 

The briefings were thorough, but not overdone, as the Minister
 
was careful 
noL to disrupt regular work unduly. However, his
 
objective was to move a bureaucracy to actions which were unusual
 
for it, and he believed that unusual measures were called for.

District Officers who were interviewed about the briefings stated
 
that they called for a great deal of hard work, but that they were
 
not arbitrary and that they helped them to do what was required 
to
 
get the job done.
 

Like the PIM system, the Malaysian approach recognized the

importance of cultural and organizational factors. Monitoring
 
can only be effective if there is an organizational spirit which

facilitates the job of implementation rather than one which stifles
 
initiative and threatens or intimidates people in the performance of

their duties. The positive side of PiM is evidenced in its de
centralization, which allowed implementation targets to be set and

operational plans to 
be drawn up by the people at the operating

level who are responsible for project implementation, rather than

being drawn up at a central level and dictated downwards. Experi
ence shows that those who are responsible for formulating their own

plans play a more effective role in monitoring and policing a proj
ect which they "own" by 
virtue of their role in creating it. The
Red Book system, while monitored from the highest levels, also
 
allowed for planning and objectives formulation from people at local
 
levels. 
 Further, the knowledge by operating pe-3onnel that genuine

interest was felt at high levels, and that action at level
that 
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would be forthcoming to support their efforts, is known 
to have
 
been a strong inducement to improved performance and to furtherance
 
of their own monitoring efforts.
 

In spite of these attempts to concentrate on positive factors,

however, PIM, the Rdd Book, and the Masagana 99 MIS have in common
 
with most monitoring approaches a primary focus on monitorirng to
 
detect failure. It is well known by practitioners that during

project implementation, the frequency of unforeseen delays and
 
bottle-necks is a force to be reckoned with. 
 Investigation of
 
these delays and problems is often underta'-an with the intent of

fixing blame, sometimes leading involved parties to "pass the buck,"

make-excuses, or to hide or inaccurately report data. (503, 
p. 84)

While it is important to detect and correct failure, it can be
 
equally imnportant to detect successes. Positive feedback 
is neces
sary to identify those practices which are working well and to dis
seminate information about success in order to get a desired spread

effect. The fact that more failures are mentioned on monitoring

reports may not mean 
only that there are more mistakes than successes
 
taking place, but also indicates that most people are trained to
 
detect failure and to analyze the implications of targets not met.

A review of monitoring procedures in use reveals that few such pro
cedures or systems provide managers a chance to learn about suc
cesses in any systematic or sustained way. Such principles as the
 
popular "management by exception," for example, feed information to
 
management on the most significant problems which occur, so that
 
the manager can take action on things which are going wrong.l/

Monitoring based on the principie of detecting problems and correct
ing them, if this is the only approach being used, can have the
 
effect of preventing recognition of successes. Successes, after
 
all, do not always come by accident, and they may reveal new ways

of meeting old objectives, or of creative ways of meeting new ob
jectives not previously envisioned. (504, pp. 1-3)
 

In addition to the important requirement for monitoring sys
tems -- that they provide information to keep projects on track in

achieving agreed on and valid objectives -- two other needs have
 
been identified. These are: 
 1) that they provide positive feed
back on successes to meet current objectives; and, 2) that they pro
vide information about changed conditions which call 
for re-setting

objectives or 
directing the project in a new direction. This
 
last information is termed feed-forward.2/
 

1/ 
 As originally conceived, management by exception was to have
 
dealt both with significant pro'lems and successes, but in
 
practice the emphasis has been overwhelmingly on problems.
 

2/ The authors are indebted to the late Ralph Coverdale, founder of
 
the Coverdale Organization, and to John Waterston, for the con
cept of feed-forward. The following comments on feed-forward
 
are in part excerpted from 504, by John Waterston.
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A feedback system seeks 
out information about present difficulties and deviations, looking back to past objectives and 
targets as
the fixed standards by which performance is being judged. 
 This
information is then 
used to trigger corrective action to overcome

the difficulties.
 

Both negative and positive feedback have been widely used. 
 The
difference in them 
can be graphically illustrated. In Cameroon,
brown rot 
is a serious disease affecting cacao pods. Plantation
planters, given 
a copper powder from which to make a solution for
anti-brown rot spray, were found to know how to 
use the spray, and
in fact two out of three began 
treatment at the proper time.
search showed 
(through negative feedback), 
Re

that various obstacles to

full use included the following:
 

1 planter in 4 did not have treatment equipment,

2 planters in 4 who had the equipment had operating

problems,

1 planter in 3 had difficulties in finding the 
water
 necessary, bearing in mind the plantation's distance
 
from a water source,

I planter in 
3 had manpower difficulties,

I planter in 2 received the supplies too late for the

time he would like 
to begin treatments.
 

A positive feedback approach would also have dealt with those
farmers who had applied the copper solution on time and in sufficient
quantity to be effective. Belloncle and Gentil 
report that those
farmers who applied the solution on time had to some
save packets
of powder from the year before because shipments the following
spring arrived too late. It follows that if the powder were delivered on time, more planters would 
use it. A recommendation
based on positive feedback would 
be to deliver sufficient powder
to local control and distribution points for 
two crop seasons.
Thereby, the period of application could be lengthened, allaying
manpower problems and increasing total effective usage.
 

In contrast, a system employing feed-forward gathers information about present successes, innovations and new ideas, and looks
forward to new objectives and strategies which could be evolved 
to
bring about the widespread adaptation and application of these 
successes. 
 The main aim of using feed-forward is to insure that a
project manager recognizes and then builds 
on the strengths, successes and constructive ideas already present within his 
or other
 
projects.
 

Feed-forward techniques have been 
successfully used, but have
received relatively little publicity. Innovation and technical advance 
in Japanese agriculture during the 
last half'of the 19th century was often based 
on methods developed by farmers and spread by
the government. Ensuisen, 
a method of seed selection, was used by
farmers in a Kyushu district, then taken up by 
the chief of an agricultural experimental 
station and disseminated. Tools 
such as the
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rotary weeder, the treadle thresher-, and improved plows were in
vented by local people and then disseminated. (322, p. 295) The
 
central and prefectural governments played an important part in
 
spreading the use of successful practices. "Agricultural improve
ment societies" were formed in many prefectures to promote and ex
change of successful practices. The Ministry of Agriculture sub
sequently encouraged all prefectures to establish such societies.
 
Leading farmers were appointed as instructors in some agricultural

colleges, and toured Japan to demonstrate improved techniques. 
 (417,
 
p. 61)
 

Currently, organizations such as the Southeast Asian Regional

Center for' Graduate Study and Research in Agriculture (SEARCA) devotes
 
considerable attention to disseminating research information
 
throughout Asia through its Agricultural Information Bank for Asia,

which to date nine countries are participating in. Such efforts,

however, more nearly attain the characteristics of a comprehensive

data bank which contains so much data that specific variables may

not stand out. A feed-forward system is more problem specific.
 

Consider, for example, a rural development project with ten
 
units. Two of these are operating successfully, while the remaining

eight are not. A feedback project monitoring system would concen
trate on the eight units in difficulty; their problems would be
 
examined and the causes analyzed. Then the project manager and his
 
staff would try to suggest ways of overcoming the problems which
 
they uncovered, based on their past experience. In contrast, a
 
feed-forward monitoring system would focus 
on the two successful
 
units, and analyze in detail the causes of their success. The
 
project manager and his staff would then be able 
to seek ways of
 
transferring these causes of success to 
improve the performance of
 
the less successful units, or to develop new units or projects based
 
on the successes.
 

By using feed-forward monitoring, a project manager and his
 
expert staff need no longer be burdened with full responsibility

for providing solutions. Feed-forward enables them to supplement

their own experience of what has worked elsewhere in 
the past with
 
information about what is working here and now, 
in individual units
 
within their project. By spreading these isolated successful prac
tices more widely, the project manager insures that they 
are fully

used to improve the performance of the project as a whole.
 

To be effective, a feed-forward monitoring system must first 
recognize that an oriqinal or unorthodox method is in use in one 
part of a project. It then gathers further information about how 
it is used, and what effects are produced. This information is fed 
uD to the project manager, who, along with others as appropriate, 
uses it to set new objectives and targets for other parts of the
 
project to which the 
new method can be applied. Simultaneously,

the project manager and his staff seek 
to clarify further the causes
 
of the innovating unit's success, an then to communicate this
 
valuable "how to do it" information to thuse project staff affected
 
by the new objectives and targets.
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Most feedback monitoring is conducted through a project's

organizational hierarchy: the managers of each part of the project

monitor the progress of their staff. Their focus of attention is
 
on potential bottle-necks, hold-ups, hindrances and human lapses,

since these, they believe, are mainly the things that require action
 
on their part. Thanks to years of practice in feedback procedures,

their skill in picking out error from the mass of generally success
ful operations is highly developed. By contrast, few examples of
 
monitoring for feed-forward have been located in the literature 
on
 
development projects. However, the idea is not entirely new, and
 
has analogs in other areas. For example, the application of feed
forward is basic to the field of intelligence, which has as one of
 
its objectives the determination, and possibly the emulation, of
 
technical and craft practices being used by other governments.

Similarly, industries have nearly always attempted to discover
 
competitors' successful practices. In capitalist economies, this
 
in fact has been one of the chief methods of diffusing innovations,
 
as one firm's success in creating a desirable product has drawn imi
tators into the field. What would be strange, then, in purposefully

building into monitoring systems for development projects the
 
capability of identifying and building on successes?
 

C. Reporting
 

All that is monitored cannot and should not be reported. The
 
essence of reporting is selection, preparation, and presentation

of data. Reference to Figure 1 will show that tne NFAC reporting
 
system used before the Masagana 99 MIS was begun included both too
 
much and too little data. Data requirements were voluminous, yet

key indicators had not been identified or highlighted. Many "accom
plishments" listed were not important from a management viewpoint,
 
yet many items of concern to management could not be dealt with
 
effectively because continuity with previous reports lacking,
was 

long term trends were not identified, some reports arrived late
 
or not at all, and little analysis of report contents had been per
formed to prepare data for management decisions. (499, p. 11)
 

Information systems designers generally agree thdt an effective
 
reporting system should:
 

(a) 	Generate the minimum information necessary for mlanagement
 
to take timely and appropriate action;
 

(b) 	Establish who is responsible for carrying out the neces
sary action(s);
 

(c) 	Not require excessive preparation and review time by

line and staff managers;
 

(d) 	Alert menagement to supporting element needs;
 
(e) 	Have a format that will facilitate its use for more than
 

one purpose;

(f) 	Provide each echelon with the information it needs;
 
(g) 	Provide more generalized, well-selected information on the
 

most important indicators as you go from lower to higher
 
levels of management;
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(h) 
Provide for both financial and performance accountability;

(I) Report both favorable and unfavorable data; and,

(j) Clearly indicate the current status 
of the project.


(46, p. 96; 503, pp. 85, 86)
 

The minimum information necessary for management to 
take timely

and appropriate action cannot be defined 
as a constant, which would

apply to all projects at all times. 
 Rather, the project's character
istics determine what is appropriate. The scale of the project,

its 
stage (research, pilot, demonstration, or production), organiza
tional affiliations and structure, and the personality and capability

of the project staff have been found 
to be important.
 

Smith has described three kinds of management information sys
tems which cover much of the spectrum of what it is possible to
report. At the simpler end of the spectrum, the "status" system is

used to periodically inform management whether the 
project is on,

behind, or ahead of schedule, and on, under, the budget.
or over 

This system gives minimal information on technicai details, which
 
must be gotten from other 
sources. Gantt, PERT/CPM, and similar

techniques are associated with this type of system. 
 More detailed

is the control system, which emphasizes either control by exception
(i.e., management by exception, in which managers only become in
volved when performance is either below 
or beyond established standards). A variant, positive control 
calls for managers to be more

heavily informed about technical details of the project. The most

complex approach is found in the comprehensive system, such the
data banks of technical 

as 

information which attempt to gather any


data which miht be relevant. This often requires 
a high capacity

computer. (498, pp. 6-9)
 

Status reporting systems have in practice proven to be adequate
in less complex projects carried out at local levels, and in many

research and pilot projects. The scope of this approach 
can be very
broad and relatively unstructured, or relatively narrow and 
struc
tured. In Comilla, village representatives attended weekly local
 
meetings with the staff of the Development Academy at the Thana
Training and Development Centre. 
 The village representatives ob
served and verbally reported on progress being made in the village.

b'inging the villagers' ideas and problems, so that appropriate modifi
cations could be made in project designs. The staff then adapted

or set aside unworkable ideas, or negotiated with the villagers if
they believed that a necessary innovation was being rejected per
emptorily. (275, p. 686)
 

By comparison, a relatively 
narrow 
approach has been associated
 
with progress reporting keyed to specifically defined outputs of

the type most routinely included in PERT/CPM networks, such

first class of paramedics trained; 

as:
 
200 loans made by agricultural


credit union; or 150 bags of fertilizer delivered. 
 The latter

approach is adequate if an upper-level manager is merely being kept
informed of schedules that have been met, but inadequate where innova
tion and close contact with new developments is called for, 
as at
 
Comilla.
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Put another way, the choice of reporting system relates to
 
whether the projects emphasize "contract" or "problem-solving"
 
characteristics.I/, Contract characteristics are found in those
 
projects emphasizing delivery of a well-defined set of services
 
or standardized technical inputs (seeds, fertilizers, pesticides,
 
etc.). Problem-solving, by comparison, more often relies on working
 
with people to ident 4 fy their problems and to respond flexibly to
 
their needs. It has usually proven easier to plan, schedule, moni
tor, and report on activities in the services delivery category;
 
thus a PERT/CPM approach has been adequate for these projects.
 

The PIM system provided for selectivity in the kind of data
 
which was reported in several ways. First it keyed reporting to
 
plans agreed to in joint session. Second, routine, ritualistic
 
reports were thrown out by changing reporting focus to problems,
 
opportunities, and action required. The content of written reports
 
was re-emphasized by the Management Meetings, where trivia was simply
 
not discussed. Every person had a clearly delineated area of respon
sibility, and problems in each of these areas were diagnosed. All
 
parties whose support to resolve the problems were named, and short,
 
simple, functional reports and requests for specific assistance
 
were sent to them.2/ In the PIM situation, a simple status report
 
was not sufficient, and the approach used came closer to a control
 
system, with one exception: the standards of reference could be
 
modified by joint agreement during the Management Meetings. The
 
objectives of projects and programs are dynamic variables which are
 
liable to change over time. Kenya's SRP originated with a concern
 
for school-leavers and rural employment, but moved towards a ron
cern for equity and income distribution. Reporting and evaluation
 
in the early sLages would have concentrated on school-leavers.
 
Fortunately, sufficient flexibility was built into the programming
 
exercise and management meetings to allow concentration on the ad
justed objectives. The reporting system faithfully reflected the
 
adjustments. (462, p. 123) PIM was designed to deal with specific
 
problems, and therein lies its success.
 

The MIS system designed for Masagana 99 is a control type
 
system which had to meet a far different set of problems. Masagana
 
99 is a large and expanding service (or contract) type program and
 
the MIS designed for it seeks to obtain standardized data for a
 
number of pre-determined key data elements from participating pro
vincidl f;eld technicians. Centrally processed data is analyzed
 
comparatively and feedback copies of reports are sent to Provincial
 
Governors and their Provincial Action Committees for follow-up action.
 

1/ See chapter 13, "Extension and Research", for a definition of
 

these terms.
 

2/ See Figure 4, pages XVI-17 to XVI-19.
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FIGURE 4
 

MONTHLY MANAGEMENT REPORT FOR 
KAGURU DIVISION FOR NOVEMBER 1971
 

Based on 
the meeting held in the Area Coordinator's Operations Room
 
on Tuesday 30 November 1971.
 

Present 
(Name) District Officer, Chairman 

Assistant Agricultural Officer, Kaguru 

Assistant Community Development Officer 

Assistant Cooperative Officer 

District Range Officer 

Superintendent,. Roads 

)District 

Livestock Marketing Officer 

Livestock Officer 

Assistant Livestock Officer 

Health Inspector
 

Area Coordinator, Secretary
 

Next Meeting: Wednesday 29th December at 
9.00 	a.m. in the Area
 
Coordinator's Operations Room.
 

PROGRESS AND ACTION SUMMARY
 

PROJECT/ 

OPERATION 


Dips
 
l.c. 	Agreed by 


MFP 


2. 	 Funds 

Release 


5.a. 	Organise 

self-help 

funds 

collection
 

TARGET BY ACTUAL AT ON TIME ."ACT'ION REUiRE' 
30.11.71 30.11.71 ACTION BY 

Letter 
rec'd by 

Not yet 
rec'd 

No Expedite MFP 

MOA by 
31.10 
AIE for 
£3,300 

Not yet 
rec'd 

No See l.c. MFP/ 
MOA 

rec'd by 
PDA and 
DIO 
Complete 
for 8 

Ccmplete 
for 9 

Yes Continue DO 
ACDO 

dips dips 
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PROGRESS AND ACTTON SUMMARY (continued) 

PROJECT/ 
OPERATION 

TARGET BY 
30.11.71 

ACTUAL AT 
30.11.71 

ON TIME ACTION REQUIRED 
ACTION BY 

b. Obtdin 
self-help 
materials 

c. Organise 
self-help 
labour 

In hand 

In hand 

In hand 

In hand 

Yes 

Yes 

Continue 

Continue 

ACDO 

ACDO 

Maize Credit 
3.c. Approval AFC HQ Not yet No Expedite AFC HQ 

by AFC 
of loanees 

approv-
als for 
900 acres 
rec'd by 
AFC 
Branch 
Manager 

rec'd 

etc. etc. (additional projects) 
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PROGRESS AND PROBLEMS
 

Dips
 

Self-help contributions have improved. 9 dip committees have
 
completed collection of Shs 6,000 each, 
one more than the end-of
month target. Obtaining self-help materials is well 
in hand for
 
all 11 dips and local enthusiasm is so high that organising labour
 
poses no problems.
 

Construction due to begin on 1 December is now held up by the
 
release of funds. MOA has approved but MFP approval 
is still
 
awai-ted. 
 If funds are not released soon, the entire construction
 
programme will be delayed and the local 
staff will be demoralised,

having promised the dip committees that government would act as soon
 
as their collections were complete. Early action requested.
 

MFP and then
 
MOA, PDA, LO
 

Maize Credit
 

This project in which a great deal of staff time has been
 
invested and which has roused the hopes of 
some 450 farmers, many

of whom have prepared their land, will have to be abandoned if the
 
AFC HQ approvals are not received by the AFC Branch Manager by 10
 
December, as the rains and planting will not wait. Even if the
 
authority is received by 10 December, it will be very difficult 
to
 
get the seeds and fertilizer to the farmers on time. AFC HQ
 

etc. etc. (additional projects)
 

PROJECT PREPARATION
 

Family Planning
 

A draft workplan for 1972 is being prepared by the Provincial
 
Medical Officer with the assistance of the Area Officer, Family Plan
ning Association, for the experimental family planning/rural health
 
project. Funds for this project were included in the 1972/73 Draft

Estimates proposals. The workplan runs from February 1972 to June

1976. It will be considered at the npxt MMM ot. 29 December 1971.
 

etc. etc. (additional projects)
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The system calls for a nigh degree of technical capability and a

prescription -inadvance of the tolerable limits of performance,

that is, a statement by managemnent of what it wants to happen, for
 
example, an acceptable range of productivity in rice cultivation.
 
( 98, pp. 9, 21 2 3)
 

Use of a system such as the Masagana 99 MIS presumes a high

degree of competency by field staff who submit data, or at a minimum,
 
a sufficient understanding by those reporting to guarantee data
 
accuracy within acceptable limits. One report indicates that the
 
MIS represents a new technology not yet appreciated at the provincial

level in the Philippines, and that failures to understand the system

have resulted in problems of reporting performances, including

bloated figures in some cases. (505, p. 73) A modular training

package was presented to provincial staff in May, 1976, however,

covering the MIS, statistical survey and analysis, and time series
 
analysis, in order to alleviate the reporting problems 
to some
 
degree. (499, p. 7)
 

Projects do not normally use a comprehensive management informa
tion system because of the expense and the amount of time involved

in establishing broad-based data banks requiring analysis by 
a good
sized staff. Such systems are therefore associated only with very

long-lived, large-scale projects, or with continuing programs.

(498, p. 7) Such systems have been developed for programs such as
 
those operated by SUDENE, in Brazil's Northeast, to provide a con
tinuing analysis of major foodcrops on a seed-to-consumer basis,

covering all 
steps from planting through storage, processing, mar-
keting, and retail sales.
 

D. Control Procedures
 

Traditional control procedures, which include budgeting, cyclic

reprogramming, accounting, and auditing have long been widely if
 
not universally accepted as management tools. (500, p. 4) Such

procedures, while necessary for good management, are 
not sufficient
 
to insure proper control in projects. Projects, because of their
 
characteristics, require more, with the nature and 
extent of the

additional control procedures determined by 
a number of factors.
 
Major determinants include the 
type of project, the implementing

organization, and 
the degree of deviance from established standards
 
which is considered acceptable.
 

Considerable variance exists 
in the kinds of monitoring/reporting/

control procedures which have been found appropriate for different
 
types of projects. 
 One major category of projects is what has been

referred to previously as "problem-solving" projects. This includes
 
such projects as those in the Comilla Program, in which the tech
nical staff, by working with villagers and farmers, provided assis
tance in identifying basic problems and developing projects which

the local people could carry out to overcome those problems. In such
 
projects, the responsibility of the Comilla technical staff was not
 
to provide pre-designed production inputs, but rather 
to assist
 
villagers and farmers 
to define and solve problems they considered
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most important. 
 This required an
defined a little at 
approach in which problems were
a time, so that projects were designed by steps,
as people became more able 


own problems. 
to define and manage solutions to their
Critical path scheduling or even more 
general designation of quantified performance indicators 
in advance
for this was not proper
kind of effort. 
 A further problem was
measuring of that monitoring
inputs alone would or
have yielded no knowledge of progress.
 

When the local people had identified projects and
worked out roughly
solutions with the Academy staff's assistance,
tor of the Comilla program had the Directo have a means
tion about implementation. of getting informa-
His areas 
of major concern were about
what economic and social 
change was taking place in terms of acceptance of new agricultural practices, development of reading skills,
rate of formation of 
village cooperatives, and
of new proarams, such rate of acceptance
as 
women's education. (494, p. 495)
tion of previous local Observachange programs, notably the V-AID programs
in Pakistan. had 
led the Administrator to 
the conclusion that it
is not primarily the outsider who 
successfully initiates
change, but the planned
insider from the 
village who 
first learns about the
modern world outside, then returns 
to the village to
his new experiences. (493, pp. 1?, 13) 
talk about
 

also discovered that while national 
The Academy faculty had


development workers
played an important part (N.D.O.'s)
in disseminating information, the N.D.O.'s
had little influence in changing farmers' 
practices, because they
knew little about the practical aspects of agriculture.
farmers got advice on Rather,
agriculture from friends
who or acquaintances
were considered to 
be good farmers. 
 The Academy staff reasoned
that, because the government workers were 
only acceptable
pensers of information, while trusted villagers or 
as dis

turned farmers were
to for advice, 
it was more logical to
villager or farmer as use an influential
 a teacher 
to begin with. On this basis the
Comilla Thana Training System began. 
 This was to 
be one of the
most significant monitoring/reporting/control 
elements in the
Comilla project. (493, p. 65)
 
Under this system, trusted, leading local
by the Academy and farmers were hired
given a short 
training session.
turned to Then they rethe villages near 
their homes
of farmers who were 

to try to organize groups
interested in
a group was formed, 
bettering themselves. When such
an 
Academy :tafF member sent a cooperative organization expert to help the group organize a primary cooperative society.
The group, as one 
of the steps in agreeing to a ten-point program
for organization, agreed to select from their number a member whom
they trusted, who was 
then sent to the Academy once
ing. This a week for trainperson became the Orqanizer and teacher for the group.
Regular member education discussions 
were
seminate information from the Academy. 

held thereafter to dis-

Conversely,
modified its plans on the Academy
the basis of feedback from the Organizer.
The group would pass through a trial 
period while it practiced the
ten points of the program. 
 If it made a good start,
accepted into it would bu
a pilot cooperative. 
 (493, pp. i4, 15)
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A second control facet was introduced by selecting one member
 
of each village cooperative to serve as the Business Manager of the
 
organization. This man became responsible for keeping proper and
 
complete accounts and insuring that regular cash and in-kind
 
savings deposits were made by the group. (494, pp. 493, 494; 493,
 
p. 15 Gradually, however, it became apparent that friction and
 
infighting occurred between the Organizer/Teacher and the Business
 
Manager, and the two roles were combined into one. (494, '. 494)
 

Feedback, and to some extent feed forward, were built into the
 
system at Comilla. The ten-point program provided both guidelines
 
and a broad way of gauging progress. Selection of the Organizer
 
by the peoplepiaced a great deal of monitoring and managing/control
 
authority with the people. Yet another link in the control chain
 
was put into effect by direct monitoring by the Academy staff and
 
frequently by the Director himself. Fhere is often no substitute
 
for direct contact, and the size of Comilla thana (about 100 square
 
miles) made such contact relatively easy.
 

At the opposite end from the project oriented to problem solving
 
is the project which has as its primary concentration the delivery
 
of a package of practices or inputs. (This is analagous to the
 
"contract" project defined in chapter 13, "Extension and Research.")
 
These projects often have the objective of increasing farm income
 
by providing technological innovations which, if applied systemati
cally, are known to result in increased farm yield. Assuming that
 
there is a direct relationship between the visits of extension agents,
 
farmer agents, or others who can provide instructions o,l the use of
 
the technological package, and farm outputs, and assuming that sup
plies and equipment are available so that farmers can make use of
 
the technology on time and at an adequate level, it is possible to
 
establish a schedule in advance of implementation which can provide
 
reporting and control reference points. Most of the projects in
 
this category are ones applying to cash crop development, an example
 
of which is the Kenya Smallholder Tea Project.
 

External financing for tea processing in Kenya was possible only
 
if the quality and amount of tea which would be forthcoming were to
 
be guaranteed by a planning and organizing body. The Kenya Tea
 
Development Authority (KTDA) was created to fill this role. The
 
KTDA was to exercise close control over annual planting, nurseries,
 
field supervision, inspection and collection of green tea leaf, and
 
the sites and operations of factories. This close supervision was
 
necessary because the quality and yield of tea depend greatly on
 
meticulous, specialized care by the grower. Planting, pruning (peg
ging), plucking, and other steps in the growth cycle must be pre
cise, or both yields and quality of lead can fall drastically.
 

The KTDA is governed by a Board, tea committees at divisional,
 
district and province levels, an executive staff, and a field staff.
 
The Board, consisting of governmental executives, growers, and
 
lenders, is responsible for major policy and financial decisions,
 
and it selects the General Manager. Tea committees discuss local
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policies and disseminate policy decisions to growers. By allocating
 
planting material and by attracting the more successful growers,
 
the committees exert a strong control function over other growers.
 
The committee members also adopt and influence others to accept
 
production standards. The executive staff, located in Nairobi,
 
administers leaf collection, supervises nurseries and growers, and
 
handles most operational matters. The field staff is seconded
 
from the Ministry of Agriculture. The two Senior Tea Officers super
vise field development, inspection, and collection of leaf for their
 
regions, each supervising a number of Tea Officers who are in charge
 
of development and extension operations in the Senior Officer's
 
district. Each factory also has a Leaf Officer in charge of leaf
 
collection,'keeping a record of green leaf delivered, and paying
 
grcwers for delivered green leaf.
 

Under such highly technical and supervisory conditions, control
 
is an ongoinq process which is measured both by inputs and outputs.
 
Visits by lea Officers and Leaf Officers come at prescribed times,
 
ind techniques of planting, husbandry, and collection are overseen
 
and recorded. It is thus possible to use scheduling devices and
 
periodically to check progress against pre-set schedules. KTDA
 
maintains a tight record over its junior staff, which is required
 
to visit each of its growers about six times a year to grade his
 
growers against established standards, through a field records
 
system. When leaves are plucked, they are taken to a drying center
 
where each batch is weighed and registered. By all these measures,
 
the KTDA operates as an autonomous and authoritarian body, which
 
has proven to be highly successful in improving tea quality and
 
yield while increasing returns to the smallholder. The operating
 
cost for producing green tea in 1970-71 was about only one-tenth
 
of the 1960-61 cost.
 

Comilla and KTDA represent almost polar extremes in project
 
types in terms 3f the problem-solving and technologically complex
 
package of services concepts, yet both enjoyed more than average
 
success. Each employed an approach that was appropriate given the
 
objectives of the two projects, and the monitoring/reporting/control
 
techniques adequately reflected the objectives and overall opera
tional approach in each case. Looked at another way, Comilla was
 
an experimental project which reached only the pilot stage before
 
being cancelled out by political events. The KTDA, by comparison,
 
reached large-scale production. As projects move along the path
 
from research to pilot to demonstration to production, it is usually
 
possible to monitor and perform control procedures with a greater
 
degree of specificity -- although implementation at each stage brings
 
new problems and not a few surprises. Control at all stages must
 
therefore be able to be applied flexibly in response to changed
 
conditions, but this is especially true for projects in the early
 
stages.
 

The Programming and Implementation System (PIM) used in Kenya's
 
Special Rural Development Program (SRDP) represents an intermediate
 
approach between a problem-solving and an inputs delivery (contract)
 
approach. It was developed to deal with a problem of planning, pro
gramming of funds, time, and people through procedural means. The
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designers of PIM saw a great need to move away from an over central
ized control system in which orders originated at the capital and
 
were transmitted downward, to a system in which field staff and
 
responsible workers would respond to management which gave them a
 
part in drawing up their own work plans and setting their own work
 
targets. (462, p. 78) The concentration was not so much on the
 
ultimate users, i.e., the client groups in Kenyan society, as on the
 
bureaucracy itself. There was no guarantee that this approach would
 
change the target audience itself, for example by reorienting the
 
field staff's efforts away from larger farmers to smallholders and
 
subsistence farmers who needed assistance most desperately. Field
 
staff have as often directed thei'r efforts toward those who are
 
prepared to accept new practices, which means the more successful,
 
cash-crop farniers. Nonetheless, the designers of the PIM approach

reasoned that a bottom-up planning/programming approach would lead
 
to a more effective control system fcr the SRDP, and worked for the
 
institutionalization of PIM procedures with this in mind. (462,
 
pp. 78-83) While there may have been many reasons for this, the
 
significant consideration for managers and field staff is that it
 
is more difficult to assist client groups to identify and resolve
 
thei' own problems by planning and implementing projects if the
 
manager has himself had no experience with a bottom-up or decentralized
 
effort. PIM allowed the field staff of the SRDP to experience directly

vhat it meant to plan and put inLo action their own ideas, under
 
supervision and with guidance from above.
 

One effect of the PIM system was the way in which it changed

the role of workers and managers at different levels in the SRDP.
 
Before PIM, centrally-set work programs called for field staff to
 
respond to targets from above, and to submit fairly detailed progress
 
reports. When detailed reports are submitted from the field to
 
headquarters, there can be one of two results: the reports can be
 
read, consuming considerable managerial time; or, they can go unread,

in which case they are of less than zero value, for they have already

consumed the time of the preparing staff. Whichever course is taken,
 
valuable time is lost. With the PIM system, clear agreement was
 
reached in the Annual Programming Exercise as to the nature and
 
scope of proposed projects. This clarity and expressly stated respon
sibility was further developed during the periodic (often monthly)

Management Meetings. As one consequence, an unheard of reversal
 
in communications began to take place. Whereas before PIM all orders
 
were directed down, now requests for commodities and resources began
 
to flow upward. Field staff began to request of Area Officers and
 
Area Officers of headquarters, assistance to meet project-schedules

and objectives as jointly agreed to. Control had moved down the
 
hierarchy, with concentration on details at lower levels, and more
 
time consequently freed for managers at higher levels to concentrate
 
on broader issues.
 

Most projects fall between the extremes of problem-solving

(e.g., Conilla), and inputs delivery (e.g., KTDA). For such projects,
 
a control system may have to incorporate aspects of both systems.

Project designers and managers should be cautious, however, not to
 
attempt to use procedures which have proven vuccessful for problem
solving when inputs delivery is the rajor task, nor to attempt to
 
impose a rigid overseer type of control when a more gradual and open
 
type of problem-solving is called for.
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E. Multiproject and Program Monitoring, Reporting, and Control
 

Aspects of the Masagana 99 MIS, the PIM system, and the Red
 
Book system have been described insofar as they provide guidelines
 
to project monitoring, reporting, and control. In addition to the
 
lessons they and other systems have to offer with regard to indi
vidual projects, they may also be studied for their application to
 
multiproject and program management.
 

PIM's procedural aspects -- the Annual Programming Exercise
 
and Phasing Form, the Management Meetings, and the Action Report -
are both the tools used to achieve a successful management process
 
and the reflection of that process in practice. They were used
 
to refine and build on practices that are common in ministries
 
and agencies, such as planning sessions, periodic reviews, and
 
the issuance of reports tc keep offices and divisions of agencies

informed. PIM was not a shockingly new concept which called for
 
broad-scale reorganization, but was a technique for improving t.e
 
effectiveness of existing organizational efforts. Nor was PIM
 
expensive. The Special Rural Development Program (SRDP) had
 
field staff already assigned; PIM was designed to make better use
 
of them.
 

The SRDP, in common with programs in general, was composed
 
of groups of projects, to which Tunds, staff, and other resources
 
were committed based on cyclic (usually annual) programming, budget
 
formulation, review and approval. Project plans were drawn up and
 
approval given at the central governmental levcl, and instructions
 
were conveyed downward to field staff at the district and area
 
level to proceed with implementation.
 

The designers of the PIM approach believed that the field
 
staff -- middle-level managers and first-line field workers -
represented a potential for improving program operation by being

able to exercise their initiative. In short, they believed that
 
greater productivity and imagination would be possible if restric
tions on performance could be removed, and performance guidelines

substituted. The proLedures forming the basis for PIM sought to
 
enhance local initiative by involving field staff in project formu
lation through the Annual Programming Exercise under the direction
 
of the Area Coordinator.
 

Because PIM was area-oriented, that is, designed to deal with
 
the projects taking place in a geographic area, rather than sector
ally oriented, the Area Coordinator (AC) became the multiproject
 
director for each area. Multiproject control was exercised first,
 
by virtue of the AC's role as chairman of the Annual Programming
 
Exercise, and secorO, as director of the Management Meetings, when
 
the AC met with th~se responsible for local level implementation.

A further measure of "control" was exerted horizontally, to other
 
agencies involved in implementation, and even upwards, to higher
 
officials in the SRDP, by means of the Action Report, through

which the AC identified issues needing action and described the
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implications of delay. (462, pp. 45-47) Needed actions were
 
clearly described, and the different levels -- ministry, province,

distict, sub-district, and locat -- were quickly informed.
 

In terms of supervision of field staff, more informed choices
 
for allocation of staff were made possible by the introduction of
 
PIM, which allowed Area Coordinators to compare the needs of sev
eral projects, to determine where needs were the greatest, and to
 
act accordingly. In addition 
to making choices between competing

priorities, it also made it possible to undertake organized work
 
planning for the staff and thus to assure work planning both by
 
targets for crop seasons as well as for more routine activities
 
associated with livestock and rural (community) development proj
ects. (462; pp. 69-71)
 

Malaysia's Red Book system was one of the sources to which
 
the designers of PIM looked for guidance. Malaysia had also suf
fered a gap between planning and implementation which the Red Book
 
was designed to fill. In Malaysia, it was niecessary to create
 
the National Rural Development Council and State and District Rural
 
Development Committees on 
a nationwide basis. From this standpoint,

Malaysia's problems were enormous. Fortunately, the infrastructure
 
for the development of the Red Book system had been developed by

the British Army during its anti-communist campaign in Malaya.

The Red Book system thus emerged in the paramilitary trappings

of the operations room and areal maps. The District Operations

Room, as the point in which information was gathered on all projects

in effect in the District, became the "nerve center" for multi
project control.
 

During normal operational periods, the District Operations

Officer was in charge of maintaining the Red Book and running the
 
Operations Room. When the Deputy Prime Minister made personal

visits 
to each district to see how the program was progressing

in each area, he might himself take charge of operations and fre
quently issued on-the-spot orders to try to bring projects back on
 
schedule or to insure that there would be no serious lags in imple
mentation. Following the Deputy Prime Minister's visit, a summary
 
note on his meeting was sent to the State Development Committee and
 
to the Ministry of Rural Development within three days. (502, p.

147) The analysis of the most significant problems in each project

during the same briefing made it easier to compare the projects

and assign resources based on a priority sequence.
 

Because of the top-level political support given to rural de
velopment efforts by the Deputy Prime Minister, it was 
possible to
 
accomplish the installation of the Red Book system across the nation
 
in L relatively short period of time. Further, widespread reorgani
zation was effected in Malaysia which will 
not be possible in the
 
short run in some countries. It is not possible ,.o separate com
pletely the effects of political support from the other valuable
 
aspects of the Red Book system in the 
case of Malaysia. It can
 
be conjectured that without political support, the Red 
Book system

would not have worked. It is probable that without such support,
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it would not have been nearly as effective as it was. But as
 
the PIM system shows, it is possible to bring about many salu
tary changes by procedural means by building on the reservoir
 
of potential ability that exists in middle and lower level staff.
 

Multiproject control systems designed for research and de
velopment projects in the United States reflect some of the same
 
problems faced by the designers of the Red Book and PIM systems.

One system designed for the Radio Corporation of America (RCA),
 
a leading U.S. firm, was devised to allow management to control
 
a number of both production and research and development projects

of varying duration and technical complexity. RCA needed to deal
 
with projects which cost anywhere from a few thousand to millions
 
of dollars and which could last from a few months to a few years.
 
While the :ompany had control systems for individual projects

which worked effectively, they needed a system of project review
 
which would give an overall picture of costs and scope of efforts
 
so that each project would not have to be dealt with in a "brush
fire" approach, in response to emergencies that arose.
 

Under the system adopted, project managers developed the
 
action plan for implementation of the project and submitted the
 
plan to top management for review. Periodic reviews of progress
 
were then made, using a Program Status Report form. This form
 
enabled project managers to present cost, schedule, and technical
 
status simultaneously, allowing management to assess quickly

which projects required speci2l attention. Each project manager
 
was required to evaluate his projects and to answer whether they
 
were running on schedule, stayed within planned costs, received
 
adequate funding, and met technical performance requirements.l/
 

Because a large organization might have many projects to
 
review, and since the time of top managers is always difficult to
 
obtain, RCA took a further step to aggregate and display multi
project information visually. In common with the PIM Action Re
port and the Malaysian Operations Room graphs and charts, the Pro
gram Status Report and project status board are designed to give

higher management officials a rapid overview of programs composed
 
of numerous discrete projects. RCA, for example, reviewed about
 
100 projects at a time with this system. The RCA review system
 
was more akin to the Red Book approach in that reviews could be
 
held at any time for any project, because some projects which are
 
more complex or more innovative require more frequent review. It
 
is not expected that higher management would find it necessary or
 
even possible to review all development projects within a province,
 
for example, on a daily basis; however, some projects may require
 
considerably more attention than others, and a "de-cyclea" review
 
schedule may be more appropriate. In other cases, the PIM approach,

emphiasizing rather regular Management Meetings, may be more appropriate.
 

1/ See 528, p. 32, for an example of the Program Status Report.
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Evaluations of the effectiveness of the multiproject con
trol systems discussed herein have been heartening. In Malaysia,
 
the Ministry of Rural Development is reported to have been suc
cessful in attaining output goals and to have disseminated organi
zational innovation. By standardizing funding request procedures,
 
the flow of money and resources for development from national
 
and state levels for rural development was increased. The "pipe
 
line" of dllocated b,,t unused funds was reduced, narrowing the
 
planning to implementation gap. From 1960 forward, there was
 
a steady increase in the proportion of actual to allocated devel
opment funds. The actual Red Book system itself spread through
out the country, and university students produced a Blue Book
 
to help in the development process. Internal problems which had
 
to be overcome in the Bureaucracy included coordination of di
verse element3 and stimulating increased productivity. By
 
orienting the bureaucracy to output goals and by providing ave
nues through which flows of communication were channeled, the
 
Red Book system enabled the potential of the bureaucracy to be
 
tapped. Rigid and highly specialized agencies had developed out
 
of the colonial bureaucracy base which Malaysia had inherited,
 
and overspecialization and compartmentalization of activities was
 
only overcome after a long struggle. The areal base of operations,
 
i.e , district operations centers for all activities in the district,
 
was one of the tools which broke down the inter-agency jealousies
 
and isolated operations.
 

Evaluations of the PIM system, while not giving quantitative
 
measures of PIM's impact, have observed that PIM was developed in
 
cooperation with the field officers who were to use it, and that
 
PIM was indeed oriented toward solving implementation problems.
 
The field staff was ready to implement it, as they had become
 
familiar with its provisions in the course of its preparation and
 
testing. PIM was not, in other words, prepared at a central level
 
and put into action by fiat, nor was it forced on the Field staff
 
by other means. There have been criticisms about PIM's future be
cause, in some evaluators' opinions, the headquarters staff was
 
not as well prepared as the field staff to accept and implement the
 
new system, which called for wide decentralization of planning and
 
coordination.
 

The key question raised by this evaluation is: will the
 
District Officers be allowed to perform their job more capably
 
if the PIM system does not receive strong support at nigh central
 
levels? In any country, support at higher levels has been Tound
 
to be extremely important to success, as evidenced by the support
 
given by the Deputy PrimeMinister of Malaysia to the Red Book;
 
the support of the Office of the Presidency for the ;mplementation
 
of the PIDER rural development project in 100 micro-regions of
 
Mexico, and the support of the top executives of RCA for the Program
 
Status Report. Multiproject control, systems must be designed not
 
only to meet technical requirements, but must be workable in conjunc
tion with other elements in the organizational And political system
 
in which they are to be introduced. Decentralized control systems,
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while they have proven to be effective, have not been successfully
 
implemented in a short period of time. Consideration of the factors
 
affecting higher management remains an essential factor in gaining
 
acceptance. Concentrating on the successes of programs with proven
 
records offers a positive means of gaining support.
 

The RCA multiproject system was first tried on a pilot basis
 
in 1962, then expanded to other operations in 1966. Both areas
 
where it was tried showed a reduction in serious implementation
 
problems, while projects on time or ahead of schedule increased.
 
RCA management concluded, as had the designers of PIM, that
 
project managers will accept responsibility for effectively deal
ing with the problems of their projects if authority is clearly
 
delegated, and if the project Pnager is involved in drawing up
 
project work plans and revising them as necessary. The manage
ment of RCA was pleased with the results of the system, which
 
was neither complex nor expensive. As has been true of many
 
other effective systems, the RCA approach encouraged managers to
 
accept responsibility for the outcome of their projects, while
 
making clear to them the kind of results and level of quality which
 
was expected of them. (528)
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and staff development, XVI:24
 

Demand
 
as a bottleneck, VII:13n
 
estimation, B:l-21
 
functions, B:4-8
 
income-elasticity of, B:2-16,18,24
 
projection, B:1-26
 
supply &nd resources, VII:13
 

Demonstration Area Project
 
(Uruguay), XIV:lO
 

Demonstration projects, XI:6-7,10
 
Demonstrations, XIII:46-48
 

by farmer committees, XIII:9
 
by farmer extension agents,
 

XIII:52-53,79
 
of institutional support, XIII:ll
 
project, XIV:l7
 

Denmark, cooperatives in,XII:37
 
Development Assistance Committee,
 

X:8
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Development, definitton of, V:2 

Diverstftcatton, IX:20-21,31 


strategy, VIII:10-11 

Dwarf varieties. See High 


yielding varie-tFes 


Earth Resources Technology 

Satellite, VI:8n 


East Africa, land reform in, 

IX:42,45 


East Pakistan. See also Academy 

for Rural Development; 

Bangladesh; Comilla 


decentraltzation in, XII:40 

organizational reform in, 111:41 

rural public works in, IX:33-34 

targets in,VII:27 


Economic activity defined, 111:8 

Ecuador 


credit in, X:15 

economic analysis in,XI:27 

land reform in, IX:48 

manager's role in, XI:42 

project autonomy in,XI:49 


Education. See also Freire, Paulo; 

Literacy;- Training 


Ashton-Warner, XIV:4-5 

Basic, XIV:l-6 

job training in,XIV:2-3 

motivation, XIV:3-5,24-26,35 

non-formal, XIII:24,41-42, XIV:2-3 

practical experience in, XIV:7-10, 


26-28 

professional, XIV:6-15 

recruiting students, XIV:24-26 

rural formal, XIV:l-3 
theory and practice in,XIV:7-10, 


26-28 

Egypt 


cooperatives in,X:16 

credit in,X:15 

land reform in, IX:38,50 

plans 'in,Il:5, XII:29 

regional development in, 111:15 

targets in,VII:8 


Eicher, Carl, on agricultural 


demand, VII:13 

El Salvador 


objectives in, V:7 

outside funding fn1, X:10 

plans in, 111:5 

savings in, X;13 


Employment, IX:26-38 

and economic feasibility, XI:26-27 


non farm, IX:33-37
 
in rural development, 111:48
 
in rural public works, IX:33-34
 
and rural-urban migratidn, IX:26
 

Epstein, Scarlett, on farmers and
 
cash crops, XIII:39
 

Equiy. See also Income
 
distribution
 

agricultural development and,
 
111:47
 

in farmer organization. XIII:69-71
 
as project objective, XI:35
 

Etawah Green Manuring Project (India)
 
recruitment and training, XIV:26
 

Ethiopia. See also Chilalo
 
Agricultural Development Unit;
 
Minimum Package Program;
 
Wolamo Agricultural
 
Development Unit
 

agricultural plans in, 11:4, 111:6
 
credit in, IX:14,16-18, X:12,17
 
employment and mechanization in,
 

IX:27,32,33,34n
 
land reform in, IX:42n,62
 
marketing policy in, IX:22,24
 
objectives in, V:7,12nl
 
organization in,XII:23
 
package programs in,VIII:9, IX:3
 
participation in surveys, XI:12
 
taxation in,X:2-3
 

Europe, Eastern. See also specific
 
countries; Europe, Wester
 

compulsory procurement in, IX:l0
 
land reform in, IX:42 
objectives, V:13
 

Europe, Western. See also specific
 
countries; Europe, Eastern; Union
 
of SoviEt Socialist Republics
 

objectives, V:13
 
Evaluation of projects, XI:54-69
 

control groups in, XI:62-64
 
cost assessment of, XI:65
 
definition of, XI:54,55

ex post, XI:64-67
 
ongoing, XI:54-61,68

and project design, XI:54

special, XI:61-64, 67-68
 
which type of, to use, XI:67-69
 

Experience. See also Education;
 
Training
 

forms objectives, V:5
 
for leaders and managers, XIII:69
 
for officials, XII:44-45
 
in policy planning, IX:63
 



Experience (continued) .10 e.,enrr 1.9;,:," 
in problem solving, XVI:24 tujra! ln aid size in, X111:68-69 
provides information, 1:2-3 inpt.t, fro,i , XII :35 

Experirment ri,,,itt,noikt' as a, XII :61-62
 
by farmers, XIIJ:27,78-80 01+:';oipXII:3,
of. XIII:?]
 
social sanction, ,I11:7 ,hu,.1be:rship, XIi ':69-71
 
and farmer' organ izat ion, YII :68 it,pltinM itd-. i iplemer tation,
 
by 1lcal offici-is, XII:75-76 , X1:,1: -35
 

Fxplairiirg and re,:ion,] aqencies, XI:51 
need for '-;rccd change, X111:26 in rur, d,..vrlooment, 111:55 
new methods, XI'iO:40-43 st artinq , iMAi) 

Export 1i-, J I llk , X II:69 
crops, X111: 3,7,1 I ,7 ,o XIV:3,1 
promotioi,, VIII:9-10, 1X:20-21 t I : 3 5 
and req i ono development, II:16 r , ' riIfMCr 

Exter:s ion, XIII. v ? tI Modt ISee also ', rri i fnr fa rmers 
Devior'irai. ,,rns; Model farmers; 
Pa,-a-ptote., ;,rals; and V. 1;16-17 
Techn ico I ext f-rsi on i '' 

farmers in, XIj ',15--57 t I ' 
farmers' objecti ves rid , XlII,134.,I r 1 by III 37 
farmer orqii.',t ion for, XIII:59 - I r.i ' ,, i 29,35 
inputs a,. :,erv ices, XII 1,,9,11 , o;, 1 3), 35 
organizai on, X ] : 'IV:4 ,: . ., XIII 24-26 
phased development of. 1:"13-45 ,1 
)roblem sol,,ing in, X1 1 .31 .44, . o1 i,di t needs, IX:13-14 

XIV:33-34 J 175,7U,-807r. 

producers' 6sso,: aticns i!, XII '3,6 "7: , V) X:4-5
 
sa laries for, rb r! (J X
X.1115: / . r , ;, : 3
 
timing of act ivities '1/ " i , v: .1
in, :18 
tiainint, X 11:33, XiV:6-1 ,3.-34 i, r i'Irn,! ' 11,:4 0-43 
types ot, X11 :4.1 ir n H . 

External :rOlOli i re i , Ili : 17 i: ! i,. , Iplnning, ill :31-32 
C,. ,)1 : all izaLion in, 

,
Fdmily pl1annir , 
in agri(O t ur-"l ians, 111:11 c, p11,: . le; ' ip in, XI 11:70 
tra ini ig for, X I VI:1 - ons , Iannet s IIi 1 3212 rii 

,e';,ear 76 Jo , I., : "4 

tarri type,: r;d .a'. n . i 
Ir Viwv(,I,41 ,50 " , 1:ut. 

Farm labor nd i, XI 11 I7 e, n 1 

,. 3
 
communa 1, I':41 -.2 I. i 3
,u ita, 

definition of, III:7-8 : V'a 

reorgani:ation nd land ,.i''. >11:61-62
reform of, 1I.. 

IX:40-48 K a, ,i , X1 15--29 
Istate of'. IX:41 I :I oopor',LIves, Xi 1:17 

Farmer uranizaIion, X1 I :57-71. See I r.. ., i[1:12-33 
als0 -sC hriiJnE,ie rnd c ll ecti ye:;; Fi d . i 
CooieraI ive . ll.(; IProgram '0ui1di nn >Or :
 

coercion XnI6,-64, i,iq, XI
 
(r,mmunity development and, XiiI:71-74 -ielu - t fft'
 
complexity of, XII :65 need I .34
 
design ol, XIII:63 part.i lkpat ion ,fX :47
 
equity in, XIII:69-72 'i-erv 1slf 'If, XII '28
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Field tests, IX:05-58, XlII:80. 

See also Demonstrations. 


and-em-nstrations, X1II:46-47 

of research results, XIII:74 


Finance, X. See also Credit 

and agricultural-self-support, 


111:47 

budgeting and plans in, 111:4 

as coordinating device, 111:34 

institutions, X:ll-17 

planning authority and, I11:40 

project feasibility, XI:l,22-23 

saving and, X:7-8 

sources of, X:1-ll 

taxation and, X:1.5 


Flexibility in policy application, 

IX:7 


Follow-up 

in extension, XIII:27-28,56-57 

in traiiing, XIV:15-16,?1-23 


Food and Aqriculture Organization 

agriculture plans by, II:4 

information gaps reported by, 


V1:24n1 

perspective plan by, 11:3 


Food - cash crop conflict, 

XIIl:ll-12,39-40 


Ford Foundation 

regional development and, 111:23 

research funding by, X:lO 


Foreign advisors See also 

Consultants, 


in setting objectives, V:2-6 

Foreign consultants. See 


Consultants 

Foreign exchange, VII:20-21 

Foster, George, on peasant 


attitudes, XI:20-21 

France 

regional planning in, 111:14,41 

targets in,VII:ll,15n2
 

Freire, Paulo, XV:6 

on education, XIV:3-4 

on literacy, XIV:34 

on observation, XIII:23 

on training, XIV:lq 


Gadgil, Professor, III:25n 

on policy frameworks, VIII:3 


Gambia 

credit in,IX:13,15,17 

training in organizations, XIV:13 


Gentil, Dominique
 
on evaluation, XI:59-60
 
on extension, XIII:28
 

Gezira
 
definition of region in, 111:25
 
project success in,XI:l
 

Ghana
 
credit in, 1X:13
 
land reform in, IX:41,44,48
 
marketing in, IX:22
 
mechanization in, IX:28,59n
 
organization in, IX:59n,
 

XII:23,42
 
package programs in,IX:4
 
regional development in, 111:22
 
targets in,VI:21nl, VII:16
 

Goals. See Objectives
 
Gradual development
 

of awareness of options, XI:33
 
for farmers, XIII:20,34-36,64-65
 
for irrigation, XI:25
 
of projects, XI:52
 
strategy, VIII:4-5
 

Greece
 
agricultural plans in, 11:4
 
marketing policy in, IX:23
 

Growth centers. See Regional
 
development; Regional planning
 

Growth poles. See Regional
 
development; Regional planning
 

Growth potential of land, VI:9-12
 
Guanchias Cooperative (Honduras),
 

X:41
 
Guatemala, credit in, IX:17
 
Guinea, mechanization in,1X:31
 
Guyana
 

agricultural bottlenecks in,
 
VI:l7nl
 

regional authority in, 111:410n
 
special survey in,XI:13
 

Harmonizing objectives, 111:34-38
 
in Chinese communes, X1i:36
 
and targets, VII:29
 

High value crops
 
and contract farming, XIII:3
 
and cost of extension, XIII:7
 
and producers' associations, XIII:4
 
research, XIII:76
 

High yielding varieties
 
advantages of, VIII:5-6
 
costs of, VIII:8,19, IX:5
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High yielding varieties (continued) 

employment and mechanizatTon and, 


IX::29,31-32 

gradual development of, XIII:34 

research on, XIII:76 

strategy, VIII:4-6,8,19-20 


Honduras. See also Guanchias 

Cooperat-ve 


credit in,X:12 

land reform in, IX:40-41 

objectives in,V:7 


Ibo (Nigeria), land tenure, IX:45 

Import substitution, VIII:9 

Incentives, IX:7-12 

for local government, 111:51 

and marketing, IX:21-22 

need for, III:31n 

for regional development, 


111:19-24 

for saving, X:13 

through taxation, X:2,4 

to work in regions, IIT:40 


Income distribution. See also 

Equity 


and classification systems, 

111:11-12 


and demand for goods, 111:58 

via price policy, IX:9-10 

and strategy, VIII:5 

as project objective, XI:35 


India. See also Barpali Village 

ServrT-T-Tawah Green Manuring 

Project; Intensive Agricultural 

District Program; Intensive 

Agricultural Areas Program; 

Katra District; Ludhiana; 

Punjab; Punjab Agricultural 

University; Small Farmer 

Development Agencies, Uttar 

Pradesh; Village-Aid 


communications in, III:27n3, 

XII:43-44,46 


credit in, X:7,11,12,14-15, IX:'18 

decentralization in, XII:39-42, 


IX:59, X:5 

distribution of towns in, 111:56 

economic analysis in, XI:29 

employment and mechanization in, 


IX:27-35,48 

farmer organization in,XII:38 

land reform in, V:10, IX:47-49, 


51,62 

local leaders in, XII:38 


management in,XI:42,44, XII:28
 
marketing policy in, IX:23-24
 
package programs in, IX:51,58
 
planning in, IT:1-2, 111:31,39,
 

VI:ll
 
policy in, IX:3,4,7-l0,53, X:13
 

See also India, credit; India,
 
employment and mechanization;
 
India, land reform; India,
 
marketing; India, taxation
 

prtortties in,IX:53
 
regional development in, 11:23,42
 
rural industry in, 111:50
 
rural works in, 111:49
 
saving in,X:13n
 
small farmer cooperative in,
 

111:33
 
strategy in, 111:6, VII,:2,3,
 

Sn,6,7,13,20
 
strategy constraints in,
 

VIII:9,15,16n,17,18
 
targets in, VII:3,4nl,5,7n2,
 

9-12,26,2P,30
 
taxation in, X:2-5
 

Indonesia. See also INPRES
 
criteria for rura development
 

grants in, III:52
 
fiscal decentralization in, X:5
 
information gaps in,VI:23n
 
package programs in, IX:3,4
 
regional planning in, III:14n
 
rural public works in, IX:33
 
subsidies in, IX:8
 

Industry
 
and agriculture, 111:58
 
rural, small scale, IX:36
 

Information. See also Data;
 
Stocktakingain---Diagnostic
 
Survey; Surveys
 

baseline study, XI:62
 
for evaluation, XI:55
 
gathering, XIII:22-23
 
needed, XIII:31
 
for problem definition,
 

XIII:19-20
 
on success and failure, XVI:12
 

INPRES (Indonesia), X:l0
 
Input-output
 
analysis, VII:23-24,
 

B:35-37,39-42,44
 
relations between, XI:56,59
 
tables at district level, TI1:43
 

Inputs, 	VII:26, B:33-35
 
evaluation of, VI:16
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Inputs (continued) 
local coordinatton of, XII:41 
need for, XIII:2-5 
in project feasibility, XI:16-17 
drid rural markets, 111:55-56 

Institutions. See also 

Organizati ons 


and experimental projects, XI:3 

research needs of, XIII:77 


Instituto Colombiano de la Reforma 

Agraria (INCORA) (Colombia), 

X:l0 


Intensive Agricultural Areas 

Program (India) 


organizational constraints on, 

VIII:15-16 


weakness of, 111:27 

Intensive Agricultural District 


Program (IADP) (l;dia) 

constraints on, VIII:15-16 

package approach in,111:15, 


IX:3 

Inter-American Development Bank 

funds for agriculture from, X:lO 

milk project of, VI:20n 


Internal economies in regions, 

111:17 


International c.onsultants. See 

Consultants 


International Maize and Wheat 

Improvement Center (CIMMYT) 


funding of, X:l0 

training and selection by, 


X1V:25 

International research, XIII:78 

International Rice Research 


Institute (IRRI) (Philippines) 

costs of new practices, IX:12 

testing extension agents at, 


XIV:7 

training by, XIV:10 


Investment 

inventory of sources of, VI:13 

policy preparation, XII:15 

priorities, XI:13. See also 


Plan; Planning 

Iran 

decentralization in,XII:39
 
irrigation cost-benefit in,X!:25 

land reform in,IX;48,50 

marketing in,rX:23 

plans in, 1iI:2,5 

projects in,IV:3n 

resource allocation i'n, VII:I9nl 


saying tn, X:13
 
scarcity of data in,VI:24nl
 
targets In,VrI:4,15nl
 

Iraq
 
land reform in,IX:38,41
 
targets in,VII:3,4nl
 

Irrigation
 
gradual development of, XI:25
 
organization for, XII:22
 
rural works and, XI:30
 
scale of, XI:24-?5
 

Israel. See also Lakish;
 
SettTeient Department of the
 
Jewish Agency; Shalom;
 
Shalom clubs
 

agricultural cooperatives in,
 
XII:37,38
 

agricultural plans in,11:2,4,
 
111:5,6
 

allocation of resources in,
 
VII:22,24
 

budgetary control in,XI.45
 
decentralization in,IX:54,63,
 

X:51
 
light industry in,111:49
 
marketing boards in,XII:22,
 

IX:63
 
objectives in,V:14
 
planners' objectives wrong for
 

farmers in,111:31
 
planning water ise in,VI:7nl
 
policy in,IX:53-55,63
 
regional development in,
 

111:21-22,25,41,56,57
 
regional planning in,I11:14,40
 
rural development in,111:48-59
 
strategy in,VIII:6n2,lnl
 
supervised credit in,X:16
 
targets in,VII:5,8,16,17n,27,
 

29-30
 
training inoiganizations in,
 

XIII:13
 
Italy
 
land reform in,IX:5l
 
regional development in,
 

111:15,19-20,25, VIII:17
 
Ivory Coast, land tenure in,IX:42n
 

Jamica Hope cattle, 111:2-3
 
Japan


cooperatives in,X:16
 
credit in,IX:15,17,18, X:16
 
employment in,IX:32,36
 
farmer organization in,XII:38, X:16
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Japan (continued) tea cominittees, XII:32-33
 
incentives and technology in, IX:8 training, XIV:15
 
inputs in, IX:3, X-4 Khan, Akhter Hameed. See also
 
institutional reforms in, IX:6, Comilla; Daudzai
 

X:16 on Comilla, XI:3
 
land reform in, IX:33,38,42, director of Comilla, II:33n
 

46-48,50,51 evaluation of Comilla:by, XI:30-31
 
policy in, IX:53.55 Khrushchev, Ni:ita, and
 
saving in,X:8 agricultural policy, XII:29
 
strategy in,VIII:6n2,7n,18 Knowledge. See also Technology
 
targets in,VII:8 
 building on existing, XIII:37,43

taxation in, IX:7, X:2 Korea, Peoples Republic of,

technology in, IX:32,37 
 targets in,VII:3


Johnson, D.G., on projections in Korea, Republic of
 
planning, VI:21 agricultural cooperatives in,
 

Johnston, Bruce F., on rural XII:37
 
industry, III:50n3 credit in, IX:15, X:16
 

Joint Commission on Rural employment in, IX:26,28,33,36

Reconstruction (JCRR) (Taiwan) land reform in, IX:46-48
 

pilot projects of, IX:56 project management training in,
 
project development of:, IX:54 XI:66
 

Jordan, objectives, V'13 saving in,X:7-8
 
strategy in, VI:16nl,

Karonga Project (Malawi), VIII:6n2,7nl ,18
 
strategy at, VIII:9 targets in, VII:8,9
 

Kaira District (India),
 
agricultural services, VI:19n Labor
 

Kenya. See also Kenya Tea input projections for, B:33-34
 
Development Authority; use and economic feasibility,
 
Smallholders Tea Project; XI:26
 
Special Rural Development Lakhish (Israel), decentralized
 
Projects; University of authority in, XI:51
 
Nairobi, Vihiga Special Rural Land reform, IX:38-51
 
Development Project coercion in, IX:46-48
 

credit in, IX:13,15-18,59 collective farming and, IX:44
 
decentralization in, IX:43, consolidation and, IX:43-44,50
 

XII:42 extent of, IX:48-50
 
employment and mechanization in, group tenures and, IX:42-46
 

IX:29-31 marketing and, IX:39
 
land reform in, IX:41,42n,43,48 as objective, V:l0
 
marketing in,X:23-24 poorer farmers and, IX:48-51
 
ministry of agriculture for, production reorganization and,
 

XII:25 IX:44,46-48
 
project staffing in,XI:18 purposes of, IX:38
 
saving in, X:7 reconcentration after, IX:50-51
 
sector surveys and projects, Land tenure. See also Land reform
 

XI:12 and rural deveopment, 111:59 
self-help in, 111:53 Latin America 
strategy in,VIII:9,10,13-14 aerial photographs and maps in, 
targets in, VII:8,11 VI:3n2 

Kenya Tea Development Authority agricultural plans in, II:1 
(KTDA). See also credit it,X:6
 
Smallholders Tea Project data scarcity in, VI:25n
 

monitoring, XVI:22-23 decline in overall planning in,
 
staffing, XI:37-39 11:2
 

http:IX:53.55
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Latin America (continued) 

employment and mechanization in, 


IX:28,31,38 

input supplies in, IX:3 

land reform in, iX:42n,47,48,50 

loans for agriculture to, X:lO 

marketing reform in, IX:24-25
 
saving in,X:7,13 

strategy in,VIII:9 

taxation in,X:2 


Leaders, community, XIII:15-22, 

See also Farmer organization; 

Local-government 


in community development, 

XIII:73-74 


control of, XIII:22 

control of cooperatives by, 


111:32 

development of, XIII:21,65-67 

of farmer organization, XII:38 

in land reform, IX:43 

opposition to programs, 


XIII:54-55 

support of, XIII:15-22 

training of, XIII:23, XIV:18-21 

volunteers among. XlI1:73-74 


Lele, Uma, on consultancy, XV:5 

Lewis, Arthur 


on agricultural growtr, rates, 

VII:3n2 


on targets, VII:8 

Lewis, John, on planning, III:43n 

Libya, objectives in,V:14 

Lilongwe Land Development Program 


(LLDP) (Malawi) 

as regional'project, XI:51 

staff training at, YIV:ll 

strategy at, VIII:9 

training at, XIV:17 


Linear programing, B:42-44 

Literacy, XIV:l-6. See also 


Education 

adult, XIV:3-5 

Ashton-Warner training in, 


XIV:4-5 

and awareness games, XIII:41-42 

preservation of, XIV:5-6 

and reading material, XIV:4-5 


Livestock, draft animals, IX:32 

Local government. See also Farmer 


organization; rea-i7R 

community; Organization 


improvements in,XI:21-22 

need for, XII:34 


neglect of, XII:33
 
non-cooperation of, XI:32
 

Logical Framework, XI:56-59,
 
XVI:4-5
 

Ludhiana (India), employment in,
 
IX:31
 

Madagascar. See also Malagasy
 
Republic
 

targets in, VI:21nl, VII:3,
 
4ni,8,16
 

Major Combined Action Zones (ZAPI)
 
(Cameroon)
 

evaluation in,XI:59-60
 
Malagasy Republic. See also
 

Madagascar
 
agricultural plans in, II:3n
 

Malawi. See also Karonga Project;
 
lilongwe -LandDevelopment
 
Program; and Shire Valley
 
Project
 

credit in, IX:13
 
land reform in, IX:43
 
marketing in, IX:25
 

Malaysia. See also Malaysian
 
AgricuTturaT-University;
 
Red Book System
 

decentralization in, IX:59
 
objectives in, V:9, XVI:28
 
procedures in, XVI:28
 
strategy in, VIII:2,11
 
targets in, VII:8
 

Malaysian Agricultural University,
 
practical training at, XIV:9
 

Mali
 
alternatives to mechanization in,
 

IX:31
 
high value crops in, IX:31
 
regional development in, 111:23
 

Management. See also Agricultural
 
managers; Managers; Public
 
administration; and specific
 
issues
 

auth-i-T-y of, XI:39,40,44-45,47,51
 
centralized, XIII:2
 
and control, XVI:20-24
 
by exception, XVI:ll,15
 
expatriate, XI:17-18, XII:16
 
for farmer organizations,
 

111:65-67
 
of ministry of agriculture, XII:28
 
of pilot projects, XI:5-6
 
of projects, XI:17-18,35-42
 
and realistic plans, 1:3
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Management (continued) natural resources in, VI:l1
 
skills froii'eiierTence, IX:40-41 output increases in, IX:8
 
of survey team, VI:27-28 project monitoring in, XI:55
 

Management Information System, strategy in, VIII:5n1 ,6,10n2,17,19
 
XV1:l-3 uninformed foreign experts in,V:4
 

for projects, XVI:20 Miller, James C., on regional
 
Managers. See Agricultural development, III:16nl
 

managers; Management; Public Minimum Package Program (MMP)
 
administration; and specific (Ethiopia), IX:3-4
 
issues and small farmers, XIII:70
 

Mao Tse-tung, "Meetings Should be Ministry of agriculture
 
Brief," XII:44n advisory council to, XII:27
 

Manpower. See also Labor functions of, XII:22,26-27
 
inventory of needed, VI:14 structure of, XII:23-29
 
management needs, IX:40-41 Mobile Training Trade Schools
 
policy, XIV:35-36 (Thailand), XIV:15
 

Marketing, IX:18-26 Model farmers, XIII:48-52. See also
 
boards and policy, XII:22 Extension; Leaders, conunnity;
 
centers, 111:18,55-56 Paraprofessionals
 
compulsory procurement as, IX:lO and communications, XII:45
 
definition of, IX:l8-19 fallacy of, IX:52
 
for food crops, XIII:12,47 Monitoring, XVI:3-14
 
information, IX:24-25 examples of, XVI:8-9
 
and land reform, IX:39 of PIDER project, XI:9
 
need for, XIII:9,47 unit staffing, XI:55
 
policy for, IX:18-26 Monitoring, Reporting and Control, 
processors and, IX:19,23, XIII:2 XVI. See also Monitoring; 
by producers' associations, ReportTing; Control 

XITJ:4 critical indicators in,XVI:5,20
 
ir.project feasibility, XI:16-17 and extension ag:;ics, Av1:21
 
standards and grades in, IX:24-25 feedback in, XVI:22
 
traditional, IX:21-22 feed forward in, XVI:22
 

Masagana 99 identifying problems in, XVI:l,3
 
demonstration projects in, XI:6 and management information
 
monitoring and reporting of, systems, XVI:20


XVI : -3,l1,14,16,20 mul tiproject, XV1:25-,29 

success of, XI:l participation in, XVI:22
 
Mauritius Rural Development Project, program, XVI:25-29
 

outside funding of, X:lO Morocco
 
Mechanization, IX:26-38 credit in, X:12
 

and employment, IX:28-30,37-38 o jectives in, IV:2n
 
Method, 1:1-4, Annex F Moshavim. See Cooperatives
 
Mexico. See also International Mosher, Arthur, on measures for 

Maize--an-Weat Improvement agricultural development, 
Center (CIMMYT); Plan Maize; IX:2,3 
Program for Integrated Rural Multiple cropping, VIII:76-77, 
Development (PIDER); Puebla IX:29-32 

agricultural emphasis in, Mymensingh (Bangladesh), draft 
credit in, IX:14,16, X:6,7,15 animal use 'at, IX:32 
employment in, IX:26 
experimental projects in, XI:3 National Community Development 
farmers' needs in, 111:29 Service (Bolivia) 
input subsidies in,X:4 autonomy of, XI:48 
land reform in, IX:39,41,46,47, extension, XIII:73-74 

49-51 training at, XIV:ll
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National Development Foundation, 

and consultants, XV:9 


National plans. See also Plans; 

Planning; Re1Wn'F71annling 


failure of, 11:1 

and regional plans, 111:14 

and sector plans, 11:1 


Neal, Dr. Ernest E., on experience 

and attitudes, V:5 


Near East 

scarcity of data in,VI:24,25n 

strategy in,VIII:3 


Nepal, regiorral development, I11:23 

crop research in,XII1:77 


Netherlands 

agricultural cooperatives in, 


XII:37 

definition of region in, 111:25 


New towns or cities, 111:21-24 

Nicaragua. See also PROLACSA 


farm surveys in,XII:34 

targets in,VII:8 


Nigeria. See also Ibo; Uboma 

Development Project 


credit in, IX:13 

data scarcity in, 111:42 

employment and mechanization in, 


IX:26,28,30 

gradual approach in,XI:25 

input subsidies in, IX:8 

land reform in, IX;44,45 

perspective plan in, I:3 

pilot projects in, XI:17 

project preparation 


bottlenecks in, XI:18 

saving in, X:7 

settlement projects in, IX;59n 

targets in,VII:12 


Objectives, V 

classifications set by, 


III:11, VI:9-12 

community, XIII:32-34,71-74 

for consultants, XV:3 

ends and means in,V:7-11
 
in evaluation, XI:69 

of extension, XIII:12-14, 


32-34,71-74 

farmer and national, 111:26-31 

guidance on setting, V:l 

harmonization of, 111:34-38, 


XI:34 

information needs set by, IV:2 

need 	for clarity of, V:7,10-11, 


XIII12-14 


organization reform and, XII:5
 
policies and, VIII:4
 
and priorities, IX:l
 
program, XVf:24,23
 
project, XI:33-35
 
in regional planning, 111:14,25,
 

29,45
 
of research user, XIII:74-75
 
resources and, VI1:l,17
 
responsibility for, 111:26-34,
 

V:l-6, XI:34-35
 
stage of development and, V:12-14
 
strategy and, VIII:l-4,16-17
 
targets and, VII:l,29
 
training to convey, XIV:14
 

Operation Armadillo (Brazil),
 
foreign financing of, X:lO
 

Organization. See also Farmer
 
organization; Eocal government;
 
Ministry of agriculture; Small
 
farmer organization
 

for agricultural sector, XII:6-21
 
constraints posed by, VIII:14-16
 
and control, XVI:21-23
 
decentralization of, IX:58-60,
 

XIV:34, XI:51-52
 
functions in, XII:13,15-21
 
of ministry of agriculture,
 

XII:21-29
 
of planning units, VI:28-29,
 

XII:14-15
 
problems of, XII:l-6
 
of projects, XI:43-53
 
reform of, XII:6-10,12-13,15-16,
 

XI:46
 
regional and local, XI:51-52,
 

XII:29-42
 
in rural development, 111:55
 
simplification of, XIV:34
 
technology trade-offs and,
 

XIV:31-34
 
training and, XIV:34
 

Output projections, VI:21-23,
 
E:26-44, esp. 38-44
 

Package programs. See also Policy;
 
Technical package
 

credit in, IX:17,
 
defects in, 111:27
 
of inputs and services,
 

VIII:15-16, XI1:5-6.9
 
organization and, IX:55
 
policies and, IX:3-5,53-54
 
and spread effects, IX:51-52
 

Pakistan. See also Bangladesh;
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Pakistan (continued) 	 PERT/CPM, Annex E
 
Daudzai; East Pakistan; critical paths, E:IO
 
Punjab; Village-Aid; in feasibility analysis, XI:17
 
West Pakistan inmonitoring, XVI:5
 

agricultural planning in, 11:1-2 networks, E:8-9,12-14
 
cooperatives in, Ii:33 purpose of, E:l-5
 
credit in, IX:14, X:'l,12,14 scheduling In, E:lO-12
 
data scarcity in,VI:25 
 time 	estimation in,E:9-lO,14-15

decentralization in, XII:42 
 work breakdown structure, E:6-8
 
employment and mechanization in, Peru. See also Vicos
 

IX:26,28,32,33 agricultural plans in, 11:4
 
input subsidies in, X:4, IX:8,11 institutional reforms in, IX:6
 
marketing policy in, IX:lO,21, land reform in, IX:39-40,49,50
 

23,24 objectives in,V:9
 
objectives in, V:13 regional development in, 111:21
 
retreat from new varieties in, strategy in, VIII:17
 

IX:58 targeting in,VII:21
 
rural development in, 111:59 Perroux, Francois, on regional

rural works in, 111:49, IX:33 	 development, III:16n2
 
strategy in,VIII:5nl,7,8 Personnel. See Staff; Training
 
targets, VII:8 Philippines. See also International
 
taxation in,X:2,3 
 Rice 	Research Institute;


Pakistan Academy for Rural 	 Masagana 99
 
Development, XI:3. See also budgetary control in,XI:44-45
 
Academy for Rural credit in, IX:16, X:6,12

Development; Comilla employment and mechanization in,


Pan American Development IX:28,32

Foundation, XV:9 
 land 	reform in, IX:46n,47,49
 

Panama 
 ministry of agriculture in,
 
land reform in, IX:50 XII:23-24
 
land taxation in, X:? price supports in, IX:ll
 
strategy in,VIII:18 saving in, X:13
 

Paraguay, phasi.ng a project in, 
 sector surveys and projects in,

XI:17 
 XI:ll
 

Para-professionals. 	 See also size of regions in, 111:25
 
Committees; ExtensTon; 
 targets in, VII:3,4nl
 
Model farmers Pilot projects, XI:3-6
 

in banking, X:14 policy and, IX:56-58
 
barefoot doctors as, XIII:19-20 training and, XIV:ll-12
 
paying, XIII:55-56 Pilot Training Course (Agricultural
 
support foi-, XIII:56-57 Sector Implementation Project)

volunteer, XIII:54-57 planning return to job in,XIV:23
 

Participation. See also Problem problem solving in, XIV:28
 
Solving Plan Maize (Mexico), credit groups


of agencies, XI:40 in,XTII:68
 
in Chinese communes, XII:36 Planners. See also Planning; Plans
 
of community, XI:14,59-60, lack of c~iiiuiiTEction of, I:l.-2
 

XII:30-31,34, XIII:16,23, lack of localknowledge of, XII:30
 
28-29, XIV:21 role in setting objectives, V:l-2
 

consultants and, XV:8 Planning. See also National Plans;

by staff, XI:12,49-50, Xli:28, Planner-T 
 as.
 

XIV:25 	 agricultural coordinating council
 
as training, XI;12,49-50 and, XII:13-14
 

Paysannats, failure of, III:30n bottlenecks in, VII:13
 

http:phasi.ng
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Planning (continued) hindered by organization, XII:12
 
centralized, XII:29 stmplificatton of, IX:56-63
 
comprehensive, 111:43, IX:55 Political support. See Commitment
 
evaluations in,XI:68 Portugal

ministry of agriculture rtg:5plans in, 


functions in,XII:26-28 small scale mechanization in,IX:30
 
partial, r1l:6 Price Policy, IX:8-12. See also
 
participation in,XVI:6,10 Incentives; Prices
 
the planning, VI:4 stabilization, IX:l0-II,21-22
 
and projects, X1:12-13 supports and extension, XIII:7
 
purpose of, V:2 uses of, IX:7-10
 

Plans. See also National plans; Prices, IX:8-12. See also Price
 
Planners; Planning Policy; Incentives
 

classification for, 111:7 adjustments in,XI:25
 
defects of, 1:1-3, 111:1-2 of food crops, XIIIi2
 
duration and sequence of, 111:2-6 impact on supply of, B:26-28
 
financing of, X instability of, IX:21-22
 
importance of agriculture in, shadow or accounting, XI:25-26
 

Hi:4 Priorities
 
without national plans, 11:1-4 community-set, XIII:15,20-27,
 
preparation of, IV:!-4 31,58
 
review and revision of, 111:3-4 in policy making, IX:53,60-62
 
scope of, 111:6-12 and project proposals, XI:13-15
 
success of, 11:3 among projects, XI:lO-ll
 

Policies, IX. See also Package in research, XIII:74
 
programs; Policy instruments; Problem identification
 
Policy making; Small farmer in planning, II:26
 
poltcy; and specific subjects inextension, XIII:14-21,
 

agriculturaT-coordinating council 26-27,31
 
and, XII:13-14 Problem solving


aimed at essentials, IX:6-7 community development and,
 
as a constraint, VIII:16 XIII:71-74
 
definition of, V:7, IX:l and control, XVI:20-21,23-24
 
ministry of agriculture and, extension, XIII:14-34
 

XII:26-28 extension, acceptance of, XIII:32
 
objectives and, V:7, VIII:4 extension agents and, XIII:28-34
 
priorities among, IX:53 extension demonstrations,
 
strategy and, VIII:l-4 XIII:46,48
 
targeting and, VII:23 management style, XI:39
 
testing of, IX:5-6 model farmers and, XIII:51
 
types of, VIII:l organization reform and, XII:4-6
 

Policy instruments, IX. See also para-professionals and, XI1I:54-57
 
Package programs; PoTTipieara-
inpolicy, IX:55
 
Policy making; and specific projects, XI:32,48
 
subjects research and, XIII:82
 

definition of, V:7, IX:l Procedures. See also Management
 
institutional reform and, IX:2 budget, XVI:?8
 
objectives and, V:7 change with objectives, XII:5
 
plans and, 111:4 in Chinese communes, XI:36
 

Policy making. See also Policies credit, XIII:lO
 
Policy Instruments; Strategies exceptions to, XI:45-46
 

consultants in,XV:8 extension, XIII:20-21
 
critical problems tn, IX:3 override substance, XI:32, XIII:20
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Procedures (continued) feasibility studies of, XI:15-29
 
planning, TYT:45 gestation periods of, 111:2-3
 
set by ministry, XII:26-27 identification of, VI:7, XI:lO-15,
 
staff, XVI:27 XIII:23-24
 

Producers' associations, XIII:3-5. management of, XI:35-42,44-45,47,
 
See also Contract farming; XIII:28, XVI:25
 
Cooperatives; Farmer monitoring of, XVI:4-14,27-2g,

organization- Farmers' Annex E
 
Associations objectives of, XI:33-35, XVI:16
 

and government organization, organization of, XI:3,43-53,
 
XII:17 XII:19
 

Program building, XIII:14-15 overbuilding of, IX:57
 
Criticism of, XIII:32-33 in plans, 111:3
 
federation in,XIII:69 preparations of, XI:15-29,
 
membership of, XIII:71 XVI:25
 
organization and leadership of, realism in design of, XI:46,57
 

XIII:65-66 regional, XI:51
 
village acceptance of, XIII:25-26 reporting on, XI:41-42, XVI:16,
 

Program for Integrated Rural Anncx E
 
Development (PIDER) scarcity of good, XI:l
 
(Mexico), XI:7-10 scheduling of, XI:41, Annex E
 

builds on Puebla, XI:4 staffing at, XI:35-42
 
evaluation of, XI:55-56 standards and criteria for,
 
organization of, XI:50-51 XII:14-15
 
outside financing of, X:lO types of, XI:2-10
 
participation in, XI:33 Projections, VI:21-23, Annex B
 
socio-cultural research at, XI:20 and balance sheets, B:46-48
 
staff training at, XI:18 of demand, B:1-26
 
stmfFing of, XI:40-41 output and supply, B:26-44
 

Programminq and Implementation to targets, VII12-26
 
System (PIM) versus targets, V1:21-23,
 

decentralization in,XVI:24,28 VII:2-7
 
evaluation of, XVI:28 PROLACSA (Nicaragua), as a joint
 
monitoring and reporting in, venture, VI:20n
 

XVI:6-11,16-19,24-26 Public administration. See also
 
and problem solving, XVI:28 Management; Organiza--to'n

procedures to improve, XVI:27 as a constraint, VIII:lG, XII:l-4
 
sponsor of, XI:3 reforms, XII:2-1O
 
in monitoring, XVI:5 Public Works. See Rural public
 

Projects, XI. See also Control; works
 
Monitoring;TER-T-CPM; Program Puebla
 
and Implementation System costs of new practices at, IX:12
 
(PIM); Reporting; and credit at, IX:12,17,18,59,
 
specific project names XIII:65,68
 

community, XIII:14-15,23-24, demands on specialists at, XIV:33
 
58,59,73-74 economic analysis at, XI:24
 

contracting out of, X1:52-53 evaluation of, XI:68
 
control of, XVI:20-24,27-29 farmer organization at, 111:31,
 
costs of, IX:57 XIII:64,65,68-70
 
design of, XI:29-59, XVI:25 gradual adoption of practices at,
 
evaluation of, XI:54-74 IX:5
 
in extension, XIII:15-21 institutionalization of, 111:54
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Puebla (continued) 

participation at, XI:6 

project development at, XI:4 

project success of, XI:l 

socio-cuitural research at, XI:20 

staffing of, XI:40,41, XIII:77 


Puerto Rico 

land reform in, IX:41 

marketing in, IX:23,24 


Punjab (India) 

agro-industrial development in, 


VI:19n 

employment und mechanization in, 


IX:28 

regional strategy for, VIII:I7 

transportation and increased 


output in, IX:58 

Punjab (Pakistan) 


high yielding varieties and 

labor use in, IX:31 


rural industry in, 111:46,58 

Punjab Agricultural University 


(India), XIV:8 


Radio Corporation of America, 

multiple control at, XVI:27 


Radosevich, Raymond 

on projects, XI:2 

on control, XVI:4 


Razak, Tun Abdul, and project 

monitorinq, XVI:1O 


Red Book System 

and decision making, IX:59-60 

and monitoring, XVI:25-26 


Regional Development, 111:15-26. 

See also Regional Planning; 

Regions 


authorities, XI:51, XII:18 

for backward regions, 111:15 

industrial development in, 


111:17,19 

Itnkages In, 111:17 

multi-sectoral approach in, I:l 

organization, XII:29-42 

policy, 111:19-24 

public investment for, 


111:14,19,21,23 

strategy, V111:17 


Regional planning, III:13-4C. See 

also Regional development; 

Regons 


data scarcity in, 111:42-44 

growth poles (growth centers) in 


111:16-24 


manual, 111:45-46
 
methodology, 111:16-24
 
organization, 111:38-42
 
planning units, TI1:39
 
self-help in, 111:53
 
staffing for, 111:39
 
targets in, VII:26-32
 
training for, 111:44-45
 
types of, 111:14-15
 

Regions. See also Regional
 
Development; Regional
 
Planning
 

definition of, 111:25-26
 
lack of managers in, 1:2
 
information needs in, 1:4
 
size of, 111:25-26
 
uneven development of, 111:13
 

Reporting, XVI:14-20. See also
 
Control; Monitoring;
 
Programming and Implementation
 
System; PERT/CPM
 

definition of, XVI:14
 
examples of, XVI:17-19
 
feedback, XVI:16
 
project status, XVI:15
 
system, XVI:3,14-15
 

Republic of China. See Taiwan
 
Research, XIII:74-82
 

by adapting existing knowledge,
 
XIII:74
 

agricultural, XIII:76-77
 
central direction of, XIII:81
 
crop decentralization in, XIII:76
 
and experimental projects, XI:3
 
farm testing of, XIII:79n
 
by farmers, XI1I:78-80
 
organization, XIII:80-81, XII:17
 
by producers' associations, XIII:4
 

Resources, VII
 
allocation of, 11l:4, VII:16-26
 
concentration of, as strategy,
 

111:15, VIII:5-9, IX:3-5
 
as constraints, VI:6, VIII:13-14
 
development of, 111:13
 
ecological rf;.,irements of, 111:13
 
foreign exchatige as, VII:20-21
 
information on, VI:6-14
 
self-reliance concerning, 111:51
 
strategy based on, VIII:17-18
 
and supply and demand, VII:13
 
targets and, VII:13',29
 

Rice, E.B., on extension, XIII:29
 
Risk, farmers'
 

cooperatives and, XIII:67
 



Risk, farmers' (continued) 

greater than government's, 111;36 

and research, XIII:77 


Risk and project design, XI:ll 

Rockefeller Foundation 


funding of projects, X:lO 

inMexico, XI:3 


Romania. See Rumania
Rondinellt,-ennis, on projects, 

XI:2 


Rumania, targets, VII:3,4nl 

Rural development. See also 


Rural public wors;

Regional development 


agriculture and, III:46-59 

centralized management of, 


XIII:28 

comidttees for, XVI:7,10 

criteria for grants for, 


111:52 

data classification for, 111:12 

definition of, 1:1, 111:46 

and education, XIV:2 

and extension development, 


X111:43-45 

industry in,111:49-50, IX:61 

land tenure and, 111:59 

marketing centers in,111:55-57 

model for, 111:48-59, XI:9-10 

organization for, 111:53-55 

self-help in,111:51-54 


Rural 	public works 

cooperative development and, 


XIII:68 

employment and, IX:33-34 

irrigation and, XI:30 

rural development and, 111:49, 


IX:61 

rural industry and, IX:61 

as training, XIV:18 


Rural-urban migration 

education and, XIV:l-3,6 

infrastructure and, XI:8 


San Luis, Governor, and IRRI 

training, XIII:14 


Sector survey. See also 

Stocktaklngi-and-bi-gnostic 

Survey 


to identify projects, XI:ll-13 

links plans and projects, XI:12 


Self-help and self reliance,

XMIi:72-74, r11:51,53 


as project objective, Xi:33-34 
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Sen, S.R., on agro-industries and
 
development, VI:19
 

Senegal

land reform in,IX:42n
 
strategy in,VIII:4,9
 
surveys in,VI:6nl
 
targets in,VII:3,4nl
 

Settlement Department of the Jewish

Agency (Israel), advisory
 
authority of, 111:40
 

Shadow prices, XI:25-26
 
Shalom, an Israeli training journal,
 

XIV:13
 
Shalom clubs, consultants and, XV:9
 
Shell extension
 

Agricultural Studies Center and,
 
XI:3
 

cooperative development by, XIII:64
 
evaluations in,XI:68,69
 
training in,XI:68, XIV:23
 

Shire Valley Project (Malawi),
 
management of, XI:42
 

Sierra Leone, state farms in,
 
IX:28,59n
 

Simplicity
 
in organizations, XII:5
 
and policy, IX:53-63
 

Singapore, strategy in,VIII:6n2,7nl
 
Skills, sLarcityof, 111:7, VI:14,
 

XIII:69, XIV:31-32, XV:l
 
Small farmer credit, IX:15-18
 

availability, X:12
 
needs, IX:13
 
sources, X:6-7
 

Small Farmer Development Agencies

(India), and benefits for small
 
farmers, II1:47n
 

Small farmer extension, XIII:14-57
 
See also Demonstrations;
 
Extension; Model Farmers;

Paraprofessionals
 

tor cash crop, XIII:2
 
costs of, XIII:8,45-46
 
farm management and, IX:49-50
 
imitation of practices in,
 

IX:51-52
 
packages, failure of, in,XIII:29
 
and prooucers' associations, XIII:6
 
technical, XIII:8-12
 

Small farmer organization. See also
 
Farmer organization, Cooperatives,
 
Leadership,


different needs for, XII:2
 
leadership of, XII:28
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Small farmer organization,
(continued) 


membership of, XIII:69-71 

producers' associations as, 


X1II:6 

Small farmer policy. See also 


Policy 

on agricultural institutions, 


XII:2, XIII:lO 

difficulty reaching farmers 


with, r11:47 

government support of, XI:7-8 

on land reform, IX:48-51 

on marketing, IX:19-22 

measures, IX:6 

on mechanization, IX:30 

on prices, IX:9 


Small farmer research, XIII:75-77 

Small industry, VI:19-20 

Smallfield, P.M., on targets, VII:8 

Smallholders Tea Project (Kenya) 


committees in,XII:32-33 

pilot project start of, XI:4 


Smith, Kenneth F., on Masagana 99 

management information 

system, XVI:l 


Social unrest 

over education, XIV:2 

land rform and, IX:38,40,46,48-49 

mechanization and, IX:28 


Somali 
data scarcity in, VI:24n2 
plans in, III:ln 

South America. See also Central 

America; Lat men
A-rica; and 
specific countries 

employment and mechanization in, 
IX:27 


South Vietnam. See Viet-nam, South 

Spain 


agricultural plans in, 11:1-2,4, 

III:ll 


employment and mechanization in, 

iX:27 


regional development in,111:20 

targets in,VII:8 


Special Rural Development Project 

(SRDP) (Kedya). See also 

.Programming and Im---Temntation 

System (PI) 


decentrallzation of, IX:57 

funding of, XVI:25 

objecttves of, V:l0 

parttctpatton in, 


XI:47 


research in, XIII:76
 
staffing of, XI:42 

Sri Lanka. See also Ceylon. 
employment-anid echanization in, 

IX:27,28,30,37
 
strategy in,VIIl:9,12,17,18
 
subsidies in, IX:ll
 
survey of projects In, XI:13
 
targets in,VII:4-6,30
 

Staff. See also Management;
 
TraT-lng

counterparts and, XV:5-6
 
lack of, 1:2
 
for monitoring units, XI:55
 
and personnel policy, XIV:25-26
 
for projects, XI:35-42
 
secondment of, XI:38,52
 

Stalin, Joseph, and agricultural
 
policy, XII:29
 

Stocktaking and Diagnostic Survey,
 
Vi, Annex C, Annex D
 

definition of, VI:l
 
duration of, VI:l-2
 
information gaps in,VI:23-26
 
purpose of, VI:l
 
request for information,
 

VI:27, Annex D
 
scope of, VI:3
 
terms of reference,
 

VI:26-27, Annex C
 
Strategy, VIII
 

analysis, VIII:ll-13
 
constraints on, VIII:ll-18
 
to coordinate regional plans,
 

111:14 
definition of, V:7, VIII:l-3 
gradualism as a, VIII:4-7 
implications of, VIII:19-20 
more than one, VIII:17 
and objectives, V:7, VIII:4 
in perspective plans, 111:3 
and policies, VIII:4 
for regional development, 111:22 
resources available and, VI:12, 

VIII:17-18, XIV:32
 
responsibility for, VIII:ll
 
types of, VIII:5,i0
 

Strengths, building on. See also
 
Successes
 

identification, V109, XVI:12-13
 
labor as resource, 111:48
 

Sub-Saharan Africa, land reform in,
 
1X:42 

Subsidies. See also Prices
 
credit, IXO---
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Subsidies (continued) emphasis on agriculture in, 11:4
 
inputs, I:TfT employment and mechanization In,
 
mechanization, IX:27-28 IX:30,32,36,37
 

Subsistence farmers. See Small experimental projects in,XX:2
 
farmer and specifTE heading farmer organization in, X:16,
 

Successes. See also Strengths, XII:33n,35,38
 
building on land reform in,IX:46-48,50
 

as basis of policy, IX:53-63 policy in, IX:53,55,63
 
building on, XIII:36-38 rural development in, 111:48-59
 
and development, XIII:73 savings in,X:7,8,14
 
evaluation of, XI:68-69 strategy in,VIII:6n2,7,10n2,78
 
and feed forward, XVI:12-14 targets, VI1:8
 
inventcry of, V1:18 taxation in,X:2
 

See also University of
monitoring for, XVI:ll 	 Tanzania. 

Dar es-S-laam
Sudan. See also Gezira 


definition of region in, 111:25 communication to government in,
 

marketing in, IX:23 	 XII:45
 
credit in,Xll,13-15,18
objectives of, V:13 


SUDENE (Brazil) decentralization in, 111:31,37
 

management information system of, employment and mechanization in,
 
1X:28,30
XVI:20 


regional 	authority of, 111:41 evaluation in, XI:69
 
land reform in, IX:42n,44
Supervision. See also Management 


and centralized control, XII:29 local organization in,X:15,
 

of credit, IX:14116-18, X:16-17 X1I:35n
 
of decentralized authorities, objectives in,V:l0
 

XII:41 	 policy in, IX:8,23
 
in extension, XIII:2 project preparation in,
 

of farners, XIII:3 X1:18,27-28
 
and high value crops, XIII:7 regional planning in, 111:43
 

and rural development, III:48,59
Supply. See also Targets 

self-help in, 111:21,51,53
demand and resources, VII:13 


and demand reconciliation, B:46-48 settiements in, IX:59n
 

projections, B:26-44 staffing in, 1:2, XI:48
 
strategy in,VIII:4,13,14
Surveys 


of community, XIII:15,21-23,30-31 surveys in,YI:l0
 
targets in,V1I:8,31n2
for project Identtftcation, 


Tanzania African Nationalist Union
XI:13-14 

sector. See Stocktaking and (TANU), V:4
 

Targets, VII
DiagnostTc Survey 

substitute for participation, definition of, VI:22
 

XII:34 flexibtlity and revision of,
 

Syria, targets in,VII:4n2,8 VIIA1:1
 
input, VI1:11-12
 

Taiwan. See also Farmers' Associ- measures to achieve, V11:5-7
 

ations; Joint Commission in monitoring, XVI:6
 
on Rural Reconstruction number of, V107-12
 

adoption of technology in, IX:8 	 planners' role in setting, VII:2
 
projections versus, V1:21-23,
agricultural plans in, I115,11 


VII02-7
commitment to reforms in, IX:6 

regional and local, VII:26-32
communication with farmers in, 

responsibility for, V11:1-2
XI1:31,44 


credit in, IX:15, X:15,16 	 setting of, VII:1-2, 12-16
 
types of, V11:7-12
decentraltzation in,XI1:40 
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Targets (continued, Time horizons
 
unrealiTttc7Vrl:2-5 for organization reform, XII:3
 
uses of, VII:l for planning, VIII:7-8
 

Technical assistance, XV. for policy, IX:61-62
 
See also Consultancy Training, XIV. See also Education;
 

coordination, XII:15 Freire, Paulo
 
Technical extension, XIII:l-14. administration, XIV:29-31
 

See also Extension; Small attitude change and, XIV:25-26
 
farmer extension; committee work as, XIII:58
 
Technical packages and conditions fitted to,
 

demonstrations in, XIII;48 XIV:15-16,21-31
 
farmer extension agents in, consultancy and, XV:5-7,14-15
 

XIII:53-56 evaluation of, XIV:31
 
research and, XIII:82 by experience, XI:49-50,66,
 
small farmers and, XIII:8-12, XIII:58, XIV:32-33
 

14,44 of extension agents, XII:54

Technical packages. See also follow-up to, XIV:15-16,21-23,31
 

Package programs local leadership, XIV:18-21
 
conditions for acceptance of, manpower policy Pni, XIV:35-36
 

XIII:36 mix of trainees in,XIV:29-31
 
control of, XVI:22 motivation and, XIV:24-26,35
 
demonstration kits and, XIII:46 non-formal, XIV:26,29
 
extension and, XIII:38-40 on-the-job, XIV:17-18,26
 
failure for small farmers of, and organization trade-offs,
 

XIII:29 XIV:31-34
 
gradual improvements in, XIII:35 oversea, XIV:36
 
problems of, 111:27, XIII:17,39 paraprofessional, XIII:41,51-52,
 
and successful projects, XIII:23 54, XIV:18-21
 

Technology, Ix:26-38. See also personnel policies and, XIV:12,
 
Technical packages 25-26
 

adapting, XI:61, XIII:78 practical application of,

building on existing, XII:34,35, XIV:8-12,14-15,17-18,26-28
 

37,40-41,44-45,79-80, XIV:32 preparation of, XIV:15-16,21-23
 
choice of, IX:37-38 problem-oriented, 111:44, XIV:28
 
demonstrations of, XIII:48 professional, XIV:6-15
 
evaluation of, VI-16 of project staff, XI:17-18
 
explaining new, XIII:40-43 in public works programs, IX:33-34
 
and foreign research, XIII:78 for regional planning, 111:44-45
 
gradualism in, XIII:34-38 risk in,XIV:28,30

imitation of, IX:51-52 
 selecting skills for, XIV:21-23,35
 
labor using, 1 I:48 survey as, VI:28-29
 
problem-solving, XIII:34 
 and technology trade-offs,

small scale, III:58n2 XIV:31-34
 
and training trade-offs, theory and practice in,XIV:12,15,
 

XIV:31-34 26-28
 
Thailand. See also Mobile Training trainee selection and, XIV:13,


Trade Sc-ooTs 24-26,29-31
 
credit in, IX:17, X:12 trainee's superiors and,
 
employment and mecnanization in, XIV:12-15,23
 

IX:29'30 Trust
 
land reform in, IX:48,51 and comunicatlon,'XII:43
 
strategy tn, VrII:JO in th. people, 111:35, XIII:28
 

Thana Tratning and Development of the people,

Centers (Bangladesh), XI:31,52 Xrll:26-27
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Tunista 
 Universtty of Dar es Salaam,

employment in,IX:33 
 Agricultural School

land reform in,IX:50 
 (Tanzania), practical
rural works tn, IX:33 training at, XIV:9
 
targets in, VII:8 
 University of Massachusetts, and
Turkey 
 literacy triining, XIV:5
employment and mechanization in, University of Na~robi (Kenya), XI:3.
IX:29,32 
 See also Programming and

objectives in,V:9 
 Implementation System (PIM)
strategy in,VrIl:Snl,17 
 Uruguay, scope of agricultural

surveys in,VI:15n2 
 plans in,111:6
 

Uttar Pradesh (India),
Uboma DeVelopment Project arorads I)

(Nigeria), harmonization of

objectives in,111:36 
 Venezuela


Uganda. See also Bukalasa 
 land reform in,IX:48,50

AgricuTturaT College 
 regional development in,111:21
 

credit in,X:15-16 
 targets in,VII:15n2

employment and mechanization in, Vicos (Peru), managed by Cornell


IX:28 
 University, XI:3
land reform in,IX:42,44,48 Viet-nam, North, land reform in,
marketing in,IX:23 
 IX:46-48
 
savings in,X:13,15 Viet-nam, South

settlements in,IX:59n 
 land reform in,IX:49
 
targets in,VII:3,4nl savings in,X:7,8,13
 

Union of Soviet Socialist Vihiga Special Rural Development
Republics (USSR) 
 Project, and meeting farmers,

agricultural policy in,XII:29 
 XIII:60
 
land reform in,IX:42 Village. See also Committees;
objectives in,V:13 
 Farmers organization; Land
 
plans in,11:1-2, !11:5,14 
 reform; Leaders, community

strategy in,VIII:14n 
 committees, IX:43
targets in,VII:4,6-8,llnl,30 
 council, XIII:63, XIV:18


Underemployment. See Employment 
 level workers, XIII:13. See also
Unemployment, IX:2--7. 
See also Extension.
 
Employment Village-Aid (India; Pakistan),


of the educated, XIV:l,6-7,35-36 
 extension objectives in,
United Nations, survey of advisors, XIII:13
 
III:28n 
 Volunteers. See Extension;
United Nations, Comittee for 
 Paraprofe-ssionals

Development Planning, on
 
targets, VrI:8n 
 Waterston, John, on monitoring,


United Nations, Standard Industrial XVI:ll
 
Classification (UNISIC), 
 West Africa, assessing needs of,
111:8-9, Annex A 
 XI:33-34
 

United States 
 West Pakistan. See also Dasca;
objectives of, V:13 
 Daudzai; Pa1WiistanY1--unjab

strategy of, VIII:14n 
 employment and mechanization in,


United States Agency for 
 IX:28
Interrational Development. 
 rural agro-i-ndustry in,II1:46,50n3

See Agency for Internattonal Wolamo Agricultural Development

Development 
 Unit (WADU),
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Wobamo Agricultural Development
 
Unit (WADU) (conttrued)
 

credit repayment at, IX:l6-17
 
strategy at, VI:9
 

World Bank
 
agricultural plans and, 11:4
 
funding by, X:9,1O
 
projects overbui'lt by, IX:57
 

Yields, and inputs, 1X7-8
 
Yugoslavia, plans in, 111:5
 

Zaire
 
coercive methods in, III:30n
 
employment and mechanization in,
 

IX:28
 
land reform in, IX:44,45
 
policy in, IX:3,7,20,21
 
strategy in,VIII:12
 
surveys in,XI:12,15
 

Zambia
 
decentralization in,XII:42
 
employment and mechanization in,
 

IX:29,32
 
ministry of agriculture in,
 

XII:27
 


